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In brief
• This paper is concerned with food
security in the Great Lakes region of
Africa. It concludes that many food 
security interventions there have 
failed to address the needs of 
people affected by crises. 

• The same stereotyped interventions 
are being used, largely because these
responses are not based on an 
understanding of the real needs of 
people, and insufficient attempts have
been made to find out what those 
needs might be. Many responses were
based on questionable and untested
assumptions, were plagued by logical
inconsistencies, and provided poor 
value for money. 

• The paper calls on humanitarian 
agencies to acknowledge that there is 
a problem, and to increase their 
commitment to confronting it. Although
many of the recommendations have 
been made before, this study aims to 
add urgency to agency and donor
attempts to improve food security
responses. 
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The G
reat Lakes region of East and Central Africa is naturally

blessed: tw
o rainy seasons a year give it great agricultural

potential, lakes and rivers provide abundant fish and tim
ber

and m
inerals abound. Yet in the last decade it has been the

scene of probably m
ore hum

an suffering than any other part
of the w

orld. The aid com
m

unity has reacted to the m
any

crises in the region w
ith a m

ultitude of interventions. This
paper is about those interventions, w

hich w
ere aim

ed
explicitly to im

prove the food security of people affected by
crises: the study did not exam

ine other interventions that
m

ay have had food security im
pacts, for instance health care.

T
h

e
 s

tu
d

y

The study attem
pts to answ

er the follow
ing questions

about food security interventions in the G
reat Lakes:

•
W

hat responses have agencies and institutions in the
G

reat Lakes used to prom
ote food security?

•
H

ow
 do these interventions com

pare w
ith the constraints

to food security that can be or have been identified?
•

A
re there any constraints w

hich agencies have not
addressed, and if so, w

hy?
•

A
re there any institutional or structural factors w

hich
affect how

 organisations have responded to food
insecurity, and w

hat im
pact have these had on the

quality of response?

The paper is based on the findings of seven case studies
conducted in three countries (U

ganda, B
urundi and the

D
em

ocratic Republic of Congo (D
RC)) under the direction

and support of Save the Children U
K. (Som

e of the results
are also relevant to other places, for instance southern Africa
or the H

orn.) In each case, the study sought to analyse in
detail the actual livelihood situation of people affected by
specific crises, and the constraints they faced in their food
security. An analysis w

as then done of the food security
interventions that w

ere im
plem

ented, to see how
 and w

hy
they w

ere carried out, how
 w

ell they w
ere targeted, and

w
hat im

pact the interventions had on food security. Factors
that affected responses w

ere inferred from
 a variety of

sources: interview
s w

ith key inform
ants from

 agencies and
donors; the docum

entation of agencies active on the
ground; and the experiences of the researchers them

selves
in a range of organisations in the region over several years.

The seven case studies w
ere:

•
in 

B
u

ru
n

d
i, the responses in 2000 to 2001 to the

lengthy drought in Kirundo Province, and to the forced
displacem

ent of the civilian population of B
ujum

bura
Rural Province from

 1999 to 2001; 
•

in D
R

C, tw
o urban crises – the volcanic eruption in

G
om

a in January 2002 and the ethnic w
ar in B

unia tow
n

in 2003 – and interventions as displaced people

returned hom
e to the M

asisi plateau in 1999–2003; and
•

in U
g

a
n

d
a, the displacem

ent in Kasese D
istrict from

1996 to 2000 caused by arm
ed conflict, and the

situation in G
ulu D

istrict in 2001 to 2003, w
here w

ar
w

ith the Lord’s Resistance A
rm

y (LR
A

) has led to the
displacem

ent of alm
ost the entire rural population.

The case studies w
ere chosen w

ith three criteria in m
ind:

•
they should represent as w

ell as possible the full range
of crisis situations in the G

reat Lakes (from
 natural

disasters to conflict, from
 displacem

ent to recovery,
and in urban and rural settings);

•
good inform

ation should already be available on
people’s livelihoods and food security constraints, in
order to m

inim
ise the am

ount of field w
ork needed for

the study; and
•

they should be reasonably representative of the range
of interventions used in the G

reat Lakes region.

W
ork began by review

ing the literature on livelihoods and
food security. Researchers visited the crisis sites and
interview

ed – w
here available – staff of institutions w

orking
in food security at the tim

e of the crisis, including U
N

agencies, N
G

O
s and donors, as w

ell as central and local
governm

ent or the de facto
authority. Project docum

ents,
including assessm

ents, proposals and im
pact studies, w

ere
also often shared w

ith the researchers. The study w
as not

designed to evaluate any particular intervention, and so
there w

as no field research of projects. All the inform
ation

about the interventions w
as obtained from

 the im
plem

enting
institution itself, or occasionally from

 existing literature. For
the U

ganda case studies, existing food security inform
ation

w
as not detailed enough, so a food security assessm

ent w
as

carried out using the ‘household econom
y’

approach. 1

O
therw

ise, the m
ethodology w

as the sam
e.

S
tru

ctu
re

 o
f th

e
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p
o

rt

This report is structured as follow
s:

•
Chapter 2 presents the seven case studies. Each case
identifies 

the 
constraints 

to 
food 

secu
rity, 

and
discusses the m

ain responses.
•

Chapter 3 looks at the link betw
een the responses and

the constraints, analysing the ‘criteria of appropriate-
ness’for each intervention to see to w

hat extent these
criteria w

ere m
et. It also explores the constraints to food

security that w
ere not addressed by agencies, and

discusses evidence of the im
pact of the interventions.

•
Chapter 4 exam

ines how
 the aid effort w

as m
anaged,

and explores som
e of the causes of w

eaknesses in the
hum

anitarian response.
•

C
hapter 5 sum

m
arises the m

ain conclusions and
presents recom

m
endations.
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This 
chapter 

outlines 
the 

livelihood
constraints and vulnerabilities of different
population 

groups 
in 

the 
seven 

case
studies. It also describes the hum

anitarian
interventions of various agencies. O

nly
brief descriptions of the case studies are
provided here. M

ore details, particularly
on the constraints to household food
security, are given in Annex 1. 
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The B
urundian governm

ent used a policy of
‘regroupem

ent’in the civil w
ar, forcing rural

people into cam
ps to isolate the rebellion.

In B
ujum

bura Rural, the hinterland of the
capital, 

around 
300,000 

people 
w

ere
forced into cam

ps in August 1999. The
cam

ps w
ere dism

antled from
 m

id-2000,
though m

any people left only in June 2001. M
ovem

ent from
the cam

ps w
as restricted by insecurity and m

ilitary policy.

B
efore 

the 
conflict, 

B
u

ju
m

bu
ra 

R
u

ral 
w

as 
densely

populated and land holdings w
ere sm

all, but B
ujum

bura
city 

p
rovided 

a 
m

arket 
for 

higher-valu
e 

crop
s 

and
significant non-agricultural w

ork opportunities. Inter-
agency assessm

ents in 1999 and 2000 revealed that
livestock had been lost (by looting and sale), incom

e from
coffee had been lost as gardens w

ere neglected through
insecurity and fishing had been interrupted. People lost
access to m

arkets and to w
ork opportunities in the city,

because of insecurity and increased transport costs. 
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The response w
as delayed by insecurity and political

uncertainty. Food aid distributions w
ere irregular, and did

not reach all the cam
ps. Looting by com

batants often
follow

ed distributions.

Therapeutic and supplem
entary nutrition centres w

ere
opened, the latter giving dry take-hom

e rations to children,
an extra food ration for the fam

ily and nutrition education for
m

others. These continued in the absence of accepted data on
m

alnutrition rates. D
em

onstration gardens w
ere run to teach

m
others 

how
 

to 
grow

 
vegetables. 

S
eeds 

and 
tools

distributions, 
organised 

throughout 
the 

country 
each

season, continued w
here security perm

itted. Support w
as

also given for w
ater supplies, distributions of non-food item

s,
public health, such as m

osquito control, and health services.
Returnees in B

ujum
bura Rural w

ere given help to rebuild
houses, m

any of w
hich had been destroyed or looted.
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In 1996, three-quarters of the district population of around
400,000 w

as forced to m
ove into designated cam

ps by the
m

ilitary; others fled into unofficial ‘cam
ps’

around trading
centres. B

y the end of 2002, alm
ost the entire rural

population w
as displaced. Conditions in cam

ps w
ere (and

rem
ain) poor, w

ith frequent hum
an rights abuses (killing,

looting and abduction of adults and children). G
ender pow

er
relations have been identified as a problem

 for w
om

en. 4

G
lobal acute m

alnutrition has fluctuated betw
een 5%

 and
15%

 since 1998. B
efore the conflict, the district w

as a rem
ote

but 
fertile 

agro-pastoral 
area. 

The 
w

ar 
has 

curtailed
agriculture. Livestock has disappeared through raiding and
distress sales; since 2002, internally displaced people (ID

Ps)
have had extrem

ely lim
ited access to their hom

e fields, and
renting land has becom

e increasingly difficult, forcing m
ost

farm
ers to abandon all crops except greens and sw

eet
potatoes. The staple crop, cassava, has been badly hit by
disease. B

y 2003, tw
o-thirds of the population w

ere surviving
by borrow

ing or renting very sm
all plots (0.1–0.2 hectares).
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U
ntil July 2002, a partial ration w

as given in ‘official’cam
ps

(w
here food security w

as assum
ed to be w

orse), w
ith sm

all
food for w

ork projects in som
e ‘unofficial’cam

ps. From
 July

2002, a full ration w
as given to registered ID

Ps in all cam
ps –

though around 15%
 of ID

Ps w
ere still not registered in 2003. 6

The ration w
as suspended for four m

onths due to supply
problem

s in 2002. W
here full food rations w

ere not given

3
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(pre-2002, or post-2002 in G
ulu

tow
n) food w

as distributed to
people 

w
ith 

H
IV

/A
ID

S
 

and
tuberculosis, to children w

ho
had escaped from

 the LRA and
to schools. Seeds and tools
have been distributed annually
to a few

 households, targeting
w

om
en’s groups, people w

ith
H

IV
/A

ID
S

 and LR
A

 abductee
children. O

ne N
G

O
 also gave

vouchers to 4,000 households
that w

ere redeem
able at ‘seed

fairs’. Various sm
all program

-
m

es run by N
G

O
s and local

governm
ent 

have 
prom

oted
im

proved seed varieties, coffee
production, organic farm

ing, oil
crops, environm

ental w
ork and

agro-forestry, though m
ost of

these 
activities 

w
ere 

cut 
in

2002. 
O

verall, 
only 

3%
 

of
households have been assisted
w

ith agricultural program
m

es. 7

There has been support for health services, w
ater supplies

and distributions of non-food item
s. B

oth therapeutic and
supplem

entary feeding centres have been run by the local
authority 

or 
w

ith 
N

G
O

 
assistance. 

Infrastructure
rehabilitation projects have been im

plem
ented through

governm
ent structures in donor projects, and through norm

al
local governm

ent spending.

K
a

s
e

s
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 D
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trict, U
g

a
n

d
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9
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2
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C
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Rebel attacks in 1996 caused m
ass displacem

ent from
highland areas tow

ards areas closer to Kasese tow
n. Around

half the displaced settled w
ith host com

m
unities in trading

centres and villages, the rest in 20 cam
ps. O

ut of a district
population of around 400,000, probably 80,000–100,000
people w

ere displaced. B
y 2000, the rebellion w

as contained

and m
ost ID

Ps had returned
hom

e. The district also suffered
poor rains in 1999 and 2000,
resulting in three consecutive
poor harvests.

Little 
is 

know
n 

abou
t 

the
livelihood patterns of either
the ID

Ps in cam
ps or those in

host com
m

unities. The form
er

w
ere reportedly able to earn

som
e m

oney by w
orking either

in tow
n or as hired agricultural

labour, and m
any m

ay have
found sm

all plots to cultivate.
M

any 
took 

p
ersonal 

risks,
visiting their village fields to
find food.

T
h

e
 h

u
m

a
n

ita
ria

n
re

sp
o

n
se

There are few
 records of the

precise assistance given. 9
Food

distribu
tions 

began 
w

ithin
days of the first displacem

ent, and continued on a large
scale for those in cam

ps until 2000. Theoretically, full food
rations w

ere given, but w
ith little coordination (or even

sharing of cam
p registers) betw

een agency team
s; one

source m
entions 50%

 rations in one cam
p. 10

N
early all

assistance w
as restricted to ID

Ps in cam
ps, either on

principle (ICR
C) or because of difficulties in identifying

ID
Ps in host com

m
unities. H

osts received no support.

There w
ere only occasional attem

pts to find ID
Ps land for

cultivation, and there w
ere no other significant food

security interventions. Local N
G

O
s that had been running

developm
ent program

m
es closed these dow

n during the
em

ergency. 
O

ther 
assistance 

inclu
ded 

w
ater 

and
sanitation, health, supplem

entary and therapeutic feeding
program

m
es and distributions of non-food item

s. Seeds
and tools w

ere distributed to around half of returnee
households. The ‘im

proved’varieties of seed yielded w
ell

in som
e places, but poorly in others.

N
o

rth
e

rn
 K

iru
n

d
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 P
ro

v
in

ce
, n

o
rth

e
rn
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u
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n

d
i

(2
0

0
0

–
2

0
0

1) 
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The area w
as affected by conflict from

 1993, w
hen m

ost
livestock w

ere lost. Relative calm
 returned in 1996, though

the civil w
ar continued to affect the econom

y. D
rought

follow
ed repeated poor rains from

 1997 to 2000. A
 m

alaria
epidem

ic struck the country at the end of 2000.

In the past, this w
as an agriculturally productive area, w

ith
livestock, coffee and dry-season m

arket gardening in the
low

lands, as w
ell as extensive fishing. The area has also

p
rofited 

from
 

cross-border 
trade 

w
ith 

R
w

anda 
in

foodstu
ffs, 

livestock 
and 

labou
r 

m
igration. 

Ethnic

M
issing the point: an analysis of food security interventions in the G

reat Lakes

4

The cases for this paper w
ere selected in part because

sufficient assessm
ents had been done to allow

identification of the m
ain constraints to household food

security. Therefore, in term
s of assessm

ent and analysis,
the cases are neither typical nor representative of the
average case in the G

reat Lakes. Kasese is probably
closer to the average level of understanding of
constraints to food security, in the sense that little w

as
know

n about the exact nature and scale of the problem
s

encountered by the population.

B
o

x
 1

A
s

s
e

s
s

m
e

n
t a

n
d

 a
n

a
ly

s
is

A
 cam

p in northern U
ganda, 2003/2004

©Alain Lapierre, SC(UK)
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differences have been im
portant in

determ
ining 

op
p

ortu
nities, 

w
ith

m
uch of the lucrative trade and

p
olitical 

p
ow

er 
held 

by 
a 

sm
all

num
ber of people.

The drought caused the loss of
around half the harvest in m

id-
2000. 12

A
s people turned m

ore to
the m

arket for food, prices for som
e

staples doubled, and the price of
labour dropped. Poorer households
resorted to tem

porary m
igration to

R
w

anda (w
here labour rates w

ere
higher), 

p
lanting 

crop
s 

in 
the

m
arshlands, 

harvesting 
early,

selling crops pre-harvest, reducing
consum

ption to one m
eal a day,

cutting essential health expenditure
and going into debt. The num

ber of
people w

ithout any livestock m
ore

than doubled betw
een A

ugust 2000
and January 2001.

T
h

e
 h

u
m

a
n

ita
ria

n
 re

sp
o

n
se

13

A
 general distribution of 50%

 rations to all households w
as

p
lanned 

for 
S

ep
tem

ber–D
ecem

ber 
2000, 

bu
t 

du
e 

to
pipeline problem

s only about half of this w
as distributed. 14

A
t the sam

e tim
e that the pipeline problem

s started, food
w

as m
ade available to pilot a school feeding intervention

for a third of schools in Kirundo Province, covering areas
less 

severely 
affected 

by 
the 

drou
ght. 

The 
p

ip
eline

problem
s led to debt, loss of livestock and reduced

harvests the follow
ing season because of m

igration.

Supplem
entary and therapeutic feeding centres w

ere run,
w

ith 
dem

onstration 
vegetable 

gardens 
and 

cooking
lessons. Seeds and tools distributions w

ere conducted for
‘vulnerable’households, though criteria w

ere vague. G
oat

distributions w
ere started to aid recovery in 2001, after the

crisis. The area also benefited from
 sm

all-scale agricultural
developm

ent.

E
a

s
te

rn
 M

a
s
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o
rth
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iv

u
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R
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–
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0
3

)
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x
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The M
asisi has vast grazing lands for cattle, but since the

1970s 
the 

m
ajority 

of 
the 

p
op

u
lation 

has 
been

m
arginalised as control of land has becom

e concentrated
in the hands of a few

 fam
ilies. Ethnic dim

ensions to the
exploitation led to ethnic conflict in 1993 and 1997. This
destroyed m

ost of the livestock, displaced m
uch of the

population and prevented m
ovem

ent and trade betw
een

urban and rural areas.

Calm
 returned from

 1999 to the eastern side of M
asisi,

w
here this case study focused, though the w

est rem
ained

insecure. A
 num

ber of household econom
y and livelihood

studies show
ed that, by 2002, m

atters had im
proved

m
arkedly: the num

ber of livestock had increased, w
ork for

food becam
e rare and seeds w

ere in good supply and
easily acquired. Constraints to production w

ere access to
land, diseases of sm

all stock, plant diseases (of taro and
cassava), and access to tools. H

ow
ever, the m

ain livelihood
difficulty w

as not production but lack of cash – due to low
farm

-gate prices and poor access to m
arkets, caused by

poor road infrastructure and insecurity.

T
h

e
 h

u
m

a
n

ita
ria

n
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o

n
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A
s peace gradually spread w

estw
ards, agencies m

oved in
w

ith three basic program
m

e types: a general distribution of
free food aid and non-food item

s; road reconstruction

A
 farm

er in M
asisi sells a 100kg sack of beans for $6–10.

Transport costs to G
om

a are $2–3, w
here the sack is

w
orth $15–18 – a return of 70%

 on the trader’s
investm

ent w
ithin a few

 days. The cost of transporting
the sack to N

airobi from
 G

om
a is about $15 (excluding

‘taxes’), and once there it could fetch $45. So a trader
can m

ake $20 net profit on a sack of beans in a w
eek or

tw
o; allow

ing a fortnight for the round trip, a return on
investm

ent of over 600,000%
 a year. The farm

er w
orked

for four m
onths to grow

 the beans for just $6 – and this
is not the net profit.

B
o

x
 2

M
a

rk
e

tin
g

 m
a

d
n

e
s

s
 in

 M
a

s
is

i

A
 trader in Eastern D

R
C

©Alain Lapierre, SC(UK)
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(through cash for w
ork and, w

here
funds 

w
ere 

not 
easily 

available,
food for w

ork); and seeds and tools
d

istrib
u

tions 
w

ith 
a 

seed
protection ration. S

everal agencies
ran 

sm
all 

livestock 
cred

it
program

m
es, w

ith lim
ited success.

A
n attem

pt w
as m

ade to establish
a seed m

ultiplication centre from
2001, but access difficulties lim

ited
su

p
ervision 

and
 

p
lants 

d
ied

.
S

u
p

p
lem

entary 
and

 
therap

eu
tic

feed
ing 

centres 
w

ere 
ru

n 
w

ith
dem

onstration vegetable gardens
and

 
cooking 

lessons. 
O

ther
assistance 

inclu
d

ed
 

w
ater 

and
health.

Road construction appears to have
m

ade 
a 

significant 
im

pact 
on

household food security, through
direct em

ploym
ent, im

proved sec-
urity of m

ovem
ent, reduced transport costs and im

proved
m

arketing – bringing higher prices to producers. 17

G
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m
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 to
w

n
, D

R
C

 (Fe
b

ru
a
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–

Ju
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 2
0

0
2

) 

C
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n
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x
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G
om

a is a thriving com
m

ercial centre of som
e 400,000

people, in a strategic location on the border w
ith R

w
anda.

A volcanic eruption in January 2002 destroyed m
ost of the

com
m

ercial centre of the city and som
e 15,000 hom

es.
B

usiness collapsed, not only because of the destruction but
also because m

ost of the population had suddenly lost its
purchasing pow

er. Access routes into the tow
n w

ere cut by
lava, causing food price rises for about tw

o w
eeks until

roads reopened. M
ost displaced people found refuge w

ith
host fam

ilies until the lava cooled sufficiently for rebuilding,
som

e six m
onths later. W

orldw
ide television coverage of the

eruption ensured it received international attention.B
efore

the crisis, people lived by trade, artisan w
ork and som

e
em

ploym
ent. 

Peri-urban 
agriculture 

w
as 

negligible.
Im

m
ediately follow

ing the eruption, average incom
es for all

econom
ic classes fell by around a half to tw

o-thirds, though
nearly all could still just cover their m

inim
um

 energy
requirem

ents. Petty trade in foodstuffs by the poor w
as

depressed further by distributions of free food. People
reduced expenditure, drew

 on savings and w
ent into debt.

M
ore people sought daily labour, causing a fall in daily rates,

though 
m

arkets 
quickly 

re-established 
them

selves.
Recovery w

as w
ell under w

ay w
ithin six m

onths.

T
h

e
 h

u
m

a
n

ita
ria

n
 re

sp
o

n
se

19

A one-w
eek general food ration w

as distributed to m
ost

households w
ithin five days of the eruption. Repair w

ork on
roads cut by lava began quickly, re-establishing trade across
the tow

n w
ithin tw

o to three w
eeks, and allow

ing food to

enter from
 rural areas through norm

al m
arketing channels.

Free food distributions continued until the end of April 2002,
targeted at those w

ho had lost houses, though beneficiary
lists om

itted an estim
ated 25%

 of those displaced, and
included m

any w
ho w

ere not displaced. 20
O

ther relief item
s

w
ere also distributed to the displaced. An assessm

ent in
February 2002 by SC-U

K established that food w
as not in

short 
supply, 

and 
this 

led 
to 

m
ore 

cash-based
interventions. 21 Several agencies used both cash and food
for w

ork for rehabilitation. B
oth beneficiaries and agencies

preferred cash, but food for w
ork continued w

here cash w
as

not available. Feeding centres for m
alnourished children

w
ere run, w

ith dem
onstration gardens and cooking lessons

for m
others/carers. Seeds and tools w

ere distributed to
households w

ho had lost hom
es. There w

ere also som
e

m
icro-credit projects and a lim

ited intervention w
ith sm

all
livestock. 

B
u

n
ia
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u

b
u
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s

, Itu
ri D
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trict, D

R
C
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0

0
3

)

C
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n
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x
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Although it had suffered from
 chronic regional conflict, until

recently B
unia w

as an im
portant trading tow

n, w
ith a strong

inform
al econom

y. It had been a haven for ID
Ps from

 the
surrounding Ituri region, until ethnic fighting from

 January
to June 2003 caused m

ost of the population to flee. Security
returned w

ith the arrival of French-led forces in June 2003,
and w

ithin tw
o m

onths around 120,000 of the original
population of 225,000 had returned. B

ut the tow
n rem

ained
cut in tw

o, largely along ethnic lines, w
ith pow

er still in the
hands of tribal w

arlords. This case study does not cover the
ID

P
cam

p outside the tow
n.

B
efore the crisis, m

ost people depended on the m
arket for

food, although this w
as supplem

ented by agriculture
(cassava is the staple) and livestock. 23

A
part from

 lim
ited

6

G
om

a after the eruption, 2002

©Alain Lapierre, SC(UK)
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B
ujum

bura Rural, 
1999–

Conflict, severe insecurity,
Lim

ited access to land and 
Free food assistance,  

B
urundi

2001
forced displacem

ent. M
ost of 

capital (loss of livestock). 
seeds and tools, non-food 

the population in cam
ps.

Restrictions on m
ovem

ent 
item

s (N
FIs), health, w

ater 
Traditionally an agro-pastoral 

(insecurity, transport costs), 
and nutrition.

area w
ith strong peri-urban

lim
iting w

ork opportunities.
influence: close to B

ujum
bura

Poorest: lack of labour, lack  
m

arkets.
of access to food.

G
ulu D

istrict, 
2001–

Conflict, forced displacem
ent, 

Lim
ited access to land, capital 

Free food assistance, 
U

ganda
2003

severe insecurity, m
ajority of 

(loss of livestock), natural 
nutrition, seeds and tools, 

the population in cam
ps. 

resources. Cassava disease
sm

all scale agricultural  
A

gro-pastoral area traditionally.
(Cassava M

osaïc Virus (CM
V

)). 
developm

ent, sm
all scale 

Restrictions on m
ovem

ent, 
FFW

, infrastructure 
lim

iting w
ork. Poorest: lack of

rehabilitation, health  
labour, lack of access to food.

services, w
ater, N

FIs.

Kasese D
istrict, 

1996–
Conflict, displacem

ent, poor 
Little know

n. Lim
ited access to 

Free food assistance, 
U

ganda
2000

rains. H
alf of the ID

Ps in cam
ps

land for ID
Ps. Cassava disease  

seeds and tools, nutrition, 
and half w

ith host com
m

unity.
(CM

V
). Loss of assets (capital) 

w
ater, sanitation and 

and lack of w
ork opportunities.

health and N
FIs. 

A
ssistance m

ostly for the 
cam

ps.

N
orthern Kirundo, 

2000–
A

ffected by conflicts and 
Sm

all land holdings (high pop. 
Free food assistance, 

B
urundi

Jan 2001
population m

ovem
ents in the 

density) and poor soil fertility.
school feeding, nutrition, 

first half of the 1990s. Indirectly 
Lack of livestock. D

rought
seeds and tools, sm

all- 
affected since. D

rought causing 
leading to high food prices,

scale livestock and  
m

ajor losses in agriculture, 
low

 labour prices and lack of 
agricultural developm

ent.
livestock, exchanges (trade, 

access to food. Poorest: 
labour) w

ith R
w

anda.
shortage of labour.

Eastern M
asisi, 

1999–
Recovery follow

ing insecurity.
Sm

all land holdings (ethnic,
Free food assistance, N

FIs, 
N

orth Kivu, D
R

C
2003

Return of displaced people.
pow

er relations) and lim
ited 

CFW
, FFW

, seeds and tools, 
A

gro-pastoral area traditionally. 
access to natural resources. 

infrastructure 
Very lim

ited access to m
arkets.

rehabilitation, sm
all-scale  

Lack of livestock despite 
livestock and agriculture 

recovery. Cassava disease (CM
V

).
developm

ent, health, 
w

ater.

G
om

a, N
orth

Feb 2o02–
Thriving m

arket tow
n, indirectly

Loss of assets and incom
e

Free food assistance, N
FIs,   

Kivu, D
R

C
July 2002

affected by conflict. Volcano 
opportunities. Lack of dem

and 
CFW

, FFW
, infrastructure 

eruption causing displacem
ent

for goods and services. Poorest:
rehabilitation, shelter,   

and loss of assets.
shortage of labour.

nutrition, m
icro-credit, 

sm
all-scale livestock 

program
m

e.

B
unia Suburbs,

2003
M

arket tow
n. Conflict, 

Loss of assets and incom
e. 

Free food assistance, CFW
, 

Ituri, D
R

C
displacem

ent, insecurity.
Lack of dem

and for goods and 
FFW

, nutrition, seeds and  
Econom

y norm
ally based on 

services. Lack of access to
tools, infrastructure  

trade, agriculture.
peri-urban land. Cassava 

rehabilitation.
disease (CM

V
). Poorest: 

shortage of labour.
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u
m

m
a
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e
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s

DisplacementRural contextUrban context



form
al em

ploym
ent, the m

ain econom
ic activities w

ere
trade, artisan w

ork and unskilled labour. A
ll of these

activities w
ere severely curtailed during the w

orst of the
conflict in 2003. Looting and displacem

ent left m
ost

people w
ith few

 assets. People’s coping and distress
m

echanism
s 

w
ere 

redu
ction 

of 
exp

enditu
re, 

sale 
of

rem
aining assets, cultivating around houses (sw

itching to
vegetables and short-cycle, calorie-rich crops like sw

eet
potatoes), collecting and eating fruit, and taking risks to go
outside the tow

n to cultivate. A
s a result, m

ost people
m

anaged to obtain sufficient food, helped by reduced
expenditure on healthcare (provided free by N

G
O

s) and
education (som

e free m
aterial from

 U
N

ICEF). Trade w
as re-

established after June 2003, as traders found alternative
supply centres and routes, and m

iddle-m
en from

 neutral
ethnic groups bridged the north–south divide. W

ithin tw
o

to three m
onths, supplies and prices of m

ost goods,
inclu

ding seeds, retu
rned to som

ething ap
p

roaching
norm

al.

T
h

e
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u
m

a
n
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n
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o
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A one-off food ration w
as given as displaced people returned.

Although there is no evidence of a system
atic assessm

ent of
food needs, free food continued to be supplied to those
cam

ping near the barracks of the U
N

 contingent and to all
sick people in hospitals, and an extra food ration w

as given
to households w

ith a m
alnourished child. Therapeutic and

supplem
entary feeding centres w

ere run by tw
o N

G
O

s.

There w
as som

e cash for w
ork for rehabilitation, but

sufficient cash w
as not available from

 donors and food for
w

ork predom
inated. Seeds and tools w

ere distributed by
several agencies to returnees, ID

Ps and fam
ilies w

ith a
m

alnourished child. Vegetable seeds w
ere also provided,

as diets w
ere presum

ed to be poor, though the assessm
ent

found that they had rem
ained surprisingly w

ell-balanced
and 

diverse. 25
N

on-food 
item

s 
w

ere 
distribu

ted 
and

support w
as given for w

ater and sanitation.

M
issing the point: an analysis of food security interventions in the G

reat Lakes

8



The seven case studies show
 w

hat is probably the fairly
typical range of food security constraints in different
situations in the G

reat Lakes region. 26
The very different

problem
s w

hich people faced are sum
m

arised in Table 2.
Table 3 describes the interventions m

ade in the case
studies. There w

as little variation: three kinds of project
w

ere run as ‘standard’in all seven case studies (free food
distributions, seeds and tools distributions and feeding

centres). 27
A

lthough som
e other interventions m

ay have
been significant in one or tw

o cases, only the three
m

entioned w
ere regarded as generally appropriate for

w
hole classes of people (all displaced, all m

alnourished).
Furtherm

ore, although all seven cases w
ere chronic,

conflict-affected 
em

ergencies, 
p

rogram
m

ing 
w

as
‘borrow

ed’from
 responses to natural disasters: no m

ajor
response strategy had been designed specifically for the

9

C
h

a
p

te
r 3

T
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e
 re
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n
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 o
f th

e
 h

u
m

a
n

ita
ria

n
 re

s
p

o
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s
e

C
o

n
s

tra
in

ts
 

B
u

j.
G

u
lu

K
a

s
e

s
e

M
a

s
is

i
K

iru
n

d
o

B
u

n
ia

G
o

m
a

R
u

ra
l

Security
+

+
+/–

–
–

+
–

Lack of availability of food
+

+
–

–
+

–
–

Lack of access to food
+

+
?

–
+

–
–

Lack of cash
+

+
?

+
+

+
+

Land (quantity or quality)
+

+
+

+
+

+
–

Loss of assets (and capital)
+

+
+

+
+/–

+
+

A
ccess to m

arkets
+

+
?

+
+/–

+
–

A
ccess to w

ork 
+

+
+

–
+/–

+/–
+

Low
 dem

and or prices
–

–
?

+
+*

+
+

A
ccess to natural resources

–
+

?
+

–
+/–

–
A

ccess to basic services
+

+
?

+
?

+in south
?

Crop disease
–

+
+

+
–

+
–

H
IV

/A
ID

S
not assessed

+
not assessed

not assessed
not assessed

not assessed
not assessed

N
otes:

+ indicates that it w
as a significant constraint to m

any people 
– indicates that it w

as not a significant constraint to m
any people

+/– indicates that it w
as a secondary constraint to m

any, or a m
ajor constraint to few

er people
* retail prices of food w

ere high, but low
 farm

-gate prices w
ere a cause of food insecurity
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Free food aid
+

+
+

(+)
+

+
+

Feeding centres
+

+
+

+
+

+
+

Seeds and tools
+

+
+

+
+

+
+

Food for w
ork

–
(+)*

–
+

–
+

+
Cash for w

ork
–

–
–

(+)
–

(+)
(+)

D
em

onstration gardens/
cooking lessons

+
–

–
+

+
+

+
A

griculture developm
ent 

–
(+)

–
(+)

(+)
–

–
Livestock developm

ent
–

–
–

(+)
(+)

–
(+)

Road rehabilitation
-–

+**
–

+
–

+
+

M
icro-credit

–
–

–
–

–
–

(+)

N
otes:

(+) indicates that the intervention w
as carried out (by one or m

ore agencies), but only on a sm
all scale com

pared to 
other types of intervention
* FFW

 in G
ulu w

as carried out in a lim
ited w

ay before the crisis becam
e m

ore severe in m
id-2002

** Road reconstruction cam
e out of norm

al public expenditure, it w
as not a hum

anitarian intervention
*** A

bout to begin in late 2003
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M
issing the point: an analysis of food security interventions in the G

reat Lakes

G
reat Lakes situation in particular, or a political or conflict-

based crisis in general.

W
as 

the 
hu

m
anitarian 

resp
onse 

adequ
ate? 

W
as 

it
appropriate? To answ

er these questions, this paper sets
out the circum

stances in w
hich each type of intervention

w
ould be appropriate, and com

pares this to the actual
circum

stances in each case.

Fre
e

 d
is

trib
u

tio
n

s
 o

f fo
o

d

Free distributions of food have consum
ed by far the largest

share of donor m
oney and public spending com

bined, and
w

as the single largest aid item
 in m

ost of the seven case
stu

dies. 
It 

w
as 

the 
largest 

com
p

onent 
of 

every
Consolidated A

ppeal in the region, and usually accounted
for betw

een one-third and three-quarters of all non-
refugee assistance. Food aid cost around eight tim

es m
ore

than all public expenditure com
bined in G

ulu D
istrict in

2002–2003. 

Food aid in the form
 of free distributions is the appropriate

response w
hen the follow

ing three conditions all apply:

1.
targeted households lack access to food; and

2.
there is a lack of availability of food and inelastic
supply (m

aking incom
e support ineffective in helping

to increase access to food through the m
arket); and

3.
alternative w

ays of helping people get access to food
w

ould either take too long or m
ight not be practical or

reliable.

A
dditionally, food distributions m

ay be appropriate for a
short-term

, rapid intervention of food aid (for instance a
one- or tw

o-w
eek ration), w

here there is reason to fear
possible hunger, w

ithout know
ing w

hether the above
conditions are m

et.

D
id these conditions apply in the seven case studies? W

hat
efforts w

ere m
ade to find out if they did? Even w

ithout an
assessm

ent, the im
m

ediate reactions in G
om

a and in
Kasese, and one-off distributions to returning ID

Ps in
B

unia, seem
 reasonable. D

istributions that last only one or
tw

o w
eeks are unlikely to have negative effects (except

possibly a distraction of aid energy and funds from
 other

potential activities). This discussion focuses only on the
longer-term

 response. 

In three out of the seven cases, agencies tried to establish
w

hether or not appropriate conditions for food aid applied:
in G

ulu, in B
ujum

bura Rural and in the Kirundo drought.
D

espite serious access problem
s in the first tw

o areas,
best possible assessm

ents w
ere done to establish w

hether
– and how

 m
uch – households lacked access to food. In all

three cases, the conditions w
ere m

et and there w
as no

obvious intervention that could have replaced food aid in
the short term

. In G
ulu, agencies, in particular W

FP,
undertook regular assessm

ents in order to adjust food
rations as circum

stances changed. G
ulu and B

ujum
bura

R
u

ral 
show

 
how

, 
even 

in 
extraordinarily 

difficu
lt

circum
stances, som

e assessm
ent can be achieved and

im
portant inform

ation acquired.

In Kasese in 1996–2000, no evidence w
as fou

nd of
attem

pts to assess the food needs of ID
Ps, even though

the em
ergency (and food assistance) lasted for m

ore than
three years. ID

Ps staying w
ith hosts w

ere presum
ed

to be
food-secure, w

hile those living in cam
ps w

ere presum
ed

to
have no independent sources of food and needed a 100%
ration. There w

ere no im
pact assessm

ents or m
ortality

surveys on cam
p populations, ID

Ps outside cam
ps or host

com
m

unities. There is therefore no w
ay of know

ing if the
response w

as necessary or adequate. The fact that just five
years ago com

peting agency team
s w

ere giving the sam
e

people full rations w
ith little coordination illustrates how

far things have m
oved forw

ard. W
ithin G

ulu, too, there has
been progress, w

ith m
ore com

prehensive assessm
ents,

building on the em
ergency food needs assessm

ent (EFN
A

)
m

ethodology developed in 2000
28, and the em

ergency
food 

secu
rity 

assessm
ent 

(EFS
A

) 
m

ethodology 
in

2003–2004. Serious attem
pts to assess differences in the

food 
secu

rity 
situ

ation 
betw

een 
official 

cam
p

s 
and

spontaneous cam
ps began in 2001.

In the other three case studies in D
R

C, the available
evidence show

ed surplus food, w
ith low

 or near-norm
al

p
rices on the m

arket. C
learly, food aid w

as not an
appropriate response. The livelihood problem

 faced by
households w

as lack of incom
e. In G

om
a, an appeal for

food 
aid 

continu
ed 

for 
m

onths 
after

a 
S

C
-U

K
/W

FP
assessm

ent had show
n that free distributions of food w

ere
not appropriate. Lack of donor response m

eant that food
assistance ended, but only after three m

onths.

Ta
rg

e
tin

g
29

A
pplying the logic of the criteria of appropriateness in the

G
om

a case to the w
ay food aid w

as targeted raises
suspicions that food assistance w

as a knee-jerk reaction to
people’s suffering, rather than a m

easured response to
assessed need. The three m

onths of food assistance
targeted households that had lost houses in the eruption,
though no reason w

as suggested as to w
hy people w

ho
lost houses w

ould lack food as a result. They w
ould have

had 
extra 

needs 
(in 

p
articu

lar, 
m

eeting 
the 

cost 
of

rebuilding), but not extra food needs. 

A
 sim

ilar w
illingness to suspend program

m
ing criteria in

the face of hum
an suffering has been evident in w

hat can
be called m

edical and social targeting. Individuals or
households affected by H

IV
/A

ID
S

 and tuberculosis w
ere

given special food aid rations in G
ulu tow

n based on
their 

m
edical 

condition. 
M

any, 
but 

not 
all, 

of 
those

households w
ould certainly be food-insecure, but so

w
ere 

m
an

y 
h

o
u

seh
o

ld
s 

n
o

t 
affected

 
b

y 
H

IV
/A

ID
S

.
H

ouseholds affected by A
ID

S
 m

ay be better served w
ith

o
th

er 
assistan

ce, 
m

o
st 

o
b

vio
u

sly 
w

ith
 

im
p

roved
healthcare.
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There are m
any other exam

ples of questionable targeting.
Child abductees received food aid, often for long periods,
though their status w

as unconnected to food security.
Fam

ilies w
ith a m

alnourished child w
ere given a household

ration in B
unia, w

ith no evidence to show
 a link betw

een a
child being m

alnourished and the household lacking food.
(M

alnutrition could be caused by disease, intra-household
distribution problem

s or lack of specific nutrients – see
below

.) A
gencies continued to hand out food to such

groups w
ithout know

ing to w
hat extent they lacked food –

just as they continued assum
ing that people w

ho lived in
cam

ps all had a different food security status from
 those

w
ho found refuge outside cam

ps. 

Food aid has also been justified as a w
ay of protecting

livelihoods, not just lives, and in particular for protecting
assets. 30

This argum
ent is appealing, and the w

isdom
 of

protecting livelihoods is not questioned. B
ut is food aid the

right tool for the job?
31

Sim
ple analysis suggests that this

w
as not so in the case studies, as the exam

ple of Kirundo
reveals. 

D
uring the period of the intervention, labour rates w

ere
depressed and livestock prices tum

bled as people sold
anim

als. H
ouseholds typically sold tw

o goats, often their
only anim

als, m
ostly to m

eet non-food needs. The typical
price of a goat at the tim

e w
as just $7 (half the norm

al
price). Food aid w

as being sold at around $0.06 per kilo, so
to prevent the sale of one goat, an extra 120kg of m

aize
w

ould have been needed, or an extra five m
onths’partial

ration for the household. The costs of food aid for each
area are not clearly distinguished in public docum

ents, but
the average regional cost (excluding the D

R
C) is $0.53 per

kilo of m
aize. 32

It w
ould therefore have cost over $63 per

household to prevent the sale of one goat w
orth $7. G

iving
households cash directly, supporting w

age rates through
cash for w

ork, or intervening in the livestock m
arket to

protect prices w
ould all have given m

ore to households at
far low

er cost. 33 

T
h

e
 co

sts o
f g

e
ttin

g
 it w

ro
n

g

Tw
o argum

ents could be used to justify food aid in a
situation of food availability: specific households m

ay
nonetheless need food, and in general giving food w

hen it is

not needed is less serious than failing to give it w
hen it is.

N
either argum

ent can be accepted. The m
any potential

negative side-effects of food aid operations are w
ell-know

n:
distortions 

in 
the 

local 
econom

y, 
the 

creation 
or

strengthening of corrupt elites, feeding w
ar econom

ies and
giving com

m
odities inappropriate to local tastes (G

ulu,
Kirundo and B

ujum
bura Rural; it is not know

n w
hat w

as
needed in Kasese). Signs of all these w

ere evident in the
case study areas. Second, the food aid pipeline is lim

ited.
Food assistance w

as needed in at least three of the seven
cases. Lives and livelihoods w

ere put at risk because rations
w

ere cut due to lack of food in the pipeline. And yet, at the
sam

e tim
e, food aid w

as being distributed either w
here it

w
as not needed, or for non-em

ergency program
m

es such as
school feeding. Third, food assistance is an expensive option
w

here food is available. It can cost m
uch m

ore than giving
people the cash they need to buy food (see B

ox 3). Since aid
budgets 

for 
the 

G
reat 

Lakes 
are 

alw
ays 

insufficient,
inappropriate use of funds can m

ean lives lost. 35

C
h

ap
ter 3
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m
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A
 recent evaluation of food aid in D

R
C w

as happy to note
that food aid contributed to w

ider w
ellbeing, because

tw
o-thirds of the food w

as being sold to cater for other
needs, rather than being eaten. B

ut how
 cost-effective is

it to give food to people w
ho need m

oney?

M
ost food aid in eastern D

R
C is transported from

U
ganda. M

aize w
as bought at $220 per tonne and beans

at $340 – but it cost another $400 per tonne to
transport. M

anaging the process cost $180 per tonne, so
by the tim

e the food reached the beneficiary, the donor
had paid $800 per tonne for m

aize and $920 for beans.
M

eanw
hile, farm

ers in the region could not find m
arkets

for their crops, and w
ere selling m

aize and beans at just
$60–100 a tonne. The beneficiaries, w

ho needed m
oney

and not food, w
ere selling part of their food for just $60.

In the end, it cost $15 (to the donor) to deliver the
equivalent of $1-w

orth of food to the recipient.

B
o

x
 3

V
a
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e

 fo
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o
n

e
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34

B
u

j.
G

u
lu

K
a

s
e

s
e

M
a

s
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i
K

iru
n

d
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B
u

n
ia

G
o

m
a

R
u
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Lack of food at household level
+

+
?

–
+

–
+/–

Lack of opportunities to buy 
+

+
?

–
+

–
–

Cheaper/m
ore practical than alternatives

+
+

?
–

+
–

–
W

ere criteria of appropriateness m
et?

Yes
Yes

N
ot assessed

N
o

Yes
N

o
N

o
W

as the intervention im
plem

ented?
Yes*

Yes*
Yes

Yes
Yes*

Yes
Yes

N
ote:

* indicates that, though used, pipeline problem
s prevented planned rations from

 being given.
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issing the point: an analysis of food security interventions in the G

reat Lakes

12

S
e

e
d

 p
ro

te
ctio

n
 ra

tio
n

Food w
as also distributed in m

ost of the cases for a ‘seed
p

rotection ration’. This tw
o- to three-w

eek ration is
su

p
p

osed 
to 

p
recede 

a 
seed 

distribu
tion, 

enabling
recipients to cultivate and preventing them

 from
 eating

their seeds. In practice, it has often been distributed after
the seeds, because of logistical problem

s.

Seed protection rations w
ould be appropriate w

here:

1.
there is a lack of access to food at household level; and 

2.
there are grounds for believing that w

ithout the ration
people w

ould be forced to eat their seeds and w
ould

still not have anything to plant; or m
ore broadly

3.
there are grounds for thinking that they w

ould be
unable to plant their seeds properly because they
needed to w

ork for cash to m
eet food needs.

Condition 1 w
ith either condition 2 or 3 w

ould have to
apply. Previous argum

ents about the use of food aid w
here

there is general availability of food also apply here.

The case studies show
ed how

 people do their best to
protect future production, so condition 2 did not generally
apply. In the G

reat Lakes, w
ith tw

o rainy seasons a year,
sow

ing tim
e is usually quite soon after a harvest period,

and so it does not com
e at the hungry tim

e of year, even
follow

ing a poor harvest. Food needs assessm
ents w

ere
not done for the specific recipients of seed assistance, w

ho
w

ere chosen by very different criteria (see below
). 

Evidence of condition 3 is also doubtful. It is norm
al for

m
any people (around one-third to half the population in the

case studies) to w
ork for others to m

eet food or other cash
needs during planting tim

e. W
hy w

ould their seeds need
less ‘protection’than those of people w

ho received seeds
from

 agencies? In fact, the evidence is that such a ration w
as

not needed. These households typically spent a m
axim

um
 of

tw
o to three days a w

eek (both m
an and w

ife) w
orking for

paym
ent, and the rest of the tim

e on their ow
n fields. For the

poor, the biggest constraint to production in all the rural
case studies w

as access to land for cultivation. Fam
ilies w

ith
fields of a quarter to half a hectare, m

uch of w
hich w

as taken
up by crops such as cassava and bananas, did not have

enough land to absorb all of their labour at planting.
(Livelihood research show

s that people are m
ore likely to

neglect their fields at w
eeding tim

e, because of the need to
w

ork for others, since this is w
hen hunger is greater.)

N
o study has been done to see if there is an increase in

agricultural productivity as a result of the seed protection
ration. Everything know

n of rural livelihoods in the study
areas says that this is unlikely. Such rations involve a
separate logistical distribution system

 from
 the seed

distribution for a one-off distribution of tw
o w

eeks’food.
Its cost-effectiveness in contributing to household food
security should be questioned. 

Fo
o

d
 fo

r w
o

rk

Food for w
ork (FFW

) has been used for food assistance in
B

unia, M
asisi and G

om
a, and had been used in a sm

all w
ay

in G
ulu before 2002. It w

as also planned for B
urundi, but

suspended after early im
plem

entation difficulties, and then
not resum

ed because of pipeline problem
s. In order to

benefit from
 this assistance, a household has to have

available 
labour. 

This 
m

eans 
that 

FFW
 

w
ill 

not 
help

households w
here there are no able-bodied people. N

either
w

ill it add value to a household w
here all available labour is

already productively em
ployed. In theory, the advantages of

FFW
 over free food are that useful w

ork can be achieved
(asset creation), and that aid can be self-targeting on the
poor, by setting a pay rate that w

ill be attractive only to the
intended group. In practice, both have been questioned,
w

ith the lack of surplus household labour preventing the
poorest from

 benefiting proportionately. 36
It m

ay also be
argued that having to w

ork for food brings greater self-
respect and prevents the culture of idleness, boredom

 and
alcohol so prevalent in cam

ps. 

In 
su

m
m

ary, 
FFW

 
is 

ap
p

rop
riate 

only 
w

here 
these

conditions all apply:

1.
targeted households lack access to food; and

2.
there is a lack of availability of food and inelastic
supply; and

3.
targeted households have labour potential that is not
currently used or only poorly paid; and

4.
security and access perm

it im
plem

entation. 

B
u

j.
G

u
lu

K
a

s
e

s
e

M
a

s
is

i
K

iru
n

d
o

B
u

n
ia

G
o

m
a

R
u

ra
l

Lack of food at household level
+

+
?

–
+

–
+?

Lack of availability of food
+

+
–

–
+

–
–

Im
plem

entation is possible
(access, security, etc.)

?
?

+
+

+
+

+
W

ere criteria of appropriateness m
et?

Possibly*
Possibly*

N
ot assessed

N
o

Yes
N

o
N

o
W

as the intervention im
plem

ented?
N

o
N

o
N

o
Yes

N
o

Yes
Yes

N
ote: 

* =
 if im

plem
entation m

odalities could be found w
here access w

as restricted.
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W
here food supply is plentiful, paying for w

ork in food w
ould

generally be inappropriate. There m
ay be som

e situations
w

here security w
ould dictate a preference for paying for

w
ork in food rather than cash, but given its inefficiency, one

w
ould have to show

 good reason w
hy FFW

 is appropriate.

It is know
n that food w

as available in the three cases in D
RC

w
here FFW

 w
as used, and that food w

as also generally
available in G

ulu prior to 2002, w
here FFW

 w
as being used,

m
eaning that FFW

 w
as not appropriate. FFW

 could have been
appropriate in Kirundo. It could also have been appropriate in
G

ulu if im
plem

entation problem
s had been overcom

e.

O
verall, 

the 
conclu

sion 
m

u
st 

be 
that 

FFW
 

is 
rarely

appropriate in the G
reat Lakes region. 

C
a

s
h

 fo
r w

o
rk

Cash for w
ork (CFW

) w
as som

etim
es used as an alternative

to FFW
, but is appropriate in quite different circum

stances.
These are w

here:

1.
targeted households have surplus labour; and 

2.
either

food is not the prim
ary econom

ic problem
 or

access to food for som
e households is lacking; and 

3.
food is generally available for those w

ith purchasing
pow

er; and
4.

the risk of inflationary pressure is low
/a depressed

econom
y needs a cash injection; and

5.
security and access perm

it im
plem

entation.

Like food for w
ork, CFW

 can be self-targeting by setting
w

age rates that w
ill only attract those w

ith no better
alternatives. A

nother advantage of CFW
 is that it treats

people affected by crisis as active agents in their ow
n lives,

by giving them
 choices. 37

Table 6 illustrates the different conditions that w
ould call

for free food distributions, FFW
 or CFW

. CFW
 is generally

m
uch cheaper than FFW

 for tw
o reasons: the cost of the

food ration is far higher than a daily w
age rate, and the

costs of m
anaging the logistics of storing and paying out

food are higher than sim
ply keeping accounts of cash. (In

the D
R

C, the cost of a day’s labour on CFW
 w

as about one-
fifth of the cost of the food given in FFW

. H
ow

ever, a
recipient could buy tw

ice as m
uch food w

ith the CFW
m

oney as s/he w
ould receive in a FFW

 ration.)

Evidence show
ed that CFW

 could have m
ade a significant

contribution to the em
ergency needs of people in all cases,

except for B
ujum

bura Rural because of im
plem

entation
difficulties. (Those in G

ulu w
ould probably not have been

insurm
ountable.) H

ow
ever, C

FW
 w

as only used as a
response in G

om
a, M

asisi and B
unia, and on a relatively

sm
all scale. A

gencies that undertook CFW
 also ran FFW

program
m

es, but only because donor funds for CFW
 w

ere
lim

ited. Program
m

ing under these kinds of constraints
should have given the hum

anitarian com
m

unity cause for
concern. It is hard to im

agine a hospital treating infections

w
ith 

chloroqu
ine 

on 
the 

basis 
that 

‘w
e 

don’t 
have

antibiotics and this is the only m
edicine available’.

S
e

e
d

s
 a

n
d

 to
o

ls
 d

is
trib

u
tio

n
s

 

Seeds and tools distribution is a com
m

on intervention in
disaster situations. 38

D
istributions of free seeds of staple

food crops and tools (usually hoes) w
ere used in all the

case studies. In one case, a project used seed vouchers to
target needy households, w

here it believed seeds w
ere

generally available; this w
ill be considered separately.

Seeds and tools distributions are an appropriate support
to independent production w

here:

Fo
o

d
 a

id
F

F
W

C
F

W

Lack of food at household level
+

+
+/–

Lack of availability of food
+

+
–

Surplus labour at household level
+/–

+
+

Food is not the prim
ary problem

–
–

+
H

elping old, w
eak, child-headed 

households
+

–
–

A
sset creation (public, private) 

–
+

+
Sluggish, non-inflationary econom

y
–

–
+

N
otes: + indicates a necessary, not a sufficient condition for the

intervention
– indicates that the intervention is inappropriate for 
responding to that condition (though it m

ay be needed 
for other reasons) 
+/– indicates that the intervention m

ay be applicable 
w

hether or not the condition is m
et
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 C
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•
It is m

uch easier to get hold of food than to get
donors to pay cash.

•
There is a belief that food w

ill help the children, but
‘m

en w
ill drink the m

oney’.
•

There is a belief that staff and local partners are
m

ore likely to m
ism

anage (or m
isappropriate) cash,

or that cash can be stolen on pay day.
•

FFW
 is done by everyone, but agencies are less

fam
iliar w

ith CFW
.

•
FFW

 is taken as ‘norm
al’, but a special justification is

dem
anded for CFW

.
•

CFW
 is ‘unsustainable’(FFW

 is not assessed by the
sam

e criterion).
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1.
targeted households lack these seeds and tools; and

2.
there is a general lack of availability of seeds or tools of
the right quality; and

3.
this lack is lim

iting production.

The study could not find, in any of the case studies,
evidence of any assessm

ent to establish the availability of
and access to seeds and tools prior to distributions.
Perhaps this explains w

hy ‘seeds and tools’alw
ays seem

to go together, since there is no reason to think that there
should alw

ays be a connection betw
een lacking seeds and

lacking tools. Seed needs w
ere generally inferred from

food needs assessm
ents. O

f the available evidence, one
study indicated that availability of seeds has generally not
been a problem

 even in conflict zones, though it only
covered 

G
u

lu
. 39

H
ou

sehold 
econom

y 
stu

dies 
also

indicated 
that 

seeds 
w

ere 
accessible 

even 
for 

p
oor

households in all cases (except Kasese, w
here there w

as
no study of ID

Ps). Tools w
ere reportedly a constraint in

M
asisi and B

unia.

W
hy are seed needs inferred from

 (assum
ed) food needs?

It appears that agencies use a m
odel of a subsistence

household econom
y, w

here crops are used first for eating,
after w

hich surpluses are used for seed and then, if
sufficient, for sale. A

ccording to this m
odel, a food deficit

necessarily im
plies that a household w

ill not have enough
seeds for sow

ing. H
ow

ever, dozens of household econom
y

assessm
ents in the region have show

n that the m
ajority of

p
oorer 

hou
seholds 

(the 
bottom

 
third 

to 
half 

of 
the

population) rely heavily on the m
arket for their food, as

even in good years they do not grow
 enough food for

consum
ption – though they also sell food crops. If seed

distributions w
ere the answ

er in cases of ‘lack of surplus
production’, then it could be argued that handing out
seeds of staple crops should be a perm

anent feature of
econom

ies in m
ost of the G

reat Lakes region. 

Even w
here there w

as a lack of seeds, it w
as unclear if this

w
ould lim

it production. There w
as no evidence of fields

being 
p

rep
ared 

bu
t 

left 
u

np
lanted, 

or 
fields 

left
unprepared, because of a lack of planting m

aterial;
households lacking seeds find a substitute crop, such as
sw

eet 
p

otato 
vines. 

H
ou

sehold 
econom

y 
stu

dies 
in

B
urundi and U

ganda have repeatedly show
n that, w

ith less
access to land, households abandon crops like m

aize and
beans (sow

n from
 seed) in favour of those that giver higher

value, principally sw
eet potatoes and cassava (planted

from
 cuttings). It m

ay be that standardised packages of
seeds are in fact designed m

ore for the needs of better-off
households.

Few
 attem

pts w
ere m

ade to m
easure im

pact, and not all
stu

dies 
are 

in 
the 

p
u

blic 
dom

ain. 
The 

occasional
evaluations have taken one of tw

o routes. O
ne approach

involved asking recipients if they felt that the distributions
helped. In B

urundi, w
here farm

ers knew
 that distributions

w
ere a tri-annual routine, it is not surprising that they said

they w
ere very useful even though over half the seeds w

ere
eaten because they arrived after farm

ers had already

planted their ow
n seeds, or because the quality of seed

given w
as so poor. 40

A
 second approach w

as to see any
production from

 donated seeds as the im
pact of the

distribution, assum
ing a) that w

ithout it, farm
ers w

ould not
have planted anything; and b) that any change in the food
security situation from

 planting to harvest tim
e w

as a
result of the project. It is hard to rely on evaluations based
on 

su
ch 

qu
estionable 

assu
m

p
tions. 

N
o 

stu
dies 

are
available w

hich sought to exam
ine w

hether these general
seed distributions had helped production by looking at
w

hat happened in the fields of non-beneficiaries.

M
issing the point: an analysis of food security interventions in the G

reat Lakes
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There is no logical explanation as to w
hy distributions of

seeds and tools are such a com
m

on feature of
hum

anitarian response. M
aybe a different kind of

analysis is needed. A
n actor-oriented approach looks at

the interests of each actor.

•
D

onors allocate budgets to a crisis because they
w

ant to help – and seeds and tools enable them
 to

spend m
oney easily, w

ith tangible ‘results’, because
the success of the actual output, the distribution, is
alm

ost guaranteed.
•

A
gencies also w

ant to help, and in the absence of
obvious alternatives, seeds and tools are
m

anageable. It is relatively easy to get m
oney for

seeds and tools, and the ‘give a m
an a fishing rod’

approach plays w
ell in publicity at hom

e. 
•

A
gency staff m

ay have their ow
n interests. Seeds

and tools keep projects (em
ploym

ent) going, and
som

e m
ay also be able to find sm

all em
ploym

ent
opportunities in distributions for friends. (A

 few
 m

ay
be able to profit from

 purchases or transport deals.)
•

Local authorities are usually not specialists in
hum

anitarian aid, and they m
ay take seeds and tools

at face value, as helping their people to produce.
Claim

ing to bring any kind of distribution to their
people can w

in support, or m
ay be used in som

e w
ay

as patronage. Personal profit m
ay also be possible.

•
Com

m
unity leaders rightly aim

 to get as m
uch of the

aid effort to their com
m

unities as they can. Som
e of

the less honest can profit, using the distribution to
reinforce their prestige, or by diverting aid and
selling places on beneficiary lists.

•
The local population, like everybody else, w

ill alw
ays

prefer som
ething to nothing. The seeds m

ay be the
w

rong ones and late, but it is a free m
eal, and a hoe

is alw
ays useful.

•
Seed com

panies in the region m
ake profits from

sales to hum
anitarian agencies, and w

ill use w
hat

influence they have to ensure that distributions
continue.

B
o

x
 5

W
h

y
 a

re
 s

e
e

d
s

 a
n

d
 to

o
ls

 s
o

 p
e

rs
is

te
n

t?

A
n

 a
cto

r-o
rie

n
te

d
 a

n
a

ly
s

is



C
h

ap
ter 3

 Th
e relevan

ce o
f th

e h
u

m
an

itarian
 resp

o
n

se

O
ne project in G

ulu used vouchers and seed fairs. In this
situation, it w

as believed access w
as lacking, and that this

could be a lim
iting factor to production, but seeds w

ere
generally available. Targeted households w

ere allow
ed to

‘buy’the seeds they w
anted, in the quantities they chose.

This m
ethod also kept the m

oney in the local m
arket,

rather than going to large seed com
panies, and it cost less

than a third of a seed distribution (several m
illion dollars

could have been saved across the region by using this
approach m

ore w
idely). This approach m

ay be m
ore

broadly applicable, assisting people to access other item
s,

w
hich are generally available, such as tools, or even food

and non-food item
s.

Ta
rg

e
tin

g

Targeting of seeds and tools distributions has been based
upon criteria quite unrelated to household access to these
com

m
odities. In G

om
a, fam

ilies w
ho had lost houses w

ere
targeted; in the three D

R
C cases and in Kirundo they w

ere
a standard response to having a m

alnourished child in a
feeding program

m
e; and in B

urundi they had becom
e a tri-

annu
al 

rou
tine, 

u
sing 

vagu
e 

targeting 
criteria 

(‘the
vulnerable’) that m

eant N
G

O
s could choose beneficiaries

from
 any projects they w

ere running.

Targeting seeds to m
alnourished children is problem

atic
because it is so deep-seated and w

idespread in the region.
The response seem

s to be dictated by a desire to help
w

ithout quite know
ing w

hat else m
ight be better. H

ow
ever,

seeds of staple crops can only help a child, or its siblings,
avoid m

alnutrition (the stated objective of these projects) if:

1.
m

alnutrition is usually caused by a lack of access to
sufficient, quality food at household level; and

2.
this is caused by a lack of household food production;
and

3.
the 

m
ain 

lim
iting 

factor 
to 

p
rodu

ction 
for 

these
households is access to seeds.

A
ll of these assum

ptions are questionable – and yet rem
ain

untested. A
lthough the link betw

een food and nutrition
seem

s obvious, causes of m
alnutrition have not been w

ell-
studied in the region, and various possible explanations,
including health and childcare, need exam

ining (see below
,

on supplem
entary feeding centres). A

 child’s lack of access

to food cannot be assum
ed to be linked to crop production.

Even if poverty is a causal factor in m
alnutrition, it is a leap

to assum
e that lack of staple seeds is the lim

iting factor to
production. In the rural case studies, land w

as the m
ain

lim
iting factor for poor households. It seem

s likely that the
value to beneficiary households has been the consum

ption
value of the seeds, w

hich is unlikely to have had a m
ajor

im
pact on child m

alnutrition. There are no exam
ples of

attem
pts to assess the im

pact of seeds interventions on
m

alnutrition, though an inter-agency study in eastern D
R

C
w

as planned for 2004.

O
verall, the distribution of seeds of staple crops has

lim
ited relevance in the case studies. 

S
u

p
p

le
m

e
n

ta
ry

 fe
e

d
in

g
 ce

n
tre

s

S
u

p
p

lem
entary 

feeding 
centres 

(S
FC

s) 
have 

been 
a

standard response in all seven case studies. (Therapeutic
feeding centres are a m

edical intervention, and are not
considered in this study.) In these SFCs, the carer has been
given a w

eekly dry ration (unprepared food to take hom
e).

This ration is supposed to be prepared for, and fed to, the
m

alnourished child, as a supplem
ent to his/her norm

al
share of the household’s food.

There are tw
o argum

ents for SFCs. O
ne is a m

edical
justification: the free food ration w

ill encourage m
others to

bring children to health centres, to receive vaccinations, for
instance. This is analogous to the educational justification
for school feeding, and w

ill not be dealt w
ith here. This

study looks only at the justification for SFCs as treatm
ent

for m
oderate m

alnutrition and preventing under-fives from
becom

ing severely m
alnourished. The rationale is that

children w
ith m

oderate m
alnutrition are given extra food in

order 
to 

p
revent 

them
 

from
 

becom
ing 

severely
m

alnourished, w
hen they w

ould need therapeutic feeding.
The intervention should catch children before they are at
high risk of death.

SFCs w
ould be appropriate w

here:

1.
the child’s m

alnutrition is caused by an individual lack
of access to food of sufficient quality and quantity; and

2.
the food quality of the SFC ration is the correct one for
the child; and
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Lack of seeds is lim
iting factor to production

U
nlikely

–
–

–
–

–
–

Targeted households do not have access to seeds
?

–*
–*

–*
–*

–*
–*

G
ood-quality seeds unavailable 

+?
–

–
–

–
–

–
W

ere criteria of appropriateness m
et?

U
nlikely

N
ot m

et
N

ot m
et

N
ot m

et
N

ot m
et

N
ot m

et
N

ot m
et

W
as the intervention im

plem
ented?

Yes
Yes

Yes
Yes

Yes
Yes

Yes

N
ote:

* not assessed, but other evidence indicates that it is unlikely for m
ost targeted households.
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M
issing the point: an analysis of food security interventions in the G

reat Lakes

3.
there is reason to believe that the food given is actually
consum

ed by the child.

A
lthough these criteria seem

 sim
ple, the reality is that little

is know
n about the causes of m

alnutrition in the case
studies. The m

ajor im
m

ediate causes of m
alnutrition are

variously believed to include lack of protein, calories, or
m

icro-nu
trients, 

and 
m

alaria, 
w

ater-borne 
diseases,

H
IV

/A
ID

S or other diseases. Since the quality of food given
in SFCs varied, and it is not know

n w
hat children actually

need, it is not certain w
hether the second criterion has

been m
et.

If it is true that m
alnourished children lack access to food

of sufficient quality and quantity, then there are tw
o further

possibilities: a) there is a lack of sufficient, quality food at
household level; or b) there is food at household level, but
the child is not getting enough (distribution factors in the
household). The answ

er has a bearing on how
 any extra

ration w
ill be used. If the problem

 is care, then extra
rations m

ay not help the child. B
ut if the household lacks

food, it is hard to believe that the ration w
ill be given only

to the child. 

The im
pact of SFCs has not been studied, m

aking it
im

possible to say w
ith any confidence how

 helpful they
are. In any case, the m

ajority of m
alnourished children

have not attended SFCs. D
espite years of running costly

SFCs in the region, little has been invested in trying to find
out the causes of m

alnutrition, or in thinking about
alternative (or com

plem
entary) responses. 

D
e

m
o

n
s

tra
tio

n
 g

a
rd

e
n

s
 a

n
d

 co
o

k
in

g
 le

s
s

o
n

s

The tw
inning of feeding program

m
es w

ith dem
onstration

gardens and cooking lessons is w
idespread in the region.

(They 
w

ere 
being 

su
p

p
orted 

by 
three 

international
agencies in G

om
a, four in M

asisi, and tw
o, plus a local

N
G

O
, in B

unia.) The idea is that m
alnutrition is caused by

m
others not understanding how

 to grow
 nutritious food for

their children, or not know
ing how

 to prepare a varied diet
using locally available ingredients.

Cooking lessons w
ould be appropriate for preventing

m
alnutrition if the follow

ing conditions applied:

1.
diet is the m

ain cause of a child’s m
alnutrition; and

2.
households have access to alternative food; and

3.
m

aternal ignorance is the reason for these alternatives
not being taken up.

The first condition has already been questioned. The
second is questionable for m

any poor fam
ilies in the case

studies, w
ho are know

n to live extrem
ely close to the

m
inim

um
 threshold for survival. The third condition m

ay
also not apply. W

ork elsew
here suggests that lack of

m
aternal tim

e for childcare is a cause of m
alnutrition,

rather than sim
ply ignorance. 41W

ithout any study show
ing

the im
pact of cooking lessons it is hard to understand w

hy
they have, in som

e countries, been a standard em
ergency

response to m
alnutrition.

D
em

onstration gardens are also problem
atic. They rely on

assum
ptions that: 

1.
m

alnutrition is caused by lack of vegetables;
2.

households have at their disposal land available for
vegetable production;

3.
hou

seholds 
have 

su
rp

lu
s 

tim
e 

for 
tending 

these
gardens;

4.
hou

seholds 
do 

not 
u

se 
their 

land 
or 

labou
r 

for
vegetables (or use them

 inefficiently) because of
ignorance; and

5.
any vegetables grow

n w
ill (at least in part) be fed to

children.

Every case study has show
n that poorer households are less

likely to have land suitable for vegetable cultivation, and
they have the least surplus labour. There is no reason to plan
an intervention based on five assum

ptions, w
hich, though

probably som
etim

es true, are unlikely to be the norm
.

R
o

a
d

 re
co

n
s

tru
ctio

n

Road reconstruction w
as carried out on a large scale in

M
asisi, and critical roads w

ere repaired in G
om

a, by N
G

O
s

that recruited labour locally. It has also been done in G
ulu,

but paid for through norm
al state public budgets and using

professional contractors. It has usually been classified as
an 

‘infrastru
ctu

re 
p

roject’
rather 

than 
designed 

to
m

axim
ise food security. The use of FFW

 or CFW
 for

construction has already been discussed; this section
looks at road construction/rehabilitation itself as a food
security intervention. 
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M
alnutrition caused by child’s lack of food

?
?

?
?

?
?

?
SFC food is correct treatm

ent
?

?
?

?
?

?
?

SFC food given to child
?

?
?

?
?

?
?

W
ere criteria of appropriateness m

et?
U

nknow
n

U
nknow

n
U

nknow
n

U
nknow

n
U

nknow
n

U
nknow

n
U

nknow
n

W
as the intervention used?

Yes
Yes

Yes
Yes

Yes
Yes

Yes

Ta
b

le
 8

: M
a

tch
in

g
 th

e
 crite

ria
 fo

r S
F

C
s

 w
ith

 th
e

ir u
s

e
 in

 p
ra

ctice



C
h

ap
ter 3

 Th
e relevan

ce o
f th

e h
u

m
an

itarian
 resp

o
n

se

Im
proved roads can contribute to food security w

here the
existing poor state of a road:

1.
affects access to m

arkets (and hum
anitarian aid); and

2.
m

arket access is a factor in food security; or 
3.

affects security (both on and off the road); and
4.

affects the cost of access (in m
oney or tim

e) to
essential basic services. 42

In the case studies, these conditions w
ere clearly m

et in
G

om
a, M

asisi, G
ulu and probably B

unia. It should be noted
that m

ovem
ent along a road can som

etim
es be im

proved
through better security (achieved by clearing tall grass on
the roadside), as m

uch as by laying tarm
ac or adding

m
u

rram
. 

Few
 

N
G

O
s 

have 
been 

involved 
in 

road
construction. Since m

arket access has proved to be such a
critical factor in food security in the case studies, road
repair deserves m

ore consideration as an im
portant

potential intervention.

Im
pact assessm

ents w
ere carried out by the tw

o m
ain

N
G

O
s doing road reconstruction in M

asisi, show
ing that

the 
im

p
roved 

road 
increased 

freedom
 

of 
m

ovem
ent

through better security as w
ell as reduced transport costs,

and brought huge changes in farm
-gate prices. A

fter
repairing a 12km

 stretch of road, the farm
-gate price of

potatoes jum
ped from

 $3 per sack to $11. That road repair
cost under $35,000, and so w

ould have paid for itself in
one season just by helping 4,000 households sell one sack
of potatoes each. O

ther benefits of the road included
better access to health and education services.

N
o

n
-re

lie
f a

id
 

M
any agencies ran w

hat could be term
ed ‘non-relief’

operations, including agricultural developm
ent program

m
es

that involved introducing new
 varieties of crops, agricultural

extension, agro-forestry, tree planting and environm
ental

conservation, 
prom

oting 
cash 

crops, 
m

icro-credit 
and

livestock. Som
e agencies have also focused on education

and health.

The concept of a continuum
 from

 em
ergency through relief

to developm
ent has been challenged academ

ically by
those w

ho speak of a ‘contiguum
’, m

eaning facets of both
em

ergency 
and 

develop
m

ent 
p

aradigm
s 

can 
exist

together. This has not filtered through to practitioners, w
ho

still seem
 to think in term

s of tem
poral phases of a crisis.

In six of the case studies (B
ujum

bura Rural w
as the

exception), non-relief program
m

es w
ere relevant and

necessary, because research clearly show
ed that, even in

the m
ost difficult circum

stances, all but the m
ost destitute

households w
ere econom

ically active. It is, how
ever, rare

to find developm
ental projects done on the scale required

to respond to em
ergency needs. They have w

orked w
ith

hundreds of households rather than w
ith the tens of

thousands that needed help, because the hum
anitarian

com
m

unity has not seen such interventions as a vehicle for

responding to crisis. Thus, just 3%
 of households received

any assistance at all in agriculture in G
ulu, although alm

ost
all engaged in production at som

e level.

W
h

a
t w

a
s

 n
o

t d
o

n
e

D
espite differences in the constraints people faced, the

range of food security interventions w
as narrow

, w
ith

thinking dom
inated by food – consum

ption needs or
p

rodu
ction. 

A
gencies 

m
ade 

little 
u

se 
of 

available
inform

ation about actual constraints to food security.

A
cce

ss to
 la

n
d

 

A
ccess to land for cultivation w

as a m
ajor factor in all five

rural cases, and to som
e extent in one of the urban ones.

Interventions in this area – for exam
ple trying to find

tem
porary land for the displaced, prioritising security-

related access issues or addressing structural problem
s of

control over land (often related to ethnic issues) – w
ere

not, 
how

ever, 
a 

m
ajor 

focu
s 

for 
agencies. 

The 
one

excep
tion 

cou
ld 

be 
B

u
ju

m
bu

ra 
R

u
ral, 

w
here 

the
international com

m
unity pressed hard for the internm

ent
cam

ps to be closed.

M
a

rk
e

ts

There w
ere problem

s linked to m
arkets in all seven cases,

either facing farm
ers as producers (selling crops for low

prices) or rural households as consum
ers (buying food).

Problem
s included insecurity and road infrastructure

disrupting access to m
arkets; structural problem

s in
m

arketing system
s; and tem

porary distortions in m
arkets

related to dem
and/supply issues, such as the rise in food

prices, and the fall in livestock and labour prices that
accom

panied drought. A
lm

ost the only intervention that
addressed m

arkets w
as w

ork on roads. There w
ere no

attem
pts to assist food secu

rity by deliberate price
controls, for instance sale of food or seeds at cost price, or
the purchase of livestock at a norm

al price, or to help
farm

ers find m
arkets. The apparent success of cash-based

interventions suggests it could be useful to pay m
ore

attention to the cash econom
y.

Fre
e

d
o

m
 o

f m
o

ve
m

e
n

t

This w
as highlighted as a key issue in several studies. It

affected access to m
arkets, labour opportunities and

natural resources such as forests, w
here people needed to

go to fetch firew
ood and charcoal. A

ccess issues w
ere

m
ainly related to insecurity, to prices exacted by m

ilitary
‘gatekeepers’or to the cost of legal perm

its (for trade or
charcoal). Intervention could target the last tw

o factors.

E
th

n
ic fa

cto
rs 

Ethnic issues have been behind alm
ost all the conflicts

leading to crisis in the G
reat Lakes. In G

ulu, clan links w
ere

key to gaining access to land, and so social exclusion could

17



M
issing the point: an analysis of food security interventions in the G

reat Lakes

be a serious problem
. In M

asisi, ethnic factors played a
role in excluding people from

 hum
anitarian aid. W

here
these factors are w

ell understood, local initiatives could
help m

itigate these problem
s, even if ‘peace projects’

cannot be expected to end w
ars.

S
u

p
p

o
rt in

stitu
tio

n
s

In Kirundo, as elsew
here, farm

ers had no access to
em

ergency loans except through highly exploitative pre-
harvest sales or loans at exorbitant interest rates, causing
indebtedness that greatly retarded household econom

ic
recovery. W

here m
icro-finance institutions exist, such as

the CO
O

PEC of B
urundi, w

ould em
ergency loans not be a

highly profitable venture, even at rates only a fraction of
those currently paid?

43

A
cce

ss to
 w

o
rk

Lack of opportunities to earn cash incom
e w

as one of the
greatest problem

s in all the case studies. A
 few

 cash for
w

ork projects provided short-term
 labour opportunities,

but on a relatively sm
all scale. There w

ere no recorded
interventions 

designed 
to 

assist 
hou

seholds 
to 

find
existing w

ork opportunities. M
any displaced people did

not have the contacts, the m
obility or the tim

e to go to
urban centres looking for w

ork. Could agencies have
played a m

ediating role? Infrastructure projects taking
place around crises, particularly in G

ulu, w
ere not seen as

opportunities for hum
anitarian intervention.

Lo
ss o

f la
b

o
u

r

The households m
ost vulnerable to food insecurity w

ere
those w

ith inadequate labour. Labour shortages resulted
from

 
the 

direct 
im

p
act 

of 
conflict 

(inju
ry, 

death,
recruitm

ent/abduction) and from
 indirect im

pacts, for
instance m

en fleeing insecurity or m
igrating in search of

w
ork, or increased rates of H

IV
/A

ID
S. M

any households
w

ere vulnerable to tem
porary labour shortages through

sickness or, for w
om

en, the sickness of a child. A
lthough

healthcare w
as a priority for som

e agencies, the aim
 has

generally been to return health services to a ‘norm
al’

or
pre-crisis level. There has been little analysis of the food
security im

pact of im
proved health services.

Lo
ss o

f a
sse

ts, la
ck

 o
f ca

p
ita

l, la
ck

 o
f a

b
ility

 to
 ta

k
e

 risk
s

A
lthough som

e food security studies have used aggregate
or average data for the w

hole population, the econom
ic

p
o

ssib
ilities 

o
f 

d
ifferent 

h
o

u
seh

o
ld

s 
are 

o
ften

d
eterm

ined
 

b
y 

th
eir 

ab
ility 

to
 

find
 

sm
all 

levels 
o

f
investm

ent. Little has been done to help prevent a loss of
assets 

in 
crisis, 

for 
instance 

through 
cash-based 

or
m

arket interventions. D
espite w

idespread loss of sm
all

stock from
 preventable sickness there w

as very lim
ited

investm
ent in veterinary care in any of the case studies.

M
echanism

s for helping people to regain access to assets
have been largely lim

ited to providing free hoes and,
occasionally, distributing sm

all anim
als on a credit-in-

kind basis. Is there potential for a w
ider use of m

icro-
credit, loaning tools for carpentry, tailoring, m

etalw
ork,

schem
es for renting w

ork tools, or supporting people
d

u
ring 

th
e 

lean 
tim

e 
b

efo
re 

th
ey 

get 
retu

rns 
o

n
investm

ent? 

H
ig

h
 e

x
p

e
n

d
itu

re
 o

n
 so

cia
l se

rv
ice

s

D
espite support for health services, these have not alw

ays
been free, since drugs w

ere often in short supply in state
health centres. Typical costs across the case studies of
sending a child to prim

ary school (including uniform
s and

learning m
aterials) w

ere $5–10 per year. (A
 household

w
ould have to sell 80%

 of a full food aid ration to earn
enough m

oney to pay for four children in prim
ary school.)

H
ouseholds w

ere often expected to pay for w
ater even

w
hen it w

as know
n that they did not have enough m

oney
to feed them

selves. Supplying uniform
s, free equipm

ent
for schools, free healthcare and drugs, or dispensation
from

 w
ater charges have rarely been seen as potential food

security interventions. 

S
u

p
p

o
rt to

 a
 p

ro
d

u
ctive

 e
n

v
iro

n
m

e
n

t

Longer-term
 approaches could consider environm

ental
interventions relevant to people’s felt needs. This w

ould
certainly include agricultural technology. If food can be
delivered to all ID

Ps, w
hy not disease-resistant cassava

cuttings and high-yielding sw
eet potato vines?

H
IV

/A
ID

S

D
isplacem

ent and m
ilitarisation are tw

o of the factors m
ost

strongly 
associated 

w
ith 

a 
rise 

in 
H

IV
 

rates. 
It 

is
acknow

ledged that A
ID

S can be a significant cause of food
insecurity for households that depend upon able-bodied
labour for their livelihoods. Yet apart from

 food assistance,
interventions to reduce the spread of H

IV
 or m

itigate the
im

pact of A
ID

S w
ere virtually absent from

 all the case
studies.
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The evidence presented in the previous chapter suggests
that m

any, if not m
ost, food security interventions in the

G
reat Lakes region have failed to address the needs of

people affected by crises. This chapter exam
ines w

hy the
hum

anitarian effort has often been inappropriate.

P
ro

b
le

m
 a

n
a

ly
s

is

O
ne of the m

ost im
portant findings from

 the case studies is
that responses w

ere often im
plem

ented w
ithout a proper

analysis of the problem
, instead relying on untested

assum
ptions. Som

etim
es assessm

ents w
ere sim

ply not
done, using the justification that it is an em

ergency. B
ut

som
e of the cases show

 that it is possible to conduct quite
rapid assessm

ents even in difficult security environm
ents

(in B
unia, G

ulu, B
ujum

bura Rural). 44
A related problem

 is
that, w

here assessm
ents w

ere carried out, the results
seem

ed to be driven by a desire to find out w
hat one could

do (from
 a lim

ited range of options) or, m
ore com

m
only, to

justify a predeterm
ined response (for instance assessm

ents
to quantify food rations in G

ulu and B
ujum

bura Rural).

These pressures seem
 to be exacerbated by the fact that

people affected by crises quickly becom
e ‘beneficiaries’,

leading the hum
anitarian com

m
unity to overestim

ate its
ow

n im
portance: ‘unless w

e give it to them
, they w

on’t
have it’. This w

as evident in the relatively few
 assessm

ents
that w

ere carried out, w
here responses tended to focus on

‘needs’, 
that 

is 
p

eop
le’s 

need 
for 

assistance. 
Few

assessm
ents began by looking at w

hat people w
ere doing

for them
selves; this w

ould have encouraged agencies to
realise that, although m

any food security needs are urgent,
people can usually survive for the few

 days required to do
an assessm

ent.

W
hile im

m
ediate actions to save lives m

ay be justifiable
w

ithout rigorous assessm
ents, inadequate analysis is less

excusable w
eeks, m

onths and even years into the crisis. It
cou

ld 
be 

argu
ed 

that 
im

p
lem

enting 
inap

p
rop

riate
interventions – due to inadequate problem

 analysis – is
som

etim
es w

orse than doing nothing, for three reasons:
aid itself has had negative im

pacts (for exam
ple on prices);

irrelevant aid has often w
asted scarce resources; and it has

given rise to a false sense that som
ething w

as being done,
preventing discussion and analysis around w

hat really
needed doing.

M
o

n
ito

rin
g

 a
n

d
 im

p
a

ct a
s

s
e

s
s

m
e

n
t

It is recognised that there are often pressures to start
interventions w

ithout being sure that they are the right ones.
B

ut attem
pts to m

onitor im
pact in the case studies w

ere rare.
It w

as rarer still to find an im
pact assessm

ent that m
ade a

credible case for attributing change to project interventions.
As a result, responses som

etim
es continued for years in the

absence of any serious attem
pt to test the assum

ptions upon
w

hich 
the 

activities 
w

ere 
based. 

M
oreover, 

other
interventions continued w

ithout serious consideration of
m

ore cost-effective or practical alternatives.

C
o

o
rd

in
a

tio
n

From
 the case studies, there is evidence that agencies

have im
proved coordination in the last few

 years. H
ow

ever,
coordination 

often 
rem

ained 
lim

ited 
to 

avoiding
duplication by sharing inform

ation about activities, rather
than sharing analysis of problem

s and potential response
strategies. A

s a result, inform
ation on livelihoods and

constraints, available from
 previous assessm

ents carried
out by other agencies, w

as often ignored, even w
hen easily

available. M
oreover, agencies are not exposing their

analyses to peer review
, and potential synergy betw

een
agencies is lost.

In the case studies, only W
FP

in U
ganda has seriously

involved other agencies in its assessm
ents, and in B

urundi
W

FP
and SC U

K w
orked together to do assessm

ents in a
form

alised partnership. D
ifferent agencies have carried out

assessm
ents in the sam

e place w
ith no prior consultation,

m
u

ch 
less 

an 
attem

p
t 

to 
share 

m
ethodologies 

and
objectives or to see how

 one assessm
ent could be m

ade
m

ore useful to everyone. N
utrition surveys becom

e m
ore

useful w
hen a series of studies is done over tim

e to give a
picture of change. H

ow
ever, agencies often carry them

 out
according to their ow

n tim
etables. A

gencies have at tim
es

com
e together regularly to discuss an overview

 of a
political crisis, but these occasions have rarely been fora
for debate around them

atic subjects such as food security.
A

 notable exception is CSO
PN

U
, a forum

 of agencies
w

orking in northern U
ganda, w

hich has com
m

issioned
research on land as a factor in food security.

K
n

o
w

le
d

g
e

 m
a

n
a

g
e

m
e

n
t 

This has been particularly difficult in the G
reat Lakes. In the

Kasese case study, it w
as difficult to find anyone w

ho could
rem

em
ber w

hat program
m

es had been run a year or tw
o

previously, or the rationale for any decision-m
aking. G

iven
the pressures of organising em

ergency responses in com
plex

and 
difficult 

circum
stances 

(often 
including 

personal
danger), field staff are m

ore concerned w
ith w

hat they see as
m

anaging life-saving w
ork than w

ith research and report
w

riting. B
ut head offices and donors have allow

ed the lesson-
learning process to be sidelined. O

ne agency in the D
RC

explained that it did not do im
pact assessm

ents because
projects w

ere short-term
 em

ergency interventions.

Staffing levels often com
pound the problem

. Staff in
em

ergencies are usually over-w
orked. A

drenaline-based
responses rarely include adequate reflection and study.
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M
issing the point: an analysis of food security interventions in the G

reat Lakes

A
gencies and donors m

ay have to rethink appropriate
staffing levels – though the ability to recruit personnel to
the G

reat Lakes region has been a constraint reported by
several agencies.

In D
R

C and B
urundi, there has been a rapid turnover of

senior (expatriate) staff, w
ho often leave these highly

stressful environm
ents w

ithin a year or 18 m
onths. D

elays
in recruiting senior staff have som

etim
es m

ade proper
handovers 

im
p

ossible. 
This 

has 
ham

p
ered 

the
developm

ent of an in-depth understanding of com
plex

problem
s. In all three countries looked at here, incom

ing
staff have encountered established patterns of response,
built up over several years. A

ccepting these ready-m
ade

solutions has alm
ost becom

e part of staff induction.

T
h

e
 s

e
p

a
ra

tio
n

 o
f e

m
e

rg
e

n
cy

 a
n

d
 

d
e

ve
lo

p
m

e
n

t re
s

p
o

n
s

e
 

A
lthough journals m

ay talk of a ‘developm
ent–em

ergency
contigu

u
m

’, the divisions betw
een developm

ent and
em

ergency run right through m
ost agencies. D

ifferent
departm

ents have developed different cultures, standards,
practices and operating norm

s; the tw
o w

orlds often have
separate chains of com

m
and and are judged by different

criteria. 

Som
e of the results of this dichotom

y are:

•
short funding horizons of six to 12 m

onths, that restrict
m

eaningful food security responses;
•

‘developm
ental’funding is unavailable for som

e types
of program

m
ing in scenarios w

here they could have
been relevant;

•
analysis of livelihoods takes place in a conceptual
fram

ew
ork that looks only at the short term

. A
s a result,

food is highlighted at the expense of w
ider factors such

as m
arkets and land access;

•
the longer-term

 im
pacts of program

m
ing m

ay be
ignored, even w

here the interventions are repeated
over several years;

•
developm

ent initiatives rem
ain sm

all-scale, ignoring the
w

ider im
perative to reach thousands of households;

•
em

ergency projects have been less influenced by
‘participatory’

thinking, w
hich treats all people as

active agents in their ow
n destinies;

•
developm

ent support to host com
m

unities is not
prioritised in an em

ergency, because resources are
lim

ited and there are ‘m
ore pressing needs’. Support

for self-sufficiency is delayed until people no longer
need relief assistance, but if this support w

as given at
the sam

e tim
e as food aid, people m

ight stop needing
the relief aid m

uch sooner.

Fa
cto

rs
 d

riv
in

g
 th

e
 re

s
p

o
n

s
e

The international responses to hum
anitarian crises reflect

a variety of agendas. 45
A

part from
 security, three other

factors influenced the level of hum
anitarian response in

the case studies:

•
M

edia attention w
as a key factor in the relatively large

flow
s of aid to G

om
a and B

unia, w
here the food

secu
rity 

situ
ation 

w
as 

generally 
better 

than 
in

surrounding rural areas. 46

•
Political 

considerations 
have 

p
layed 

a 
role.

D
evelopm

ent aid w
as alm

ost inaccessible in B
urundi

after the 1996 coup. W
estern governm

ents channel
m

ost aid to U
ganda through direct budgetary support

to 
the 

central 
governm

ent. 
M

any 
agencies 

are
apparently influenced by the picture of U

ganda as a
‘success story’, and have allow

ed the hum
anitarian

catastrophe in the north to be dow
nplayed. 

•
A

gencies have som
etim

es p
referred to u

ndertake
activities 

w
h

ich
 

keep
 

everyo
n

e 
h

ap
p

y 
– 

co
m

-
m

u
n

ities, 
lo

cal 
lead

ers, 
agen

cy 
staff, 

lo
cal 

an
d

natio
nal 

trad
ing 

elites, 
lo

cal 
ad

m
inistratio

n 
and

central governm
ent – by dealing w

ith the sym
p

tom
s

of a larger p
roblem

, often throu
gh free hand-ou

ts.
The alternative w

ou
ld be to ru

n p
rogram

m
es m

u
ch

m
ore challenging of the statu

s qu
o, and the elites

w
ho have p

rofited from
 it.
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The picture is far from
 hom

ogenous, and not entirely
negative. Individuals take significant risks to deliver
assistance to people affected by crises. H

ow
ever, the case

studies have pointed to the follow
ing w

eaknesses in the
aid effort in the G

reat Lakes region:

•
M

any, if not m
ost, food security interventions failed to

address the needs of people affected by crises.
•

Agencies used the sam
e narrow

 range of responses in
nearly all circum

stances, despite the fact that these
w

ere not designed for the G
reat Lakes, and they deal

w
ith sym

ptom
s not causes. These short-term

 responses
w

ere repeated each year in the region’s chronic crises,
w

hether or not they have had any im
pact, w

hile longer-
term

 efforts to tackle the causes of food insecurity
rem

ained too sm
all-scale for the level of need.

•
B

ecause of various pressures, organisations w
ere

unable 
to 

think 
through 

the 
appropriateness 

of
responses. A

gencies had often predeterm
ined their

responses, and began by asking w
ho to help or how

m
uch help to give, rather than w

hat w
as needed m

ost.
Food w

as given out w
here it w

as know
n to be plentiful,

and seeds w
ere given to people w

ho did not need them
.

•
S

eed 
distribu

tions 
and 

nu
trition 

interventions 
in

particular w
ere im

plem
ented w

idely even though they
are based on a series of questionable assum

ptions that
rem

ain largely untested.
•

R
esp

onses focu
sed narrow

ly on food p
rodu

ction,
despite the fact that m

arket factors play a large role in
determ

ining food security.
•

Food for w
ork program

m
es w

ere seldom
 appropriate,

and the relative appropriateness of food-based versus
cash-based 

interventions 
has 

been 
inadequ

ately
exam

ined. 
•

R
esponses often did not address the real issues

because assessm
ents w

ere not done to determ
ine

w
hat these issues w

ere. 47
O

n a positive note, the cases
show

ed that rapid assessm
ent to inform

 program
m

ing
is possible, even in insecure environm

ents.
•

In 
m

any 
cases, 

m
u

ch 
inform

ation 
w

as 
already

available, but w
as not used. This belies the claim

 that
needs are too urgent to delay.

•
Responses w

ere often not cost-effective; alternative
responses could som

etim
es have given the sam

e
im

pact at a fraction of the cost.
•

M
ost actors gave a low

 priority to learning lessons and
finding out the im

pact of interventions.

This review
 has been critical of the past decade of food

security responses in the G
reat Lakes. The intention has

not 
been 

to 
denigrate 

the 
dedicated 

w
ork 

of 
m

any
agencies 

in 
delivering 

assistance 
in 

difficu
lt 

and
challenging environm

ents, but to look critically at w
hat

needs to be done in order to im
prove the quality and

ap
p

rop
riateness 

of 
the 

assistance 
delivered. 

The
hum

anitarian system
 has relied on a standard set of food

secu
rity 

resp
onses 

w
ith 

too 
little 

analysis 
of 

their
appropriateness in different circum

stances. In particular,
there has been too m

uch reliance on food aid, often based
on the assum

ption that, for the aid agency, it is a free
resource w

ithout assessing its true cost and rigorously
assessing food aid’s cost effectiveness as com

pared to
other interventions.

There 
is 

little 
that 

is 
new

 
or 

controversial 
in 

the
recom

m
endations m

ade here, but it is hoped that this
study w

ill add urgency to agency and donor attem
pts to

im
prove responses.

A
s

s
e

s
s

m
e

n
t a

n
d

 a
n

a
ly

s
is

A
ll food security interventions should be based upon

assessm
ents of livelihoods. (The only exceptions to this

w
ould be im

m
ediate responses lasting up to tw

o or three
w

eeks.) A
 review

 of previous livelihood studies in the area
should be autom

atic, and if necessary additional field w
ork

should be done. These assessm
ents need to be m

ade
before deciding w

hat to do. They should include scenario
p

rediction 
at 

least 
for 

the 
p

eriod 
of 

the 
p

rop
osed

intervention.

Analysis and program
m

ing for food security need to focus on
m

uch w
ider issues than m

erely food, and need to incorporate
econom

ic thinking. Rather than w
orking on subsistence

paradigm
s (as is com

m
on now

), these assessm
ents, and

subsequent 
analysis, 

should 
use 

fram
ew

orks 
that

acknow
ledge the extent to w

hich people affected by crisis
function in a m

arket econom
y. This w

ill probably lead to a
greater use of m

arket and cash interventions, and a
reduction in the use of food-based interventions.

A
 longer-term

 analytical perspective is needed, even for
relatively short-term

 interventions. The fram
ew

orks used
for analysing livelihoods in the G

reat Lakes need to take
greater account of conflict and discrim

ination, particularly
ethnic or clan relations, and gender and intra-household
issues. These are not easily captured by the kinds of
livelihood assessm

ents on w
hich this report is based, and

so they have not been properly treated here. H
ow

ever,
enough w

as learned to show
 that they w

ere potentially key
factors affecting m

any people’s food security. 48

A
ll of this requires people w

ith the right skills and
experience. The quality of interventions w

ill depend on the
quality of assessm

ents and analysis; this easily turns into
an exercise in collecting ‘shopping lists’. A

gencies need to
invest in giving their staff the skills and confidence to reach
the level of analysis described above.
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M
issing the point: an analysis of food security interventions in the G

reat Lakes

D
onors should be consistent in their dem

ands for proper
analysis before funding interventions, and they should
give priority to funding assessm

ents w
here necessary. 

M
o

n
ito

rin
g

 a
n

d
 e

va
lu

a
tio

n

G
ood-quality assessm

ent and analysis should im
prove the

relevance 
and 

appropriateness 
of 

food 
security

interventions from
 the outset, but m

istakes w
ill som

etim
es

be m
ade and situations can change quickly. Agencies should

spend m
ore tim

e, energy and resources on m
onitoring,

evaluation and learning than has hitherto been the norm
.

Even short-term
 em

ergency program
m

es should be trying
to 

learn 
lessons 

abou
t 

w
hat 

w
orks 

and 
w

hat 
w

as
appropriate. M

ore training m
ay be needed in sim

ple tools
for rapid and inexpensive im

pact assessm
ent. Em

ergency
responses can evolve if these lessons are part of a serious
investm

ent in long-term
 learning and institutional m

em
ory.

In
te

r-a
g

e
n

cy
 te

a
m

w
o

rk
 a

n
d

 co
o

rd
in

a
tio

n

This needs to start from
 a shared assessm

ent of the actual
situation and joint efforts at analysing constraints and
possible responses. This m

eans being prepared to accept
criticism

 and advice from
 other agencies. It also m

eans
spending m

ore tim
e and energy dissem

inating the results
of assessm

ents and studies. O
n a m

ore am
bitious level,

w
hat is required is a livelihood security inform

ation
system

(s) in the G
reat Lakes, sim

ilar to those that exist in
other parts of east A

frica and the H
orn, w

ith clear links to
an agency w

ith a coordination m
andate, like O

CH
A

.

P
ro

g
ra

m
m

in
g

 id
e

a
s

A
gencies need a w

ider range of interventions that can be
im

plem
ented on a reasonably large scale. In addition to

the current responses, other intervention options w
ere

presented in Chapter 3 for the seven case studies. These
options ranged from

 facilitating access to land to m
arket

interventions, increasing access to labour, asset creation
and retention and support to the productive environm

ent.
Further investigation is required before im

plem
entation of

these response options, and m
ore could be identified

according to specific contexts.

A
lthough the use of off-the-peg solutions poses problem

s,
the difficulties involved in trying to think up original
resp

onses 
in 

crisis 
situ

ations 
m

u
st 

be 
accep

ted.
Program

m
ing ideas for three or four of the m

ost com
m

on
scenarios could be developed by an inter-agency team

,
and could be accom

panied by a checklist for practitioners,
ou

tlining 
agreed 

criteria 
of 

ap
p

rop
riateness. 

M
ore

com
m

itm
ent is needed to m

inim
um

 standards of agency
practice. 49

N
ew

 im
plem

entation m
odalities could be considered in view

of the operational constraints in the G
reat Lakes. Insecurity

has frequently prevented agencies from
 reaching those m

ost
in need of support. Som

e agencies are experim
enting w

ith
‘rem

ote access’
program

m
ing, or w

ith ‘w
ar-proof’

projects
that support livelihoods w

ithout having visible targets for
attack. This w

ork needs prioritising.

T
h

e
 e

v
id

e
n

ce
 b

a
s

e

Agencies need w
ide-ranging review

s of em
ergency nutrition

interventions (supplem
entary feeding, nutrition education,

dem
onstration 

gardens, 
cooking 

lessons) 
and 

the
distribution of seeds and tools. Several initiatives are being
launched w

hich aim
 to review

 and strengthen the evidence
base behind investm

ent in nutrition in developm
ent contexts.

S
im

ilar 
initiatives 

are 
urgently 

needed 
for 

em
ergency

contexts.
The Em

ergency N
utrition N

etw
ork (supported by

CID
A)

planned to produce the findings of a review
 of the

published literature on the effectiveness of em
ergency

nutrition and food security interventions. A review
 of the grey

literature is urgently needed. A sim
ilar approach should be

developed for seeds and tools. This process could be led by
the FAO

, w
hich w

as involved in the distribution of seeds and
tools in all seven of the case studies.

C
o

s
t–

b
e

n
e

fit a
n

d
 co

s
t-e

ffe
ctive

n
e

s
s

 a
n

a
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s
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G
iven that resources are alw

ays lim
ited, com

parison of
cost–benefit calculations for alternative interventions
should be carried out. This should reduce the am

ount of
food im

ported to the G
reat Lakes region, and lead to

greater 
reliance 

on 
local 

p
u

rchase, 
w

here 
food

interventions are necessary. Currently, the data from
 w

hich
to m

ake cost-effectiveness com
parisons is lim

ited, and
sim

ple m
ethods

for m
easuring cost-effectiveness, w

hich
can be applied by m

ultiple agencies, should be developed
and

adopted. D
onor agencies such as ECH

O
 and CID

A
, w

ith
a strong history of em

phasising cost-effectiveness, could
initiate such a process.

O
p

e
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tio
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a
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g

 th
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m

e
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e
n
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d
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p
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e
n
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n
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u

u
m

Life-saving aid and livelihood support often need to be
used together, and it is necessary to overcom

e the
structural and organisational constraints w

ithin agencies
that m

ake this difficult. There is a need to invest m
ore in

scaling up developm
ental-style projects so that they reach

m
any thousands of people.

A
d

vo
ca

cy, a
cce

s
s

 a
n

d
 is

s
u

e
s

 o
f h

u
m

a
n

ita
ria

n
la

w

Food security in the G
reat Lakes’conflict regions w

ill never
be achieved w

ithout a long-term
 change in attitudes

tow
ards international hum

anitarian law
, the basic rights of

civilians in conflict, the obligations of governm
ents to

provide protection and m
inim

um
 living conditions for their

citizens, and rights of access to hum
anitarian aid.
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Insecurity prevented com
prehensive food security studies

from
 being carried out, and m

ade it difficult even to
establish reliable population num

bers. Som
e sites could

not be accessed at all. Rapid inter-agency assessm
ents

w
ere 

carried 
ou

t 
in 

1999. W
FP

carried 
ou

t 
one-day

household econom
y assessm

ents throughout the period
1999–2001. 50

A
ll 

inform
ation 

w
as 

shared 
betw

een
agencies. A

gencies attem
pted a nutrition survey in 1999

desp
ite 

secu
rity 

constraints, 
bu

t 
there 

w
ere

m
ethodological disagreem

ents. A
nother attem

pt at a
nutrition survey in 2001 encountered security problem

s,
and the fieldw

ork took over tw
o m

onths to com
plete. The

data w
as not sufficiently accepted to be used to set policy

on nutrition responses.

L
ive

lih
o

o
d

s a
n

a
ly

sis 

B
ujum

bura Rural is densely populated, w
ith a strong peri-

urban influence on the agricultural econom
y. B

ujum
bura

city provided both a m
arket for higher-value crops and

significant 
non-agricu

ltu
ral 

w
ork 

op
p

ortu
nities. 

Land
holdings are sm

all, and during the w
ar livestock had been

lost (by looting and sales), incom
e from

 coffee w
as lost as

gardens w
ere neglected through insecurity and fishing

w
as interrupted. D

isplacem
ent occurred just before the

planting season, and freedom
 of m

ovem
ent w

as severely
curbed, so m

ost farm
ers lost the January 2000 harvest.

Even by 2000, m
any could only go tw

o or three tim
es a

w
eek to their nearest fields, from

 w
hich crops w

ere stolen.
Possibly a third of households had no harvest at all in June
2000. D

istant fields w
ere abandoned, and ID

Ps tried to
buy or rent land closer to cam

ps. People lost access to
m

arkets and to w
ork in the city, because of insecurity and

soaring transport costs. O
ne assessm

ent found that, even
w

ith three people w
orking in one household, the ‘poor’

(w
hose num

bers had doubled to half the population)
earned only $16 per m

onth, half the m
inim

um
 needed for

survival.
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Several assessm
ents have been conducted since 1999. 51

W
FP

began regular em
ergency food needs assessm

ents
(EFN

A
s) in 2000. N

utritional and m
ortality surveys w

ere
carried out regularly, though disagreem

ents about findings
have 

redu
ced 

their 
u

sefu
lness. 52

W
FP/U

N
IC

EF 
also

conducted rapid assessm
ents in specific cam

ps (these are
unpublished). Child death rates have reached 5.7/10,000
children per day, 53

and under-five m
ortality (U

5M
) is

290/1,000, w
ell over tw

ice the national average. 54
H

IV
rates are over tw

ice the national average at 11.9%
. 55

There
are no reports of seed needs assessm

ents, though one
N

G
O

 
u

ndertook 
research 

w
hich 

it 
u

sed 
to 

inform
program

m
ing. 56
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D
ue to the conflict, the econom

y has becom
e progressively

non-agricultural and only a quarter of households had
even a goat by 2003. Those in em

ploym
ent (m

ainly the
public sector) or in trade are better off, together w

ith the
original landow

ners of the cam
p area, w

ho farm
ed 0.5–1

hectares (these farm
ers constitute around 10%

 of the
p

op
u

lation). 
A

 
m

iddle 
grou

p
 

(arou
nd 

20%
) 

farm
ed

0.2–0.5ha and/or had sm
all enterprises such as bicycle

transport, w
hile the poor class, w

hich had to borrow
 or rent

sm
all plots (0.1–0.2 ha), had becom

e the m
ajority (60–70%

of the population). The m
ost food-insecure households

(5–10%
 of the population) w

ere those w
ith little able-

bodied labour.

G
lobal acute m

alnutrition has fluctuated betw
een 5%

 and
15%

 since 1998, though a rapid assessm
ent found rates of

nearly 30%
 in one cam

p after the food aid pipeline w
as

ruptured. Surprisingly, m
alnutrition has been highest in

som
e cam

ps w
ith the greatest access to land. 
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 D
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There are no records of livelihood assessm
ents am

ong
ID

Ps in cam
ps or in host com

m
unities. O

ne nutrition survey
w

as carried out, focusing on settled villages, but only a
sm

all percentage of the sam
ple w

as displaced. O
nly one

livelihood assessm
ent has been docum

ented. 57
This w

as a
training exercise carried out after ID

Ps had returned, and
looked retrospectively at the household econom

y of host
com

m
unities in 1998. There are no agreed registers of ID

P
populations; estim

ates of their num
bers varied from

45,000 to 280,000. 

L
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o

o
d

s a
n

a
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sis

G
iven the lack of assessm

ents, little is know
n about

households’
livelihoods in the area. Little can be said

about 
constraints 

and 
vulnerabilities: 

access 
to 

land
and/or w

ork opportunities w
ould probably have been

im
portant, as w

ould availability of household labour. 
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M
issing the point: an analysis of food security interventions in the G

reat Lakes
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A
 food security assessm

ent w
as conducted in A

ugust
2000. 58

A follow
-up (food aid im

pact evaluation) w
as m

ade
in 2001. 59

N
utrition surveys w

ere carried out in January 1999
(13%

 G
A

M
) and N

ovem
ber 1999 (7.3%

). Another nutrition
survey w

as conducted in Septem
ber 2000 (6.8%

 G
A

M
).

L
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o
d
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a
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M
ost people did not have access to m

ore than three-quarters
of 

a 
hectare, 

because 
of 

high 
population 

pressure
(220/km

). 60
The ‘very poor’(around 15%

 of population), had
less than half a hectare. The over-use of m

arginal land, and
the inability to use organic m

atter (because of loss of
livestock and because farm

ers are forced to use these on
coffee gardens) to protect soils has caused a decline in
yields. As a result of this and lack of land, around half of the
population grow

 only around a third of their ow
n food, m

ainly
sw

eet potato and cassava, and rely heavily on selling labour.
The 

poorest 
w

ere 
often 

paid 
in 

food. 
M

iddle-incom
e

households (25–35%
 of the population) and rich ones

(10–15%
), w

ith m
uch larger fields (3ha of cultivated land),

w
ere m

ore self-sufficient in food, and engaged in trade. Farm
-

gate prices w
ere norm

ally poor. A few
 traders controlled

m
arketing, and poorer households w

ere forced to sell m
uch

of their harvest im
m

ediately at low
 prices, or, heavily

discounted, before harvest. In pre-harvest sales, the right to
the crop is sold before it m

atures, at a discount equivalent to
borrow

ing m
oney at interest rates of up to 8,400%

.

The loss of livestock from
 1993 disrupted the m

ixed
farm

ing system
s. Som

e recovery w
as evident, w

ith around
half of households ow

ning a cow
 in 2000. H

ow
ever, the

other half ow
ned nothing m

ore than a couple of goats.
B

ecause of the drought, households in the m
iddle incom

e
group lost m

ost of their norm
al earnings from

 trade and
crop sales in 2000, and relied instead on sales of livestock
to earn around $30 a m

onth (around tw
ice the levels of the

poor). The proportion of their expenditure spent on food
increased by 150%

 betw
een June 2000 and January 2001.

The ‘poor’
just covered their needs through distress

strategies (including the sale of their goats).
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H
ousehold econom

y studies w
ere carried out by SC-U

K in
1999 and 2002. W

V
I and A

sram
es carried out assessm

ents
in 2001 and 2003 respectively. 61SC-U

K also com
m

issioned
a livelihood study focusing on land. 62

O
ne agency m

ade an
im

pact assessm
ent of a road building project. 63

Several
nutrition surveys w

ere carried out by SC-U
K, W

VI and M
SF-H

(in Septem
ber 2001, M

ay 2002, O
ctober 2002, and A

pril,
M

ay and O
ctober 2003).

L
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a
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Th
e 

system
 

o
f 

land
 

co
ntro

l 
m

eans 
th

at 
th

e 
‘p

o
o

r’
(40–50%

 of the population) cultivated just one quarter
to half a hectare, supplem

enting their crops by selling
labour. In addition, insecurity of tenure m

eant that there
w

as no investm
ent in soil conservation and soil fertility.

Yield
s 

w
ere 

therefore 
low

, 
exacerb

ated
 

by 
the 

new
cassava m

osaic virus. The displacem
ent of m

any of the
large livestock ow

ners m
ade it possible for som

e people
to

 
exten

d
 

th
eir 

area 
o

f 
cu

ltivatio
n

 
in

 
19

9
9

 
in

to
ab

an
d

o
n

ed
 

p
astu

res. 
M

id
d

le-in
co

m
e 

h
o

u
seh

o
ld

s
(30–35%

 of the population in 1999) hired labour to w
ork

their fields (usually around tw
o hectares), and engaged

in trade. In 2000, the rapid rise in price of the m
ineral

coltan attracted m
any young people to w

ork in m
ining,

w
here they rem

ained despite the price fall the follow
ing

year. 64

W
ith relative recovery betw

een 1999 and 2002, the num
ber

of livestock increased, reaching around 10%
 of pre-1993

levels by 2003. The m
iddle econom

ic group replaced the
poor as the m

ajority by 2002, the poor w
ere able to grow

m
ore of their ow

n food (up from
 60%

 to 70%
) and w

ork for
food becam

e rare. 

O
n top of the constraints to livelihood security listed in

Chapter 2, one study
65

also identified the im
portation of

food aid by donors as a factor depressing farm
-gate prices.

In 2002, the cash incom
e of the poor rem

ained at the 1999
level of $160 per household per year. They had few

 sources
of incom

e locally apart from
 selling labour or selling parts

of their harvest at low
 prices. They resorted to charcoal-

m
aking, seasonal m

igration to tow
ns, m

igration to m
ines,

and reducing their spending on health and education. W
ith

the introduction of school fees payable in cash (rather than
in beer, as previously), few

er poor households sent
children to school. 66

N
utrition surveys found under-five m

alnutrition rates
betw

een 3%
 and 9%

 for m
oderate and severe (m

arasm
us)

m
alnutrition com

bined, but rates of kw
ashiorkor w

ere
unusually high (3–11%

). 
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The 
p

rovincial 
au

thorities 
carried 

ou
t 

a 
needs

assessm
ent, 67

though this w
as not used by agencies – they

requested quantities of food that w
ould have been enough

to feed the entire population of 400,000 for 18 m
onths. A

needs assessm
ent of the displaced w

as carried out. 68
SC-

U
K m

ade a household econom
y assessm

ent w
ithin a

m
onth of the eruption (S

C-U
K 2002), w

hich w
idened

attention from
 a focus on destroyed infrastructure and

housing to the overall econom
ic situation. M

onitoring and
im

pact assessm
ents w

ere carried out by SC-U
K and by the

D
EC (D

EC 2002, 2003).
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B
efore 

the 
crisis, 

p
oor 

hou
seholds 

(15–5%
 

of 
the

population) frequently depended on the incom
e from

 just
one person – the sm

allest-scale trade or w
om

en’s daily
labour. The w

hole household w
ould only earn $25–50 a

m
onth, half of w

hich w
ent on food. Capital enabled people

to earn significantly m
ore by expanding trade: w

ith capital
of $50–100 (35–40%

 of the population) and tw
o people

w
orking, a household could earn $50–90 a m

onth, the
sam

e as a teacher or a m
ale labourer’s household. W

ith
over $150 (15–25%

) a household could earn $100–150 a
m

onth, sim
ilar to a skilled artisan.

The fall in household incom
es follow

ing the eruption hit
the disp

laced and non-disp
laced equ

ally. The u
rban

econom
y proved to be m

ore resilient than rural ones, w
ith

a w
ider range of econom

ic options, and quicker returns on
w

ork.
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A
 rapid assessm

ent w
as conducted in July 2003, follow

ed
by a household econom

y study in O
ctober 2003. 69

This

study excluded the population in the cam
p by the M

O
N

U
C

barracks as they w
ere receiving m

uch m
ore hum

anitarian
support. O

CH
A

 m
ade a survey of the num

ber of displaced
in 2003. 

L
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B
y O

ctober 2003, insecurity still restricted access to fields
in 

the 
sou

thern 
p

eri-u
rban 

areas; 
instead, 

p
eop

le
cultivated sm

all plots of 0.1–0.2ha around their houses in
tow

n. Local adm
inistrators have expropriated land from

the (largely Lendu) population in the south to sell to
w

ealthier (H
em

a) cattle ow
ners from

 the north. These tw
o

factors m
eant m

any people w
ere alm

ost totally dependent
on the m

arket for food, at least until garden crops w
ere

ready in early 2004.

Finding em
ploym

ent w
as m

ore difficult for those living in
the south (w

ho could not easily reach the com
m

ercial
centre in the north). D

aily contract w
orkers (30–35%

 of the
population) could m

ake $30–90/m
onth, and artisans and

sm
all traders (45–65%

) $60–120. These latter w
ould have

around 
$

100–200 
w

orking 
capital 

invested. 
M

ost
households spent just over half of their net incom

e on food.
Spending on services and household item

s w
as very sm

all,
because of hum

anitarian aid and deliberate econom
y.
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