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Proceedings of the Workshop: "Evaluation of
Humanitarian Assistance in Emergency
Situations"
Mathijs van Leeuwen, Georg Frerks and Dorothea Hilhorst
On 25 and 26 June 1999, Wageningen Disaster Studies1 brought together 25
academics and practitioners2 to participate in a workshop, at the Wageningen
University and Research Centre, the Netherlands.3 The workshop provided a
platform to reflect on current practices in and theoretical debates on the
evaluation of humanitarian assistance in emergency situations.
Evaluation of humanitarian aid is a delicate matter. Few would be proud to have to
admit having failed. Even less would feel good about criticising the failure of
others' well-intended actions. Moreover, this uneasiness is compounded by the
lack of reward in the task itself. Observers and practitioners alike see little of the
improvement evaluation was expected to bring. And while the motivation to do an
evaluation is already not unproblematic, neither is the task-in-execution. There are
a lot of methodological problems identified with monitoring and evaluation in
emergency situations. TTiere have been arguments that 'traditional' M&E
instruments would hardly be applicable, apart from the criticisms those instruments
already got in normal academic discourse. Under these circumstances, other forms
of M&E and learning should perhaps be adopted.
For a long time, there has not been much space for discussing the
evaluation of emergency interventions. On the one hand, the intrinsic goodness of
emergency assistance warded off critical reflection. At the same time, the fact that
evaluation of emergency assistance was so difficult made many organisations
simply refrain from the exercise. Currently, the increasing complexity of
emergency situations may even make it a more desperate task. Simultaneously, it is
also more desperately needed. In addition, the past results of emergency aid have
left much to be desired and many criticisms have been put forward. Some
observers have even characterised emergency aid as another disaster-upon-thedisaster. The most dramatic and essential motivation for the evaluation of
emergency aid lies thus in attempts to improve results in the field.

Wageningen Disaster Studies is a section of the Centre for Rural Development Sociology Group
of Wageningen University and Research Centre. Its field of interest is the sociology of natural
disasters, conflicts and humanitarian aid in the Third World. Its major themes of academic interest
concern local people's vulnerabilities, capacities, perceptions and responses to emergencies and
conflict; policies and practice of relief intervention; the multiple interfaces of emergencies and
relief interventions; and methodological issues in the fields of research and evaluation.
2 See annexe 1: List of participants.
3 The workshop was organised with the support of the Educational Centre "Hotel De Wereld".
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The workshop intended to take stock of the progress reached so far in dealing with
these problems. Current practices of evaluation were the point of departure for the
workshop. A central question was whether methods of evaluation used till now
could be applied successfully in emergency situations and what further
improvements or changes would be required? The aim of the workshop was,
therefore, to explore different, alternative approaches to the evaluation of
emergency assistance and discuss the contributions they could make.
From their experience in a wide array of professions (ranging from
academics in the fields of institutional sociology and refugee studies, to project
managers and consultants) participants in the workshop tried to reflect on current
practical and methodological issues. The workshop consisted of four sessions. In
those sessions, participants presented and discussed their contributions. In the first
session a reflection took place on different approaches to evaluation and their
implicit assumptions, including the possibility to use blueprint approaches and
operational standards. The second session dealt with to question of how to take
beneficiaries' perspectives into account. The third concerned evaluation from a
practitioners' point of view. In the last session the use and dissemination of
evaluation results were discussed, including the complexities involved in
negotiating them with different stakeholders. As the discussions evolved, little has
actually been said about how to do evaluations. Rather, the workshop turned into a
candid and reflexive exchange on approaches, the roles and dilemmas of evaluators
and the social and political life of the evaluation process, among others in
delineating the scope and contents of the terms of reference. In those working
sessions participants presented and discussed their contributions. The workshop
finished with a plenary session in which the results of the two days' sessions were
summarised and conclusions drawn.

Evaluaton of humanitarian policies and approaches
In an introduction to the theme of the workshop, Georg Frerks and Thea Hilhorst
(Disaster Studies, Wageningen University) highlighted some of the substantive,
methodological and practical difficulties confronting the evaluation of policy and
practice of humanitarian assistance, and addressed the fundamental differences
between direct emergency aid and longer-term development assistance.
Their paper Issues in Evaluating Humanitarian Assistance set the agenda
for the first session, which aimed to review different approaches to evaluation of
humanitarian policies. In the Issue Paper an overview of different approaches
(ranging from rational, actor-oriented to stakeholder approaches) to the evaluation
of policy and practice of humanitarian assistance was presented and their
underlying premises were examined. The authors noted a trend in the practice of
evaluation to become more eclectic and combine different methods. Although they
underscored that a multiple approach is often desirable and feasible, they urged to
remain reflexive about its limitations. In particular, this concerned divergent
underlying assumptions and methods, as well as different types of outcomes and
subsequent follow-up actions. During the discussion it appeared that donors'
preferences also tend to restrict the scope of evaluation and the choice of methods.
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Emery Roe (Berkeley University) argued not always to abandon at first
hand the simple and often stereotypical explanatory frameworks informing much
development practice, but instead to improve on them. In this way he proposes to
move away from the crude question of whether or not one could generalise from
emergency cases. In complex and ambiguous situations, for example, programme
managers are in dire need of blueprint approaches, partially because in emergency
situations time is simply too limited to make complicated inventories for
assistance. In his paper A Threshold-Based Resource Management Approach to
Humanitarian Assistance in Emergency Situations, Roe asserts that each type of
natural resource constellation requires a specific type of management. The passage
of certain thresholds in the natural environment implies adopting a radically
different management approach, instead of a gradual or linear change in the
management. His suggestion to the workshop was that this mode of thinking might
be applicable to emergency situations. This means, that conditions have to be
defined, establishing when blueprint approaches can be used or when one has to
rely on case-by-case management. The workshop deemed it useful to make
distinctions between situations allowing for certain levels of generalisation, as
against cases requiring a specific approach. The question remained how such an
approach could be operationalised in emergency situations.
An example of standardised approaches to emergency situations, was
presented by Tom de Veer.4 In 1997, more than 200 humanitarian agencies world
wide took the initiative to the Sphere Project, a programme with the aim to
develop a humanitarian charter and minimum operational standards for different
sectors in emergency operations. The idea behind it. was that all the involved
agencies would agree on and commit themselves to these principles and standards
in order to realise in emergencies a certain minimum level of assistance and
accountability to the involved stakeholders. In the workshop, a lot of arguments
were raised in favour and against such standards. Especially if one has to work
from insufficient experience, standards prevent one from making mistakes, as they
are based on precedents. Moreover, they also provide a frame of reference to
explain why standards could not be met in case where this applies. On the other
hand, standards do not indicate how to reach the objectives and, according to some
participants, it seems utterly useless to set standards if you cannot control thenimplementation. Standards are also problematic when they are put at higher levels
than occurring in normal situation, leading to cases where e.g. refugees are secured
of better services than the surrounding host population. The discussion about
standards and criteria for evaluation of humanitarian assistance is determined by
questions of principle, by substantive and methodological debates, practical
considerations and emotions at the same time. It is a discussion that will certainly
continue to occupy us in the future.
The discussion of different approaches and standards also brought up an
issue that was going to reappear several times, namely 'labelling'. Labelling was
seen by some as an intrinsic quality of current evaluation practice. The question
was raised whether one could avoid labelling and escape the conventional notion
Tom de Veer contributed to the Humanitarian Charter and Minimum Standards in Disaster
Response, published in 1998 by the Sphere Project, to which he referred in his verbal presentation.
Readers are referred to this manual for the detailed contents of Mr. de Veer's presentation.
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of victim-hood. Victims are never only victims. They can be, of course, victims of
particular circumstances, but at the same time have other capacities, qualities and
identities, be it as housewives, husbands, professionals, leaders etc. It is, however,
difficult to imagine humanitarian aid without 'victims' and humanitarian
organisations are too often only interested in the victim-hood of their subjects,
which limits the scope for more-encompassing approaches.
The contribution of Han Seur to the workshop, Return to Normalcy?
Emergency Aid and Development Projects in Rwanda, deals with the effects of
discourse in development and emergency situations, i.e. the stories people
construct to interpret their situation and to account for their responses to it. He
describes the power of a discourse in shaping or even determining social actions
and the need to take this into account in evaluation exercises. He discusses the case
of a water supply project, which was started as a 'normal' project. In the course of
implementation, however, almost all stakeholders started to resort to an
'emergency discourse', which only partially could be justified by dramatic events.
As a result, some sections within the project were forced to adapt their programme
to include emergency elements. From the case, emergency comes out as a social
construction, a political choice from locals and outsiders. Seur thus argues for
taking into account in evaluations the intricacies of negotiated discursive frames
that have come to surround a programme. In the ensuing discussion it was agreed,
that one has to investigate why people invest in one narrative and not in others.
Related to this, the question came up whose needs and expectations are actually
taken into account when doing an evaluation. This led us to the theme of the
second session.

Reflection of beneficiaries' perspectives in evaluation
The second session focused on the legitimacy of evaluations, especially regarding
the degree to which they reflect users' or beneficiaries' perspectives. Although in
the practice of development and emergency assistance the perspectives of the
intended beneficiaries are deemed more and more important, this is not
unproblematic in practice. It also was questioned whether evaluators should
purposely show a bias to local perspectives or specific groups of beneficiaries.
With Uncovering Local Perspectives on Humanitarian Assistance and its
Outcomes, a study of Angolan refugees in Zambia, Oliver Bakewell (University of
Bath), provides an example of how an actor-oriented perspective can help to
evaluate local emergency situations. In this case, refugees had dissolved in the
border villages to the extent that it was practically impossible to distinguish
between refugees and hosts. In contrast, in agency policy and practice, people
continued to be marked out as refugees and the label was maintained and
reproduced over years. The author showed that outsiders' categorisations do not
necessarily reflect local people's outlook at the situation and their ongoing
practices. Neglecting the life worlds of the local people will make it impossible to
understand how external interventions are mediated at the local level to give
particular outcomes. This led to a discussion about possible alternatives to
labelling people and situations. It was stated that labels are needed to have a
language to talk about reality. Though, a step in the good direction would be to get
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labels in tune with what is relevant at the local level, and to constantly reconsider
them, as people adapt to their situation. It is realized, that labels often are part of
power-relations. People have to learn to live to those social categories to reach
what they want. On the other hand, people also use these labels as a livelihood
strategy. This implies, that de-stigmatising could become a hazardous exercise: by
loosing the label of belonging to a specific needy category, a person dependent on
a specific form of aid may fail to get it any longer.
In his paper In Retrospect: Beneficiary Surveys in Rwandan Refugee
Camps, 1995, Johan Pottier (SOAS, London) argued that the political views of
refugees should have been taken more seriously in the Joint Evaluation of
Emergency Assistance to Rwanda. He analysed the political interpretations
Rwandese refugees in camps made concerning the services provided to them, such
as the irregularities in food rationing which were explained as a means to force
refugees to return to Rwanda, and the lack of assistance to community
organisation. These political views turned out to be decisive for subsequent events.
Johan Pottier thus argued that evaluators' questions to beneficiaries should not be
limited to their views on the aid programme as such, but also include their political
interpretation of these programmes and their views pertaining to society at large.
At the same time, he acknowledged the difficulty to apply this in practice where
local people may not want to share such opinions with outsiders. In the discussion
not everybody agreed evaluators should include the political context in their
analysis. They instead should limit themselves to what may be observed in practice
in relation the goals and objectives of the programme at stake. Others considered it
important for evaluators to take on a role of advocacy when deemed necessary.
Pieter de Vries (Rural- Development Sociology, Wageningen University)
takes the argument further by claiming that researchers should never remain at the
sideline, but have to take a political stance. In a research on the local perceptions of
exposure to radioactivity and its consequences, Risk Perceptions, Cultural Identity
and the Politics of Radioactivity in a Former Kingdom in the South Pacific, he
explores the role of the evaluator. In the paper, he shows of a polarisation between
those that were in favour and those that were against nuclear tests, which mainly
came into being as a result of the fact that the nuclear tests had become a political
activity on this island. He considers it the ultimate task of the researchers to reveal
the stories from below. In the discussion, however, the problem was raised that
there is never a single local perspective. Emergency situations are usually
characterised by a multiplicity of contested and contradictory local interpretations
of reality. It raises the questions if it is enough to simply map out all these different
stories and how can an evaluator possibly assess their value and implicit political
connotations.

Evaluation in practice
In this session two consultants' and two representatives of relief agencies
presented their experiences with evaluations. In addition, one contribution focused
on the merits and dismerits of the logical framework analysis. Practical and
institutional problems in applying different approaches were identified.
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The contribution of André Griekspoor (MSF Holland/ ALNAP), on the
Evaluation Practices of MSF Holland shows the experiences of an organisation
trying to integrate and institutionalise different evaluation approaches. His
presentation led to a discussion about the need of thematic evaluations vis-a-vis
project evaluations. Project evaluations were found to offer often little insights
beyond an almost ritual summing up of some generalised strengths and
weaknesses. Should, instead, not more effort be directed towards fundamental
thematic questions and dilemmas confronting the humanitarian community?
The analysis by Des Gasper (ISS, The Hague) focuses on the merits and
limitations of one specific evaluation tool, the widely used 'logical framework'. In
the presentation of his paper The Logical Framework Approach Beyond the
Project Enclave, the author raised the question whether the limited model of the
logical framework can be adapted or should be replaced. He considered how to
counter the prevailing oversimplification and bias to measurable factors, as well as
the imposition of the project design on reality. An analytical framework is needed
that takes into consideration the context and overall conditions. He concluded
proposing to improve the logical framework and to downgrade its central role in
evaluation. One contributor aptly summarised the debate: 'The point is to develop
a dynamic framework and not to try to conform reality to the model. In an
environment of unpredictability we end up with a model that shows that reality has
gone wrong.' Some people in the workshop proposed to simplify the framework,
while others considered abandoning the logical framework altogether. In that case,
at least an alternative would be needed. It was suggested that perhaps a certain
level of trust should be re-introduced as a basis for operations and reporting. It was
still difficult to give shape to this idea, while avoiding the problems and naivety of
the past.
The discussion on the Logical Framework brought the discussion to the
practical contributions that more qualitative and sociological approaches could
make to evaluation. In A practitioner's point of view, Ton de Klerk (Consultant/
NEDAD) argued that sociological research should shed light on how evaluations
are performed in practice as compared to ideal images found in manuals and the
opinions of certain stakeholders. It should be realised that the actual practice of
evaluations is interactive and rather unstructured, while it becomes criteria oriented
only when writing the report. In the same vein, Wim Klaassen (Quest Consult/
NEDAD) stated that reflexive discussion on moments of crucial change in the
programme is critical in evaluation. One of the tasks of evaluation should be to
reconstruct the history of decision-making. There is little point in registering what
has been accomplished regardless of the contextual contingencies that led to
particular changes or outcomes.
Dirk van Dusseldorp (Wageningen University/ Caritas Netherlands) stated
that in Caritas Netherlands few evaluations had been carried out and even less had
been learned from them. He brought up the issue whether and how learning and
accountability functions can be reconciled in a situation which is not even
conducive to any of these functions separately. Van Dusseldorp argued that
without accountability one cannot learn lessons and that accountability without
lessons learned is also useless. He observed a tendency of evaluators to focus on
mistakes that compounded the preparedness of the agency to openly discuss and
accept the findings, which again contradicts with the aim of evaluation as a
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learning experience. Also the high turnover of staff makes the learning effect of
evaluation problematic. He concluded that besides issues of a methodological and
substantive nature regarding evaluation itself, attention should be paid to
institutional barriers at the agency level simultaneously.
The different contributions brought us to consider the process of evaluation
as an arena where different stakeholders negotiate about the programmes'
accomplishment For example, the increasing pressure on project financing from
donors may often result in a focus on cost effectiveness by the implementing
partners and steering evaluations as well. In most evaluations, these dynamics
between the stakeholders remain invisible. Different stakeholdere may attach a
different weight to the programmes. What may be 'just a project' for a donor can at
the same time be the only lifeline of beneficiaries or the realisation of high
aspirations of employees working in it. An evaluator may be thinking that the
evaluation he is doing is a learning experience, whereas the people being evaluated
will always presume that there is some accountability behind such an exercise.
Furthermore, we should not forget that evaluators have their own stake in the
process. Evaluation is a means to stay in business, which results in a role conflict.
They have to be critical, but cannot bite the hand that feeds them. The problem of
time-constraints was highlighted to allow for an interactive and negotiated
outcome to the satisfaction of all different stakeholders involved.

The use of evaluation outcomes
A fourth session in the workshop dealt with the use and follow-up of evaluation.
Dissemination of evaluation results is an important theme. Although a motivation
for evaluations is their assumed learning effect, the contribution of evaluation to
organisational or institutional learning as for now seems limited. How can the
communication of findings to the concerned institutions be improved? And how
could the dissemination of evaluation results be incorporated in the exercise, right
from the start? In this session, two experiments in this regard were discussed.
Adrian Wood (Huddersfield University) related of the experiences with the
dissemination of the results of an evaluation of Sida emergency assistance in the
Horn of Africa- In Making it Count; Disseminating the Findings of Evaluation
Reports, he describes how a booklet summary of the findings was produced and
widely distributed, in addition to the full formal version of the report This wider
circulation of findings had the intention to let the evaluation reach further than
head offices and to provide material which could be used to develop capacity
within organisations at a variety of levels. Pippi Soegaard reported about a
Norwegian experiment of bringing together different NGOs, which resulted in a
Resource Book on experiences in complex emergencies. Those experiments
brought the workshop to conclude that the dissemination of the results should
already be considered in the phase of planning an evaluation. The term
'dissemination' was found problematic, because the intention of evaluation is to
start a discussion. On the other hand, the timing of such a discussion is important
as at the moment of the final publication the results may have lost their relevance
and be overtaken by events or all types of actions may have been set in motion
already. Preliminary communication was thought to be of the essence as well.
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At this point in the workshop, some differences in view between
consultants (practitioners) and academics in the field of evaluation became
manifest, but it was wondered whether we could speak of a real gap. It was
remarked, that 'evaluators get the criticism that they are product-oriented, while
researchers are completely unhindered by reality'. The practice of evaluation is a
fast, on-the-spot activity, while research seems to appear as a long extended
process. At the same time it was observed, that most complex emergencies take
years, so there is time for in-depth analysis, by academics as well as by
practitioners, and that both types of work could suitably inform each other.

Conclusion and summing up
In the conclusion and summing up, Phil O' Keefe (ETC-UK) and John Kirkby
related the earlier discussions in the workshop to their findings of a survey of
evaluation operations of humanitarian assistance. In their paper, Humanitarian
Evaluation: Lessons Learned, the authors conclude, that on the level of the UN,
evaluations did not have an important role to play in the changes that took place
over the years. Within the EU, especially England, Germany, the Netherlands and
Scandinavia, they did. They end their paper with two messages. Firstly, they want
to see evaluations as eclectic enterprises, requiring us to embrace a range of
perspectives and questions in evaluation. A rich tool bag of quantitative and
qualitative techniques should be used, always remembering that the perspectives
and questions dictate method and not vice versa. Their second message is that the
evaluation must continue to be used to encourage the reform of the humanitarian
response, to avoid humanitarian aid and humanitarian aid workers being used ais a
lever in complex emergencies and to explore the separation of refugees and IDPs
from belligerents. Above all, the evaluations must help us face the five challenges
raised by complex emergencies namely the challenge of survival, of repatriation, of
governance, of justice and of reconciliation.
At the end of the workshop the chair, Norman Long, highlighted a number
of pertinent issues emerging from the two days. He called upon us to further think
of how knowledge gets generated, in particular when local and organisations'
perspectives need to be combined. In doing this, additional focus should be placed
at livelihoods, gender and social networks in evaluation. Furthermore, there is a
particular challenge how better to deal with the context of emergencies in the
practice of evaluation. A debate as we had, between academics and practitioners of
evaluation, proves to be very fruitful to explore these issues.
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Issues in Evaluating Humanitarian Assistance
Georg Frerks and Dorothea Hilhorst *
Introduction
Monitoring and evaluation (M&E) of humanitarian assistance have become
recently a topic of academic, practical and political concern. Various factors have
led to this increased interest, including a level of disenchantment with results, the
lack of organisational and institutional learning, little documented improvement of
operations over the years, the ever increasing complexity of emergency situations
and their problematic impact on results. Other concerns related to an overall lack
of accountability to donors, the public at large and the beneficiaries. Over the last
years there has been a number of valuable attempts to discuss these issues and to
identify best practices to deal with the subject. This paper reviews current debates
and trends and identifies the different approaches that may be deployed to address
prevailing shortcomings in humanitarian evaluation.
In the first section of this paper we reiterate the need for monitoring and
evaluation of humanitarian assistance and try to give an overview of the problems
involved. We also identify the different developments and highlights in this area
and formulate the questions and issues that require further attention. The second
section deals with current practices and approaches to the monitoring and
evaluation of humanitarian assistance. Starting with an analysis of the
characteristics and limitations of the still dominant rational-scientific model of
evaluation, five different perspectives are identified. By using metaphors their
features and underlying premises are discussed. The third section addresses three
selected problem areas to be tackled in evaluations of humanitarian assistance:
evaluation of humanitarian policy, bringing in beneficiaries' perspectives, and the
use and follow-up of findings. In the discussion it will be explored what
contributions the earlier mentioned perspectives could make to improve current
practices. The paper ends with a discussion on the need and feasibility of
combining different methods in evaluation.

' Georg Frerks is professor of Disaster Studies at the Section Disaster Studies, Rural Development
Sociology Group, Wageningen University, The Netherlands. Thea Hilhorst is lecturer at the same
section. We wish to thank Floor van Ede, Mathijs van Leeuwen and Marijn Noordam for their
assistance and Des Gasper for his comments.
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Monitoring and evaluation of humanitarian aid: points of
departure
Rationale
The rationale for conducting monitoring and evaluation exercises in the field of
humanitarian aid resembles that of evaluating development aid, but comprises a
number of additional arguments specific to humanitarian crises. Monitoring and
evaluation are generally said to have the following functions.
First of all, there is the management function. It is important to factually
observe what is happening during implementation, because the lack of information
during the planning stage and resulting tenuous ex-ante assumptions cause
uncertainties that require close scrutiny during execution. This is compounded by
the time lag that sometimes occurs between formulation and implementation.
Other factors include unexpected events once the project is underway and changing
perceptions of stakeholders. This makes implementation problematic and
necessitates regular management feedback to remedy any emerging problems.
Second, there is the accountability or control function. Transparency to the general
public, parliaments, taxpayers, beneficiaries and auditors-general is deemed
relevant nowadays. It helps to improve the legitimacy of the aid and to justify the
resources used. A third important function is that of learning. It is necessary to
recognise weak and strong points in programmes and to identify lessons learned
and best practices. These need to be incorporated in new planning cycles to attain
improved future performance. Communication and negotiation are the next
function. When these are properly carried out, they may facilitate a more adequate
implementation of ongoing or future plans. Evaluation may also be used for the
purpose of advocacy. Sometimes, a special policy function is distinguished where
evaluation exercises get focused on particular policy problems and uses (see
Chelimsky, 1995:4). Occasionally, one particular function is stressed in evaluation
studies, but more often they comprise several or all of these functions.
Several additional functions are attached to the monitoring and evaluation
of humanitarian crises and humanitarian aid. The most evident function rests in the
fact that humanitarian programmes are "intended to save lives and reduce suffering
and their effectiveness is therefore crucial to the affected population" (Borton,
1995:1). Most emergency situations are characterised by chaos, instability and
fluidity, warranting constant monitoring and regular evaluation. Humanitarian aid
has become increasingly dangerous and is affected by internal warfare. This calls
for rigorous attempts to identify lessons learned and best practices in order to
provide protection to victims and aid workers. The importance of the overall
context in determining the success or failure of interventions in humanitarian crises
demands a broad evaluative scope beyond the immediate and narrow parameters of
the aid project. It is now also acknowledged that relief aid can have damaging side
effects on the recipient population and the local economy. It may also be liable to
corruption or 'diversion' by conflict parties. Monitoring and evaluation can help to
prevent or mitigate these problems. Another consideration relates to the sharp
upward trend in humanitarian aid budgets and the call for accountability and
transparency. Whereas in the past reference to good intentions was perhaps
sufficient to legitimise operations, now there is need for documented proof of
success. Finally, humanitarian operations suffer from a high staff turnover. In such
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conditions, institutional learning and systematic dissemination of results are highly
needed.
Despite the fact that there is a degree of consensus regarding the functions
and desirability of monitoring and evaluating humanitarian assistance, it has
proven difficult to realise it in practice. This reflects the experiences in
development aid, where the potentials of evaluation are only partially realised and
sometimes not at all. Evaluation faces a whole cluster of problems varying from
fundamental and methodological issues to funding and political commitment.
Despite the rhetoric about participation there remains a problem regarding the
involvement of the aid recipients, while dissemination, feedback and utilisation of
results is problematic as well. This has made the quality and output of evaluations
of development aid varying and their impact rather unimpressive. In fact, the
monitoring and evaluation of humanitarian aid face further problems that are
spelled out below.
Problems: context and substance
The context of humanitarian crises is generally not seen as conducive to the
execution of evaluation studies. The saving of lives and alleviation of suffering is
of paramount importance and should, according to many aid workers involved,
take precedence over secondary activities, including monitoring and evaluation.
More practical considerations relate to the chaotic situation in the field. People are
displaced or at drift, lines of communication are destroyed and contacts made
impossible. Other factors include a collapse of state functions, difficulty in
differentiating between combatants and civilians, 'violence directed towards
civilians and civil structures, development of war economies and the presence of a
multiplicity of actors (Hallam 1997:21). In addition, these emergencies often imply
security and protection issues that need to be taken into account. All these factors
together impede the proper collection of data and renders comparison of data sets
over time practically useless. Also within agencies and projects often no proper
data are available. Humanitarian aid has to be delivered under an enormous time
pressure. Besides a quick first needs-assessment, usually no baseline data are
available. Many relief agencies lack an information strategy or monitoring system
and even basic information is often unavailable (Borton, 1995:7).
Regarding substance there are a number of arguments that seem to
complicate the monitoring and evaluation of humanitarian aid even further. The
preparation of relief operations has to be very quick and documentation and
analysis remain limited, if not minimal. The aid intervention itself is also
temporary, lasting sometimes only a few weeks or months. Even so, objectives are
changing frequently and plans of operations need constantly to be adjusted due to
the uncertain conditions in the field. This makes evaluation against a set of fixed
objectives and a rigorous plan of implementation difficult, if not impossible.
Evaluations referring to ideal standards or practices may have a highly theoretical
if not unrealistic tinge. Some observers claim that there are actually no clear and
agreed indicators and standards for the judgement of relief operations. It is,
furthermore, sometimes stated that emergencies are so unique and dissimilar that
the comparability of data is limited and that it is hardly useful to transfer insights
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from one situation to the other. In addition to all these problems, the establishment
of causalities is very complicated due to the multitude of operations going on
simultaneously in emergency situations and the impact of the overall context. This
means that conventional project evaluation techniques are less appropriate for the
evaluation of humanitarian assistance. The DAC/OECD remarks in this connection
that:
"In the past evaluations of humanitarian assistance tended to focus on
projects and utilise conventional project evaluation techniques. However,
thinking has shifted and it is now believed that humanitarian assistance
evaluation requires a greater emphasis upon policy evaluation techniques.
... The fluidity of the context and the complexity and inter-relatedness of
the response systems reduces (though by no means eliminates) the value
and effectiveness of project evaluation techniques which require the
separation of cause and effect. Explanation based on the separation of
cause from effect is often not possible in complex systems composed of
numerous interdependent relationships where the direction of influence
may well be circular rather than linear"(1999:11).

In many emergencies standard behavioural patterns are under pressure due
to the disintegration of the social system. Traditional explanations and a normal
logic of intervention are of limited use. Special attention should be paid here to
coping mechanisms of the population under extreme circumstances. Interventions
need ideally to be attuned to local coping capacities. Till now, however, local
coping behaviour is not very well documented and there is yet little operational
experience on how to incorporate this into relief and rehabilitation programs.
From an institutional perspective, the call for evaluation of humanitarian
aid is young. There is as yet little accumulated experience and institutional
exchange is only starting recently, facing the usual institutional impediments and
political sensitivities. The political nature of emergency aid, the role of media,
fund raising and image building are difficult to match with the idea of an open and
public, 'impartial' and documented evaluation. A further institutional issue is that
monitoring and evaluation are often not taken into account during the formulation
of humanitarian aid packages. In the words of Hallam: "They are 'added-on' at the
end of a programme, rather than being built into programme design" (1997:20).
The involvement of local stakeholders is another difficult institutional issue.
Beneficiaries of programmes often lack a proper organisation, while relief agencies
are not always accustomed to work in a 'bottom-up' manner. Hallam says:
"Humanitarian agencies are often poor at consulting or involving members
of the affected population and beneficiaries of their assistance.
Consequently there can often be considerable discrepancy between the
agency's perception of its performance and the perceptions of the affected
population and beneficiaries" (1998:13).

Concluding, it could be stated that the problems compounding monitoring
and evaluation of humanitarian aid are partly due to the context of the emergency
at stake and partly to substantive and methodological problems affecting 'normal'
evaluation. However, the very political and institutional characteristics and
interests at play in the humanitarian sector itself aggravate these problems
considerably and cause a number of additional ones.
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Recent developments
In view of the above, it is no surprise that the nature and quality of humanitarian
evaluations vary widely. There is as yet not a comprehensive set of metaevaluations to completely judge all aspects of this variety, but a number of
developments can be highlighted on the basis of the literature and an analysis of
past and ongoing trends.
In the first place, more evaluation studies are being done now than in the
past. The fundamental idea that humanitarian aid should be monitored and
evaluated has gained general acceptance. This does not yet imply that all agencies
involved have developed systematic policies and approaches to the subject or that
monitoring and evaluation have become a routine aspect of their operations.
Nevertheless, agencies increasingly start to consider the issue from a more
systematic and professional point of view. Several donors and multilateral
organisations have set up M&E departments or cells and have appointed staff to
deal with the matter. Simultaneously, there has been a process to produce internal
guidelines and manuals. A similar tendency can be observed at the larger
international and national NGOs.
At an inter-agency level, several initiatives have been taken to develop
standards, practical guidelines and best practices and to draw lessons learned. The
'Joint Evaluation of Emergency Assistance to Rwanda' (1996) certainly has
functioned as a stimulus, leading again to the DAC/OECD project 'Identifying and
Dissemmating Best Practice in the Evaluation of Humanitarian Assistance
Programmes' and various studies and publications by the ODI. Several networks,
working groups, symposia and workshops have been devoted to the subject,
examples being the ALNAP-network and the MSF-H organised symposium on
'Evaluations and Impact Studies of Humanitarian Relief Interventions' (MSF,
1996).
Evaluation is further facilitated by the introduction of standards for good
practice. The Code of Conduct of the ICRC has already more than 100 signatories.
Another initiative is the Sphere project, which is a joint effort of a number of
international NGOs, UN agencies and donors. It started in 1997 with the objective
to develop a Humanitarian Charter and Minimum Standards. The project has
resulted in elaborated standards regarding water supply and sanitation, nutrition,
food aid, shelter and site planning, and health services (Sphere, 1998). The Code of
Conduct of International Alert is especially designed to simultaneously address
humanitarian and human rights principles.
With regard to evaluation in a broader sense there has been a continuous
debate on professional challenges and improvements needed, that is evidently
relevant to humanitarian evaluation as well. Examples of relevant initiatives
include work of the DAC/OECD Expert Group on Aid Evaluation and the
American Evaluation Association. The DAC/OECD has established principles for
the evaluation of development assistance as part of the DAC Principles for
Effective Aid (1992).
Having established the need for evaluation of humanitarian assistance and
having reviewed the difficulties involved, let us now turn to a discussion of
different approaches to evaluation.
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Orthodox and other approaches to evaluation
This section reviews different approaches to evaluation. To characterise these
approaches, they will be schematically linked to metaphors describing evaluation
as part of humanitarian practice. These are the metaphors, or images, respectively
of an arena, a knowledge-interface, a set of every-day practices, a learning process,
and, finally, a platform. First, however, we shall deal with evaluation according to
the rational approach, which can be characterised by the image of the project cycle.
This approach used to dominate evaluation thinking in the past, and to a certain
extent continues to dominate today's practice, despite the critique it has
encountered. It was based on a scientific, positivistic and quantitatively oriented
model with an exclusive role of the evaluator as the expert having specialist
knowledge, and a view on policy formulation as a rational process.
The orthodox approach: the rational project cycle
In the 'traditional' or positivistic approach to evaluation, programmes and
evaluations appear as rational processes. They are clearly demarcated in time and
space and outputs are neatly delineated from outside influences and inputs.
Evaluation is seen as one of the constituent parts of the policy or project cycle. The
evaluation consists of the collection of data in prescribed ways and according to
defined parameters in order to measure the achievements in areas of pre-defined
objectives. It is assumed that evaluations yield information or provide lessons
learned that flow back in this policy cycle and are thus incorporated in the planning
of future programmes and projects. In this way there is a constant learning process
leading to an ever-improving performance. This is what Marsden and Oakley
(1991) have called the instrumental/technocratic approach. It coincides basically
with the prevailing orthodoxies in the donor community. It, in fact, entails an
administrative-bureaucratic model depicting a decision-making process according
to scientific lines.
The rational model has been criticised on three major grounds: it adheres to
a positivist paradigm, it is restricted and decontextualised and shows a tendency to
managerialism, disempowering non-privileged actors. Firstly, the model assumes
that there exists a way of knowing the 'reality' of projects, and that these projects
are organised in a rational way. However, it should be recognised that projects are
socially shaped and interpreted, depending on the individual actors' positions,
perceptions and interests. There are thus always multiple realities. Besides, it has
been shown that other considerations than only 'rational' ones enter into the
decision-making process. Authors point to the exigencies of the political
environment which determine the use, non-use or abuse of evaluation findings (see
Weiss, 1988; Lekanne, 1995; and Chelimsky, 1995). For humanitarian aid, the
political nature of projects and evaluations has been amply demonstrated. We see
even a lot of documented evidence of abuse and diversion of humanitarian aid
which eventually functions to prolong or sustain an emergency, and is manipulated
to serve the interests of the protagonists of conflict, warlords and profiteers (see
Keen, 1994 and de Waal, 1997). Now, it is often considered that evaluating is a
political act and the evaluation itself is seen as a social construction. Guba and
Lincoln assert:
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"We do not treat evaluation primarily as a technical process of inquiry ...
Perhaps most startling, we don't treat evaluation as a scientific process,
because it is our conviction that to approach evaluation scientifically is to
miss completely its fundamental social, political, and value-oriented
character" (1989:7-8).

Interpretative, constructivist and actor-oriented approaches could help to
make the diverse social interests of the different actors visible and comprehensible
and unravel the political nature of both the humanitarian intervention and the
evaluation.
Secondly, the orthodox model is based on a notion of linear causality that
directly relates cause and effect. As was elaborated above, this type of causality
does not hold, which is especially clear in the case of complex humanitarian
emergencies. Humanitarian crises have long been considered on the basis of a
paradigm holding that a gradual process of progress is the normal pattern, while
disasters and emergencies are an irritating, but temporary disruption of that
process. It is now accepted that it is very doubtful whether this model still has
much empirical and analytical validity in the present situation of nearly permanent
crisis and conflict in many parts of the world. The old modernist thinking, in terms
of stability and gradual progressive change, needs to be replaced by a model that
incorporates the current context of instability, conflict and chaos. In the orthodox
approach, project evaluation was delineated from its environment. It was an
'enclave' that had been subject to 'context-stripping', as aptly coined by Guba and
Lincoln (1989:36).
"ITiirdly, classical evaluations show a tendency to managerialism as it is
managers or leaders that normally commission evaluation studies. Guba and
Lincoln argue that the relationship between managers and evaluators often
becomes 'cozy' and is seldom challenged. The effect is that the manager is often
'saved' and the finger of blame pointed elsewhere. These authors characterise the
resulting evaluations as disempowering, unfair and disenfranchising towards the
other actors involved. Participatory approaches to evaluation could serve to avoid
one-sided, supply- driven evaluations and guarantee the incorporation of local
knowledge, perceptions and opinions. Prudence is needed, however, to avoid that
these participatory initiatives are captured by elite interests and only function to
reproduce local power relationships.
Humanitarian evaluation needs to be approached in a broad-based manner
paying attention to the overall context and the policy and institutional environment.
As remarked earlier, the outcomes of humanitarian assistance depend very much
on wider developments in relation to the ongoing conflict, but also on the
possibilities of a concerted and co-ordinated relief response in the field.
There have been two basic responses to the critique on the orthodox
evaluation i.e. expanding its domain and incorporating alternative methodologies.
The normal, traditional evaluative criteria of 'relevance, effectiveness, efficiency
and sustainability' are considered problematic and too restricted in the context of
humanitarian emergencies. Following from the critique on the orthodox model,
policies are in themselves topics for analysis and cannot easily be taken as
unproblematic frames of reference for evaluation. Responses to rapid onset
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disasters are formulated often in an ad-hoc and reactive manner without even being
documented and thus being available to evaluators. The lack of fixed objectives
makes the assessment of effectiveness problematic, while questions of impact and
sustainability are hardly deemed relevant due to the limited scope of the objectives
and the short time span and temporary character of the interventions. The issue of
efficiency is seen as sensitive and even inappropriate due to the reluctance to
express lives saved in monetaiy terms and to apply cost/benefit analyses to lifesaving operations.
Besides, it is also felt that these traditional criteria are not focused enough
on the overall context of the humanitarian operation. There is a tendency now to
complement them with additional criteria such as: timeliness, appropriateness,
connectedness, coverage, coherence and co-ordination (DAC/OECD, 1999:21-22).
These additional criteria would enable a better focus on the overall context and the
longer term, and respond to the need to better co-ordinate the multi-actor relief and
rehabilitation operations. They also would take into account the differential impact
of aid on the different groups, regions etc. as well as be sensitive to the influence
of other interventions e.g. in the military, diplomatic and economic domain.
Although the broadening of criteria may lead to a more comprehensive evaluation
practice, it also leads to new problems. It complicates the evaluation exercise
considerably, may lead to heavy instruments, and leaves one with the question of
how to weigh the different criteria.
The second response is to incorporate different methodologies, in particular
from qualitative approaches. Next we will give 5 alternative portraits of evaluation.
These can be schematically linked to different approaches. This means that without
trying to do justice to the nuances of each approach or possible overlaps between
them, broad-stroked approaches can be identified. This will be done without
threading into the details of available methods and techniques to work with them in
practice.
Alternative images of evaluation
Evaluation processes could, in the first place, also be viewed as arenas where
different interests are contested. This image particularly counterbalances the lack
of acknowledgement of the political nature in orthodox evaluation as was
stipulated above. According to this image the multiple actors directly or indirectly
involved in humanitarian programmes all have own interests that they try to
achieve. Although all kind of evaluation approaches take into account that actors
may have interests that compete with the objectives of particular project
interventions, this notion is basic to those evaluations associated with political
economy approaches.
A second image can be portrayed of evaluation as encounters at interfaces
of knowledge and power. From this point of view, the emphasis is on the
differential interpretations and meanings that actors accord to themselves, each
other, the emergency situation and the humanitarian programme. This angle is
associated with forms of discourse analysis. Discourse analysis is concerned with
unravelling the overt and underlying assumptions and values of humanitarian
policy and practice. The interest in discourse stems from the intimate connection
between knowledge and power as was exemplified by Foucault:
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"Power produces knowledge...power and knowledge directly imply one
another... there is no power relation without the correlative constitution of
a field of knowledge, nor any knowledge that does not presuppose and
constitute at the same time power relations" (1995).

Discourse analysis usually encompasses more than the analysis of language
statements. It may incorporate speech, symbolic gestures, and other kinds of
practices. A major premise in the analysis of discourse is that the use of actors of a
particular discourse in specific situations leads to emergent properties whose
impacts may vastly surpass the agency of individuals or particular groups (see
Ferguson, 1990).
Thirdly, evaluation may be viewed as processes that are shaped by actors '
everyday practices. This image also incorporates ideas about interests, knowledge
and power, but focuses on how these get contested and negotiated in the everyday
practice of evaluation. This image is associated with actor-oriented approaches.
Such an approach starts with the premise that there are always multiple and
contested 'realities'. Actors, confronted with particular phenomena or events, don't
respond mechanically according to their interests, but accord meaning to and
interpret what happens, thus shaping their responses. Development interventions
and livelihoods (and humanitarian emergencies one might add), according to Long
(1997:2), "are materialised and socially constructed through the interplay,
contestation and negotiation of values and interests within specific domains and
arenas of social action". In this approach, interventions and evaluation appear as
complicated sets of processes "which involve the reinterpretation or transformation
of policy during the implementation process, such that there is in fact no straight
line from policy to outcomes" (Long and van der Ploeg, 1989:229).
Closely related to the above, there is the metaphor of evaluation as a
learning process, which applies to what is called process approaches. A process
approach to monitoring and evaluation provides, according to David Mosse and
companions, an alternative to rational project thinking in three ways. It has a focus
on programmes as learning processes, it emphasises relations and contextual
elements and it recognises the dynamic, unpredictable and idiosyncratic elements
in programmes (Mosse et al, 1998:5). A process approach may comprise methods
of varying intensity, ranging from ethnographic project documentation to in-house
workshops. It is distinguished from 'traditional' evaluation in three aspects (ibid:
10). It concerns continuous data gathering instead of ex post research, it focuses on
the present, and it is action-oriented. The latter not only means that one adjusts
programmes according to the findings during process monitoring, but it is a
methodological premise that trying to change reality reveals many insights about
this reality that otherwise remain hidden (Uphoff, 1992 in Mosse et al., 1998:10).
In the humanitarian field, this approach may be closely associated with the work of
ALNAP.
Finally, evaluation may be viewed as a platform for the negotiation of
different interpretations and interests. This view is most closely associated with
participatory and stakeholder approaches. Here, humanitarian programmes are
seen as a field of multiple stakeholders. Stakeholders are all those interested
groups, parties, actors, claimants and institutions that exert a hold over a
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humanitarian organisation or programme. They affect or are affected by the
programme (cf. Fowler, 1997:174). This includes beneficiaries, donors and others
directly involved, but also bodies affecting the environment of the operations, and
even adversaries. A participatory evaluation provides a platform to all relevant
stakeholders to define the objectives, process, outcome and impact of a programme
(see Arevalo et al, 1998; Fowler, 1997; Marsden, Oakley and Pratt, 1994: Zadek
and Gatward, 1996). The evaluator acts as a mediator in a process where the
evaluation outcomes are negotiated among the stakeholders rather than
'scientifically' established by the evaluator-expert (Guba and Lincoln, 1989).
In practice, these approaches are partly overlapping. Nonetheless they are
constituted in different philosophical, ideological and value frameworks, and not
just on the methods employed (see also Greene, 1994:530-44). In particular, the
different approaches can be positioned on a scale that ranges from structuralistic to
voluntaristic (see figure 1). On the one side we find political economy and
discourse analyses where actors are caught, so to speak, in structural processes
beyond their reach or into discursive constructions, respectively. At the other end
of the spectrum we find participatory and stakeholder approaches. These are the
most voluntaristic. Stakeholders are supposed to have different ideas and interests,
which can be expressed, discussed and negotiated in order to reach a common
understanding and to define common interpretations and objectives. The
constructivist approaches are found somewhere in the middle. Here actors are
considered to shape the situation, among others by responding to so-called
structural processes. However, their actions cannot be seen as voluntaristic, since
they operate within the boundaries implicit in their life-worlds, social networks,
and larger interpretative frames. The outcomes of their combined actions constitute
emergent properties that have only partly been explicitly negotiated or imagined
before hand.
These differences make combining the different methods discussed a
complicated affair. We will come back to that in the concluding section of this
paper. First we shall discuss three pertinent issues of humanitarian evaluation in
order to illustrate the differences implied.

Evaluation of Policy
A first field of interest is the evaluation of humanitarian aid policy. According to
the orthodox, rational approach policy is assumed to be a set of coherent intentions
to frame action, which get formulated and completed before action takes off.
Policy, in this view, is sealed off from implementation. It is a 'given' formulated
by the appropriate authorities or parties and stays outside of the realm of
evaluation. However, as has become a common understanding lately, policy cannot
be neatly distinguished from implementation and other aspects of relief. Policy is
practice, it is a process rather than an outcome (Clay and Schaffer, 1984). It may
be viewed as a "point of relative firmness built into a continuing flow" (Colebatch,
1998:9).
Humanitarian policy has increasingly become included in the domain of
evaluation studies. This could include policy at the level of humanitarian principles
that provide the legitimacy to humanitarian assistance. Often referred to, one tends
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to forget that these are not fixated in time-honoured texts. They are given meaning
over time, explicitly through discussions, conferences and policy statements and
implicitly in bodies of practices of relief agencies (Minear and Weiss, 1993).
Moreover, humanitarian principles are not uncontested. They are being challenged
by other sets of principles that some agencies equally want to adhere to (Slim,
1997). In practice, little explicit evaluation has been done on the appropriateness of
the humanitarian principles; and evaluation mainly has been focused on policy at a
more operational level. The questions asked and the methods used vary according
to the different approaches we have identified.
Political economy deals with interests, hidden agendas, the linkages with
larger geo-politics and the relation between humanitarian policy and other policies
for intervention or non-intervention for example in military or diplomatic domains.
Numerous works could be cited here, varying from the accusatory, comprehensive
(and rather journalistic) account of Maren's "Road to Hell" (1997), to specific
analyses of impacts of the end of the Cold War (e.g. Mazrui, 1996), or the
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influence of religious institutions on humanitarian organisations (e.g. Zucker,
1989). Some studies focus on international and local relations of policy and
practice for specific cases (such as Brabant, 1994). Other examples are studies that
track the influence of the media on national policy making, such as the works of
Benthall (1993), Rotberg and Weiss (1996), and Strobel (1997).
Discourse analysis on humanitarian policy has lagged behind the debates
that recently sprung up regarding discourses of development5. A major exception is
the work of Duffield (1998). He analyses changes in humanitarian aid policy since
the 1970s, and shows the assumptions regarding the cause, nature and solutions for
conflict these reflect. In brief, conflict is seen as originating in underdevelopment,
stemming from a combination of poverty, resource competition, and weak
institutions. Violence is thought to spread on the basis of a local breakdown in
communication, misunderstanding and mutual fear. He shows how the
humanitarian discourse of conflict and violence maintains that conflict is like an
illness that disrupts development, and needs development to be cured. The
problem with these assumptions is, according to Duffield, that these policies are
not empirically validated and "say little about the actual nature of the emerging
political formations of the South" (1998:3).
Some critical questions should be posed here too. Duffield's work implies
there is one hegemonic discourse of humanitarian relief. However, as Apthorpe
(1996:22) says, there is always a "plurality of languages". Discourses are
fragmented and continuously under negotiation (Gasper, 1996). Likewise, Bruce
Jones (no date) has argued that Mark Duffield's arguments do not equally apply to
the whole-varied range of humanitarian approaches.
A particular kind of discourse analysis looks at policy texts as narratives:
explanatory stories with a scenario for action. Roe (1991:288) describes narratives
as "particular stories, with a beginning a middle and an end, that revolve around a
series of positions or events where something happens or from which something
follows". Roe observes the persistency of particular narratives, despite repeated
invalidation. An explanation he finds in "the ambiguity decision makers
experience over the development process". The more uncertainty, the more policy
makers are compelled to resort to "explanatory narratives that can be
operationalised into standard approaches with widespread application" (Roe,
1991:288).
This work seems particularly useful for emergency situations, where there
is always a pressure to act in conditions of uncertainty. A research into the
villagisation policy of Rwanda found how policy makers accepted a blueprint
policy that would not likely to be adopted in 'normal' situations (Hilhorst and van
Leeuwen, 1999). Very important in this situation was how agencies legitimised
their lines of action with a narrative appealing to the emergency of the situation.
An interesting question that follows from these analyses is whether blueprint
narrative can be avoided or if we should search for better narratives or counter
narratives
Another angle to evaluate humanitarian policy can be provided by process
or actor-oriented approaches. This would entail the documentation of actors'
5 See,

for example, Apthorpe and Gasper, 1996; Escobar, 1995; Hobart, 1993; Preston, 1994;
Sachs, 1992; Grillo and Stirrat, 1997.
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practices and to unravel the contingencies of policy making as a social process. It
could also shed light on the complicated relations that may exist between policy
and implementation. Examples of these can be found in the field of development
studies, for instance Porter, Allen and Thompson (1991), de Vries (1992).
Unfortunately, we know of no examples yet in the field of humanitarian assistance.
From the point of view of participatory approaches, it is especially
important to ask who is involved in policy making. As indicated, in the second
session classical evaluations showed a tendency to managerialism. The concern is
therefore that evaluators must ask themselves and negotiate whose questions will
be addressed and whose interests will be served by their work. In particular, they
should guarantee that voices of the affected population in emergencies are heard by
policy makers, either directly or through intermediaries, such as researchers or
local NGOs (see for instance Holland and Blackburn, 1998). This brings us to the
next issue of bringing in local perspectives.

Bringing in local perspectives
Bringing in perspectives of local actors, the very people whose suffering
humanitarian programmes are meant to alleviate, should be a major concern of
humanitarian evaluation. In the orthodox approach, beneficiaries were important to
measure the impact of the humanitarian programme. However, given the
importance of the context in which humanitarian operations take place, the interest
of evaluation has to be considerably broadened. A first issue concerns power,
interests and social change. Secondly, discursive labelling and perspectives are
considered crucial to understand the dynamics of humanitarian assistance A third
topic relates to coping and livelihood. Although not exclusively, these issues
correspond with the main emphasis of political economy, discourse analyses and
actor-oriented approaches respectively. One problematic with bringing in local
perspectives refers to the long time-span research into these issues normally
requires. Participatory approaches aim to remedy this problem, but, as we shall see,
are highly problematic in themselves. Perhaps, as recently is being argued, a mix
of multiple methods may be deployed to effectively address these issues.
Power, interests, and social change
With the images of humanitarian suffering in mind, one tends to consider local
people in the first place as victims of disaster. However, local actors have different
resources to cope with emergencies, and may have an active role in shaping the
devastation of an emergency. Each emergency seems to know victims but also
people who manage to profit from the situation, or define their interests in
exacerbating conflict Understanding the impact of humanitarian assistance thus
requires looking into the dynamics, and perhaps even the logic, of emergencies and
responses to these emergencies. In particular the works of Duffield (1993) and
Keen (1994) elaborate the issue of actors' interests and the patterning of situations
of crisis and apparent breakdown.
In addition, one should ask how disaster situations relate to social change
and long-term relations between different social groups. Several studies have
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focused on the question how the local socio-political and economic fabric of
society changes in the light of emergency. Greg Bankoff (1998), for example,
provides us with an analysis of how responses to natural disaster in the Philippines
tend to magnify socio-economic gaps. The ethnography of Vernooy (1992) follows
actors who have to deal with the devastation of a hurricane in war-torn Nicaragua.
He focused on how the day-to-day efforts of people to start over again both
informed and were informed by ongoing particular political struggles and cultural
values.
Labelling and local narratives
One perspective to bring out the beneficiaries' point of view is by deconstructing
the labelling processes that typify the relation between the local population and
humanitarian agencies. Labelling, as Wood (1985) pointed out, is one of the
discursive policy practices by which control, regulation and management are
achieved. A classic example of labelling in the field of humanitarian emergencies
is the portrayal of affected people as victims that develop a dependency syndrome
towards relief agencies (see Harrell-Bond, 1986). Although the aid system is held
responsible for the fostering of such an attitude, in effect, the victims tend to be
blamed for their situation.
The idea of a dependency syndrome among refugees has been disputed by
research into the strategies and initiatives taken by refugees in camps. Kibreab
(1993) found no dependency mentality among Somalian refugees. In contrast, they
undertook a range of economic activities, sometimes even at the risk of losing their
access to food distribution. Allen and others (1996) also refuted this view of
refugees as "passive recipients of aid". One reason why reports about an alleged
dependency syndrome persistently recur may be that, in certain cases, local actors
have become very skilfiil in "playing the victim". This could especially be the case
for those actors with a history of 'refugeeness', i.e. people that have experience in
different camps because they were confronted with a range of emergencies.
Labelling is not a one-way process. Albeit perhaps with different
consequences, local actors also label relief workers and relief agencies. An
evaluation study into the Dutch humanitarian aid to Somalia showed, how local
Somali people and aid workers labelled each others' characteristics and styles of
work, which had far reaching effects on the implementation of the programme
(Ministry of Foreign Affairs, 1994:98). For instance, while the relief workers
thought of their own organisation as structured, and the Somali communities as
anarchic, the Somali considered themselves to be negotiating, while they thought
the relief workers were coercive. As a result, "[t]he lack of a common
understanding between the Somalis and the international community produced a
mutually unintelligible dialogue" (ibid:99). Johan Pottier argued as well that the
perception of local actors on relief agencies influences programmes. He showed
that refugees' perception of UNHCR as being partisan to the conflict greatly
influenced their decisions to go home or to stay in the camp (1996).
Apart from labelling-studies, addressing the interface between beneficiaries
and humanitarian agencies, other studies investigate how local populations
perceive of emergency situations at large. One approach for bringing out local
perspectives is to gather local people's narratives and stories. Malkki (1995), for
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example, listened to the narratives of Hutu refugees from Burundi, focusing on the
common elements in their stories. Based on these, she formulated myths that
people create about their history, fate and the nature of their relation with the
antagonist Tutsi. In this way, she showed how social experiences of refugees from
Burundi in Tanzania produced categories of identity as Hutu and Tutsi. Refugees
living in towns, dispersed among the host population, and refugees living in camps
ascribed radically different meanings to national identity and history, home and
homeland and the experience of exile. These, in tum, are important in shaping
people's responses to humanitarian emergencies and interventions.
Actors' responses to disaster and livelihood
Evaluation should be concerned with the question how humanitarian aid fits into
and complements people's coping and livelihood practices. No more than an
estimated 10% of survival in emergencies can be contributed to relief aid (Waal,
1995 and Africa Watch, 1991; quoted in Duffield, 1993:144). Local people find
their own ways to cope with emergency, maximising their own capacities,
resources and social networks. The importance of studies qn how local people cope
and reconstitute their livelihood in situations of humanitarian disaster is obvious.
Aid should be adjusted to local capacities and practice in order to be effective,
instead of being ineffective or even counter effective.
One brand of studies followed actors' practices in emergency situations.
Some may be read as taxonomies of local knowledge and coping mechanisms
(Toulmin, 1995, Blaikie et al., 1994:64-9; Curtis, 1993:4-7). They list and describe
coping mechanisms to disaster as observed among local people. These studies are
highly insightful to obtain ideas on coping, provided they are put in the perspective
of local social realities. Sometimes, one encounters the tendency to view these
coping mechanisms as pieces of knowledge and practice without considering the
scale on which these get practised or the way knowledge gets constructed in social
processes, including the role of social networks and power relations (Long and
Villarreal, 1993). Studies into coping practises should embed local knowledge in
its social and political context (cf. Fairhead, 1993), and take into account the way
practices get shaped at interfaces with other kinds of knowledge, such as scientific
of bureaucratic knowledge (Arce and Long, 1992).
Other studies focus on the heterogeneity of local actors in constituting their
livelihoods in situations of conflict and disaster, including the above-mentioned
work of Vernooy. Oliver Bakewell studied livelihoods of Angolan refugees in
Zambia (these proceedings). By following the actors he places important question
marks to administrative categories such as 'migrants', 'refugees', and 'cross border
movements'.
Participatory approaches
Participatory approaches are designed to incorporate perspectives of local people
in studies plans or activities, in a relatively short time frame. They evolved in the
1980s. Although there are many different participatory approaches, the most well
known has become the Participatory Rural Appraisal. This approach has become

29

Georg Frerks and Dorothea Hilhorst
«

increasingly criticised, among others for some of its underlying assumptions. A
first implicit concept in PRA relates to knowledge as a local body or system, that is
stored in people's heads and can be extracted from a community once people are
being respectfully asked about their opinions. As was elaborated above, this does
not take into account the way knowledge gets constructed. It assumes that through
participatory research practical knowledge can become discursive (in terms of
Giddens, 1984), without realising that these processes of translation accord
meaning in hindsight and are formulated to adjust to the audience, i.e. the
participatoiy researcher. Although the researcher may perceive of him or herself as
a facilitator, local actors may adjust to this audience they rely on for future support.
In a similar vein, the rapid execution of participatory research reinforces "the myth
about intervention processes as neatly bound in time and space" (Pottier, 1993:
30).
Secondly, the notion of community in participatory approaches has to be
revisited. Despite acknowledging local differentiation and differential power and
resources, it is assumed that a dialogue between local groups is feasible and will
eventually lead to one community point of view. This erroneous idea often leads to
the marginalisation in the research process of particular groups, for instance
women (Mosse, 1994). It is also indifferent to the political culture in which the
participatory research takes place (Pottier, 1997). The process may also lead to the
suppression of tension and contradictions, especially in areas of ongoing conflict.
Finally, there is a problem in the definition of power and empowerment.
The idea to empower local actors displays inadvertently a belief in change as
managed by outsiders, who come to the community to bring 'empowerment' (Long
and Villarreal 1993:160). The question is, moreover, who gets empowered and
whether participatory approaches may instead not substantiate ongoing power
processes. Frerks (1991:190) remarked about participation in local level
development in a Sri Lankan village that:
"Participation is patterned along structural lines that confine its
acclaimed benefits like equal access and equitable benefit
distribution in such a way that existing relationships are reproduced
rather than changed. Participatory development activities are
manipulated and directed towards desired outcomes on the basis of
resource control. The most powerful -whatever their power basesucceed in acquiring most benefits".
These critical notions may be even more relevant in cases of emergency
situations where the impact of power processes often get magnified, hostilities may
erupt and concepts of community get locally redefined with the disruption of social
networks and movements of people.
The critical notions regarding participatory research have, among others,
led to the development of new and better participatory methodologies aiming to
circumvent these problems. In addition, one finds many authors that advocate to
combine elements of participatory research with other approaches. Johan Pottier
(1993) suggested to substantiate participatory approaches with reflexive project
ethnography. Mosse et al. incorporates participatory streaks in what they call a
process approach to development (1998). Rebien (1996) argued to strengthen
participatory research by working from an actor-oriented perspective.
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The use and follow-up of evaluation
A final consideration emerging from recent debates is that regarding the use, nonuse and abuse of evaluation results. Regarding the utilisation of findings there
seems to be an overall scepticism, as there is not much documented evidence that
evaluation findings are systematically applied in practice. It is not easy to assess
the impact of evaluation. Since much institutional learning happens through
informal channels, the effects of evaluation partly remain invisible and may
therefore be underestimated. On the other hand, by ascribing institutional change
to the outcome of evaluations, rather than other 'pressures for change', one may
also overestimate the effects of evaluation (Minear, 1998: 7).
In the 'rational project' tradition the use of evaluation was not given much
attention, in the presumption that "the findings from evaluation were fed back into
the decision making in a stable feedback loop" (Carlsson and Forss, n.d.).
Although few people will adhere to this thought, it lingers on in those analyses that
blame the lack of impact of evaluation on the inherent (bad) quality of evaluations,
or the lack of dissemination of these findings. According to this line of thought,
more effective co-ordination and control may be achieved through the availability
of more information by fine-tuning evaluation instruments and reaching more
perfection in data collection and analysis. Persons who propagate this approach
would say that one simply has to follow the procedural instructions and prescribed
technical standards for evaluation more rigidly in order to attain sound evaluation
results and a proper utilisation thereof.
Another idea is that it is the responsibility of the evaluator to take the
information needs of users into account and make evaluation more 'user-friendly'.
Chelimsky, for example, urges evaluators to improve the credibility of their work.
In order to get policy makers to listen, she asks attention for two types of
credibility: substantive (the question of what knowledge was produced and how it
was acquired) and presentational credibility (the reporting of what has been done).
As she says:
"Credibility is worth almost any effort because it wins the evaluator
a fair hearing, an interested (even greatly expanded) audience,
survival to speak another day, and a much greater likelihood that the
work will be used and will matter in policy making (1995:11).
Most authors, however, point to problems with the theoretical
underpinnings of evaluation and its social and policy context. Lekanne (1995), for
example, asserted that evaluation presupposes a rational, scientific planning model,
which has never been adopted in daily development practice. In a plural, complex
and disorderly society decisions on goals and programmes are political
compromises that do not necessarily correspond with the outcomes of evaluation.
Although many will agree to this statement, there are different ways and emphases
in dealing with this.
The politics of evaluation
Some blame the gap between evaluation findings and application in particular to
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the political nature of organisations, policy making and evaluations. Under the
title, "Is anybody there? Does anybody care?", Carol Weiss (1988) pointed to the
exigencies of the political environment which determine the use, non-use or abuse
of evaluation findings. In this connection, Chelimsky has observed that: "In
practice the decision-making environment and the evaluative process are often so
far apart that nothing can bring them together" and noted that in the case of
powerful political and institutional goals evaluators may confront intense hostility
and 'astonishing pressures' (1995:4- 6). From an evaluation of Dutch bilateral
projects (Ministry of Foreign Affairs, 1995), evaluation reports appeared as a type
of bran-tub from which policy makers and other 'users' of evaluation choose
elements, findings and recommendations in a selective manner to suit their own
interests. According to this study evaluation principles such as policy relevance,
objectivity, methodological rigour or compliance to procedures or guidelines were
only of secondary importance. The observation of Long and van der Ploeg seems
to be pertinent here:
"The rules of the game 'evaluation' are conditioned more by the
social interests of those involved in manufacturing, promoting,
selling and utilizing this particular commodity than by the function
it is assumed to fulfil in the intervention model" (1989:235).

Evaluation as a negotiated learning process
Recently, much attention has been given to aspects of organisational and
institutional learning. Evaluation, in such an approach, is a learning process that
comprises the negotiation of findings and recommendations among concerned
stakeholders. In the field of humanitarian aid evaluation, this view is particularly
associated with the ALNAP: the Active Learning Network on Accountability and
Performance in Humanitarian Assistance. In a discussion paper for ALNAP on
organisational learning, van Brabant gives the following definition:
"Organisational learning means steering the practice of an
organisation on the basis of an ongoing, collective and interactive,
inquisitive review, by deliberately well-informed staff, of one's own
and the available institution-wide experiences and current practices,
and their underlying assumptions, models and beliefs" (Brabant,
1997:G).
This approach emphasises cultural properties of humanitarian organisations
that inhibit or encourage learning. Minear (1998:1), for example, distinguishes four
cultural impediments to learning in humanitarian organisations. These are "their
tendency to approach every crisis as unique, their action-oriented nature, their
defensiveness to criticism, and their lack of accountability". Remedies to lack of
learning are thus primarily found in changing the culture within humanitarian
organisations.
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Participatory evaluation and the issue of legitimacy
Due to their political nature, evaluations have often been seen as one-sided, donorpropelled initiatives. As a consequence, their legitimacy in the eyes of other stake
holders was limited. This was thought to account for their little learning effect and
their close-to-zero influence on the ground. One might say that in the issue of legi
timacy is one of the rationales for advocating participatoiy evaluation. Rist says:
"The call for participatory evaluation comes at a time when the
distrust of official data in many developing countries is so high that
what governmental data systems and databases do exist, have little
or no legitimacy.... The result is that participatory evaluation takes
on an additional justification in that the data generated from such an
approach are believed to be more trustworthy, more accurate, and
less manipulated by government officials" (1995:167-8).
Since participatory approaches have come to be included in the abovementioned approaches for organisational learning, they have also become referred
to as 'shared social learning' (Apthorpe and Atkinson (1999, draft). Promising as
this may be, we need to remain cautious to take into account the unequal relations
that may exist in this shared process. As one research into participatory needs
assessments among Sudanese refugees showed, the shared process may be
perceived locally as being imposed by powerful agencies and, in this case, an
infringement of their dignity (Jok, 1996).
Current trends
The issue of the use and follow-up of evaluation has lately been high on the agenda
of humanitarian agencies, and gave rise to numerous efforts to improve the impact
of evaluations. A survey of the DAC Expert Group of the OECD into the feedback
from aid evaluations revealed many such mechanisms initiated by donors. As the
report comments (OECD, 1990:25):
"The evaluation process is no longer perceived by many donors as
ending with the tabling of evaluation reports. Canada, for example,
claims that the tabling of reports constitutes the half-way mark for
evaluation completion".
One way of improving the quality and impact of evaluation is to synthesise
findings into a type of meta-analysis that enables us to draw lessons with reference
to a broader empirical base. (Rist, 1995:168). John Kirkby and Phil O'Keefe (these
proceedings) present such a meta-evaluation of 15 evaluation studies in the field of
humanitarian aid.
Another possibility is the introduction of follow-up or compliance studies
to assess the implementation of lessons in the wake of evaluation. This was done
one year after the multi-agency evaluation of the international community
responses to the Rwanda crisis. Although the results of this follow-up study may
both lead to optimism and pessimism regarding the possible impact of evaluation
(see Minear, 1998), the mere fact that it was undertaken shows a commitment to
further develop improved practices for the evaluation of humanitarian assistance.
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Conclusion
Evaluation of humanitarian assistance is not easy. Emergencies involve, by their
very nature, a high level of uncertainty and change, and all too often violence is a
major component Humanitarian interventions take place in high-risk, highly
politicised fields with big resource flows. The question is, in these situations, what
approach to take in evaluation studies.
There is now a noticeable tendency to argue for more qualitative
approaches in evaluation, including participatory and actor oriented approaches, as
only qualitative methods are thought to be able to capture the intricacies of
humanitarian interventions and their context. This does not mean that orthodox
approaches could be thrown out altogether, according to advocates of qualitative
approaches. As Mosse et al. remarked, logical frameworks and other indicatorbased monitoring systems remain necessary tools of planning and management.
"Indeed, it is hard to conceive of purposeful, planned activity which is not based
on hypothesised causal relations" (Mosse et al., 1998:5).
Many acknowledge that no singular method can do the job, and that
methods have to be combined to reach best results. The conditions in the field, the
nature of the subject and the possibilities and constraints in doing evaluation
research call for a judicious combination of several, mainly qualitative approaches
and research methods. Many agree that "evaluators must adopt a flexible approach,
and be prepared to use a number of different methods" (Apthoipe and Neville,
1998). Chelimsky (1995:7) asserts, that by using methods complementarity and
critically (methodological triangulation) "the strength of one can compensate for
the limitations of others".
This paper has reviewed different approaches and discussed some of their
differences in assumptions and emphasis. Although we agree that a multiple
approach is often desirable and feasible, we do believe it is also necessaiy to
remain reflective about its limitations and about the consequences this has for the
assumptions, methods, outcomes and actions that follow evaluation. The different
approaches are partly overlapping and complementary. This implies that to a
certain extent methods based on these approaches can be combined to achieve
better evaluation results. On the other hand, they are partly incongruent and based
on radically different paradigmatic premises on social reality, which puts
restrictions to the effectiveness of mixing them in one evaluation approach.
Combining methods may also lead to a situation where different elements lose
their strengths and become confusing. To avoid this, evaluators should at least be
clear and explicit about the rationale underlying their choice of methodology.
We have to be aware, that the combination of approaches as has become
advocated recently, has not yet been widely put in practice. Not many innovative
qualitative methods have yet been applied by donor countries and agencies in
humanitarian evaluation, and it is necessary to further experiment with such
methods. It remains necessary to continue the discussion about appropriate ways of
evaluating humanitarian aid. It is even more necessary to cany out research on this
topic and to document ongoing practices including their potentials and limitations
Emergencies pose serious limitations to the execution of evaluation studies. Much
information cannot be gathered under the conditions of a complex emergency.
Decisions for the duration and depth of evaluation are often severely constrained
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by considerations of costs, in practice, evaluators may often have a maximum of
two weeks to evaluate complicated programmes. Another limitation is the element
of timeliness of results. Unfortunately, the increasing complexity of development
problems, policies and the overall environment and the desire to engage all
relevant stakeholders tend to prolong the duration of the studies, which may not be
feasible in light of information needs.
Humanitarian evaluations generally have to face a lot of conceptual,
methodological and organisational problems and are not easily brought to a
satisfactory level of quality and performance. It is, therefore, unwise to demand a
maximum performance on all accounts, as this seems to be highly unrealistic. In
order to avoid deceptions, it would be advisable to make choices regarding
approach, scope, method, subject and criteria. As Benini (1997) argues, solutions
may not always be found in more evaluation, but in the level of uncertainty
stakeholders are prepared to accept.
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The Threshold-Based Resource Management
Approach to Humanitarian Assistance in
Emergency Situations
Emery Roe and Michel van Eeten *
The paper presents a new framework for analyzing the management of
humanitarian assistance in emergency situations. Implications are drawn
that run counter to conventional thinking about such assistance programs
and how to monitor and evaluate them.

Introduction
We start with a proposition that is unexceptional in many circles: No one actually
expects humanitarian assistance organizations to have any real success in what
they do. There are those who think otherwise, and clearly we are not arguing that
the proposition is everywhere true. Still, this putative realism about humanitarian
assistance agencies is as good a place to start as any in rethinking humanitarian
assistance in emergency situations and the role of monitoring and evaluation
(M&E) in them.
Two conclusions follow from the Realist Proposition. First, since these
organizations are not expected to succeed, we should not expect them to learn
anything of much use for the better management of humanitarian assistance. The
OECD's DAC Guidelines on Conflict, Peace and Development Cooperation , for
example, has several "Lesson learned..sections, not one of which mentions how
these lessons are to improve the direct management of humanitarian assistance.
Second, since these organizations are not expected to succeed or leam
anything substantial for management purposes, we cannot really expect them to be
evaluated in terms of their management. You glimpse this as well in the DAC
Guidelines, "The voluntary character of [humanitarian] aid co-ordination also
makes it fundamentally different from the concept of'management,' which implies
substantial control of the various elements present" (paragraph 42). Consequently,
humanitarian assistance operations end up looking to be ad hoc and opportunistic
to insiders and outsiders alike.
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California, Berkeley. Michel van Eeten is an assistant professor in the School of Systems
EnEineerine Policy Analysis and Management at the Delft University of Technology. This paper is
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Yet something is wrong with this picture. Simply put, real-time
management of humanitarian assistance is going on all over the place, and it is the
purpose of our paper to suggest ways to improve that management, even when the
Realist Proposition holds sway. That is, how can assistance management be
improved, when (or precisely because) few expect these organizations to be really
successful at what they do?
Our answer is succinct: There's opportunism, and then there is
opportunism. One is ad hoc and expedient; the other is case-by-case management.
More formally and to telegraph ahead, case-by-case management of humanitarian
assistance evolves in systematic ways and must be evaluated on multiple criteria,
which means that the performance record of case-by-case management of
humanitarian aid will necessarily be mixed but in ways that differ case by case.
Humanitarian assistance will never be a total success nor a complete failure which is precisely why it is always difficult to generalize or replicate from caseby-case management. Case-by-case management is realism writ small, not
capitalized. Indeed, there is no other kind of realism.
The key difference between ad hoc opportunism and case-by-case
management is that latter recouples assistance-related policy goals and aid
implementation while the former is happiest when the two are decoupled. The
distinction is crucial for the management of humanitarian assistance programs. As
we shall see, the DAC Guidelines are unintentionally correct: Its kind of
coordination is not management at all. What the Guidelines obsessively call
"coordination" is really coordination-as-decoupling in contrast to what is needed,
coordination-as-recoupling - a management that operationalizes policy by explicit
ly coupling policy goals with real-time implementation.
How we get to this conclusion and its implications for humanitarian
assistance in emergency situations requires, first, the presentation of our
framework for threshold-based resource management (where case-by-case
management is but one of four possible management regimes) and then its
application to issues of humanitarian aid and assistance, including M&E. Those
bored with theory can jump ahead to Part II's shorter application of the framework
and its implications. Part I is exclusively theory-based, focusing specifically on
theories related to management. Finally, since this paper is about M&E, our
attention is obviously on the use of such information for better planning,
implementation and operations of humanitarian assistance - in short, management.

The threshold based resource management framework
Humanitarian crises are called "complex emergencies." Actually, the emergencies
are not only complex, they are compounded by uncertainty and incompleteness,
and with profound effect.
Humanitarian emergencies and the responses to them (including aid and
assistance) are uncertain, complex and incomplete at the same time. They are
uncertain because important causal processes are unclear or not easily understood.
They are indeed complex because the pertinent issues are numerous, varied, and
interrelated. They are incomplete because humanitarian aid issues, perhaps moreso
than most, are left unfinished in fundamental and frequently enduring respects.
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None of this is news. What is new is how those analyzing such emergencies
should respond to these multiple uncertainties, complexities and the permanently
premature. One approach to analysis, and currently the most popular, is taxonomie,
where nested headings, subheadings and short paragraphs allow elite experts and
stakeholders to put into words and apparent logic what they can agree upon.
Unsurprisingly, since consensus and wording are the drivers, these exercises leave
behind mind-numbing tautologies ("When civil authority has broken down, the
first priority is to restore a sense of security"), banal truisms ("Social and political
tension are inevitable in the process of socio-economic development"), and the
indelibly trite ("Conflict is not a static, unchanging state of affairs but rather a
dynamic process"). In contrast to the taxonomie, a theoiy-based approach to
analysis states that when in the face of such uncertainties, complexities and
unfinished business, you - the humanitarian aid decision maker - must have a
theory or theories upon which to base your subsequent decisions and management
Here the principle is that there is nothing quite as practical as theory, i.e., theory
can take you a long way in the face of an uncertain, complex and incomplete
policy world.
The major theories of management today are four: high reliability
management, case-by-case management, adaptive (experimental) management, and
self-sustaining (self-organizing) management. Rather than being separate
paradigms (more formally, development narratives), they constitute a continuum of
threshold based management regimes (more formally, a metanarrative for
discussing the management of resources). Each general management regime, and
their overall connections within the threshold-based management framework, are
briefly discussed below. Details on the framework and regimes can be found in
Roe, Van Eeten, and Gratzinger (1999).
The framework
Figure 1 summarizes the threshold-based resource management regimes for a
hypothetical region. The region could be anywhere, i.e., in hypothetically
developed or developing countries. Landscapes within the region vary, though
what these are (e.g., freshwater, marine, mountain landscapes) is not as important
as that they are different from each other. Definitions of "region," "landscape," and
"landscape health" differ and none are precise, but it is sufficient here to define a
region as a heterogeneous land area with diverse landscapes and land uses, while a
healthy landscape is one where that diversity is sustained rather than reduced or
harmed.
Each landscape can be ranked along five different dimensions. In our
region, human population numbers in the landscapes range from none to many per
unit of land; resource extraction from the region's landscapes ranges from
nonexistent to high (as measured in, e.g., land values, barter terms of trade,
pollution discharges); the degree to which the landscape is expected to reliably
provide resources that have uses ranges from landscapes having multiple resources
without any real human use to those landscapes where single resources take on
many different uses; availability of adequate models to explain causal relationships
important for management purposes range from relatively few, if any, to many
such models; and, last but not least, the mix of landscape and organizational health
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considerations varies across the landscapes, ranging from those landscapes where
landscape health predominates in management to those where organizational
health (i.e., high resource reliability requirements) predominate.
These five dimensions define a continuum of landscapes, their management
regimes and the thresholds between one management regime and another. The
dimensions are interrelated rather than independent of each other. Simplified, the
framework is summarized in Figure 1. As shown, the dimensions and the
continuum of management regimes they map out set the boundaries within which
management can improve landscape health, ranging from
self-sustaining
management which is focused exclusively on sustained landscape health to high
reliability management with its partial focus on the reliable management of a
limited set of improved landscape services or resources, e.g., only clean water or
regulated species.

Figure 1

Threshold-Based Resource Management Framework

Self-Sustaining
Management

Adaptive
Management

Case-By-Case Resource High Reliability
management
Management

E.g..
"Wilderness areas"

E.g.,
Zones of conflict where
National Parks,
. population, resources and
consumptive use of
landscape services such the environment
as recreation
increasingly compete
E.g.,

Human colonization
of a landscape

human domination
of a landscape

E.g.,
Urban landscapes,
pastoralist
landscapes

human control of multiple
landscapes for high reliability

Landscapes least dominated by humans

Landscapes most dominated by humans

No extraction of resources

High extraction of resources

Multiple resources/no use

Single resource/multiple uses

Few adequate models

Many adequate models

Landscape health, with organizational
implications

Organizational health, with landscape implications

Figure 1 represents the ranking of landscapes at one point in time, the
present A landscape is either in a state of control and use or in transition between
old and new states. For heuristic purposes, landscapes in our have been grouped
into four possible states or categories of control and use: those relatively
undominated by people, others that are colonized to some extent by humans, still
others that have already moved from colonization through to increasingly
competing extractive uses and human domination, and finally landscapes where
human domination and regular extractive use for high reliability purposes are their
pre-eminent features. What are the thresholds between these rough categories and
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their management implications? Obviously, they vary empirically from region to
region, and in a world of reliable (i.e., certain, causally comprehensible and
complete) knowledge, each region's thresholds would be defined just as
empirically in terms of the stressors, processes and populations for any given state
and transition.
Our hypothetical region, however, faces the same core resource
management dilemma as most other regions in the world. Data simply do not exist
in the detail required to make increasingly urgent landscape management
decisions. Thus, our landscape's resource manager must start with the prevailing
theories and broad analytic approaches for resource management appropriate to
each category for the region's landscapes. They are summarized below.
Human-dominated landscapes for highly reliable resource control: high
reliability management and theory
High reliability theory is a recent development of organization theorists, many
located at or around the University of California at Berkeley, who have been
interested in how complex organizations and institutions maintain their activities in
situations where failure, error and accidents are highly probable. The primary
management question is (Demchak, 1996), How do some institutions, with
complex systems and in predictably unstable environments, still manage to
perform in a reliable, safe fashion, even when their first mistakes might well be
their last? High reliability organizations (HROs) studied have included air traffic
control systems, nuclear power plants, electricity companies, hospital intensive
care units, and naval air carriers, among others. Some landscapes require high
reliability management as well, if only in ensuring a steady stream of landscape
services, including but not limited to water quality and supply.
High reliability management, the relevant literature tells us: comes from
organizations with high technical competence, oversight and flexibility in
producing safety for highly variegated task environments, ensures sustained high
levels of safety once provided, is constantly searching for improvements in safety
provision, maintains great pressures, incentives and expectations for reliability in
that provision while at the same time meeting peak requirements for public safety,
and creates a virtual culture of reliability predicated on maintaining activities in a
very safe fashion without testing the limits of trial and error when doing so.
Consequently, high reliability management is not only not self-sustaining
(discussed in the next subsection), it is the exact opposite.
Rochlin (1993) has summarized the principal features of HROs in his
"Defining 'High Reliability' Organizations in Practice: A Taxonomie Prologue."
The work of other high reliability theorists, particularly Todd La Porte (1993,
1996), is used to supplement and extend this list of primary features. We have
collapsed the features identified by Rochlin, La Porte and their colleagues (e.g.,
Roberts, 1988; Perrow, 1994) into nine interrelated characteristics of high
reliability institutions:
• High Technical Competence. High reliability institutions are characterized by
the management of technologies that are increasingly complex and which
require specialized knowledge and management skills in order to safely meet
the organization's peakload production requirements. What this means in
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practice is that the organizations concerned are continuously training their
personnel, with constant attention devoted to recruitment, training and
performance incentives for realizing the high technical competence required.
To do so means not only that there must be an extensive database in the
organization on the technical processes and state of the system being managed,
but that this "database" includes experience with differing operating scales and
different phases of operation, the proposition being that the more experience
with various operating scales and the more experience with starting and
stopping risky phases of those operations, the greater the chances the
organization can act in a reliable fashion, other things being equal.
• High Performance And Oversight. Technical competence in a high reliability
organization must be matched by continual high performance. The potential
public consequences of operational error are so great that the organizations
continued success, let alone survival, depends on reliably maintaining high
performance levels through constant oversight.
• Constant Search For Improvement. A feature related to high technical
competence and continual monitoring is the continued drive to improve
operations in high reliability institutions. Personnel are constantly searching to
better their operations, even when (precisely because) they are performing at
very high levels.
• Highly Complex Activities. Not unexpectedly, the actual operations and
activities performed are themselves highly complex in that they are inherently
numerous, differentiated and interdependent. What this means in practice is
that high reliability organizations often find it difficult to separate the physical
and the technical, the internal from external, and the social from the
organizational. In such organizations, its technology, social setting, and units
are largely, though not completely, inseparable.
• High Pressures, Incentives And Shared Expectations For Reliability. The
activities and operations must meet social and political demands that
necessitate high performance, with safety requirements met in the process. One
way to make this happen is to ensure that those who do the management work
and live close to the system they manage - they fly on the airplanes they build
or guide, they live downwind of the chemical plants they run or in the
floodplains they manage, and their homes depend on the electricity they
provide.
• Hazard-Driven Flexibility To Ensure Safety. The operations and services
provided by the high reliability organization are inherently hazardous, where
the hazards are numerous and varied, full of consequences and time-urgency,
and demand constant, flexible, technology-driven management to provide an
acceptable level of safety to the managers, other personnel and the public.
• Culture Of Reliability. Since a high reliability organization must maintain high
levels of operational reliability, and safely so, if it is to be permitted to continue
to cany out its operations and service provision, a culture of reliability comes
to characterize these organizations. What this means in practice is that these
organizations often exhibit clear discipline dedicated to assuring failure-free,
failure-avoiding performance.
• Reliability Is Not Fungible. Because of the extremely high consequences that
come about because of error or failure, high reliability organizations cannot
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easily make marginal trade-offs between increasing their services and the
reliability with which those services are provided. What this means in practice
is that there is a point at which such organizations are simply not able to trade
reliability for other desired attributes, including money. Money and the like are
not interchangeable with reliability; they cannot substitute for it; high
reliability is, in brief, not fungible.
• Limitations On Trial And Error Learning. Given the above, it is not surprising
that high reliability organizations are very reluctant to allow their primary
operations to proceed ahead in a usual trial-and-error fashion for fear that the
first error would be the last trial. While such institutions do have search and
discovery processes, and often elaborate ones, they will not undertake learning
and experimentation that expose them to even greater hazards than they already
face. They undertake learning only within the bounds that they operationally
control. Trial and error learning does occur, but through advanced modeling,
simulations and in other ways that avoid testing the boundary between system
continuance and collapse or testing how to act when that boundary is breached.
Resource management within a landscape context based on these features of high
reliability varies in terms of which of Figure l's two dimensions of high population
densities and regular, widespread extractive uses. The urban landscape is an
example of the former (Roe, forthcoming); pastoralist landscapes an example of
the latter (Roe, 1999, Roe et al, 1998). Both require not just a healthy landscape,
but healthy organizations, and organizations that are adept at dealing with complex
technologies and systems which may extend beyond the landscape per se. As one
high reliability theorist, Paul Schuhnan (1996, p. 74), puts it, "reliability often
becomes synonymous with a proxy variable - organizational health."
As is increasingly recognized, the challenge of urban landscape
management is to ensure that public safety is reliably secured, where public safety
is an urban landscape service in exactly the same way improved water quality is a
landscape service expected from, say, wetlands. In the urban environment, vacant
lots should be safe for community gardens; trees should be reliably secured; creeks
should be protected for recreating; litter clean-ups should not harm people
undertaking them; responsible mass transit should be continuously available to
everyone; the streets, and not just libraries, should be dependably open for kids all this, and more, should reliably be the case. Since human beings are at stake in
every instance - urban landscapes are where people make the difference landscape management requires a management that guarantees the reliability and
safety of the streets people live by, use, and work around, and such management
has to be flexible enough to ensure safety in the face of the diversity that is the
keystone of landscapes anywhere in the region. In urban landscapes, single
resources, such as public safety, are managed for multiple purposes.
Population densities may not be the determining factor in requiring high
reliability landscape management. Pastoral societies of livestock herders are using
the world's arid and semi-arid landscapes in ways that maximize the extractive use
of these areas, which is extensive livestock rearing and grazing, given current
technologies. The interaction of pastoralists and their surrounding landscapes has
created an institution of reliably maintaining high (i.e., peak) levels of livestock in
order to exploit the predictably unpredictable production of low-quality vegetation.
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Livestock are best thought of as part of the complex technology adapted by
pastoralists to utilize and "smooth" a highly volatile, unpredictable and inherently
"dangerous" forage resource key to their production system (for more, see
Scoones, 1994). In that other high reliability organization - nuclear power plants one finds computers, cooling systems, alarm systems and other complex structures
constructed so as to harness the unstable power of the atom. Pastoralism is
harnessing the unstable power of the range landscape. Here too the single resource,
the range, is managed for multiple uses to which pastoralists put their herds.
Urban and pastoral landscapes are illustrative and are used only to indicate
the wide range of landscapes requiring high reliability resource management.
Landscapes with little or no human domination and extractive uses: selfsustaining management and complex adaptive systems theory
At the other end of the continuum from intensely managed landscapes are those
that have been or are now relatively untouched by human hands. Good people will
disagree about what "relatively" means in this day and age of global climate
change, full-planet satellite coverage, and other worldwide anthropogenic sequelae.
The notion of "managing" wilderness and other remote areas so that they remain
the way they are is itself an indication that the disagreement has merit. Whatever
the case, the management regime for the comparatively unmolested landscapes in
our hypothetical region is diametrically different than that for the human
dominated and directly exploited landscapes of the region. At this end of the
continuum, resource managers are talking about self-sustaining landscapes that
manage themselves and thereby remain self-sustaining. For many people, these
landscapes must remain self-sustaining so as to minimize, if not permanently
forestall, human mismanagement of them. Here the ideal is self-sustaining
management.
The relevant analytic framework for this landscape category is associated
with the study of complex adaptive landscapes, particularly non-human dominated
landscapes. Such landscapes are complex adaptive systems because their
numerous, varied and interdependent components - primarily ecological - interact
in ways that enable the system to self-organize and improve its chances for
survival within the landscape. A small but growing portion of the literature on
complex adaptive systems and on human-dominated landscapes treats humans as a
force for self-sustaining activities (more below), but for the most part, selfregulation and self-correcting landscapes work best, in the view of the pertinent
literature, when human beings are not there or are there lightly.
Self-sustaining landscapes are required, from a complex adaptive systems
perspective, because of the fundamental mismatch between ecological (landscape)
processes and social (human) processes. To understand this, the resource manager
must start at the regional level:
• Looking outside the region, the resource manager sees a host of factors
affecting the ecological and social conditions within the region, including but
not limited to global climate change and natural disturbances occurring across
landscapes. Socioeconomic and political changes at the hemispheric and
international levels have increasing landscape impacts as well, such regional
trade regimes, worldwide commodity price fluctuations, and global financial
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speculation. Needless to say, such disturbances may be in the form of
humanitarian aid emergencies.
Inside the region, one of the first things the resource manager sees is the
mismatch in time and scale between, on one hand, the socioeconomic and
political developments that are taking within the region (often due, in turn, to
the factors occurring outside the region) and, on the other hand, the ecological,
geologic, and natural resource changes taking place within that region. Social
changes typically occur more rapidly than do the landscape changes, again the
paradigmatic case being politically or economically generated emergencies.
Once the resource manager starts with the mismatch operating over the region,
his or her attention is directed to the interconnected socio-ecological factors
that determine whether the mismatch is, on balance, positive or negative for the
landscape and the period under analysis. The manager must assess how withinregion social factors affect the region's ecology, while at the same time looking
for how within-region ecological factors (including those altered by the
preceding social factors) affect other social relations there. Examples of factors
that have both social and ecological impacts and origins include but are not
limited to property and tenure regimes, demographic change, agricultural
intensification, urbanization, civil disobedience, and regional climate change.
None of the factors means the mismatch between social and ecological change
is inevitably positive or negative (for the literature on positive impacts of
increased population on the environment, start with Tiffen et al, 1994). The
manager has to analyze each case on its own merits when undertaking an
assessment of the potential for sustainable livelihoods there. Case-by-case
management is discussed in more detail in a following subsection.

Given this complexity, uncertainty and indeterminateness, many natural scientists not just ecologists and conservation biologists - recommend that landscapes within
the region remain as self-sustaining and self-correcting as possible.
More generally, complex adaptive systems theory has been developed to
understand general principles underlying the dynamics of systems ranging from
landscapes and economies to the immune system and the brain. Such systems are
thought to resemble each other in that they are difficult to understand and manage
from the outside, and their evolving nature provides a "moving target" that is very
difficult to model. Currently, a great deal of work is being done to develop fairly
simple models of individual behavior, say, of ants, which when combined with
simple rules, give rise to suiprisingly complex, coordinated behavior. Complex
adaptive systems, including landscapes, are said to share three characteristics:
evolution, aggregate behavior, and anticipation, all of which generate the system's
capacity to self-organize its behavior and thereby ensure its self-sustaining
management. (Holland 1992)
"Evolution" refers to the ability of parts of the system (here, landscape) to
adapt and learn. The systems of interest exhibit complex adaptive processes with
many parts and widely varying individual criteria for effectiveness. "Aggregate
behavior" is the ability of a system to exhibit behavior that is not simply derived
from the action of its parts. In an landscape, this would be understood to mean the
overall food web or the cycles of flow of materials and energy. "Anticipation" is
the ability of the parts to develop rules that anticipate the consequences of certain
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responses. This attribute makes the emergent behavior of complex adaptive
systems both intricate and difficult to understand. In this way, a complex adaptive
system builds and uses its own internal models, a characteristic that causes it to
defy traditional methods of modeling. Anticipation, along with evolution and
aggregate behavior, enable new behavioral rules and macro/meso relationships to
emerge, often spontaneously in the view of complex adaptive systems theory, from
discrete individual behavior and micro interactions. Such self-organizing
properties are the essence of complex adaptive systems.
Landscapes colonized by people for increasing their extractive use:
adaptive management and theory
Like reality, our hypothetical region has few landscapes that are self-sustaining,
either totally or nearly so. The majority of relatively unpopulated grasslands, lakes,
rivers and forests in this region have been directly influenced by past human
intervention - the forests are second- or later-growth, rivers have water levels
regulated by structures elsewhere, lakes contain introduced species, and the mix of
flora and fauna in the grasslands has changed because of previous livestock usage.
In these landscapes, the numbers and impact of people have been considerable in
comparison to the few remote, wilderness areas of our region, though far fewer
numbers of people and impacts have been sustained than in the fully humandominated landscapes requiring high reliability management.
Adaptive management has its greatest salience and applicability in these
human-colonized but not intensely dominated landscapes. Adaptive management is
commonly understood as learning how to better manage a landscape through an
incremental and interactive process of experimentation, re-experimentation,
continuous hypothesis-testing, with feedback and trial-and-error knowledge
generation, all guiding management redesign and implementation. Adaptive
management has been defined as the
"process of implementing policy decisions as scientifically driven
management experiments that test predictions and assumptions in
management plans, and using the resulting information to improve the
plans" (USDA, 1993).

Such management is currently the pre-eminently recommended form of sciencebased natural resource management, to such an extent that ecosystem management
itself is often seen as equivalent to adaptive management, as when the former is
defined as
"the use of an ecological approach in land management to sustain diverse,
healthy, and productive ecosystems [...] [It] is applied at various scales to
blend long-term societal and environmental values in a dynamic manner
that may be adapted as more knowledge is gained through research and
experience" (USDA, 1994).

For adaptive management within a landscape context to work, the resource
manager must take into account several factors from the outset. According to Carl
Walters (Walters 1986, p.9), one of the early promoters of adaptive management,
the business of designing adaptive management strategies involves four basic
issues:
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1. bounding of management problems in terms of explicit and hidden objectives,
practical constraints on action, and the breadth of factors considered in policy
analysis;
2. representation of existing understanding of managed systems in terms of more
explicit models of dynamic behavior, that spell out assumptions and
predictions clearly enough so that errors can be detected and used as a basis for
further learning;
3. representation of uncertainty and its propagation through time in relation to
management actions, using statistical measures and imaginative identification
of alternative hypotheses (models) that are consistent with experience but
might point toward opportunities for improved productivity; and
4. design of balanced policies that provide for continuing resource production
while simultaneously probing for better understanding and untested
opportunity.
The relevant question for the adaptive manager is: "What does the fact that
it is impossible to foresee all (or even most) of the impacts imply for the structure
of the basic development plan and assessment research?" (Ibid, p. 3). From this
perspective, accommodation and response to uncertainty must be part of
management as much, if not more so, as uncertainty identification and reduction.
The central role of uncertainty in adaptive management follows directly from the
fact that the chief feature of the landscapes to be adaptively managed is their
unpredictability about which the resource manager must learn more before trying
to manage. For Walters, adaptive environmental assessments is "a way of getting
people involved in modeling as a learning process, rather than as something you
hire a specialist to do" (Walters 1986, p. 46). This responsiveness to uncertainty
takes several forms:
• trial-and-error management, where early management choices are essentially
haphazard, while later choices are made from a subset that gives better results;
• passive adaptive management, where historical data available at each time are
used to construct a single best estimate or model for response, and the decision
choice is based on assuming this model is correct; and
• active adaptive management, where data available at each time are used to
structure a range of alternative response models, and a policy choice is made
that reflects some computed balance between short-term performance and longterm value of knowing which alternative model (if any) is correct.
Active adaptive management has received the strongest endorsement as the way to
produce improved management through controlled experiments. Note
"experiments" is plural, not singular: The chances of improved management are
substantially enhanced with the same hypotheses are tested over multiple, but
similar units, as "the balance of learning and risks often does not favor
experimental disturbances in single, unique, managed systems" (Ibid). Also note
that it does an injustice to the notion of active adaptive management to equate it
solely to "trial and error learning," as such an equivalence little conveys the
interactive coupling of learning and management through the process of
experimentation, re-experimentation, and continuous hypothesis-testing that guides
actual decisionmaking.
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For these reasons, active adaptive management is best suited landscapes
where the human footprint is evident, but not deep, namely, the humanly colonized
but not dominated landscapes. It is here where a series of experiments can take
place over multiple localities in ways that can minimize human disruption and in
order to restore ecological functions and processes, in whole or significant part, to
what existed prior to human settlement there.
Adaptive management is, however, increasingly recommended for urban
and agricultural landscapes, whose defining features are high population densities
and/or extractive uses. It has been suggested, for example, that adaptive
management be a key learning mechanism for electrical utilities as the public
utilities sector is deregulated and privatized. Yet the deregulation of the electricity
sector raises the issue of what is appropriate management for one category of
landscapes versus another category. For public utilities have been found to require
high reliability management (e.g., Schulman, 1996), described earlier as
appropriate for more fully human-dominated landscapes. Similarly, the best-known
ecosystem management initiatives (see, e.g., Gunderson et al, 1995), particularly
for the Chesapeake Bay, Everglades (Kissimmee River), Great Lakes, Rhine River,
Louisiana (Mississippi River-Delta), Columbia River, and, most recently, the San
Francisco Bay-Delta system (the focus of this report's case study), all incorporate a
mix of landscapes, including agricultural, urban, and less populated ones. While
many initiatives say they adopt "adaptive management," much of their
management learning does not take place through formal experimentation, reexperimentation, and hypothesis-testing. In fact, the lack of pervasive
experimentation is the chief distinguishing feature of these initiatives. In reality,
the problemsheds are zones of conflict between increasing human populations,
resource utilization and demands for environmental amenities, where actual
resource management and learning have to be tailored to the specific landscapes
and/or region being managed.
Landscapes as zones of conflict among people, resources and the
environment: case-by-case resource management and approach
Our hypothetical region also includes landscapes where human pressures in the
form of rapid population growth, increased natural resource utilization for
extractive purposes, and the rising demand for more environmental amenities are
in conflict. Conflict is always immanent in these landscapes because the
landscape's inherent unpredictability and the wider demands for high reliability in
resource goods and services extracted from that landscape are often inconsistent
and opposed in the absence of mediating mechanisms that effectively reconciles
(more formally, operationally couples) the two.
It is important to be very clear about the nature of these mediating
mechanisms, as their absence or. attenuation is the primary way in which the
conflict between rising population, resource use, and demand for a better
environment in these landscapes is articulated and realized. The principal
mechanism works this way. If you take such conflict seriously, then you see the
issues of population, resources and the environment as necessarily interconnected:
In these zones, everything is connected to everything else, and while the
connections range from tight to loose couplings, to ignore them is to end up putting
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the issues in (further) conflict. It follows that policies and programs dealing with
the interlocked issues jeopardize their effectiveness if they are themselves not
connected in important ways.
Yet, even though everything is connected to everything else when it comes
to population, resources and the environment, the issues are intractably difficult to
manage that way. Complexity increases and the turbulence around where to start
and what to do expands concomitantly. What started out as the valid recognition
that issues are so interconnected that they have to be optimized together ends up
rendering policy impossible to realize on its own terms. When faced with a
turbulent task environment, the pressure is, as any number of organization theorists
have confirmed, to decouple the issue or connections of interest from that
environment in order for the decoupler to stabilize decisionmaking over that issue
or subset of connections (for more, see Hukkinen, 1999). Thus, you see all manner
of population, resource and environmental programs, professing their
connectedness, but operating in the real world basically on their own.
Such decoupling, however, while achieving short-term reductions in
turbulence and short-term increases in stability, ends up undermining the very
optimization process that drove the initial systemwide coupling. Decoupling serves
to highlight how connected the issues really are and how important it is to deal
with them in a directly linked way. Where the initial coupling generated pressure
to decouple, the decoupling, in tum, reinforces the pressure to recouple—the third
element of the CDR dynamic. One of the salutary features of decoupling is to
make transparent just what can and needs to be coupled. Often, we argue, a more
effective recoupling of goals and issues becomes possible only after a
programmatic decoupling (e.g., Roe, 1994). In other words, decoupling sensitizes
environmental decisionmakers to where operational recoupling of population,
resource and environmental issues is working or could work.
Moreover, the best way to operationally recouple is to focus on line
operations and managers as the means for more making more effective policy and
management. (This is why participation is so important - rural villagers are line
operators par excellence!) In such cases, the optimization process that drove the
initial coupling can be carried on, but in different ways than initially conceived or
conceived through decoupling alone. The interconnectedness of population,
resources and the environment has to be reflected in policy, but that policy really is
not policy unless it can be operationalized, "comer to comer," by incorporating
line operators writ large - the people who actually manage the various activities in
the field - at every stage of the policy's development, execution, redesign, and on
going management. How this operationalization (a.k.a. management) actually
occurs is necessarily case-by-case, since the real-world chains of coupling,
decoupling and recoupling are inevitably site-specific and contingent on a host of
factor ideographic to the situation at hand.
Just what then is case-by-case resource management? Several very
important features characterize case-by-case resource management as a CDR
dynamic for operational recoupling of ambitious goals and objectives coupled at
the policy level and decoupled at the program level:
• First and foremost, case-by-case resource management is evolutionary:
Managers start with the expectation that the landscape is out there waiting to be
identified, realize once in the field that there are problems in delineating
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landscape features, later acknowledge that such problems arise in part because
what is out there depends crucially on how what "it" is they are looking for is
defined in the first place, and then end up in better understanding that what
works best in any particular situation is a function of customizing the ideal and
the practical to meet the specific objectives agreed upon in the resource
management, case-by-case. In this way, it should not be surprising that caseby-case resource management draws from the very different approaches and
modeling of complex adaptive systems theory, adaptive management and high
reliability theory at different stages of this evolutionary process.
• Second, case-by-case resource management means analyzing each case of
management on its own merits. At least five different criteria exist to evaluate
management: (1) in terms of whether the management achieves its stated
objectives; (2) against some ideal, which the management's objectives may or
may not match; (3) against the implementation record of like management
strategies; (4) in terms of the counterfactual, i.e., what would have happened
had not the management been in effect; and (5) in terms of whether savings
could be realized if the management were more cost-effectively undertaken.
Judging each case on its merits is deciding the mix of criteria and the weights
to be assigned to each criterion for the case in question.
• Third, not only do the above multiple criteria exist to assess management
strategies, but the actual implementation of these strategies also results in
evaluating what are the appropriate mix and weights for the criteria. When this
happens, the case is also being analyzed on its own merits. When everything
has potential merit in an uncertain, complex and incomplete world (again this
is what the conflict is over in zones of conflict), "deciding the weight of the
evidence" is deciding which merits matter for the management at hand. (For
more on case-by-case analysis and multiple evaluative criteria, see Roe, 1998,
1994)
These three features mean that there are many more "models" at work in case-bycase management compared to the few individual-based models of complex
adaptive systems theory and the formal conceptual models being developed and
tested through adaptive management. Case-by-case management draws from these
approaches as well as from the more informal, tacit knowledge/bounded rationality
models of the resource managers themselves. (Indeed the five evaluative criteria
just mentioned constitute their own "models.") This is why, ironically, some
"passive adaptive management" is really case-by-case management, as it involves
a broader range of modeling than does active (i.e., experiment-based) adaptive
management.
What these three features also mean, in practice, is that case-by-case
resource management in zones of landscape conflict is rarely a total failure or a
total success. The more evaluative criteria for the site-specific management
strategies and/or the longer the evolution period of these strategies, the greater the
chance the management will be analyzed and assessed in favorable terms on some,
but not all, the criteria. This way, the performance record of case-by-case resource
management will almost always be mixed, never totally negative but never entirely
positive - which is precisely the reason why it is always difficult to generalize or
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replicate from case-by-case resource management. But the way the performance
record is mixed will, it must be repeated, vary with the merits of each case.
Summary: threshold-based resource management over the four landscape
categories
Table 1 summarizes the principal features of self-sustaining, (active) adaptive,
case-by-case and high reliability management regimes in the threshold-based
resource management framework:
It should be clear from Table 1 and the preceding discussion that the
exclusive use or recommendation of any one management regime, be it selfsustaining, adaptive, case-by-case or high reliability management, across all
categories of landscapes within a heterogeneous region that is variably populated
and extractively used is not only inappropriate, it is fatal to the goals of effective
resource management. The self-sustaining, "hands-off" management recommended
by complex adaptive systems theory for relatively unpopulated landscapes stands
in sharp contradistinction to the decidedly "hands-on" management recommended
by high reliability theory for the region's heavily populated and/or extracted
landscapes. While case-by-case resource management is appropriate for landscape
zones of population, resource and environmental conflict, its management
recommendations are by definition not generalizable to other landscapes, whose
management is moreover better grounded in their own analytic frameworks and
theories.
What, though, are the thresholds separating these distinct management
regimes? The thresholds are really a function of the different models of learning
that are assumed in the governing theories and analytic approaches that underpin
the management regimes for the region's landscape categories. The way resource
managers obtain and learn information for management purposes varies
considerably by the mode of management being recommended for any given
landscape category. The limits of management are very much set by the limits of
learning, where learning includes learning what are the limits to learning for
managing the landscape in question.
How does this work? Return to the adaptive management and high
reliability management regimes. Nothing so much sets them apart than their very
different orientations to trial and error learning: the former privileges it for
precisely the same reasons the latter shuns it, namely, experimentation risks
making mistakes. The models of generalized learning through adaptive
management or high reliability management, in turn, are very different from the
markedly more ideographic and context-specific learning that takes place in caseby-case resource management If this holds for case-by-case resource management,
it holds doubly for self-sustaining management, where learning is taking place, but
it is the "learning" of biological systems and genes as they evolve, mutate, wither
and flourish over the longer haul.
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Table 1

Summary of Distinguishing Characteristics of Management
Regimes in Threshold Based Resource Management (Adapted from
Gratzinger in Roe, van Eeten and Gratzinger, 1999)

Observed
Management
Regime
Landscape
Properties

Self-Sustaining
Management

Adaptive
Management

Case-by-Case
Management

High Reliability
Management

Relatively
untouched by
human hands
Sustainability is
assured through
natural complex
processes, such
that landscape
will manage
itself optimally

Types of
Models
Employed

Landscape
builds and uses
its own internal
models and
exhibits
behavior that
defies extensive
or easy formal
modeling
Learning is in
the natural
systems as part
of its evolution,
not in human
beings

Zones of conflict
with natural
systems overlaid
by human artifacts
Each landscape is
unique and its
own case, where
managers improve
landscape
performance but
without full
success
Variety of formal
and informal
models are used
and weighted
differently in light
of merits of each
case

Human domination
and extraction define
the landscape

Beliefs About
Landscape
Being
Managed

Some human
disruption of es
sentially natural
landscape
Landscape can
be incremen
tally managed
overtime to
mimic its
presettlement
functions and
processes
Formal and
competing
theoretical
models &
hypotheses are
tested against
reality, as a
"learning
process"
Leaning through
management
experiments,
preferably largescale and multisite

Modes of
Learning

Attribution of
Success

System is
successful so
long as it is selfsustaining

Attribution of
Failure

Failure is
human
intervention that
disrupts or
otherwise alters
an landscape
that is already
self-sustaining

Best
Metaphor for
Manager

Curator/Guard

Science-based
learning leads
to improved
understanding,
and this leads to
better
management
In the long run,
there is no
failure, because
lack of success
in cun-ent inter
ventions is
presumed to
lead to better
management in
the future
Ecologist

Learning through
real-time mana
gement and
evaluation of
treating each case
in its own right
Success
measured against
multiple criteria,
such that it is
always partial and
to some ex-tent
unpredictable
Some failure is
inevitable,
because of
multiple criteria for
evaluating
management, i.e.,
a success can't be
generalized
beyond the case
being managed
Policy Analyst/
Social Worker

Resource system is
predictable within
known tolerances
and can be
managed safely for
peakload
performance
Extensive thought
experiments and/or
computer modeling
& simulations are
used before scaling
up to real-time field
management
Simulation and other
low-impact
"experimentation;"
continued search for
improvement in
management
efficacy
Success is meeting
peakload demands
safely, all the time

Failure is when a
high reliability
organization does
not meet peak-load
requirements safely
on its own terms,
i.e., when no "act of
God" or exogenous
factor caused the
failure.
Engineer

As such, what triggers change in threshold-based resource management is
what the environmental decisionmakers have learned to be the limits of what they
can satisfactorily manage while operating under the model of learning that governs
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that management they are then undertaking. In these ways, thresholds are the phase
transitions when people in the landscape and/or ecosystem "discover" a common
threat to their current ways of learning and organize alternative ways or "states" of
learning and management in response along the approaches just outlined (for a
range ecology perspective on state-and-transition models, see Westoby et al, 1989;
for phase transitions in nonlinear social systems, see Comfort, forthcoming).

The framework's application and implications for humanitarian
assistance in emergencies
Insert now into our hypothetical region a humanitarian aid emergency. Three very
important implications follow for the management of assistance in such
emergencies.
(1).
From the perspective of threshold-based resource management, the secondmost important question that our assistance decision-maker or manager has to ask
has five parts (what the first question is we will see in a moment):
• What is the emergency doing to the region's population densities?
• What is the emergency doing to the region's extractive uses?
• Does the emergency create/leave a region with multiple resources being
managed for no "use" or one where any give single resource is being managed
for multiple uses, or something in between?
• Is the emergency's impact on health going to be evaluated primarily in terms of
its system impacts or its impact on the health of organizations doing the
managing there or some mix of the two?
• To what extent can the emergency and its consequences be modelled (formally,
informally, or both), ranging from few, if any, models to many useful ones?
How these questions are answered affects drastically the management implications
for humanitarian assistance. The more an emergency (1) substantially and for an
indefinite period increases the population of a region, (2) increases the extraction
of resources off the landscape, (3) leads to multiple uses of single resources such
as food (food for people to live, food for them to stay, food for children to go to
school) or cell phones (for planning, for logistics, for early warnings, for
interpersonal communication), (4) is evaluated on how reliably the response of
organizations to the emergency (again, their own organizational health), and (5)
entails a number of useful models to help these organizations respond and manage
(e.g., laptop spreadsheets for field logistics, on-site information gathering and
dissemination technologies for disaster relief), the more such emergencies require
and merit high reliability management regimes.
In contrast, the more an emergency substantially and indefinitely
depopulates a region, reduces human extraction to minimum if not nil levels there,
leaves the resources there without any real "use" for humans, is evaluated
primarily in terms of its massive impacts on the ecological health of the region
(e.g., it devastated the area), and has really no good models for how to respond, let
alone cope with such an emergency, the more such emergencies require and merit
self-sustaining (i.e., hands-of!) management to let the region "recover on its own."
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Moreover, since these two events are all too often coupled - the
depopulation and devastation of one region/landscape leads to the rapid increase in
population and resource use in an adjacent or nearby region - this necessarily
implies that the assistance agencies responding to both events must be able to do
both types of management To put in terms of the threshold-based resource
management framework, the agencies need to be able to undertake case-by-case
management, responding to the merits of each situation differently but coherently,
e.g., high reliability management here, self-sustaining management there.
Additionally, the restoration of a depopulated area or the long-term adaptation of a
rapidly populated area may well require, at different stages or points, a more
experimental, innovative approach to development there, or what we have been
calling adaptive management.
Management requirements are distributed not just laterally across the
region, but vertically within the assistance agencies themselves. Often along the
headquarters/field dimension and in contrast to the Realist Proposition's focus on
ad hoc opportunism, the headquarters aspire to high reliability management in the
area of planning for and responding to emergencies, while the on-site field
managers aspire to more case-by-case, adaptive or even self-sustaining (hands-off)
management capabilities. In this way, the DAC Guidelines are massively off the
mark. Not only is humanitarian assistance really about management, it is also very
much really about all kinds of different management at the same time and in the
very same agencies.
(2).
From the other side, those receiving the humanitarian assistance also have
to be rethought in terms of the threshold-based resource management framework.
Most terrestrial regions of the world practice smallholder crop and/or
livestock agriculture. Assume for the purposes of this paper that most humanitarian
aid emergencies also happen there. Notwithstanding such rubbish terms as
"traditional farmers," who are "risk-averse" and practising "subsistence
agriculture," smallholder crop and livestock agriculture represents this planet's
most reliable production system. As already noted, smallholders are best
understood as high reliability resource managers equivalent to line operators.
Rather than being risk averting, they are high reliability seeking. Instead of being
engaged in an attempt to avoid or escape the high hazards of ecological and
agricultural unpredictability, given no control over the probability of those hazards
occurring, smallholders are actually engaged in ongoing efforts to reduce the
probability of those hazards they cannot avoid by managing temporal and spatial
diversity in their agro-ecosystem opportunities and capabilities. Rather than being
risk averse in trying to avoid hazards altogether, smallholders accept and even take
risks in order to respond to high-consequence hazards they cannot altogether avoid.
Smallholder behavior that is developed around high technical competence
and highly complex activities, requires sustained high levels of performance,
oversight and flexibility, is continuously searching for improvements, maintains
great pressures, incentives and expectations for safety, and establishes a virtual
culture predicated on maintaining peak (not minimum) livestock numbers in a
highly reliable fashion without pushing the limits of production through trial and
error is scarcely what one would call "risk aversion," notwithstanding the
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habituated misnaming of, e.g., "limits trial and error learning" as traditionalism or
"maintain peak herd sizes" as overstocking.
The major implication we draw here from rethinking smallholders as high
reliability resource managers concern the role that emergencies have in their
behavior. If the emergency is the unavoidable hazard whose probability
smallholders consistently seek to manage, then the smallholders can and should be
evaluated in terms of whether or not they are actually acting in a highly reliable
fashion (see Table 1). If, however, the emergency is unexpected and
unmanageable, then the subsequent behavior should not and cannot be evaluated in
the same terms. This distinction has profound consequences for the M&E
components of humanitarian assistance programs in response to such emergencies.
For example, no pastoralist behavior, whatever its nature, can forestall a
lightning strike and the veld fire that subsequently rages out of control. On the
other hand, how the hazard of a severe drought having a 0.5 or greater probability
of killing half or more of the herds one out of every ten years is understood and
treated by pastoralists does bear directly on the high reliability management of the
pastoralists. It must always be shown that the reasons for failure in high reliability
management did not arise because of external factors outside the control of the
high reliability managers through an "act of God" or what others call a "perfect
storm," i.e., several extremely unusual events taking place at once, with
consequences that could not have been reasonably foreseen by managers.
In other words, it is crucially important to distinguish - if not practically
then at least conceptually - those emergencies that are "an act of God" (unpredicted
and uncontrollable) from those that are the product smallholder error and mistake
(which indeed induce or contribute to some emergencies). From a high reliability
perspective, pastoralism does not "fail" when a massive drought unexpectedly
occurs and persists nor should pastoralism be evaluated in terms of how effectively
pastoralists respond to such an "act of God." The successes and failures of
pastoralism, like other highly reliable institutions, must be evaluated in terms of
and equated with that which people can and actually do manage, such as peak herd
size, movements and distribution. To insist that a widened range of drought
response and emergency management (e.g., food distribution programs, food-forwork projects) must become part and parcel of pastoralist behavior risks repeating
the very same mistake made with fenced ranching schemes for pastoralists of the
1960s and later - namely, the misguided insistence both that pastoralists should be
reliable in a ways they are currently not and that they should be evaluated on how
well they meet these new standards of reliable performance.
Thus - and this is crucial - while humanitarian assistance agencies aspire to
high reliability management, they cannot be evaluated in these terms when the
emergency in question is "an act of God," that is, outside their control and the
control of the aid recipients in question. The agencies may well be HROs when it
comes to managing assistance in those predictably unpredictable emergencies, as
with periodic drought or flood, but that is an utterly inappropriate evaluation
criterion for any M&E when the event in question is a truly unknowable
emergency that happens as if out of nowhere, ex nihilo. When the latter happens,
there is nothing quite as unrealistic as the Realist Proposition that started this
paper: So no one actually expects humanitarian assistance organizations to have
any real success in what they do? So you think that the way to evaluate these
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organizations in such emergencies is whether or not they "succeed" at what they
do? Grow up and get a life.
(3).
Accordingly, the first question that our decisionmaker or assistance
manager has to ask is, What kind of emergency is this, one that is unmanageably
unknowable or another that is predictably unpredictable? Unfortunately, nothing is
so true of the human being as intellectual conceit, such that when faced with an
emergency that is everywhere uncertain, complex and incomplete, s/he responds
by seeing the human hand somewhere, somehow, sometime in this event, freak as
it may be. The long chains of causality that make up any emergency must have had
a few links forged by humans along the way (right?) and "thus" there is nothing
that we humans could not have managed, or at least managed better, because there
is nothing that we are not in some way responsible for, nothing, anywhere, no
matter how far away or how long ago in the past. Who has room for an "act of
God" in a world so crowded as this one is with the little acts of little gods?
Consequently, we are confronted always with emergencies that elite experts
and stakeholders demand be evaluated in terms how well they were "managed," no
matter their proximate causes and no matter that emergencies are never costeffective and thus difficult to manage in conventionally accepted terms. Further
more, the best way to transform a complex, incomplete and uncertain world into a
tightly coupled, linear one with clear objectives is to create a deadline, and
humanitarian aid crises would seem to be deadlines writ large. Indeed, from this
vantage point, the very term, "crisis," is defined in (large?) part by whether or not
the agencies manage to meet these deadlines or not. So then, for a variety of good
and bad reasons, we are left with the central question posed at the beginning of this
paper, How do we monitor evaluate these agencies and their responses to
emergencies?
By this point our short answer should be clear: Assistance agencies should
be treated and evaluated as case-by-case resource managers. They are case-by-case
managers not simply because they must be able to evolve and tailor different
management regimes to local circumstances. From a threshold based resource
management framework, these agencies have to be case-by-case managers, since
they are operating by definition in regions of high conflict, where the conflict is
often pre-eminently that arising out of rapid population increase, intensified
resource extraction, and their unwanted impacts on the surrounding environment
(one thinks of settlement camps and their impacts).
As we are dealing with case-by-case management, the implications for
M&E become manifest, if merely because case-by-case management can never be
fully successful or fully a failure, given the multiple criteria with which to evaluate
such management and multiple time points at which to evaluate that management
as it necessarily evolves and adapts in the field. The fact that the performance
record of such management will inevitably be mixed does not make the evaluator's
task any easier, however. For the evaluator is left with the critical job of
identifying just what s/he is evaluating in the first place. "Management" is scarcely
specific enough.
What s/he is trying to manage, as we saw earlier, is precisely what makes
the conflict require case-by-case management, namely, the coupling-decouplingrecoupling dynamic that connects issues of population, resources and the
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environment in humanitarian emergencies. Clearly, emergency relief, rehabilitation
and development are all interconnected and appropriate long-term policy goals for
humanitarian assistance. (Indeed, since development is about increasing human
opportunities to respond to unpredictable change, how could humanitarian aid and
relief not be part of development!) Just as clearly, the appropriate short-term
response is to decouple your individual assistance program from having to achieve
such ambitious goals, thereby increasing the chances that your program achieves
the possible rather than the impossibly complex. But clearly the garland is to be
won by those assistance decisionmakers and managers who can operationally
recouple relief, rehabilitation and development on the ground, albeit in site-specific
ways that probably cannot and should not be generalized beyond the situation at
hand. These real-world recouplings that seek to optimize relief, rehabilitation and
development at the same time and over the longer term are what the evaluator must
look for and seek to evaluate, always being chary of overgeneralizing the positive
and scaling up what cannot be scaled up. To put it differently, the evaluator is
looking for aid and assistance programs that give people a future, which is what we
would and should expect when "optimize," "long-term," and "relief, rehabilitation
and development" are coupled.
What these operational recouplings actually are (along with other
implications of the threshold-based management framework for humanitarian
assistance) requires a much longer paper and a review of humanitarian assistance
programs which we cannot undertake here, though we would like to do so at a later
date.

Conclusion
Return finally to where this paper started, the Realist Proposition. We can now ask
the obvious question in response to that Proposition's so-called realism, namely,
Just why don't people expect humanitarian assistance organizations to be
successful? Part of the answer to that question, of course, lies in a deeply
embedded narrative to the effect that many humanitarian aid disasters with human
origins are beyond rational explanation and management Take Rwanda, people
say. How many times have we been told that this situation represents total
insanity? If these disasters are beyond rationality, then the organizations providing
humanitarian assistance cannot be expected to do more than marginally alleviate
the suffering caused by out-of-control forces all around them. In this narrative,
humanitarian aid organizations become an oasis of sanity - indeed humanity and
reason - in the midst of all this insanity and inhumanity and irrationality. Thus, any
success at all by these organizations, no matter if it only concerns one person, is
enough to legitimate the organizational involvement, because what is going on is
representing the best in the midst of the worst Accordingly, the storyline leaves us
with organizations that are always successful and unsuccessful at the same time, no
matter the case-specifics. The reason this is problematic is because the storyline
always produces the same evaluation, thereby preventing the managers and
decisionmakers from learning case to case. You end up with M&E components
that, whatever they actually say, are always read the same way.
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Our countemarrative, case-by-case resource management (which is cast
within a metanarrative of threshold-based resource management that allows us to
compare and contrast our four different management narratives) reverses the
relationship: Only by knowing the case specifics can the evaluators conclude that
the performance record of humanitarian assistance organizations are mixed. You
have to work to get to that conclusion, it does not come prepackaged as a
development narrative. You have to work because this is what the M&E
component actually learns from their field monitoring and assessment, namely,
here we were successful, there we weren't. Remember, case-by-case management
requires differential weighting of evaluative criteria and evolution of learning
about and appropriate for the case at hand. This is no easy task, especially as it
seems to leave M&E component right where the Realist Proposition leaves us in its
prepackaged storyline: mixed results. The operative word is "seems," for what our
countemarrative leaves us is something the Realist Proposition can never do:
learning, case by case. In this way, there is nothing quite as irrational as the Realist
Proposition itself, parasitic as it is on a wider irrationality it cannot live without.
Thus, we must always beware the trap that others have fallen into, namely,
if we can't expect success of humanitarian assistance organizations, whatever the
M&E, then we must push the entire issue up to the more rarefied epistemological
and nomothetic levels of analysis by questioning the legitimacy of the whole
enterprise of humanitarian assistance per se. While well-intended, this critique
takes for granted the storyline of the Realist Proposition. We do not. Our
countemarrative tries to say something more useful about the success of
humanitarian assistance to enable organizational (and, in the end, institutional)
learning.
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Return to Normalcy?
Emergency Aid and Development Projects in Rwanda
After 1994: The Bugesera-Sud Water Supply Project
Han Seur *
Introduction
This paper could be seen as an unofficial attempt to evaluate the Bugesera-Sud
Water Supply Project in Ngenda municipality (commune), Rwanda. Ngenda is
situated in the mid-southern part of the country at approximately 60 kilometres
(during the rainy season a 2 hours drive) from the capital Kigali. The project
involved the construction of a large water treatment plant (with a capacity of
110m3/hour), a main reservoir (800m3), 12 intermediate reservoirs, a main network
with a total length of more than 200 kilometres and 67 water kiosks (bornesfontaines or amariba). Construction work started in July 1996 and the project was
(more or less) completed in May 1998. During the major construction phase
(November 1996 - September 1997) the project employed more than 3.000 men
and women, most of them inhabitants of Ngenda. In its time the Bugesera-Sud
project with a total investment budget of approximately 15 million US was by far
the largest and most expensive project carried out in Rwanda.
Before the completion of the project, the inhabitants of Ngenda had no
access to treated water and depended on a relatively small number (33) of so-called
developed and managed springs (sources aménagées) and the two lakes that make
up the boundary with Burundi (Lake Cyohoha South) and Kanzenze municipality
(Lake Cyohoha North). Compared to most other regions in Rwanda, Bugesera
receives less rain and especially during the dry season (June - September) many
households in Ngenda had to fetch water from very distant sources (10 kilometres
or more). Others paid as much as 150 FRW (almost 0.50 U$!) for a jerrycan (22.5
litres) of untreated water. It is not surprising therefore that MTNITRAP (the
Ministry of Public Works and the project client) as well as the Kreditanstalt für
Wiederaufbau (KfW, the German Bank of Reconstruction and the project
financier) considered the project as having top priority. Early 1995 (1.5 years
before construction work started) Ngenda had less than 58.000 inhabitants. At
present the municipality has an estimated population of 108,000 inhabitants. This
dramatic increase is mainly due to the return of thousands of refugees from the
surrounding countries between July 1994 and March 1997.
The Rwandan Government has often described the Bugesera project as
being a 'normal' project and even as project which symbolised the much-wanted
transition from the genocide era, marked by instability, to normalcy. Nevertheless,
throughout the project cycle almost all partners and other stakeholdere
(iIntervenants), some more frequently than others, have resorted to what one might
* The final version of this paper will be published and presented to GKW Consult and KfW.
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call an emergency discourse or narrative. A discourse, which is usually associated
with emergency aid programmes. One could argue that a project consists of several
discourses and narratives, which to a large extent shape or even determine social
actions. At the same time I wish to emphasise that certain events, some of them of
dramatic proportions, may force particular actors, or may provide the opportunity
for a stakeholder, to (temporarily) adopt a particular discourse or narrative. For
instance, the massive return of refugees impelled the Ngenda Municipal Council
and the mayor (bourgmestre), to abandon the established development narrative
(sustainability, residents have to pay for water, horizon year, long-term objectives).
In 1997, during and after the return of the refugees, the interactions between the
municipality (the legal owner of the water project) and the other main project
partners (contractor, sub-contractor, ministry, and consultancy firm) suddenly
became interlarded with concepts, phrases and demands usually linked with an
emergency situation and a humanitarian aid programme. Concepts and demands
such as refugees, shelter, urgent measures, emergency aid, free water and indigent
residents, started dominating the debates. As a result some sections within the
project were forced to adapt their programme by accommodating what I call
emergency elements. As it turned out the actions of the mayor, who within the
municipal arena is the most powerful person, were not only motivated by his
concern for the repatriates.
According to Long and van der Ploeg the same event can be: 'mediated by
the strategies, understandings and commitments of different actors and actor
networks, thereby generating a variegated pattern of social forms that represent
differential responses to similar 'problematic' circumstances.' (Long 1997: 229). I
what follows I analyse the reasons the various actors may have had for adopting a
particular discourse as a response to certain events. I agree with de Vries that
actors are not determined by external forces, but instead try to shape, adapt and
transform an event, the objectives of the project, a policy or a development
ideology, in order to make them fit their own objectives and/or ideological beliefs
(de Vries 1997: 94).
The strategic use of an emergency language and narratives compels us to
ask the question what an emergency is all about. What are its characteristics and
why are some organisations or individuals interpreting or treating a particular
'externality' as an emergency whereas others are not. In some cases, and the
Bugesera case is one of them, emergency is to a large extent a social construct
upon which claims are based, demands are made, actions are justified and project
objectives reformulated and renegotiated.
In what follows I show that evaluation becomes indeed a very difficult exercise if
during the project cycle the objectives are constantly adapted and redefined or if
new ones added, sometimes as a result of what some actors consider to be an
emergency situation. Evaluation is especially difficult in situations characterised
by a lack of peace and stability and where veiled project objectives aimed at
maintaining a very fragile stability and security seem to be more important that the
project goals mentioned in official project documents. I also argue that an
evaluation against the background of the official, the written, objectives is
incomplete and sometimes rather useless (see also Seur 1992: 104-111).
Evaluation has to take account of the discourses and narratives that have managed,
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through processes of negotiation between the various project partners, to become
integral part of the project. In other words, a project, like other types of
intervention is a socially constructed and negotiated process (Long and van der
Ploeg 1989: 228) and we should not allow an evaluation exercise to be restricted
by either the space-time boundaries of the project (Seur 1992: 106) nor by the
official goals of the project. 'Emergency' is rarely the only discourse being part of
the project and even during situations characterised by emergency, other
discourses and therefore other project objectives are likely to remain important.
I would like to emphasise that this paper is dealing with a project I have
been involved in for more than 3 years. The engineering and consultancy firm I
work for, GKW Consult from Mannheim, Germany was responsible for project
design, supervision of construction works, and the social and economic research
programme. Being the project's sociologists I together with my Rwandan
counterpart, have been responsible for the socio-economic research programme,
the design and implementation of a management concept and the sensitisation and
education programme. Throughout the project we were assisted by a team
consisting of 7 so-called animators, most of them women.
At the end of the first phase of the project MINITRAP and KfW asked me
to evaluate my own programme. In other words, I had and still have an interest in
the project and therefore I cannot be regarded as being an independent researcher 6
who is evaluating the work of someone else.

A short demographic history of the Bugesera region the project
During colonial days the area, which now encloses Ngenda municipality (which
has a surface of more than 400km2 and is one of the largest municipalities of the
country), was practically uninhabited and could be considered a natural extension
of the Akagera region (the current National Park). In 1959 this situation changed
when thousands of mainly Tutsi refugees fleeing from the events following has
come to be known as 'Rwanda's All Saints' Day' (Braeckman: 1994: 44-48;
Chrétien 1997: 39-40; Desouter 1992: 327-48; Reyntjes 1994: 17-51; Willame
1995: 46-56) settled in Ngenda. Many families were forced by the then
government to leave their communes of origin and settle in sparsely inhabited
regions such as Bugesera. Demographic research carried out by the project shows
that many other residents settled in Ngenda during and after ethnic conflicts and

6 The

question of course is whether the independent évaluer
», .
eye to the fact that consultancy implies specialisation. As a result th<» uM î,tera[ure tun« a blind
most others, is a small one where everybody knows each other In nrH er consuItan?y wor,d> Hke
depends on netweb, «ends, tme JoniX, «Ä ££*•»"» evaluators, at a laterstage, are counting on receiving assignments from the ver/com^L^"
P ."'projects
or ministries whose work they are supposed to evaluate there is no <„rh
evaluator. Evaluation is a very political, aesthetic and therefore unreliable werdsT
started working as a consultant a colleague of mine advised that if I intendJ
u . er 1
should, if asked to evaluate a project, do everything possible to keep it alive Tl™ uT 1
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genocide that took place in 1964 and 1973 (Seur and Nkurikiyinka, 1996: 2 and
annex 4; Willame: 64- 94).
As consecutive Hutu controlled governments and the Habyarimana regime
in particular, considered Ngenda to be a Tutsi region, it remained a marginal and
neglected area in spite of the fact that during the 1960's and 70's many Hutu
farmers settled in the fertile north-west of the municipality (commune).
Earlyl994 Ngenda had an estimated population of 120.000. The 1994
genocide, which started on the 6th of April, had a dramatic effect upon the
population of the commune. Thousands (between 2,000 and 5,000) of Tutsi's and
moderate Hutu's were killed (mainly residents of the south-eastern part of the
commune) and many others fled to Burundi and Tanzania.
Weeks before the Tutsi led RPF put an end to the genocide and seized
control of the country (July 1994) tens of thousands Hutu inhabitants in fear of acts
of revenge, left Ngenda and fled to the west of the country (Gikongoro) and later to
Zaire. Here most of them found refuge in one of the large camps managed by the
UNHCR. However, soon after Laurent Kabila's ADFL with the help of the RPF
government and Zairian Abanyamulenge seized power (May 1997) and became
president of the new Congo Democratic Republic (CDR), many Hutu's fled into
the rainforest and the area surrounding Kisangani (see also: Reyntjes 1995).
In July 1994 a few visitors described Ngenda as being empty (with a
population probably less than 30,000). Soon however population grew as a result
of the influx of old and new settlers. Many returning residents and new settlers
(many them having lived in neighbouring countries and Burundi in particular since
1959) were Tutsis who had given ear to the call of the RPF to return to Rwanda.
The new RPF government also instructed the Tutsi and Hutu survivors (rescapés)
who remained at a camp at Kabgayi (near the town of Gitarama) to shift to Ngenda
for security reasons. Although this was intended to be a temporary measure many
families decided to settle permanently in Ngenda. In December 1994 the Ministry
of Rehabilitation and Social Integration (MINIREISO) estimated the population of
Ngenda at 56,000.
After the closure of refugee camps such as the one in Kibeho (Prefecture
Gikongoro) in April 1995, many Hutu's returned to their farms in the north-western
sectors ('secteurs0 of the commune accompanied by a large number of families
who were on transit to their communes of origin further east. MINIREISO
calculations show that in 1995 26,846 persons and in 1996 approximately 14,000
persons settled in Ngenda. Late 1996, early 1997 the commune was 'overrun' by
another 8,000 repatriates who, completely unexpected returned from the Congo.
As a result of the 1994 genocide the composition of the commune has
changed considerably. Together with the returning Tutsi refugees of April 1994 a
large number of Tutsi's who had fled the country in 1959 returned to Rwanda
(mainly from Burundi) and settled in the central and south-eastern part of the
commune. These new residents often found shelter in houses abandoned by Hutu
families who had fled to Gikongoro and Zaire (Prowizur 1995: 1/3-1/6).
In December 1996 MINIREISO assisted by the project calculated that the
commune accommodated; 27,000 new settlers (who had arrived between January
and the end of November), 10,570 orphans, 9,992 handicapped and/or elderly
indigent persons and 11,500 homeless persons.
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Ngenda today.
Traditionally Rwanda, and Ngenda is no exception, has a pattern of dispersed
settlement. Families tend to live next to their fields and (banana) plantations.
Rwandans call this type of habitation urugo. In recent years, as elsewhere in
Rwanda, there is a trend for families to construct a second house in the centres.
This pattern of dual habitation has its consequences as it often means that women
remain at the urugo to cultivate the fields whereas their husbands spend much of
their time working, trading and drinking banana beer (urwagwa) in on of the
cabarets in the centre. In the southeastern part of Ngenda many houses have been
destroyed during the genocide and most families have settled in the centres mainly
because they are afraid to live in isolation.
After the stabilisation of the population (say June 1997) we concluded that
the ethnic separation, which existed before the 1994 genocide, had been partly re
established. At present the north-western part of the commune is mainly inhabited
by Hutu farmers, the south-eastern part by Tutsi cattle-keeping families some of
whom still practice transhumance. The other regions and the larger commercial
centres (centres de négoce) such as Ruhuha and Kamabuye in particular have a
mixed population. In areas with a mixed population Tutsis tend to live in the
centres, whereas most Hutu's are staying on their urugo.
The northern and north-western sectors (the commune consists of 12
secteurs) form the wealthiest part of the commune. As said earlier, the area is
almost exclusively inhabited by Hutu farmers who derive an income from the sale
of cash crops such as coffee and rice. Harvests are sold to local traders and to
businessmen and women from Kigali. Other crops such as beans, bananas and
avocado's are also sold locally at the markets, which are held in almost every
centre de négoce.
A sociologist who carried out an identification mission in 1995 described
the population of Ngenda as lacking social cohesion and as potentially unstable.
He concluded that as a result of the 1994 genocide and the resulting migration,
neighbours were suspicious of each other and there were feelings of distrust and
even anxiety with respect to members of the other ethnic (Prowizur 1995:1/6).

Water supply in Ngenda before 1998
Before the inauguration of the 67 kiosk standpipes (bornes-fontaines) the
population of Ngenda was, as far as water supply is concerned, entirely dependent
upon the 2 lakes, a few small rivers and streams and a limited number of
(developed springs) sources aménagées. Most of these sources are found in the
fertile north-western secteurs. In some other areas, such as the central plateau and
the north-western part of the commune the project recorded temps
d'approvisionnement (time spend to supply the household with one jerrycan of
water) of 3 to 6 hours (Prowizur 1995: 1/9; Seur and Nkurikiyinka 1996: 8-9 and
annex 3). In these areas water was usually fetched by male household members
(including domestic workers) using a bicycle. In areas with shorter householdwater source distances, women and children usually took care of water supply. Not
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surprisingly most households collected water from their roofs during the long rainy
season (September - May). This is relatively easy since most houses are covered
with iron roofing sheets or tiles.
It should be noted however that rain water and water from the lake was
mainly used for bathing, cleaning and laundering. Drinking water and water
needed for the preparation of food was fetched at a source aménagée. No methods
of water treatment were in use by the population. In some areas, such as the
northeast and the main semi-urban centres like Ruhuha and Kamabuye, water was
sold by water sellers on bicycles. During the dry season the price of a single
jerrycan of water tended to range between 60 FRW and 150 FRW. Research
carried out by the project (November 1996) shows that water consumption used to
be very low. Daily per capita consumption ranged between 7.9 and 10.8 litres
depending on the secteur.

Organisation of the project
The Bugesera-Sud Water Supply Project was and still is a rather complex and
large-scale project. The project is considered complex because of its size (the
construction of a large treatment plant) the size of its workforce (more than 3,000
persons), its technical concept, its financial budget, its target group (being the
whole population of Ngenda) and the. number of parties (or if you like;
stakeholders or actors) involved. I would also like to emphasise that although the
project was accomplished in a rather remote and rural corner it had an international
flavour to it, employing people from such diverse countries as Rwanda, Austria,
Burundi, Congo, Germany, Bavaria, Belgium, Togo, Slovenia, Madagascar and the
Netherlands.
Construction work started in July 1996 and the first bornes-fontaines
became operational in January 1998 (the official reception by the client and the
inauguration by the vice-president is supposed to take place in June 1999). As
MINITRAP and KfW were unable to find and appoint a professional operator, the
contractor DYWIDAG was asked (early 1998) in a new appendix to their contract,
to manage the waterworks and the network for a period of 6 months. During this
period GKW, having a sensitisation programme running until the end of September
1998, was supposed to monitor and guide the newly elected and trained kiosk
attendants (gérants de borne-fontaine).
Table 1 shows the most important actors involved in the project, their status,
responsibilities and the number of people involved.
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Table 1:

The "intervenants" of the project

Name

Status

MINITRAP (Ministry of
Public Works), Kigali,
Rwanda
Commune Ngenda
(Municipality)
The population of
Ngenda
Kreditanstalt für
Wiederaufbau (KfW),
Frankfurt, Germany
G KW Consult,
Mannheim, Germany

Client

Responsibilities and tasks

Supervising GKW Consult and
DYWIDAG. Informing KfW.
Informing the commune
Legal owner Facilitator

Beneficiarie
s
Financier

Funding, supervision and control.
Consulting MINITRAP

Consultant

Technical design, responsible for
Mesures d'Accompagnement (socio
economic research and
sensitisation), supervising
construction work
Construction of water works.
Dyckerhoff und
Contractor
Supervising the work of ETRAGEC.
Widmann AG
(DYWIDAG), Munich,
Between January and September
1998: operator.
Germany
Subcontract Construction of network, reservoirs
ETRAGEC, Kigali,
and borne-fontaine
or
Rwanda
65 independent gérants Operator of Management of water kiosk
de borne-fontaine
bornefontaine
Represents Organising meetings with
67 comités de bornepopulation, gérants and the
g the
fontaine
beneficiaries operator.
Advising KfW and MINITRAP
Consultant
Aquanet, the
Netherlands

No. of
persons
involved
4

13
108,000
(1999)
4

20

160

2,600
65

195

2

The contractor and the consultant had to report directly to KfW and MINITRAP.
In order to assist the still inexperienced staff at the Ministry, KfW had placed a
technical assistant at MINITRAP's disposal. This technical assistant organised the
monthly meetings at the container office of DYWEDAG in Ngenda. During these
meetings progress and problems were discussed against the background of the
approved timetable and indicators. An important element of these monthly visits
consisted of the visit to the water works and the other major construction sites.
After the meetings all participants, before returning to Kigali, were always invited
in the canteen of the camp for a meal and some beers.
Although the commune did not have any official responsibilities during the
construction phase it was in fact seen an important intervenant since according to
Rwandan law all water supply infrastructures are owned by the commune.
Although the bourgmestre, representing the legal owner of the project was always
invited he rarely attended the monthly meetings. This changed after the
inauguration of the first bomes-fontaines (January 1998).
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The camp
The water treatment plant is situated along the shores of Lake Cyohoha Sud.
During the construction phase most heavy equipment was kept at this site. The
expatriate personnel lived in a container camp located on a small hilltop next to the
construction site of the main reservoir (a 20 minutes drive from the water treatment
plant). The camp consisted of 15 fully equipped (bathroom, kitchen, etc.) staff
containers, the office containers of DYWIDAG and GKW Consult, a laundry
container, a central kitchen, a Diesel generator, a dining room and a recreation
container. The camp was surrounded by a high fence and was protected around the
clock by 3 guards (inside the camp) and a number of soldiers (outside). During the
rainy season (when the air is usually clear) the floodlights mounted on the radio
antenna could be seen from as far as the hills surrounding Kigali. The project
managers of GKW and DYWIDAG occupied a double container, the other staff
members were given a single container. The 7 Togolese workers had to share a
habitation complex consisting of 3 containers. The GKW section of the camp was
separated from the much larger DYWIDAG section by a garden fence. The metal
containers were surrounded by beautiful flower gardens separated by gravel paths.
The wife of the DYWIDAG manager had designed the garden during one of her
visits. The wife of the GKW manager and a local gardener kept the garden of the
GKW section.
During the construction phase, which lasted from July 1996 until March
1998 the population of the camp changed frequently. In August 1997, the
expatriate staff of DYWIDAG consisted of the project manager, an installation
technician, an electrician, a mechanical technician, and concrete technician, a crane
driver and a carpenter. The GKW staff consisted of the project manager the 2
sociologists (a Rwandan colleague and myself), a Rwandan engineer, and a
topographer from Burundi. The drivers and other Rwandan employees were lodged
in Ruhuha, the main semi-urban centre of the commune and the location of the
council offices. At times the camp received visitors, usually experts who had to
carry out specific tasks that lasted only a few days or weeks.
As they had opposed interests there were the occasional tensions between
DYWIDAG and GKW. Nevertheless the expatriate and Rwanda staff of both
companies usually got along quite well. After work the inhabitants of the camp
usually got together to eat, watch videos, play darts, read magazines and listen to
music. Quite often these activities gradually changed into heavy drinking sessions.
If there were no women present many conversations were about women. In a
mixed company one would often talk about home (if there was a home to talk
about), about colleagues working elsewhere, about the teams one had worked with
and about other countries and assignments. Many discussions were about the
Rwandan genocide, how it differed from the Holocaust and if there were
developments and events pointing at the gradual coming into existence a new
major conflict in the near future. The Togolese workers usually kept to themselves
but always participated during birthday and other parties. With the exception of the
wife of GKW manager, visiting wives and female employees (secretaries and
cleaning ladies) the camp was a man's world, especially after dark. There was an
unwritten rule women and the Rwandan and Burundese girlfriends orbiting the
project, were not supposed to enter the camp after sunset. During weekdays staff
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members at times left the camp during evening hours to have a few beers and
brochettes at Chez Laurent (usually called The Sheraton), the only local bar with a
generator. If their work schedule allowed it (working on Saturdays and Sundays
was no exception) most camp residents preferred to spend part of their weekend in
Kigali. Both companies had offices and staff accommodations in Kigali. Detailed
plans for the weekend were usually discussed and made in the evenings or at La
Baguette, the German Konditorei in Kigali where project staff usually met. Popular
places of entertainment were the Piano Bar, Zanzee-Bar and the large open-air
discotheque called Cadillac.
At DYWIDAG work started at 7 o'clock in the morning and went on until 6
or 7 o'clock in the evening. Although hard work and unflagging diligence were
valued, the employees of both companies were not supposed to do much manual
work themselves. Their main task was to give instructions, to co-ordinate and
control, and to manage their (personal) team of workers. Someone who was forced
to do a lot of low skilled manual labour himself was considered to be a poor
manager and poor instructor. Almost all expatriates maintained good relations with
what they would refer to as 'their men'. Especially within DYWIDAG there existed
a strong company spirit. Loyalty was valued and rewarded. Some Togolese
workers had been with DYWIDAG for more than 17 years.
Sometimes there were tensions and divisions between the technicians, who
were usually older and earned more than project management and the
managers/engineers. These tensions were often caused by disagreements with
respect to the organisation of work. Notwithstanding these and other divisions and
despite the strong ties that existed between expatriates and their Rwandan workers,
the feeling predominated that the residents of the camp had to stick together as
they were surrounded by an unpredictable and hostile world. Leaving the camp,
even if it meant going to stay in Kigali, was felt as leaving the security of one's
home. DYWIDAG is one of Germany's leading construction companies, and has
worked on several very large projects in Europe, Asia and Africa. For people who
have constructed tunnels, highways, airports, skyscrapers and nuclear installations
(in Iran) the Ngenda project, from a technical point of view, was seen as small and
simple. Nevertheless, almost all expatriates, including the Togolese, found the
project to be one of their most difficult assignments. Difficult because of the size
of the camp ('you cannot choose your own friends, you have to get along with
everybody'), its location ('it's too far from Kigali the only thing you can do is get
drunk'), but especially because of the Rwandan people. Rwandans were almost
seen as the embodiment of arrogance, laziness, hate, paranoia, cruelty and death
(Aids and genocide) but at the same time they were definitely an object of desire.
Together with Somali, Ethiopian and Eritrean women, Tutsi women were
considered to be Africa's most beautiful. Another shared feeling and topic of
discussion, which marked our stay in the camp, was that in Rwanda, Ngenda
included, disaster and death always seemed to be lurking around the comer. No
Rwandan was to be trusted and stability and peace were seen as an exceptional
state, as marking a period of transition. A transition during which one could
recover form inflicted wounds and prepare oneself for another violent peak in a
cycle of violence and recovery. Although in retrospect Ngenda, compared to some
other regions, was quiet and secure, these feelings were kept alive by the
discoveries of the remains of genocide victims (by project staff or by the special
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search parties organised by the commune) but also by numerous rumours. Rumours
about shootings, about the existence of hidden arms depots, and about secret army
razzia's in the north-western sectors (the project's zone 5).

Organisation and objectives
pagnement" programme

of

the "Mesures

d'Accom

The Terms of Reference of the EM A
The main task of the 2 sociologists (as stated in their terms of reference) and their
team was to:
• promote, by means of a log-term sensitisation and education campaign, the
advantages of having access to clean and safe water;
• educate the population on the complex relationships between water and health;
• investigate the willingness and the ability of the population to pay for water;
• study the (possible) impact of the project upon the women and the destitute,
• design measures and programmes aimed at assuring that all inhabitants of the
commune would have access to water produced by the project,
• assure the creation, training and operation of borne-fontaine water committees
These committees, like similar committees in other communes of Rwanda,
were responsible for the management of the bome-fontaine (iriba in Kinyarwanda)
and for the collection of water charges. They were also supposed to act as an
intermediary between the population (preferably referred to as clients, customers or
beneficiaries) and the professional operator who was to manage the infrastructures
in the name of the commune.
At the beginning many expatriate and Rwandese staff members considered
the Mesures d'Accompagnement, with its emphasis on gender and the poor, to be a
rather useless appendix which had been included to satisfy the demands of some
progressive probably female KfW staff members in Frankfurt. Many depicted
sociologists as troublemakers who tend to complicate things without offering
solutions. Occasionally my colleague and I were forced to listen to the stories of
project staff, stories about how sociologists had 'fucked-up' yet another good
project in Mali, or in Burundi. In order to have an impact and to be taken serious
by the staff of other intervenants (most of them with an engineering background)
our team, the EMA (Equipe Mesures d'Accompagnement), decided to adopt a kind
of applied science and marketing discourse. During the monthly project meetings
the EMA reported on the design and implementation of an adapted marketing
research and the development of an adapted water marketing campaign based upon
quantitative and scientific data. Soft and popular more academic concepts such as
gender, empowerment and stakeholders were reserved for the reports written for
KfW.
The EMA and the new culture
During the large number of project meetings and discussions with KfW,
MINITRAP and GKW staff (from Mannheim) an equally important objective of
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the EMA was gradually given shape. The team, the project, had to change a
'culture' introduced by the missionaries (already long before 1994) and reinforced
by the UNHCR and the large number of NGO's that had flooded Rwanda after the
genocide. Most project intervenants shared the opinion that NGO's and the
UNHCR had injected the Rwandan population with the notion that everything
coming from abroad or from the government was free of charge, was aid. The
project, by means of the EMA programme was to change this culture by
convincing the population of Ngenda that under 'normal conditions' (characterised
by peace and stability) financiers and the Rwandan government were unable but
also unwilling to offer services such as water, education and health free of charge.
With the development of this new objective the status and prestige of the EMA
within the project rose considerable. This kind of sensitisation together with:
• the WHO recommendations (everyone should have access to 10 litres per
capita/day (WHO));
• a study on the willingness and ability of the population to pay for water;
• a customer water tariff based upon operation and maintenance and replacement
costs (the topic of the GKW tariff study)
would give an impetus to a new development culture, a new ideology. An ideology
based upon the notion that the sustainability of a project is a key objective that can
only be achieved if customers pay for such products as water enabling the
producers (the water utility) to cover their costs. This ideology of course to a large
extent reflects the current intervention ideology propagated by the IMF, the World
Bank and most Western governments, including the German Government, but as I
show later, also fitted in nicely with the policy of the Rwandan Government. The
tariff study and the research on the willingness and ability to pay were seen as
forming the analytical link between the social (everyone should have access to
clean water) and the economic objective (the project has to be sustainable) of the
study.

The pre-war Régies Associatives and the new management
concept
The EMA soon realised that becoming the standard-bearer of the new objective
(making beneficiaries pay for water) implied that the team would also be held
responsible for an efficient collection of the water charges. An evaluation of the
existing water supply management systems (carried out within the framework of
another project GKW Consult was involved in; Prowizur 1995 and Seur 1997)
showed that the existing management system, developed well before 1994, had
never really functioned. In other words, the 2 sociologists insisted on being given a
free hand to develop a new water sale and borne-fontaine management system.
This demand met with resistance from within GKW Consult ('it's not part of your
ToR', 'you cannot pressurise a client') and from some Rwandan and expatriate
(GTZ) functionaries within the Ministry who still believed in a system they had codeveloped during the late 1970's and early 1980's. Fortunately the EMA managed
to get the support of KfW and of the new director of the Water and Sanitation
Directorate (DEA; Direction Eau et Assainissement) within the Ministry. The
Director, who had settled in Rwanda after the genocide felt little affinity with the
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existing beliefs and practices within the Ministry and was ready to take a risk. Like
the sociologists he probably considered the old management system and its
advocators to be relics of the 1970's, a time when coercing people to join all kinds
co-operatives and (often quasi) democratic structures was seen as the way to
eradicate poverty (a water democracy, a coffee democracy, etc.). During a meeting
with other experts from within the Ministry and from GTZ, my colleague and I
were practically given carte blanche although it was made clear to us that we
would bear full responsibility. The commune was left out of these discussions.

Water supply
Associatives"

management

in

Rwanda:

the

"Régies

In Rwanda, before and after the genocide, water supply infrastructures in rural and
small urban areas were and are still managed by so-called Régies Associatives.
This means that the commune, being the owner of all water supply infrastructures,
hands over some of its responsibilities to the régie. The users of every public
'water supply outlet', whether it being a spring, a public standpipe, or a communal
tap, have to elect a committee (comité de point d'eau). Every committee has a
water charge collector. These grassroots committees have to elect the comitée de la
Régie. This committee elects the 3 members (a president who is also president of
the comitée de la régie, a vice-president and a treasurer) of the bureau de la Régie.
The bureau de la régie is an executive body and responsible for daily management.
According to the Politique Sectorielle of the DEA thé system, the régie is
democratic and characterised by: 'the total participation of the users as far as
technical, administrative and financial management are concerned' (MINITRAP
1996: 19). The régie has its own bank account and is supposed to use collections to
maintain repair and, if necessary, extend the network.
In practice this water democracy never worked. With the exception of
Karama (sous-préfecture Gikongoro) the régies never even came close to their
ideal; l'autogestion (self management) des infrastructures hydrauliques. The
population never regarded and treated the régie as an independent organisation.
The bourgmestres usually ran the show and if they didn't steal the sums collected
by the régie they managed to have them enter the overall budget of the commune.
"Die régie could and can only propose water tariffs, it was and still is the Municipal
Council ((Conseil Communal) who decides. For political reasons the Conseil
Communal tends to approve tariffs that are much lower than the ones calculated by
the régie. Unfortunately the population often even refused to pay these reduced
charges (cost recovery rates of 4% and less were common). Due to a lack of
finances the régies have never been able to carry out any major repair, maintenance
or network extension works.
It was acknowledged in most reports written during the project design
phase that neither a régie associative nor the commune could ever be expected to
manage such a complex water supply system as the one designed for Ngenda. This
had to be done by a professional operator {exploitant professionnel). However a
régie and the comitées would remain responsible for the collection of water
charges. In other words, the original proposition was to make the professional
financial and technical management of the water supply system dependent upon a
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democratic system based upon voluntary work. To us this was a recipe for disaster
for which we could not take responsibility. We feared that GKW Consult would
have to answer for low collection levels. Although the design and implementation
of a management system was not part of our Terms of Reference, it became the
most important, challenging and time-consuming activity of the EMA.

The borne-fontaine management system
The design of the borne-fontaine management system turned out to be a
complicated affair as the EMA wished to do this in close collaboration with the
commune and future customers. At the same time a number of economic factors
had to be taken into consideration. The idea was to introduce a system similar to
the one I had developed for the peri-urban town sections of Chipata, Zambia (for
GKW Consult). This system had been in operation since early 1994 and I felt an
adapted version could be the solution for Ngenda. The Chipata and Ngenda
systems are rather complicated but the constituting elements can be summarised as
follows:
• Each borne-fontaine (water kiosk) is managed by a kiosk attendant {gérant).
• The gérant sells water on behalf of the operator (water company).
• The gérant sells water per jerrycan and for a fixed price (14 FRW).
• The gérant is issued with a receipt and has to pay the operator according to the
monthly meter readings.
• The gérant receives a commission of 2 FRW per jerrycan sold.
• The gérant may sell other goods at his or her borne-fontaine with the exception
of meat, fish, certain (specified in the contract) chemicals, etc.
• The gérant signs a kind of franchise contract with the operator. This implies
that the gérant is not an employee of the operator.
• The gérant should consider the borne-fontaine as his private business
undertaking.
• The gérant is managed by the Public Relations Officer of the operator (ARP,
Agent de Relations Publiques).
• The gérant has to keep the borne-fontaine clean, report damage to the operator,
be present during the opening hours he has agreed upon with his customers.
• Customers are allowed to fetch very small quantities of water free of charge in
order to clean their buckets or containers. Very dirty containers must not be
cleaned at the borne-fontaine.
• I customers have complaints they can address themselves to the ARP.
• If the gérant does not work in accordance with his contract, the operator has
the right to terminate the contract with the gérant.
To prevent ethnic tensions, the first 65 gérants (2 of the gérants were
asked to manage 2 bornes-fontaines each) were elected by the population and
received a 2 day training.
In order to make the system sustainable from a financial point of view we
found it necessary to reduce the number of bomes-fontaines from 90 to 67
(approximately 1,600 inhabitants for every borne-fontaine). The localisation of
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each borne-fontaine was done during a series of meetings with the population of
the surrounding cellules (every secteur is made up of a number of cellules). These
actions were taken to make sure that every gérant every borne-fontaine would
have enough customers.
Although the EMA advised against it, the councillors (conseillers de
secteur) and many residents insisted on setting up borne-fontaine committees that
resembled the comités de points d'eau found in the other communes of the country.

The new culture: about water, cows and grass
Between September 1996 and October 1998 the EMA organised 450 meetings
(attendance between 6 and 3,000 persons) and a large variety of other sensitisation
activities (radio programmes, posters, manuals, contracts, etc.). In order to promote
the development culture and to dissociate ourselves from the emergency aid
programmes carried out by NGO's, the EMA developed a number of metaphors.
These metaphors were meant to illustrate the importance of cost recovery and
customer payments. This was done by placing gift, payment and responsibility in a
kind of local cultural context and then relate them to the objectives and motives of
the project. Within Rwanda it is common to receive cattle as a gift. For instance
during a marriage ceremony the elderly brother of the bridegroom may show his
respect, gratitude and happiness by giving his brother one or more cows. However,
receiving a cow does not imply that the giver also has to take care of his gift. The
recipient has to take care of it,-and if necessary has to buy stock feeds and
medicines for it. In other words the transaction also marks a transfer of
responsibility. We tried to explain that the same applies to the project. The fact that
water supply system was financed with a German loan and constructed by the
Rwandan Government does not mean that these partners also have to bear the costs
of maintenance and repair. The recipients are responsible and they fulfil this
responsibility by paying for water, by paying 14 FRW for eveiy jerrycan they
fetch. Of course our cow and other metaphors drew gales of laughter from the
crowds: "Yeah, yeah, another clever umuzungu who is trying to rip us off.' 'Sure,
but you're from Holland but everything we get from ZOA (a Dutch NGO) is gratis.'
In practice it was impossible to separate sensitisation, design and
implementation. Throughout the whole project period residents would raise the
same issues, ask he same questions: 'why do we have to pay for water?', 'why is
your water going to be so expensive?' Although the management system was
ready in September 1997, negotiations with the commune, with residents, the
gérants, the operator and with MINITRAP continued almost until the last day.7
Even in October 1999, a few weeks before the end of the Mesures
d'Accompagnement programme whilst the system was functioning with a cost
recovery rate of well over 90%, we met residents who claimed water, as it was a
gift from God, had to be supplied free of charge.

7 Some adaptations were made this year when the EMA and MINITRAP finally accepted a
proposition made by the gérants. On top of their commission the gérants were now given a fixed
monthly premium to make up for low sales.
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The cow metaphor was used so often (at least until July 1998) that during
one meeting an old man suggested to replace the cow by a goat in order to keep the
story digestible.

The objectives of the project
The official objectives
The reports written in preparation of the project mention a number of social and
economic objectives the Ngenda project was supposed to achieve. These project
goals reflect a number of popular beliefs or what de Vries calls an ideology of
intervention (de Vries 1997: 94, 99). This ideology consisted of various elements:
a model of the beneficiary (see also de Vries 1997: 99), the commune but also
ideas concerning technology, water quality, financial assistance, sustainability and
health. The social and public health objectives can be summarised as follows:
1. The project has to give all inhabitants of Ngenda (the project was to have a
100% surface and target group coverage) easy and affordable access to treated
water. If possible the distance between a household and the nearest bornefontaine has to be 1 kilometre or less.
2. The project has to sensitise the population on the advantages of using treated
water. Advantages from a public health point of view but also economic
advantages, especially for women who can use the time they wasted on
fetching water to develop (new) income-generating activities.
3. According to WHO recommendations every individual should be able to
consume at least 10 litres of treated water a day (WHO). The project had to
adopt the WHO recommendations and treat them as one of its objectives. The
project should have a profound and positive impact upon public health.
4. The project has to take into account that the population of Ngenda has suffered
from the 1994 genocide. Many residents have lost their families, have been
orphaned or/and have become handicapped. As a result many individuals and
families are destitute. Their situation has worsened during the 1995/6 drought
Project water should be affordable even for the poorest inhabitants of the
commune.
5. The project has to monitor its social, economic and environmental impact. For
instance, what will happen to the large number water sellers once the bomesfontaines are inaugurated?
6. Improved water supply should have a positive impact upon the local economy.
People should have more time for income generating activities and spend less
money on water and medicines (necessary to treat diarrhoea, etc.).
The economic and financial objectives of the project were:
1. The project has to be sustainable which means that it has to be cost-effective.
This implies that the tariff has to allow the operator to cover operation,
maintenance and (during the final phase of the project) replacement costs;
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2. The Rwandan Government and the financier are responsible for the design, the
construction and the hand-over of the project but they will not bear operation
and maintenance costs. The beneficiaries, customers, have to pay for service
rendered and the product supplied.
3. Since the customer is paying for a service and a product he has to right to insist
on the quality of both.

Where the economic and the social objectives were supposed to
meet
Somehow the 2 main objectives had to be made compatible. GKW, Mannheim
hoped to achieve this by carrying out a detailed demand forecast within the
framework of a tariff study. This study was supposed to forge a link between the
social-economic research carried out by the EMA, the recommendations of the
WHO and the exploitation costs of the water supply system.
Tariff and water demand are of course dependent variables; a sudden tariff
increase is likely to result in lower demand levels. Unfortunately price elasticity
was left out of the study and for a reason. For GKW it was important to make sure
that their demand forecast was brought into line with the WHO recommendations.
In other words, it was assumed that per capita consumption would be 10 litres a
day, irrespective the price of water. When the study was discussed at the KfW
office in Frankfurt the presented demand levels were justified by making subtle
reference to the professional experience of the consultants who had carried out the
study. This is not at all uncommon. In fact, providing inputs and figures based
upon professional experience, thus saving the cost of an expensive research, is
often what consultancy is all about. Professional experience, craftsmanship and
seniority, as reflected in Curriculum Vitae and a kind of peer community dialogue
based upon qualitative assessments, are often deciding factors in a debate
(Funtowicz and Ravetz: 1996: 257). Figures based upon research findings of the
EMA indicated that instead of 10 litres/capita/day, a consumption of 3 or 4 litres
was probably more realistic. GKW Mannheim downplayed these findings. We
were told that although having worked in other regions of Africa, we still lacked
sufficient Rwanda experience. Moreover present (pre-project) water consumption
levels would not give us a reliable indication of future water demand. It was
imperative that our figures and the ones mentioned in the tariff study
corresponded.
A few months after the inauguration of all bomes-fontaines it became clear
that even the figures of the EMA had been too optimistic. Even during the 1998
dry season daily per capita consumption never reached 2 litres. This was a shock to
all intervenants. Although the qualitative research and survey which had been
designed by the sociologists showed that the tariff calculated with the Mannheim
study, 14 FRW/jerrycan, was acceptable to a large section of the population, no
one had no idea as to what quantities our customers were going to consume.
Although the debate between the intervenants and within GKW Consult
was about a financial analysis and a number financial concepts, findings and
figures it finally was one of the social/public health objectives of the project that
prevailed. The WHO recommendations were embraced at the sacrifice of cost
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recovery, a financial objective of the project. The struggle between a kind of
applied science discourse and a professional consultancy discourse was clearly
won by the latter.

The project and the road to normalcy: political objectives
Real development
Besides the social/public health objectives and the economic objectives the project
also turned out to have a number of concealed objectives and a few political and
economic objectives that were not often mentioned in reports and during meetings.
According to van M. a Dutch engineer who has worked many years for GKW in
Rwanda, the project, even during its early stages, has always been dominated by
political interests and objectives. I think it is partly due to the skilful way in which
van M. managed to bring sensitive political issues to the notice of MINITRAP, that
soon after the genocide GKW Consult was asked to carry out the identification
study and do the design of the Ngenda project. According to van M.:
"Just after the war I decided to pick up the Bugesera issue. I went to
MINITRAP and told the Minister; 'If you want your refugees back you
have to start this project in Bugesera as soon as possible'. You know, when
I went there in 1994, the area was empty. I remember driving around
seeing only a few elderly people who seemed to be wandering without
having a direction, a purpose. I told the minister that the project would
create a lot of jobs. And we needed jobs to motivate Tutsi refugees staying
in Burundi and Tanzania to come back to Rwanda. Refugees of 1959 and
1994.1 mean, this project was the way to get things back to normal. This
was not some kind of NGO aid project, we were talking about water, about
real development."
In 1996 staff members of the Ministry had adopted a similar discourse. The
project would enable the resettlement of repatriates (the word refugees was never
used) and provide the region with an infrastructure that would attract investors and
other facilities such as electricity.8
From emergency to normalcy: the International context
In 1996 and 1997 all intervenants regarded the project as marking the transition, at
least in the Bugesera-Sud region, from emergency to normalcy and development.
A shift also from an emergency aid culture, which implied the distribution of free
goods and services, to a normal project culture entailing the financial participation
of the population and normal transactions between beneficiaries and a
provider/operator. For the Rwandan Government this was an important objective.
The invasion of the UN (UNHCR, UNICEF, UNDP, WFP) and of an incredible
large number (approximately 110) of NGO's (causing early morning traffic jams in
Kigali) had given rise to lot of bitterness and resentment among the new generation
In 1997 MINITRAP and KfW seriously considered connecting Ngenda to the main electricity
supply netwoik. According to a KfW mission, such a connection would allow for a serious
reduction of the operation and maintenance costs of the water works (replacing Diesel engines by
electrical ones).

8
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of government officials who had come to populate the ministries after the
genocide. After all, before and during the genocide no one had been willing to
assist Rwanda and the Tutsi minority and moderate Hutu's in particular. In April
1994 the UN and foreign powers in search of an excuse for not intervening had not
even dared to call what was going on genocide. But soon after the RPF had seized
control they had all showed up, almost behaving like they owned the place. The
UN and human rights groups were monitoring what went on in crowed prisons and
(in 1996/87) what the army was doing in the Gisenyi Ruhengeri region, as if the
RPF, who had not resorted to genocide, was unable to govern. Many government
officials and other Rwandans felt that the arrival of many NGO's had not inspired
by a genuine wish to help the Rwandan people. A staff member of MINITRAP
expressed it as follows:
"If you are an NGO working in Africa, on poverty on with refugees, you
had to be here in order to be taken serious in your own country. It's just a
way of marketing your organisation. A way of getting funds, getting

known."

Indeed, as far as water and water supply are concerned, many NGO's
seemed to be doing whatever they liked. There are many known cases, from all
over Rwanda, of NGO's having constructed their own water supply networks
without consulting the local authorities, MINITRAP and the Régies Associatives.
Even in 1998 and 1999 I visited communes (Mubuga, for instance) where NGO's
were building water supply systems for the agglomerations (Imudugudu) they are
financing, by connecting their network to the existing water supply network. They
usually do not consider capacity of the existing network and tend to trivialise the
consequences for customers further down the line. The authority of the régie and
existing maintenance and payment schemes are completely ignored. My colleagues
and I found that if at all NGO's felt or feel the need to justify their actions they
often do this by referring to the existing emergency situation.
For the Ministry the Ngenda project and the concepts it had adopted
(privatisation and sustainability) was also seen as an important contribution (of
MINITRAP) to a national policy aimed at joining the international community of
modern neo-liberal developing states. According to some MINITRAP officials the
Ngenda project, being the largest project in the country, had to be seen as an
important test case. A success, that is showing the ability to carry out a programme
not based on distribution but upon solid scientific, financial, economic and
participatory principals, being representations of other even more important
principles such as transparency and democracy, would probably open the door to
more donor funds. The VIP's and important officials (World Bank, ADB, etc.) that
visited the project played a role in corroborating this view.
From emergency to normalcy: the local context
It would be wrong to conclude that the Rwandan government and MINITRAP in
particular merely regarded the project as a means to reduce the influence of NGO's
or, within the international arena, to support the governments' claim to legitimacy.
The project also had to achieve a number of'internal' objectives. During informal
discussions MINITRAP officials often emphasised that the project had to be seen
by the population as a step towards development, economic independence and
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civilisation and as a move away form emergency, instability and disaster. The
project due to its scale (at one point the project employed more than 2,900 local
residents) would trigger off economic development. The introduction of new
notions and slogans such as cost recovery, sustainability, and the necessity to pay
for water, were seen also icons representing the new development era.
Vis-à-vis the population of Ngenda the project was also seen as supporting
the governments' claim to legitimacy and suzerainty. The project symbolised the
re-establishment of the state and control by the state. During meetings in Ngenda
Ministers could show the local population that great foreign powers such as
Germany had confidence in the new government. Moreover, the project provided
the new government with an opportunity to show that finally a government had
come to power that was doing something for the Tutsi victims of the 1959
genocide. At the same time, and this was emphasised by the bourgmestre of
Ngenda at several occasions, the water supply project would have to be
instrumental in a process leading to the reconciliation between Hutu and Tutsi
residents, the restoration of trust and the repair the social fabric of society. In other
words, the project, by means of:
• bringing treated water to every secteur and every household,
• creating jobs for Hutu's and Tutsi's,
• giving a boost to the local economy,
was supposed to play a role in the social reconstruction of Ngenda. According to
the local authorities the project could assist the commune in its attempt to end the
emergency situation caused by the genocide and the massive return of refugees. A
reliable water supply would render the dry south-eastern part of Ngenda suitable
for the settlement of returning refugees and the bomes-fontaines of the project
would allow the commune to go ahead with its plans to construct 80 new
agglomerations (Imidugudu). These political objectives of the project were often
mentioned, in some form or another, to the population during official meetings at
the level of the commune or secteur.

Intervenants, objectives and discourses
It is possible to distinguish 3 types of debate of discourse used within the various
areas of the project: an applied science discourse (the use of scientific arguments),
a consultancy discourse (based upon experience) and political discourse.
The applied science discourse was mainly used during the design phase,
during construction activities and whenever unexpected technical problems had to
be solved and could be solved through routine engineering.
The political discourse was especially used by the commune and to a lesser
extent by MINITRAP and KfW. Political interests, views and objectives were
often expressed in arenas found at the margin of the project, meetings with the
population organised by the commune, at the office of the bourgmestre, etc. The
message had to be heard but should not become part of the official discussions
taking place within the project nor should it be included in the reports or appear in
the minutes of meeting.
The consultancy discourse dominated during moments when it appeared
that different intervenants had different, interests and/or when the findings of
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different scientific disciplines had to be brought under one roof, made compatible,
in order to create an integrated whole. In other words, the consultancy discourse
was used whenever the interfaces between the different actors, interests, objectives,
facts of the terrain (demographic data, distance to the lake, population density),
and scientific inputs had to be managed. Science is lacking a conceptual and
methodological framework to deal with such a diverse and complicated
constellation. The balancing of diverse inputs, the management of uncertainty, the
art of constructing estimates and taking responsibility for decisions taken therefore
belonged to the realm of consultancy. For example the tariff (study) tried to bridge
the gap between:
• the health objective of the project (as outlined in the WHO recommendation);
• the social objective (everyone should have access to treated water and water
should be affordable);
• the political objective (everybody should pay for water);
• the economic objective (cost recovery), and
• the technical (the capacity of the waterworks).
Dealing with so many uncertainties turned out to be very difficult and the outcome
was not always successful. In what follows I show that the applied science and
consultancy discourses were unable to deal with ethnic tensions and with an
important but well concealed political objective; the project has to be instrumental
in maintaining peace and stability and should never cause emergency. Although
this objective was known to almost everybody it was carefully kept out of every
official discussion and every report. I also show how the political and consultancy
discourses, as reflected in particular political and economic objectives, were used
to disregard the influx of rapatriées, an occurrence the commune always described
as being an emergency. This resulted in the further marginalisation of an important
social objective of the project; every resident of Ngenda should have access to
treated water.
Throughout the project the different intervenants usually tried to stick to a
discourse they felt comfortable with or which was in line with their Terms of
Reference, responsibilities and expertise (DYWIDAG/applied science and
technology, GKW consultancy, commune political interests). The return of the
refugees, for instance, was framed in technical terms by the contractor (is the
capacity of the water works enough, and the diameter of our network in zone 11)
called a management problem by the consultant and described as a political risk
and an emergency by the commune. Nevertheless particular interests and
circumstances, such as ethnic tensions and the return of refugees, forced actors to
leave familiar ground and to adopt elements of other discourses in order to be able
to engage itself in a debate. At one point the commune and many residents dared to
express their doubts with respect to the quality of the water produced by the project
(it has a yellow colour and makes people sick). The consultant and MINITRAP
maintained that an emergency, if it existed, was not the responsibility of the
project
To be able to understand how a situation, such as the return of refugees was
interpreted and dealt with by various intervenants it is important to understand how
and why the different actors constantly monitored and evaluated the social,
political and military situation in the country. It is also necessary to know the ideas
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and images they had and developed. Images and ideas regarding the Rwandan
population, emergency, emergency aid workers, sustainable development, etc.

Project staff and the emergency culture
Images of NGO's
The idea that the project was part of a post emergency era was shared by most
intervenants. Especially MINITRAP and (expatriate and local) staff of DYWIDAG
and GKW Consult agreed that emergency aid had a negative impact upon
economic development and upon the political and social stability of the country.
Many NGO's were seen as deliberately trying to extend the emergency period by
declaring and classifying every unexpected event as an emergency. This attitude
was seen as being inspired by the need to legitimise their presence. A presence that
was necessary, not because the Rwandan population or the Rwandan government
were in need of their aid, but because they had to compete with other NGO's and
because they had to find ways to get rid of the large sums they had been entrusted
with after the war. Throughout the project expatriate and local staff attempted to
distinguish themselves from those who were seen as representing the 'NGO circus'.
Not being part of the NGO scene, the emergency culture, meant refusing to
display some of the main symbols of emergency and emergency control such as a
Leatherman Tool, a Motorola radio and a Mini-Maglite all attached to a leather or
nylon belt. Indeed, NGO's or Menschenrechtler (Humanrighters) were usually easy
to identify. Although they were often found relaxing or pretending to be busy at
the usual hangouts and meeting places in Kigali (the airport, the Milles Colines
hotel, the cheap but popular Ethiopian restaurant, and La Baguette), they always
seemed ready for action, ready for any emergency. Whilst sitting on a terrace or
whilst having dinner and politically correct conversations, the Motorola had to be
displayed on the table, just in case. A piece of technology serving and protecting
those who were doing good against sudden evil, implying that a parallel system
was necessary because the government was unable to provide security. The NGO's
and Menschenrechtler were supposed to distribute food, deal with violations of
human rights and refugees and monitor the actions of the Rwandese army but they
almost never seemed to leave their offices, they almost never left Kigali. In
Ngenda and other project areas they were rarely seen. If occasionally a ZOA
pickup or any other NGO or UN organisation visited Ngenda they only stayed a
few hours and the umuzungu's were almost never part of the mission. They never
left Kigali because they were afraid (of what?), afraid even to admit they were
fearful, finding an excuse in self-imposed security regulations. Saturday or Sunday
morning at the Konditorei La Baguette was the time to observe them from a safe
observation post: the Stammtisch " (a table reserved for regulars) next to the
entrance. Here the German baker project staff, employees of the Deutsche Welle
and the Deutsche Welt Hunger Hilfe could be overheard condemning and cursing
the NGO's as they were not bringing any development only trouble. La baguette
was also the place to ignore them by showing that there was a business as usual, a
normal life without Motorola's. The project of course the project was not subject to
unnecessary security regulations and curfews. The project managers took part in
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the monthly security briefing session held at the German Embassy, but that was
just common sense.
Whereas others were not supposed to circulate within Kigali after 22.00 hrs
or even after 20.00 hrs., a project staff member could take a Hilux and drive from
Ngenda to Kigali just to visit the disco, to play a game of cards or finish a bottle of
Ballantines together with a friend. People working for the UN or for NGO's (with
the exception of the field staff of MSF) were often held in contempt seen as
weenies, un-qualified intellectuals busy distributing free and often useless goods or
offering services no one was waiting for. NGO's were seen as wealthy
organisations almost drowning in a decadent abundance of logistical means such as
cars and radios, working without being properly monitored and evaluated, their
main problem being how to spend large amounts of money.
In contrast the employees of the project saw themselves as working with
and for the local population as working for an honest project an honest cause;
supplying clean water (amazi meza) to a population that had to spend several hours
a day fetching a container of dirty water from a stream. Unlike most NGO's the
project did not need to bother about creating a clientele of happy recipients, of'yes
(patron) men and women who, by showing their gratitude, dazzled the NGO,
making it believe it was doing something useful. Unlike most NGO programmes
the project was wanted and needed, by the government and the population and
therefore no one felt the need to justify his presence. After all, the project, we,
brought water, an honest and clean product (water is life!), jobs, stability and
dignity.
Images of the beneficiaries
At the same time Rwanda was seen as a very difficult country to work in. The
population of Ngenda wis considered unreliable and lazy but also dangerous,
violent and unpredictable. Late one evening, in the recreation room of the camp, a
German employee, during one of his contemplative moods, tried to describe his
feelings as follows:
'When I go to (the catholic; H.S.) church on Sunday. I always see those
faces staring at me. You don't know what their expressions mean it's like
they are looking right through you. Is it hatred or contempt? I have been in
Africa long enough, but this! It scares me; they are so quiet, they seem so
docile, what are they thinking? When shall we cut his throat? Or do they
fear me? Maybe there is nothing, just death? I do not understand these
people I mean the stories you hear; killing your best friend, raping his
wife. I reckon you never know when they will pick up their machetes
again?"
Some younger Germans told me after visiting one of the churches where
thousands, Hutu's and Tutsi's had been killed during the genocide, that they had
come all the way to Rwanda to understand what Germany had tried to do to the
Jewish people.
Although almost everyone sympathised with the victims of the genocide,
there were no serious feelings of hatred towards the Hutu population. What
prevailed was the uncomfortable feeling that victims and assassins were living next
to each other. Tutsi's were seen as being more intelligent and beautiful (the
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women) but also as being more arrogant, corrupt, cunning and lazy. Hutu's were
often characterised as rather friendly but also as being more violent and easier to
manipulate. To a large extent these views reflect the images both groups used to
depict each other. The male population of Ngenda as a whole was often described
as lazy, ungrateful, demanding and spoiled by emergency aid, always portraying
themselves as victims, but also as dangerous, introvert as bottling up their true
feelings and anger before exploding. A small spark could mean the end of
development, of the project and a relapse into emergency. This view was
strengthened when in 1998 Interahamwe militias managed to infiltrate and cause
mayhem in several municipalities.
At times the population was seen as consisting of poor hard working
peasants who had been manipulated just as Hitler had manipulated the German
people. Women were often seen as victims, as the ones doing all the real work as
having to put up with a husband who gets drunk every afternoon while she has to
go and fetch water.
Images about the local authorities
The municipal authorities, and the bourgmestre in particular, were regarded with
suspicion. Although pretending to defend the interests of the population, the
bourgmestre, often described as cunning, underhand, a real politician, was mainly
trying to further his personal interests. Like most other government officials he
was believed to be obsessed with security and control (having his spies
everywhere). This obsession soon became a virtue when during the Interahamwe
infiltration Ngenda remained remarkably calm and safe.
The EMA often felt very uncomfortable when other project staff attempted
to ignore or even humiliate the bourgmestre in public. Without the active support
of the bourgmestre our work would have been impossible. He had to approve of
our weekly programme and to mobilise his counsellors who were absolutely
indispensable when meetings and other activities had to be organised. It is true that
the bourgmestre seemed to know everything every employee of the project had
done or was up to.9

9 Personally,

I soon learned my lesson. After permitting myself the luxury to make a few slighting
remarks about the man, in front of our team, I was told that it was naive to underestimate the power
of the bourgmestre and even stupid to think he would not be informed about my behaviour. A day
later I discovered that one of our new team members was a relative of the bourgmestre who lived in
the same house.
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The Council and project: take-offs instead of landings
On the 25th of September (Independence Day) 1997 our team was and had to
spend one day in the council jail because my colleague had decided to work during
a public holiday. Upon my return to Rwanda the bourgmestre, with whom I
developed a very friendly relationship, apologised and added that his decision had
been a political one (and in Rwanda with its overcrowded prisons and large
number of genocide suspects not yet arrested, jailing someone can indeed be
considered a strong political statement). Since the holiday was a 'remnant of the
old regime' it had to be respected in order to promote reconciliation and prevent
ethnic tensions. His main job, the bourgmestre often told me was to provide and
assure security, peace and stability. This implied and having access to all kinds of
information.
According to the bourgmestre the project because of its scale, represented a
potential risk to the stability and security of the commune. The presence of many
expatriates and even the water treatment plant, the reservoirs or the network could
attract the attention of the Interahamwe. He felt the arrogance and poor manners of
many project staff also had a negative impact as they threatened to undermine the
authority and prestige of the local authorities. In this context he found the good
relations between the DYWIDAG project manager and the regional army
commander veiy disturbing. The bourgmestre often complained to me about other
project staff adding that I seemed to be one of the few expatriates who did not
misjudge his power and therefore had decided to become his friend.
Until the end of 1997 neither the commune nor the population had much
confidence in the project. During the large number of meetings the EMA organised
between September 1996 and November 1997 we were often given to understand
that Ngenda had been the scene of so many white elephant (water) projects. This
'remains to be seen attitude' melted away as soon as the project stated carrying out
its water pressure-testing programme. Water had arrived and the EMA was asked
by the engineers to inform the public that tests were carried out with untreated
water. As usual sensitisation could not conquer thirst and queues at the outlets and
overflows only stopped after the project had added a fluorescent pigment.
All of a sudden everybody became interested: 'if this project is able to
supply water they may also be serious about its price, the gérants and all the rest.'
Now everybody, the commune, the resident starting regarding and behaving
themselves as stakeholders. During meetings the population complained more than
ever before about the price of water. Residents and conseillers pointed out that
although many were able to pay 14 FRW/jerrycan there were also many many
personnes indigentes living in their secteur who could not afford to pay such a
price, who could not afford to pay anything for that matter. In my presence the
bourgmestre and the conseillers emphasised the need to have the population pay
for water, but during other meetings he supported demands for a price-cut. The
bourgmestre, counsellors and the population all insisted on special measures aimed
at assisting the large number of listed and unlisted personnes indigentes. After all
Rwanda was still in a period of transition, emergency, and reconstruction. After all
many were still suffering from the consequences of the genocide, a suffering
aggravated by the 1996 drought. If the project wished to become a success it had to
come to terms with the emergency situation. The project had to realise that many
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residents still dependent on food distributions and had no money, no home and no
sources of income. Many unattached residents, having lost all their relatives during
the genocide, because of their handicap or age, would probably never be in a
position to look after themselves.
In Rwanda a discourse emphasising emergency and the moral obligation to
assist tends to cut both ways. Through emphasising the emergency of the situation,
by insisting on lower tariffs or even on the free distribution of goods and services
the bourgmestre and counsellors were and are still able to secure the support of
most residents. Speaking the same language they also stand a better change of
luring NGO's.
According to staff members of the ministry (and I tend to share this view)
many communes and many local administrators are not really interested in a
successful project, in long-term development because leading concepts such as self
reliance, sustainability, and cost recovery are not in accordance with their shortterm (personal) financial interests. Adopting an emergency discourse, defending
the cause of the personnes indigentes, mobilising the population and forging
alliances with NGO's therefore have to be interpreted as being part of a local
strategy to attract funds and additional aid. During the long drive back from a work
visit to Mubuga in the south of Rwanda, a Rwandese colleague explained it as
follows:10
"A Bourgmestre should be seen as someone who is mainly driven by
personal interests; how am I going to make money out of my stay, out of
this project That's why most bourgmestres have no interest in a very
successful project. They want cars and gifts. For them it's more interesting
to work with an NGO's instead of doing a project with KfW or the
government. Thafs why many bourgmestres really like the jumelage
concept (a long-term solidarity and co-operation contract between two
cities or municipalities). It gives them uncontrolled access to money,
airline tickets and seminars or courses in the Europe. The advantage of
jumelage is that the bourgmestre is the centre of the project. Another thing
is that municipalities in Europe do not have a lot of experience in
managing and evaluating projects. They simply lack the means to see what
really happens with the money they give. Jumelage! But in order to attract
NGO's and jumelage they have to be clever and speak a certain language.
To have an edge the commune not only has to portray itself as being very
poor, other communes in Africa are also poor, but as victim as recovering
as needing lots of money to reconstruct. If you are able to sell yourself
municipalities in Europe and NGO's are eager to step in. That's the kind of
talk they are waiting for. That is what makes Rwanda different form most
other African nations. For a bourgmestre our message (sustainability, etc. ;
H.S.) is not a powerful message. Why having a sustainable water supply
system? Why making people pay for water? To pay salaries and carry out
repair work or maintenance? It is probably more interesting for a
Bourgmestre to see a network collapse so he can start shaking the NGO
and jumelage tree and see what new project falls out. I mean you know as
well as I do; a new project means money, a new Nissan.. If, during a
meeting of the "Conseil Communal" (Municipal Council) a Bourgmestre
this is a factual but not entirely a literal reproduction of my colleague's remark and is based on
notes made during and after the discussion)
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can reject or reduce a proposed water tariff he becomes a popular
politician. But with a reduced tariff you cannot cover your costs. That's the
problem, jumelage and NGO projects give him more power and makes
him more popular."

The Ministry; development instead of emergency
By adopting a kind of emergency discourse, the commune ran into conflict with the
ministry where development concepts such as sustainability and cost recovery
were part of policy. In this respect the objectives of the Rwandan government
coincided with the philosophy of KfW which of course reflects the neo-liberal
philosophy and policy of the IMF, the World Bank and other international
organisations, formulated during the 1980's. The Ministry had embraced these
concepts because it wished to establish long lasting relationships with KfW and
other development donors. To achieve this goal a successful Ngenda project was
absolutely necessary and the discourse used by the commune and many residents
of Ngenda was seen as a threat.
The objective of MINITRAP and the Rwandan government was to show
that real development and reconstruction is different from emergency aid and the
kind of intervention practised by most NGO's. Paying for water and cost recovery
were and are seen as ways leading to normality and stability. The aim of
MINITRAP was to get more grip upon rural and peri-urban water supply by
reducing the power of the councils (and the bourgmestres in particular) and the
NGO's. To some extent this goal was inspired by private interests (more prestige
and control over projects) but also because the councils, who controlled the régies,
had never managed to manage their water supply systems efficiently. The
government and Ministry also wished to weaken the strong ties that often exist
between councils and particular NGO's.
Throughout the project MINITRAP officials and staff working on the
project shunned direct contacts with the population of Ngenda. It was obvious that
in Ngenda they felt out of their beat. At one occasion an important project an
important official responsible for the project almost panicked when he was asked
to address a meeting organised by the EMA and the gérants who were demanding a
monthly premium. I was told that being the responsible project sociologist it was
my not his duty to deal with the tensions and conflicts arising between the
intervenants of the project and stakeholders such as the population, and the
gérants. Indeed within the project the EMA was often considered to be a section
which also had to manage all kinds of interface situations which threatened to slow
down the project.
In what follows I show that the clash of interests between the commune and the
ministry resulted in discussions about the responsibilities of the beneficiary and in
the gradual removal of a special programme the EMA had designed together with
the counsellors aimed at assisting the personnes indigentes.
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A phased out objective: the "personnes indigentes"
Introduction
The borne-fontaine management system developed and introduced in Ngenda is an
adapted version from the one that GKW had developed for the peri-urban
compounds of Chipata in Zambia (a project financed by KfW). The following 2
regulations had been introduced in Chipata to assist handicapped or elderly persons
who had been registered by the Ministry of Community Development and Social
Services and categorised as 'vulnerable'.
• Persons benefiting from the Public Welfare Assistance Scheme are allowed to
draw a certain quantity (number of buckets) of water free of charge. These
persons (or members of their family) must identify themselves using the plastic
identity card they have been issued with.
• Every person is allowed to drink water at the kiosk free of charge.
In what follows I show why these regulations were not included in the final design
of the Ngenda management system.

The commune and the personnes indigentes
Initially the idea of the EMA to do 'something' for the personnes indigentes was
well received by most intervenants. Only within GKW Consult, doubts were
entertained as to the feasibility of a scheme that had been designed for a totally
different social and economic setting. GKW Mannheim maintained that although it
was true that the project had to achieve a number of social objectives and should
try to reach all residents, the economic and financial objectives had to prevail.
After all, in the long run the sustainability of the project would benefit everyone,
including the poor. The personnes indigentes were the responsibility of the
commune or had to be dealt with by an NGO or whatever organisation.
The councillors, the bourgmestre and most residents with whom we
discussed the Chipata scheme were enthusiast; in Rwanda such a scheme was
absolutely necessary, a prerequisite. The commune lacked the financial resources
take care of so many orphans, handicapped and destitute persons. For the EMA it
was important to create a clear distinction between those who had to pay for water
and those who would receive a limited but sufficient quantity of water free of
charge. After deciding to ignore all warnings coming from Mannheim the EMA,
together with the conseillers and the bourgmestre, started developing a scheme for
the personnes indigentes.
The first problem arose when in 1997, just after the return of many refugees
from the Congo, the EMA received a complete list of the personnes indigentes of
the commune. The list contained the names of thousands of residents. This was an
unwelcome surprise, after all only a few dozen Chipata residents benefited from
When it appeared that the records of the ministry were not up to date (some persons appearing in
their files had passed away, sometimes years ago) the project and the Chipata Water and Sewerage
Company decided to develop a number of criteria. These criteria were used to identify persons who
could be enrolled in the so-called Public Welfare and Assistance Scheme.
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the scheme which had no impact or whatsoever upon water consumption or
financial performance. Moreover, some people at the Ngenda council whispered
that there were many ways to get on the list. You could buy yourself onto the list
or ask a relative working at the commune to include you.
It turned out to be relatively easy to convince the councillors that using
their list would cause problems for everybody. Being forced to supply large
quantities of water free of charge the operator would have problems to be cost
effective and the EMA would be accused of causing disaster. The sheer number of
official personnes indigentes would also create difficulties for the councillors and
gérants. They would have to convince many destitute households they had to
purchase their water, whist some wealthier neighbours were exempted from
payment.
Everybody agreed that if the scheme was to succeed, and if we were to
stand a chance during negotiations with the ministry, KfW and GKW, the EMA
and the commune had to create its own list and its own criteria to identify, together
with the local authorities, the personnes indigentes. Looking back I have to admit
that the criteria were mainly developed and used to 'adapt' the number of indigents
to the economic/financial objectives of the project. Our main concern was not to
establish who was indigent or not, our objective was being able to present a figure
which was acceptable to the other intervenants. The proposal as presented in one of
the reports of the EMA mentioned a limited number of 3 to 5 hundred persons (a
maximum of 3 persons per cellule) who would benefit from the scheme whose
temporary character was emphasised. Initially KfW and MINITRAP approved
(December 1996) the scheme, but gradually the EMA got squeezed between the
commune and the other intervenants. In view of the return of so many refugees and
the drought the commune insisted on a more compliant attitude on the part of the
project. The emergency situation could only be dealt with if the criteria were used
in a more flexible way. Indeed, the commune was still in a state of prolonged
emergency and World Vision and emergency aid organisations such as ZOA were
providing aid and constructing new agglomerations for the repatriates (World
Vision and FAH).
KfW and MINITRAP on the other hand concluded that it was up to the
commune and the community had to find a solution for the large number of
repatriates and personnes indigentes who were not really the responsibility of a
water supply project. Continuing with the scheme meant that the emergency
discourse used by the commune and the population would be given a firm footing
within the project. This would result in continuous negotiations about the number
of people who were supposed to get water free of charge, a development that
would seriously jeopardise the economic/financial objectives of the project.
The discourse used by KfW, MINITRAP and GKW continued to change;
the EMA had to promote and adapt traditional forms of community solidarity and
self-help. By adapting these traditional forms of co-operation everyone would have
access to project water and at the same time the project would contribute to social
reconstruction and the reconciliation process. Male heads of destitute households,
as they controlled the family budget, had to be persuaded to spend less on beer and
more on water. In short the social objective had to be achieved without additional
costs through sensitisation and a kind of cultural management. Issues like poverty,
economic differentiation, access to land, single headed households, widows,
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orphans and personnes indigentes, were gradually removed from the agenda or,
whenever mentioned, caused irritation. MINITRAP refused to discuss the issue
with the commune or during meetings with the population. Apparently widows and
orphans, especially if there are too many, did not fit into a post-war a postemergency discourse.
During the particular stages or moments the intervenants of the Ngenda
aimed at transferring responsibilities to another partner by changing the discourse
surrounding a particular project objective. A macro objective (sustainable national
and regional development) had to be achieved by the introduction and acceptance
by the beneficiaries of a philosophy of individual responsibility linking health,
money and water. National development and the political objectives of the
government and the funding agency underwent a transformation and reappeared as
the moral obligation of the individual. If you want to keep your family healthy you
have to drink treated water and if you want to continue drinking treated water you
have to pay for it. In other words, the further commoditisation of water had to be
achieved by forging a strong link between money, water quality and feelings of
guilt (what can happen to your child's health if water does not appear on your
family budget priority list). In order to preserve the social objective (abandoning it
would have been too drastic) and to harmonise the social and the economic a
second translation exercise, another transfer of responsibility, was necessary.
Assuring that everyone has access to clean water became the responsibility of the
commune and the moral duty of the community. Having achieved this the project
no longer had to worry about such externalities and concepts as emergency or
poverty, nor about classifications such as personnes indigentes and non-indigents.
For some inhabitants of Ngenda however (the ones on our list for instance)
becoming unclassified, unstigmatised implied becoming unrecognised (Douglas
1994: 35-6). For the local authorities, the EMA many inhabitants, this seemed to
be very unfair and difficult to accept and the project was accused of neglecting the
indigents. This is illustrated by the remarks of an old woman who attended a
meeting organised for the population living around borne-fontaine no. 36 (in
Kindama):
'For people who can afford to pay 14 FRW for a jerrycan the project is
good. But for poor people like myself the project hasn't changed anything.
I can say that the project has not improved my life, nothing. Before this
borne-fontaine was built I used to fetch water from a small stream. Since I
do not have money I cannot be a customer here and every morning I am
still going to that stream. No for me and people like me nothing has
changed.'

The emphasis upon existing, traditional forms of solidarity and mutual
support was unjustified. The GKW anthropologist who studied Ngenda in 1995
concluded that the area, like so many other municipalities in the country, was
characterised by a lack of trust between neighbours and a lack of social cohesion.
He found that residents did not consider themselves as belonging to a community.
By 1998 the situation had changed somewhat Residents themselves and
conseillers were pointing at the gradual disappearance of anxiety and suspicion
and the development of a social life in the larger and smaller centres de négoce but
also emphasised that these developments were not leading towards a restoration of
traditional forms of co-operation and mutual assistance. Today social life in the
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centres is closely related to the brewing and sale of banana beer which over the
years beer has become a commodity.
A generation ago beer brewing was a still a common method for
households to organise labour. If a household required external labour in order to
get a particular job done (for instance the construction of a house) it had to brew
beer. In the afternoon, after the completion of the work beer was consumed
communally. Like in some other African countries such as Zambia, beer is
considered to be food and for poorer men and women working for beer therefore
meant being able to economise on their food reserves (Pottier 1988: 127-30; Seur
1992: 314-5). Beer and the exchange of beer and labour (Ubudehe) were seen as
symbols of solidarity, community and of guaranteed reciprocity. The cultivation
and commercialisation of cash crops such as coffee and rice and the sale of cattle
have also resulted in the commoditization of beer. Nowadays a household needs
cash if it wishes to attract additional labour and I am not even sure if (during a
transitional phase) beer was ever a seen as a means of straightforward payment
(see Watson 1958:106; Pottier 1988:129).
Previously special work parties and activities to assist households and
individuals who were unable to take care of themselves were organised and
supervised and by the Gacaca (the meeting of the elderly men). Today such work
parties are no longer organised.
At present the only form of communal work in Ngenda is the Umuganda,
the weekly communal works at the level of the secteur organised by the commune.
The Umuganda however serves a totally different purpose. Besides assuring the
maintenance, repair and construction of a communal infrastructure the Umuganda
and the new Imidugudu agglomeration and resettlement policy (Umidugudu means
agglomeration) are also seen as a useful methods to achieve reconciliation and
social reconstruction. I also believe the umuganda allows the commune monitor
what is going on at the level of the secteur and the cellules and to transform
(potential) murderers and victims into docile bodies, into state subjects (Escobar
1994:211-4 and 1995).

Delicate matters: zone 5
The previous sections may have left the impression that the economic/financial
objectives of the project prevailed over the social objective. In this section I show
how and why all official project objectives were brushed aside whenever important
political interests were at stake.
During the construction phase the municipality and supply network, for technical
reasons, had been divided up into different zones. Zone 5 refers to an area
comprising the north-western secteurs of the commune. From a technical point of
view zone 5 (25 kilometres of network) proved to be the most difficult zone. The
area is mountainous and rocky and in order to lay the main conduit-pipes workers
had to resort to pickaxes and dynamite to get through the granite formations. To no
one's surprise the supply network of zone 5 also became the most expensive (per
kilometre) part of the Ngenda network. From a purely economic and maybe social
and public health point of view the north-western secteurs should not have been
included in the project (design). Previous research had already shown (Prowizur
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1995) that these secteurs, compared to the rest of the commune, were privileged in
the sense that most households and centres were located near one or more sources
aménagées. Moreover these secteurs are the wealthiest of the commune and the
population was seen as being capable of financing the rehabilitation and the
maintenance of its springs. Everybody knew or suspected that the expensive
bornes-fontaines of zone 5, due to low sales levels would always remain loss
makers. At present the area, which has a relatively high borne-fontaine density,
consumes negligible quantities of project water. Why did zone 5 get so many
bornes-fontaines and such an expensive network although everybody knew most
households had unrestricted and unlimited access to spring water of relatively good
quality?
After the war the RPF government strongly propagated the idea that in
Rwanda reconciliation and the social reconstruction of the community could only
be achieved through the denunciation of ethnicity. Why asking if somebody was
Hutu, Tutsi or Twa? From now on everybody was Rwandan. Although critics
argue that turning ethnicity into a taboo was just a way of assuring that Tutsi
control and supremacy remain subjects closed to discussion, many Rwandans I met
agreed that such a policy was necessary. Part of the new ideology was the creation
of a creation of a no fault culture. Those who had been hangers-on during the
genocide had to be seen as victims, victims of a colonial policy and of the
manipulative forces of an evil government, victims of a relatively small number of
organisers. Blaming on ethnic grounds became a taboo by placing a taboo on
ethnicity itself. A taboo meant to protect the community. Talking about ethnicity
became a sin (Douglas 1994: 14-9). In short, the government managed to develop
and impose a sin/taboo rhetoric aimed at preserving stability, legitimising the
government and upholding the community, both vulnerable to the misbehaviour of
groups and individuals (see also Douglas 1994: 28). Also the local authorities in
Ngenda believed that only the denial of ethnicity could lead to reconciliation. In
this context the project became an instrument in the control of blame (Douglas
1994: 16) and the prevention of emergency.
As I said earlier the northern and north-western secteurs form the
wealthiest part of the commune and are almost exclusively inhabited by Hutu
farmers who derive an income from the sale of cash crops such as coffee and rice.
The ethnic composition of the area made it impossible to keep it out of the project.
During official political meetings in Ngenda ministers and other government
officials often portrayed the population of the commune as the collective victim of
the previous governments. The project was described as the redemption by
government of the promise to do something for the population of Ngenda. At the
same time, the water supply project would have to be instrumental in a process
leading to the reconciliation between Hutu and Tutsi residents, the restoration of
trust and the repair of the social fabric of society. How was the project to achieve
this objective if the secteurs with a large Hutu majority were excluded.
Since ethnicity had become a taboo, the zone 5 issue could never become a
topic of discussion. In fact it was never discussed during official meetings and
never appeared in one the project reports. Nevertheless excluding the north
western sectors, even if this was done on purely technical grounds by the engineers
and on financial grounds by the consultants, would have been interpreted by the
population as a political decision aimed at discriminating or even punishing the
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Hutu population of Ngenda. The bourgmestre often made it perfectly clear to the
EMA, who was responsible for localisation of the bornes-fontaines, that in view of
stability and peace secteurs like Nzranziza could not be forgotten. Especially since
within Ngenda the north-western area was the only potential centre of conflict
(some employees of GKW refused to enter zone 5 without being accompanied by a
few colleagues). In other words although ethnicity had become a taboo it had to be
taken into consideration. Ethnicity being one of the major political preoccupations
forced the project to sacrifice one of its most important objectives, an objective
which had resulted in the removal of the personnes indigentes; sustainability based
on cost recovery. Although the project was seen as symbolising the end of the
emergency the intervenants tacitly had to acknowledge that 'normal1 development
based upon economic and financial principles was subordinate to the prevention of
emergency. One has to realise that personne indigente was an accepted concept
which fitted the social objective of the project whereas ethnicity was never
mentioned.

Passing the buck and discovering success
When after the inauguration of the bornes-fontaines water sales turned out to be
much lower than expected, especially in zone 5, the EMA was asked to develop a
campaign aimed at boosting water demand. By emphasising gender in relation to
control of the family budget and the dangers of consuming untreated water, project
water had to achieve a higher noting on the household priority list. In 1998 the
EMA designed a number of posters, wrote the script for a series of radio of radio
programmes and compiled a manual together with and for the staff of the local
hospital and health centres. The team also organised a 'water competition' for the
14 primary schools and a large number of 'water programmes' for the population
(including water tests, songs, and theatrical performances). Sensitisation now more
than before became seen as a tool to bridge the gap between the WHO
recommendations and actual demand. Poor consumption was not seen as a
rejection of the project by the population but as a strong statement. A statement of
which meaning and consequences had to be studied in detail by the EMA.
Meanwhile the EMA, being in charge of the sensitisation campaign, was
held responsible for low water sales. Of course we denied this and tried to pass the
buck to the engineers and technicians who were producing water of poor quality.
According to the contract water produced by the waterworks which had to be
colourless, odourless and tasteless. In fact it had a slight yellowish colour and clear
chemical taste. Many residents did not really appreciate the taste of borne-fontaine
water. Others customers showed us that project water if stored in a metal container
left a deposit a few hours after fetching. After hearing these comments the GKW

12 One

woman told me she had become used to "this kind of water" whilst living in a refugee camp
in Zaire. She knew the particular taste was caused by the added "medicines". Indeed, for some
residents the slight yellowish colour and chemical taste (also caused by the large content of humus
in the lake) were considered to be a sign of quality, of reliability. The colour in particular reflected
the involvement of western technology and a sign that water had been treated according to
umuzungu standards. Others, especially richer residents with an urban background, were found to
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project manager and a DYWIDAG technician told us Rwandans were really
difficult, never satisfied and should not ask for the impossible. They had to realise
the project was a gift and was paid for by the German taxpayer. Off the record
some engineers admitted the lake was not deep enough (8 metres max.) for a
technically sound water intake and treatment system.
The EMA also attempted to hide behind the Ngenda household arguing that
the male population, who on average spends about 40 FRW/person/day on beer,
was hindering the women from buying water at the borne-fontaine by keeping their
wallets closed. These explanations were supported by a number of findings
obtained with a large (620 households were interviewed with a detailed
questionnaire containing more than 80 questions) evaluation survey and a
(qualitative) actor oriented study the EMA had carried out. Internally we also
reproached GKW Mannheim for having ignored warning with respect to water
demand forecasts. All these moves were in vain, low sales were our responsibility.
Attempting to convince the other intervenants that the WHO recommendations had
been achieved turned out to be a more effective strategy. The evaluation survey
showed that 88% of all households fetched their drinking water at the bornefontaine. More than 70% of all households used project water for food preparation.
Since there are no weighty public health arguments that could be used (during a
sensitisation campaign) to convince residents not to use rain or spring water,for
bathing and washing purposes, the WHO recommendations were met. Residents of
Ngenda had access to water and were using treated water; problem solved! This
conclusion was welcomed by many as it opened the way to a whole new water
project (and according to some consultants a project is only a success if it results in
a new project). Now part of the capacity of the water treatment plant could be used
to supply water to adjacent council areas without compromising the health
objective of the project. According to the EMA the project also had another
positive public health effect. After the inauguration of the bornes-fontaines the
sources aménagées had gradually become less crowed. Less crowed and therefore
easier to clean and to manage.
The evaluation research the EMA carried out shows that most residents
share the view that the project has had positive consequences for their household.
In many areas water has become much cheaper and the project has brought
drinking water near everyone's home. For most residents the distance between the
household and the nearest water source and not water quality has always been
regarded as the main disadvantage of the pre-project situation. Many residents
believe the project has made their life easier by adding an appreciated alternative,
by increasing their choice of electives. Of course the inhabitants of Ngenda always
knew it had strong bargaining position. Whilst portraying themselves as victims of
a genocide and a drought they tried to convince the other intervenants that
although treated water was a priority a majority of the population was unable to
pay for it. at the same time they had access to rain water 9 months a year and to
water of one of the sources aménagées. In fact the first question asked during
sensitisation and information meetings was if the project would interfere with the
sources aménagées and make people pay for spring water too. Our 'no don't worry'
use borne-fontaine water for bathing, washing and laundering whilst buying bottles of mineral
water for their kitchens.
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was always met with great enthusiasm.13 During meetings participants often told us
that a tariff, if it was to allow the operator to cover its costs, had to be based upon a
certain demand forecast (an aspect neglected in the GKW tariff study). If water
became too expensive they (the population) would not 'deliver' the necessary
consumption levels. A low consumption level would cause problems leading to a
political debate and a lower tariff.

The construction of discourses, interfaces and objectives
I have shown that even within the framework of an apparent straightforward
project (water supply) target groups, concepts, responsibilities and objectives are
subject to interpretations reformulation and negotiations between the various
intervenants. During discussions and debates participants may resort to different
types of discourse, for instance, a kind of applied science discourse, a professional
consultancy discourse, or a political. These discourses should not be seen as being
independent pillars, which together form an arcade, a project. I have shown that
intervenants, task groups such as the EMA and individuals may use or invent
unexpected combinations of discourses, concepts or interpretations in their attempt
to defend themselves or to achieve certain objectives. The interactions and debates
between intervenants may lead to construction or denial of emergency. A category
within the population that should have benefited from a special emergency
programme may end up disappearing and a category that officially does not exist
(anymore) may end up determining project design and performance because it has
remain invisible.
Saying that emergency is a construction doesn't mean that terrible
humanitarian crises do not exist. Of course and Rwanda during the first half of
1994 is a horrifying example. However such a disaster usually takes place in a
secluded and oppressive arena in which there is only room for victims and culprits
and for words such as fear, terror, treason, escape, murder and death. Most aid
agencies only enter the arena when the fight is over, when some kind of security
can be guaranteed. Together with the NGO's other words tend to slip into the
arena. Words like, security, repatriation, care, reuniting, reconciliation,
reconstruction, homeless, distribution, normalcy, development, revenge and
prevention. Under such conditions, where murder and reconciliation, terror and
reconstruction are coexisting and are used to define or characterise a situation or
event, emergency becomes a social-political construction. A construction upon
which different claims are made and actions and presence justified. A construction
which has its own symbols (Motorola radio's) and space (guards, floodlights, red
zone = dangerous, blue zone = secure) and time (curfews) markers.
Evaluation is a political, aesthetic and moral matter. I can imagine that
someone who is evaluating the Bugesera-Sud project concludes it is a success, an
innovation. But then, another equally qualified and honest (especially honest)
" After the technical inauguration of the bomes-fontaines the project toured the area with a
chemical test showing the differences in quality between untreated lake water and treated water
from the waterworks. During these 'shows' residents often took the opportunity to send a boy to the
nearest source and have their water tested free of charge. In most cases the test showed that 'their'
water, which definitely had a better taste and no colour, had a reasonable quality.
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evaluator may see it as a waste of money. My own view? Well, if I am in a good
mood I like to think of it as a success, a personal achievement, but there are
moments I wished.... Evaluation, it depends, what do you take into account, the
old, the original objectives or the new ones, What indicators do you have to use;
the official ones (water demand) or the secret ones (social stability and
reconciliation)? What about the beneficiaries; what about the indigents who did
exist but had to disappear or the Hutu's and Tutsi who do no longer exist but still
exist What about emergency? Whereas for the Ngenda project emergency had
ceased soon after the war, many NGO's in October 1998 still spoke of the current
emergency situation in Rwanda. If a 'normal' evaluation is already difficult how
can we take emergency into account if the word emergency itself and its uses are
the subject of and subjected to a political debate and negotiations and are closely
linked to the interests of particular intervenants.
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Uncovering Local Perspectives on
Humanitarian Assistance and its Outcomes
Oliver Bakeweir

This paper draws on a study of Angolan refugees in Zambia to suggest
ways that the perspectives and interests of the local population can be
included in the assessment of relief interventions. Taking an actororiented approach, the paper suggests stepping back from the
categorisation of the situation as an emergency and particular groups of
people as the beneficiaries. Such categories are imposedfrom outside and
do not necessarily reflect the local peoples' outlook on the situation. In the
case of Angolans in Zambia, the category of refugees had dissolved in the
border villages to the extent that it was practically impossible to
distinguish refugees and hosts. In contrast in official settlements, people
were marked out as refugees and the label was maintained and
reproduced over many years. Investigating outcomes in the border
villagers in terms of refugees and the refugee problem would have been
futile. The paper calls for evaluations of humanitarian assistance in
complex emergencies to look beyond the 'beneficiaries' and to investigate
the wider context of 'normality'. Neglecting the lifeworlds of the local
people will make it impossible to understand the process by which
external interventions are mediated at the local level to give particular
outcomes, and valuable lessons which could help alleviate suffering will
be lost.

Introduction
In large scale emergencies, individual people disappear into the crowd and
humanitarian assistance is targeted towards groups, of people on the basis of their
fitting some appropriate criteria. This process appears inevitable as a mechanism
for controlling access to limited resources, and the resultant labels become the
defining terms for aid agencies: under-fives, unaccompanied minors (UAM),
widows, elderly, chronically sick, refugee, internally displaced people (IDP) or the
all encompassing vulnerables. As has long been pointed out, the labelling process
reduces people to "cases" which draws attention to the aspect of their lives by
which they are categorised, and their wider "story" fades and is neglected (Wood
1985).
Although this background may fade in the light of the emergency, it is
essential to recognise its role when assessing the impact of any external
humanitarian intervention. Aid programmes are not imposed on passive
' Oliver Bakewell works at the Centre for Development Studies, University of Bath, Bath, BA2
7AY, UK (Email: Q.Bakeweil@bath.ac.uk / Fax: +44 1225 323423)
This paper draws on research funded by a PhD studentship from the University of Bath. I am
grateftil to Dr Allister McGregor for encouragement and advice in preparing this paper.
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beneficiaries but exist in an arena of social actors with competing interests and
strategies. Even if there is a common goal of relieving suffering, the actual
outcome of any intervention will be critically depend on the behaviour of those
whose suffering is to be lessened. The expectations of aid workers are frequently
frustrated by the failure of those targeted to perform according to plan, often
resulting in the complaint of people "cheating" the system.
However, once the labels are established and the aid system in place, it
becomes increasingly difficult to uncover the perspective of local people caught up
in the emergency. The roles in the game are assigned by powerful outsiders but
local people are extremely skilled at playing to the audience. External researchers
undertaking an evaluation, often funded by donors and working with the help of
aid agencies, cannot separate themselves from the aid programmes and this will
affect how they are perceived by local people as well as there own interests in
making recommendations. Moreover, they face the difficult task of situating their
respondents, working out their position, how they are linked to each other or what
status they hold (Pottier 1996).
In this paper, I approach these issues through a case study of Angolan
refugees in Zambia, carried out in 1997, over ten years since the emergency which
sparked humanitarian intervention (Bakewell 1999). The study set out to
investigate the process of repatriation of refugees, which was being planned before
Angola's renewed descent into full-scale war in 1998. At this distance it was still
possible to see the effects of emergency aid, especially where it had evolved into a
care and maintenance programme for a refugee settlement. Moreover, the old
labels where being dusted off by aid agencies in preparation for repatriation and
this highlighted the extent to which they were alien for the people to whom they
were applied.
In this study the key to gaining access to local peoples' perspectives was to
put down the lens of the emergency, which portrayed the world starkly in terms of
refugees and hosts, and use a more fuzzy lens which allowed boundaries to be
blurred between refugees and hosts or emergency and normality. By looking
somewhat indirectly at the picture, the background came into focus (perhaps an
analogy with the way of viewing "Magic Eye" 3-D images is appropriate). In the
rest of this paper I present more details of the approach used and how some aspects
may be relevant to evaluations carried out closer to the emergencies.
The focus of this paper is on complex emergencies. This term has been
used over the last decade to describe a series of seemingly intractable situations in
which a range of political, social and economic factors combine to create
conditions of widespread military conflict over a long period, involving multiple,
fractured groups of combatants. Such conflicts inevitably cause immense hardship
for all involved and periodically reach a peak of destructive force, either directly
through increased military action (as in Angola today), or by so destabilising the
area that people's livelihoods are completely shattered and they cannot meet their
most basic needs (as in Sudan in 1998). Although it is only at such peak times that
the death and suffering caused by such emergencies may be headline news in the
rest of the world, the distinctive characteristic of complex emergencies is that the
conditions of violence, insecurity and extreme vulnerability continue over many
years and form the backdrop for people's lives. The emergency may become
normality, especially for children who may never have known a stable peace.
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Sadly Africa hosts more than its fair share of countries affected by the longest and
most destructive conflicts that have created the conditions of complex
emergencies; these include Sudan, Angola, Rwanda, Burundi, Congo (Kinshasa)
and Sierra Leone.
Although complex emergencies may continue for many years, as the
conditions change the focus of emergency humanitarian response is likely to shift
within the countries involved, or possibly even to disappear altogether. This may
reflect an improvement in the situation in countries affected or the moving
priorities of donor countries whose interest goes elsewhere (Bradbury 1998). The
end of the emergency in programme terms does not mean the end of the complex
emergency. In this paper, I generally use the term emergency unqualified to mean
an object of humanitarian aid, and use complex emergency to refer to the much
larger, longer lasting set of circumstances.

Background to the case study of Angolan refugee repatriation
Complex emergencies force many people to leave their homes and move either to
another area within the same state or to cross an international border. In the latter
case they become refugees and, assuming the host state is willing to accept their
claim for asylum, they come under the protection of the United Nations High
Commissioner for Refugees (UNHCR). A range of humanitarian responses may be
launched to help refugees as they arrive in the host country, settle and possibly
repatriate. The resources available for such emergency responses vary enormously
and reflect political interests, logistical constraints and timing (what other demands
are being made in the world at the same time) as much as the needs of the refugees.
For internally displaced people there is no equivalent protection regime and any
humanitarian response is often very limited, especially where governments have
caused the displacement.
An underlying concern of humanitarian assistance for refugees is to find
durable solutions to their plight. In the UNHCR statute voluntary repatriation and
assimilation are put forward as "permanent solutions". The latter of these has since
been refined to distinguish between permanent settlement in the country of first
asylum and resettlement in a third country. Together with voluntary repatriation,
these make the three solutions that are seen as both desirable and durable. None of
these is easily achieved but voluntary repatriation has come to be seen by
governments, international organisations and many academics as the optimum
solution of these three, both in terms of desirability and feasibility (Rogge 1994,
UNHCR 1980,1987).
The OAU Convention only discusses voluntary repatriation as a solution
and does not include any mention of assimilation, integration or naturalisation of
refugees. In sub-Saharan Africa only Tanzania and Botswana have offered
citizenship to refugees and only to small numbers. For the most part, refugees in
Africa have been generously granted asylum but they have retained their refugee
status and there has been an expectation that they will repatriate once the conflict is
over. As noted above, complex emergencies do not finish neatly and quickly and
many refugees in Africa have been in exile for over 10 years and in many cases a
resolution to the conflict is not in sight.
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This paper is concerned with the outcome of humanitarian interventions for
refugees over the whole time of their exile. Assuming that the desired impact of
intervention is to bring about durable solutions for the refugees, it focuses on the
refugees' perspective of these solutions. It is based on the results of doctoral
research carried out in Zambia, which set out to investigate the views of Angolan
refugees towards repatriation as it was planned in 1995-8. It arose from
questioning the assumption that as the end of the Angolan approached, those
people who fled into Zambia as refugees, mostly between 1970-1990, would
necessarily wish to return to Angola.
When Angolan refugees started arriving in Zambia in the 1960s, they
followed a pattern of migration which had been well established over the previous
century (Hansen 1977). The extreme violence, scale and speed of movement may
have been new but the idea of moving to escape violence was certainly not. In
earlier migrations many such journeys were one way and newcomers settled to
become indistinguishable from those they found on arrival. For those who came
since Zambian independence this avenue of settlement was formally closed in the
government's eyes, but following the historical precedent many have been able to
go down it with the frill collaboration of other villagers and the chiefs. Moreover,
migration has become a norm among the people of upper Zambezi, who fanned
the majority of the refugees, and individuals and whole villages frequently
relocate.
In the initial crisis of a large-scale refugee influx in north-western Zambia,
there were, enormous problems to be solved and emergency supplies of food,
kitchen utensils, blankets and so forth were essential. Villagers were overwhelmed
and welcomed external intervention from the government and the international
community. However, once external actors came onto the scene, they defined the
situation in their own terms and brought their own views of how it should dealt
with. At the time Zambia was virtually surrounded by hostile states and the •
presence of refugees on the border presented a threat to national security. The
concerns of national sovereignty and security, and UNHCR's mandate focused on
refugees resulted in policies to identify Angolans, register them and move them
into segregated refugee settlements well away from the border14.
An underlying assumption of this policy was that refugees constitute a
chronic problem with three aspects. Firstly, the refugees have to make new
livelihoods, adjust to life in exile and they may continue to yearn for the time when
they can return to their homes. Secondly, the host population has to adjust to the
additional pressures of refugees living in their midst, perhaps putting strain on the
local environment, economy and services such as schools and clinics. Finally the
refugees represent a problem for the world of nation states. They are people who
do not belong and require temporary status until such time as they can be
reattached to a state either through repatriation to their country of origin or
permanent settlement elsewhere. Relocating refugees to settlements where they
could cultivate land and become "self-reliant" during their exile offered a
temporary solution, as it prevented them being a burden to host villagers and
allowed them to have some sort of livelihoods. Special settlements also maintained
the profile of the refugee populations and drew in international support. However,
14 The

main settlement, Meheba, is about 300km from the border.
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this temporary solution always had in prospect the eventual durable solution of
voluntary repatriation at the end of the Angolan war.
From the beginning this policy was resisted by both the refugees and their
hosts in the villages. When Angolan refugees arrived in Zambia, the majority were
able to stay with people of their own ethnic group which had been split by the
colonial border. People were welcomed as kinsfolk and allowed to stay in the
villages where they were given access to land for cultivation. The increase in
population was welcomed as it brought prestige to the chiefs and opened up new
land; "it was good when they came as they turned the bush into villages". The area
of Zambia bordering Angola has very low population densities and in many parts
there is abundant land and other natural resources. From the local perspective
additional population also brings the benefit of additional claim on central
government services such as schools and clinics. Only 30% of the estimated
Angolan refugee population of 100,000 moved into the settlements and the
majority have remained in border villages. Here they have become fully integrated
into Zambian life, and many have even acquired de facto Zambian citizenship by
obtaining National Registration Cards.
The parallel worlds of officially recognised refugees living in the
settlements and those who have settled themselves in border villages has continued
for thirty years. UNHCR and the Zambian government refer to large numbers óf
'spontaneously settled' refugees living on the border and assume that, like those in
the settlements they will want to repatriate (albeit spontaneously!). This study set
out to investigate whether that would be the case, especially in the light of research
which suggested that self-settled refugees had very limited interest in repatriation
(Hansen 1990).
During the 1990s there have been a growing number of studies of
repatriation, but the majority focus on the factors which influence the results of
repatriation more than their role in determining if it happens at all (Allen and
Morsink 1994, Allen 1996). For example, the issue of livelihoods and employment
is raised as a critical problem for those who have returned from exile but rarely as
a factor which determines whether the refugees return at all (although Kibreab
1996 is a recent exception).
The underlying question seems to be "how do refugees return home?"
rather than "why do refugees return home?". Repatriation is often seen as the
optimum outcome for refugee situations as if by definition and the "obvious" thing
for refugees to do. The fact of their wanting to return is taken for granted so their
motivation for repatriating does not necessarily arise as a question. It is assumed
that:
once the root causes that prompt population movements are eliminated the
affected population "vote with their feet" homewards in order to re
establish themselves in their former areas of origin or habitual residence.
Thus, since repatriation is expected to happen automatically in response to
changed political and social conditions in countries of origin, research into
the factors that influence refugees' decisions concerning repatriation has
not been considered worthwhile (Kibreab 1996:6).
This is of critical importance given the tortured use of the term "voluntary"
as applied to repatriation. The fact that refugees sign a voluntary repatriation form
is not sufficient grounds to believe that people are exercising their free will in_
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moving. If that move reflects their desperation at their conditions in exile rather
than any desire to go to their country of origin, is it really voluntary? In a refugee
family who decides about the move; the head of household, individuals? In a
community where most of the people are refugees, what choices are left to the
minority if the majority repatriate? Can they resist the social and political pressure
to conform? Where repatriation is promoted by UNHCR and governments, what
about the pressure exerted to fulfil the needs of programmes, budgets and other
measures of policy success. If we make some progress about understanding why
people may want to repatriate we may be in a better position to understand how
voluntary their movement is. Who exercises the choices?
Such questions have been asked about other forms of voluntary migration
in countless studies over many years in many disciplines including anthropology,
sociology, economics and geography. Much of this research into migration has
focused on urbanisation and labour migration to cities but there has been less work
on migration between rural areas (Hill 1986, Mollett 1991), or the links between
city dwellers and their rural origins (van Velsen 1960, Pottier 1988). Much of the
debate in migration theory has centred on the extent to which different actors have
room to manoeuvre in any decisions about migration. At one extreme, neo
classical models present the migration decision as resting with the individual based
on their analysis of the costs and benefits of moving. At the other, structuralist
models suggest that labour migration systems were established to serve the
interests of capitalism and the individual has little choice in the matter.
In recent years, some promising middle ground has been opened up with
the application of Gidden's concept of structuration to migration (Wright 1995,
Richmond 1993). This suggests that migrants should be viewed as social actors
working with some room for manoeuvre while constrained by the wider social
context in which they exist. From this perspective, refugees can be seen as
migrants who have particular constraints placed upon them (for example, limited
access to jobs) but use their own social skills and resources to subvert these
constraints and bring about their preferred outcome. With this approach, the
analytical separation of migration and repatriation as social processes can be seen
as a reflection of the different assumptions brought to them, rather than a result of
an inherent difference between the processes.

An actor-oriented approach
This theoretical outlook has been used to develop an "actor-oriented approach" to
research. Long (1992: 22) defines agency as the "capacity to process social
experience and devise ways of coping with life" and a social actor as a social entity
to which agency can be attributed. Social actors are not powerlessly constrained by
the larger structures within which they operate, but their actions influence and
modify these larger structures. This is not to accept that the wider structures simply
reflect the aggregate of the individuals who are involved in them, as their actions
brings into play unintended consequences, as each person operates with imperfect
knowledge or capacity to process it (Knorr-Cetina 1988, Giddens 1984). The
outcome is a result of the messy interaction of social actors struggling, negotiating
and at times guessing in order to further their interests. In the case study of
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Angolan refugees in Zambia, I viewed refugees and other villagers as social actors
along with UNHCR, the government and other organisations, all in an arena of
struggle to bring about a favourable outcome.
To understand the outcome, it was vital to understand something of the
perspective of the social actors, to know their interests, how they are changing and
how much room for manoeuvre they have. Thus, the study needed to focus
throughout on the practices of the various social actors and their discourses and
actions, which are constrained by, and produce, the context in which they operate:
in other words an actor-oriented approach. A positivist stance of proving
hypotheses was rejected as it demands that one enters the research project having
already fixed a crucial parameter, the range of variables to be studied (de Vries
1992: 68). An actor-oriented approach must also be distinguished from
individualist frameworks, which would look to explain the different outcomes of
events and processes in terms of the actions of individuals or individual
programmes, and may neglect the "larger frames of meaning and action" (Long
1992): the unintended consequences which appear in the wider picture apart from
the plans of the actors involved.
This approach has direct implications for the scope and focus of a study of
outcomes. Firstly, evaluation must consider the interface between micro, village
level, events and institutions, and macro, international institutions. Individual
actors are embedded in institutional structures which use particular discourses to
reach decisions (Long 1992). For example, the international refugee regime uses
the discourse of refugees and solving problems to determine what intervention is
required and how to go about it. This does not necessarily coincide with the
discourse of the villagers and they may be excluded from the decision making
process, for all the rhetoric of participation, as they do not have the appropriate
discourse available. However, as social actors they are actively engaged in
practices to take advantage of the context in which they live to improve their lives.
Plans may be made by others but the actual outcome is mediated through the action
of the villagers, who will look to subvert the plans to their own ends.
Secondly, the focus of an evaluation must be on the lifeworlds of social
actors, if we are to understand the processes which are happening and their causes.
This is particularly important in emergencies, where the "victims" are too often
assumed to have very limited agency and are subject to external intervention over
which they have little or no control. To a large extent this may be true as far as
their direct participation in aid programmes is concerned but this often reflects the
systems of power and control of the programmes rather than the capacity of the
"beneficiaries". However, they hold the key to understanding the impact of these
programmes and building up lessons for the future. Although their agency may be
so limited to be almost undetectable (McGregor 1998), what little there is will
certainly be unnoticed if it is assumed away.

People and emergencies - trapped by the labels
In this study of Angolans in Zambia, the primary objective was to look at the
process of repatriation as a form of migration, and understanding the outcome of
humanitarian assistance turned out to be a necessary step on the way. As a result
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any evaluation activities were approached somewhat obliquely and this raised
some interesting points which may be of significance in other contexts.
Since the research set out to question the assumption that refugees will
"naturally" return home, it was important to avoid embedding them in the research
methods. To try to identify refugees and then ask them about their interest (or lack
of it) in moving to Angola, would presuppose firstly, that it is possible to
differentiate a refugee from others; and secondly, that they would have a special
interest in moving compared to others who may fall outside the refugee category
with which I started. Therefore, in this study I put to one side the term repatriation,
loaded as it is with connotations of return and resumption of normality, and talked
to all villagers about their interests in Angola, without distinguishing refugees from
others.
Having abandoned the externally defined label refugee, I. found that it was
largely irrelevant within the border villages. People were acknowledged to have
been refugees when they first arrived over ten years previously, but since then they
had established new livelihoods, built new homes and in many cases managed to
acquire Zambian identity papers. Those who had fled from Angola did not see
themselves as refugees and similarly the Zambians among whom they had settled
did not describe them as such. The term refugee was reserved for those who had
gone to live "within the fence" at the official refugee settlement, Meheba, where
they continued to be recipients of international aid from UNHCR and NGOs.
This raises two issues for evaluation. Firstly, who should be considered as
stakeholders in assessing the impact of any humanitarian assistance? In some
cases, where beneficiaries (refugees) and others are segregated in some way,
devising the categories for analysis may be straightforward, For example,
identifying Rwandan refugees and their hosts as two distinct groups of
stakeholders in Tanzania and Zaire from 1994-6 was relatively simple, as for the
most part refugees stayed in the camps and received aid, whereas the hosts lived in
their villages and received little (Borton et al. 1996). However, such distinctions
are less easy in area where refugees have settled among their hosts, as they have in
many parts of Africa where a large proportion of refugees are self-settled (Kibreab
1991).
In such cases, the distinction between those who are targets of intervention
and others is often based on labels derived from international conventions. As
repatriation was planned for Angolan refugees in 1997, UNHCR made an
important distinction between "returnees" who would received assistance to settle
back into Angola, and "economic migrants" who were not eligible for help. My
research project showed that such labels were completely alien to the local people.
A person's presentation of themselves as a returning refugee did not necessarily say
anything about whether they had ever been a refugee in Zambia or not. As a result
people would use the appropriate label to gain access to the resources, UNHCR,
NGOs and others would record numbers of returning refugees, and the repatriation
programme was guaranteed to be a success in terms of indicators such as the
numbers of people resettled.
The second point for evaluations is concerned with the impact of using
such labels in the first place. As described above, it was the emergency
intervention which introduced the bureaucratic registration and segregation of
refugees from hosts but the majority refused to co-operate and remained outside
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the settlements. Today in the border villages the distinction between refugees and
hosts has blurred to be virtually invisible (at least to external observers) and there
is no perception of a refugee problem. In contrast in Meheba the refugee problem
has been preserved by all stakeholders including the refugees themselves. As a
European researcher visiting Meheba, people presented me with a litany of
suffering (lack of cash, poor harvests, shortage of meat) which they attributed to
their position as refugees. In the villages, the same problems were present and in
many cases were more severe than Meheba, but a person's status as a refugee was
never cited as a relevant factor; the same problems affected all.
Without going further into how this affects attitudes to repatriation, this
case illustrates how labels used for good reason in an emergency can ossify over
time and inhibit the development of local solutions. Labels such as refugees,
internally displaced, unaccompanied minors, demobilised soldiers, or other such
targets for emergency assistance may become self-perpetuating. Those labelled are
encouraged to continue describing themselves in terms of the particular aspect of
their life, refugee etc., as a strategy to gain resources. I do not see this as evidence
for any "dependency syndrome", so much as an active response by people to
strengthen their resource base. In the same way I describe myself as an academic
when I want a job, or a student if I want a discount. The problem lies with the way
the resources are delivered.
In a crisis situation where external humanitarian assistance is required, the
labelling of beneficiaries is usually preceded by the labelling of the emergency: a
refugee crisis, famine, war, earthquake etc. With each category of crisis comes a
set of institutional responses, often headed by the appropriate UN agency and
supported by the appropriate NGOs. As an NGO worker who has worked with a
variety of refugee groups, I can be considered as experienced and competent to
work in new situations where refugees are involved. It is certainly the case that the
personnel, agencies and discourses used are common to many crisis. For example,
during my research in Zambia, I was greatly helped in my contact with UNHCR
and NGOs by being able to refer to other contexts in which I had worked and to
catch up on gossip of old friends. With each type of emergency is associated a set
of expectations of what needs there are and how they should be met. The most
obvious example is that of food where similar ration scales are used from Sudan to
Angola. Security, healthcare, water, sanitation, education and a range of other
standards are increasingly laid down in manuals and guidelines even within
smaller NGOs.
Such guidelines inevitably include the point that they must be adapted to
the local contexts and they usually are, especially after the first rush of an
emergency as external agencies come to understand the local context better and,
perhaps more critically, resource constraints bite. However, the focus on the
emergency and the expected needs and problems may have a more subtle effect of
submerging the underlying context and processes of social change. Much as every
aspect of individuals' lives may come to be defined in terms of their condition as
refugees or other "victim" groups, every aspect of the society may similarly be
seen in terms of the emergency. Any continuity between "normality" and
"emergency" is ignored or sometimes suppressed.
The case study on the border between Zambia and Angola clearly
illustrates this. The definition of the refugee problem in the emergency brought
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with it the assumption of the solution of repatriation. The underlying processes of
cross border movement and the culture of mobility were not recognised at the time
of the emergency when refugees first arrived, nor at the time when repatriation
plans were being made. All actors agree that large numbers of people will move
from Zambia into Angola when the latter is peaceful, however external agencies
understand such movements as repatriation of refugees, whereas villagers see them
as migration, which will include people who arrived as refugees as well as
Zambians.
An emergency needs to be set within a wider context and recognised as laid
upon the underlying patterns and processes of social change. If the impact of
emergency humanitarian assistance is to be assessed, the shifting background
against which is set must be understood. This makes it essential for any evaluation
study not only to look at the beneficiaries, which as noted above is problematic in
itself, but it must also consider the situation of those seemingly not affected. In this
way it may be possible to see how far the emergency adds to the existing chronic
development issues in the area rather than assuming everything is related to the
emergency. If long-term malnutrition rates among the "normal" population are
similar to those directly affected by the emergency, is it be any more appropriate to
establish feeding centres in the emergency when they may be deemed unacceptable
as a development intervention? Asking such uncomfortable questions may expose
underlying issues which the end of the emergency is not going to solve and
demand a different approach to intervention. Focusing solely on emergency
response may leave an even more uncomfortable set of questions, as donor justify
their withdrawal by the "end" of the emergency, but conditions for local people
remain unchanged (Bradbury 1998).
In other respects relief programmes tend to be conservative in their outlook
as they look to restore "normality" and the status quo ante. Complex emergencies
are part of a process of massive and violent social change and going back to how
things were may be impossible and also undesirable. Out of the crisis new
initiatives and solutions may emerge and it is important that humanitarian aid does
not smother them. In the case of refugees, Zolberg et al. (1989: 262) have
observed:
refugees are a by-product of social change, and only one item on a much
broader canvas of suffering and progress....To avert flows would be the
equivalent of toying to oppose social change. In the aggregate this is
impossible, and in particular cases this may be undesirable. To stifle
change may freeze a repressive social order or contribute to systemic
social inequalities.

Swapping discourse in practice
In the study of Angolan refugees in Zambia, I found that stepping outside the
discourse of refugees and repatriation, revealed a very different discourse operating
in the border villages. Among villagers, there are no refugees and migration to
Angola is a strategy to enhance livelihoods. It may solve some problems, for those
who move and are successful, but it may also create others, such as depopulation in
a region of Zambia which is already under-populated. In such circumstances,
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interventions to help refugees to repatriate appear somewhat arbitrary as they aim
to solve a non-existent refugee problem, rather than address problems for all
villagers caused by over thirty years of war in Angola. In the villages the locus of
the problem shifted from the refiigees to the war.
Perhaps similar insights may be gained by stepping outside the discourse of
other emergencies in other contexts. However, is it reasonable to claim that such
points raised during an oblique investigation of outcomes will be relevant to
evaluations taking place during an emergency? In many cases the answer may well
be no, as the conditions of the emergency are such that getting access to the social
worlds of the local population may be impossible. While I was working in Angola
in 1994 land-mines were so common that some people used them within
neighbourhoods to mark out their plots, making visiting households a very risky
business. Borton et al. (1996: §7.2) describe the difficulties in eliciting the views of
beneficiaries (refugees and internally displaced people) with problems of access,
privacy for interviews, and evaluators' perceived association with the ongoing
relief effort.
Another major constraint on the wide ranging evaluation activities
suggested here is that of funding. If an evaluation is commissioned to look at a
particular humanitarian intervention, its terms of reference may restrict the extent
to which it can look into the "normal" world. In the study of humanitarian aid
interventions and their effects in the Rwanda crisis the focus remains clearly on
donors, UN, NGOs and governments (480 interviews) rather than beneficiaries
(140 interviews). To look at the impact of the refugee crisis on hosts, the study had
to step outside the terms of reference which did not address these issues (Borton et
al. 1996).
In Zambia, my research proceeded over 12 months' fieldwork in a calm
environment where I was free to move wherever I wanted without danger, I could
stay in villages and I was not surrounded by the noise of an emergency
programme. I also had the luxury of deciding my own terms of reference. These
conditions were very different to those likely to be found in the evaluation of an
emergency, but I believe the following aspects of the research strategy I adopted
could be usefully applied.
In order to step outside the refugee and repatriation discourse, I set out to
see the whole process of movement to Angola set in the context of the historical,
social and economic change in the area, rather than necessarily as a special event to
occur once the war ends. Thus my study became concerned with the wider impact
of the improving situation in Angola on cross border movement from Zambia. I
assumed from the outset that understanding something of the history, culture and
resources of social actors whether they be individuals or organisations, such as
UNHCR, would yield a fruitful description of the context of cross border
movement. An important aspect of the study was to understand the nature of
people's resource base, within the context of the culture and history of the area, and
how it changes and is changed by migration patterns; to draw up a "resource
profile" (Lewis et al. 1993). The war in Angola and people's background as
refugees were important elements of the resultant picture, but they did not cover
the whole canvas.
As noted above, an actor-oriented approach required an investigation of the
interface between interests and events from the international policy arena to the
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village level. In order to achieve this, I concentrated my efforts on a. focus village,
while developing my peripheral vision in other areas. I chose one border village in
which I spent a considerable portion of my time and gained a good understanding
of the local society and links with Angola. From that base I visited some other
border areas to gain some impression of how much they had in common with the
situation in the focus vicinage. I complemented this village level work with visits
to the Meheba refugee settlement and interviews with officials from UNHCR, the
Zambian government and NGOs. I also visited Moxico Province of Angola which
borders Zambia, to see the destination of cross border movements and how
repatriation plans were put into practice. Within these different locations I used a
range of methods, including structured and semi-structured interviews, collected
life histories and other narratives, participant observation and some PRA
techniques.
In complex emergencies humanitarian assistance is likely to be provided
over a long relatively long time (1 to 2 years upwards) compared to more
circumscribed disasters. If the impact of the assistance is to be understood, it is
important to understand the strategies adopted by the affected population, which
will shape their response to the assistance and also be changed by that assistance.
If evaluation focuses on the performance of the agencies delivering aid, many
valuable lessons about how to alleviate the suffering of those caught up in the
complex emergency may be lost. In many situations it should be feasible to carry
out in depth studies of small areas which work across the lines drawn between
beneficiaries and others, if there is a will to do it.

Conclusion
Defining a particular set of circumstances as an emergency can be a trigger for
external intervention that brings with it a set of labels and assumptions which
redefine the situation in their own terms. The discourse of aid agencies becomes
dominant as it is through that discourse that categories of beneficiaries are
identified, policies made and resources transferred. The discourse of local people
may be submerged in the noise of the emergency but as the crisis passes it will
reassert itself at the local level. In this case study the discourse of refugees as a
problem dominated in the emergency, but as the focus shifted to providing aid to
the refugee settlements and agencies withdrew from border villages, the local
discourse of refugees as new villagers took over. However, in any further
intervention, such as that for repatriation, the external discourse will prevail in the
policy and planning process.
In the peak of an emergency, when saving lives or other critical short-term
objectives necessarily dominate, programmes are inevitably implemented without
the level of appraisal and participatory planning which might be expected (perhaps
optimistically) for development programmes. As shown above, programmes
implemented in an emergency may have long term consequences and the sooner
the shortcomings can be identified, the more likely it is that harm caused by
intervention can be mitigated. An evaluation may be the first chance for this
research to be undertaken, but to perform this role it is necessary for it look beyond
the world of the emergency and the existing interventions.
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The arguments against emergency relief programmes adopting
development goals of sustainability are convincingly put forward by Bradbury
(1998). Demanding that the solution to local problems lies with the local
population, who must moreover be able to pay for them, is unacceptable. However,
although sceptici
sm about the mantra of community "participation" in emergency relief may
be healthy, it is important to recognise that, however top-down, externally driven,
or otherwise non-participatory an emergency programme may be, the benefits or
services are not received passively by the targeted community. They exert agency
to mould what is on offer to their particular interests and incorporate it within their
coping strategies. An evaluation of outcomes which uncovers the perspectives of
local people may have more chance of understanding the impact of humanitarian
assistance and highlight ways that interventions can build on these local strategies
rather than ignore them.
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In Retrospect: Beneficiary Surveys in
Rwandan Refugee Camps, 1995:
Reflections 1999
Johan Pottier '
With the benefit of hindsight, in this paper I reflect on a beneficiaries'
survey I carried out in Rwandan refugee camps in 1995. The task is
straightforward: in retrospect, with the knowledge and memory of how the
camps were destroyed in late 1996, particularly in eastern Zaire, how do I
look back on the exercise? What are the implications of allowing the
military solution for achieving 'better practice' in future emergencies? If
asked to undertake a similar assignment today, would I do the job
differently?
The short answer to the last question is 'no'. The longer answer is
that the more politically charged views I collected — on existing types of
aid and on services not provided — should have been taken more seriously.
At the time, I recorded these views, but they were insufficiently
highlighted in my analysis and were not used (as far as I know) in
subsequent policy reflections. The politicised perspectives by refugees
included, first, the common belief that the gradual reduction in food aid
and other services was a means to force refugees back to Rwanda; second,
the belief that refugees were being denied the right to organise themselves
for the purpose of community mobilisation; and, third and foremost, the
belief that refugees were being denied access to information regarding
international efforts to resolve the crisis. The latter view implied that
UNHCR was not doing anything much to persuade the RPF-led
Government of Rwanda that it should talk to moderate elements within the
body of refugees.
The principal arguement is that Rwanda's military invasion of
eastern Zaire, which resulted in the destruction of the camps, forced
repatriation and massive loss of life among those refugees who opted not
to return, makes it imperative that we take political perspectives by
refugees more seriously in future complex emergencies. This means
putting 'preparations for repatriation' on the agenda as an essential service
to refugees. This service exists within UNHCR, but needs to be made
transparent and participatory.

* Anthropology Department, SOAS, University of London. Preliminary visits to refugee areas in the
Great Lakes region (Ngara, Goma, Bukavu) were undertaken from 24 April to 8 May 1995, while
the research proper (Ngara, Goma) took place between 25 June and 25 July 1995.1 wish to thank
all UNHCR staff in Ngara and Goma, but especially Elizabeth Reglat (UNHCR Field Officer for
Mugunga and Lac Vert) and her team of field assistants; A bebe Henkore (UNHCR Field Officer
Lumasi); Myriam Houtart (Community Services Coordinator, Ngara); and Jan Webster, UNHCR
Ngara. I also express my appreciation to the Leverhulme Trust for the 1997-1998 Fellowship which
enabled me to research the Great Lakes crisis in greater depth.
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Introduction
This paper is a response to the notion that there is today increased interest in the
monitoring and evaluation (M&E) of emergency situations and humanitarian aid. It
is an attempt to reflect, with the benefit of hindsight, on a beneficiaries' survey I
carried out in Rwandan refugee camps in 1995. My task is straightforward: in
retrospect, with the knowledge and memory of how the camps were destroyed in
late 1996, particularly in eastern Zaire, how do I look back on the exercise and its
implications for achieving 'better practice'? If asked to undertake a similar M&E
assignment today, would I do the job differently? (The paper addresses concerns
relevant to all four of the Workshop topics.)
In 1995,1 carried out field research in two Rwandan refugee camps as part
of the Joint Evaluation of Emergency Assistance to Rwanda (Study III).[1] The
aim was to access beneficiary perspectives on the delivery of aid and to draw
lessons for the future. Lessons, it was hoped, might prove useful in preparing for
and delivering future emergency aid programmes, and in assisting with the
transition from relief to development. I obtained views on several aspects of the
humanitarian assistance received at the time: food, health and sanitation,
education, water and fiielwood, and assistance with community programmes.[2]
Findings, initially published in 1996, came under two headings: reactions to
certain types of aid (e.g. 'Does UNHCR not know Rwandans love eating beans?')
and integrated analyses regarding a variety of services ('Those poor quality beans
from China we recently received require extra cooking time, hence more water and
firewood, which causes environmental stress') (see Pottier 1996a, 1996b). There
was also a third category of responses: views that were politically tainted and
somewhat awkward to learn from in terms of policy recommendations. I shall now
briefly review and comment on these findings, looking particularly at the third
category.
The proverbial bottom line of this paper is that the more politically charged
views I collected — on existing types of aid and, on services not provided - should
have been taken more seriously. At the time, I recorded these views, but they were
insufficiently highlighted in my analysis and were not used (as far as I know) in
subsequent policy reflections. The politicised perspectives that were formulated
included, first, the common belief that the gradual reduction in food aid and other
services was a means to force refugees back to Rwanda (or weaken their resolve to
stay in Zaire); second, the belief that refugee were being denied the right to
organise themselves for the purpose of community mobilisation; and, third and
foremost, the view that refugees were being denied access to information regarding
international efforts to resolve the crisis. The latter view implied that UNHCR was
not doing anything much to persuade the RPF-led Government of Rwanda that it
should talk to moderate elements within the refugee body.
Rwanda's military invasion of eastern Zaire, which resulted in the
destruction of the camps, forced repatriation and massive loss of life among those
refugees who opted not to return, makes it imperative that we take political
perspectives by refugees more seriously in future complex emergencies. It is not
too late to learn, not too late to put 'preparations for repatriation' on the agenda as
an essential service to which refugees must be entitled. This service exists within
UNHCR, but needs to be made transparent and participatory.
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Beneficiary views in complex political emergencies
One of the methodological challenges I faced in 1995 was how to distinguish
between the views of'leaders' and those of so-called 'ordinary' people. Often their
views were genuinely identical or overlapped, sometimes there were clear
discrepancies. Most of the time, though, I was uncertain as to whether I had truly
managed to probe beyond the official line. (This is a difficult, possibly intractable
problem.) The one exception in 1995, where perspectives by citizens and leaders
were clearly opposed, regarded their views on the distribution of food aid. On this
issue, Mugunga's official leaders, young and allegedly without political past,
would only too readily defend the system under which préfets and bourgmestres
assumed total control over incoming aid, and creamed off sizeable chunks. These
leaders' keen desire to portray early food distributions as fair contrasted sharply
with how the vast majority of citizens, especially vulnerable groups, looked back
upon these early days of misery, robbery and hunger.
A summary of views on food aid by 'ordinary' beneficiaries would include:
• that UNHCR and delegated NGOs had done a good job breaking the grip of the
ex-FAR (ex-Forces Armées Rwandaises) and certain leaders on food
distributions, but that there was still a danger that distribution practices were
controlled by experienced refugees from 'the other side' of the country. The
common complaint was that Northerners controlled distributions in Southern
communes
• that the 'food basket' showed tQtal disregard for cultural food preferences. This
meant that refugees, mostly women, had to work on farms outside the camps
(or trade unwanted foods) to access those foods that were preferred in the diet,
e.g. cassava flour to make coarse maize meal palatable;
• that the ban on agriculture in the camps was unfair;
• that poor quality food aid was costly in terms of water and fuelwood
consumption;
• that irregularities in the food pipeline aimed to force refugees to return to
Rwanda.
I treated all these views as equally important.
The dominant perspective on water provisioning, particularly in Lumasi Camp
(Tanzania) where boreholes were few and far between, was
• that water distributions needed to be regulated (the supply of tankered water
being erratic), and
• that better regulation was needed particularly when poor quality food aid
imposed high levels of water consumption.
Refugees from south Rwanda also stressed they were reluctant to share water
points with northerners, as sharing across this well entrenched regional divide, a
divide which had been all important in the genocide, might provoke scuffles and
increase tensions within the camp.
Views on the adequacy of health provision and sanitation, likewise,
revealed the politicised nature of these services. Beneficiaries did not have too
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many critical comments on the services provided, at least not on the technical side,
but I found them more outspoken on any social matters that (expatriate) health
planners had overlooked. Since several NGOs were already scaling down their
activities or redeploying resources at the time of my study, beneficiaries voiced
frustration over what they perceived to be social costs not visible to the majority of
aid workers. As with food aid and water, the common complaint usually revealed
misgivings about having to share resources with refugees from the 'other' side of
Rwanda's north-south divide.
In passing, let me also mention some interesting refugee reactions to certain
moral concerns voiced within the aid world itself. For instance, when I drew the
attention of a group of out-patients at a Lumasi health centre to an article in which
the Goma Epidemiology Group (from CDC, Atlanta, USA) had criticised the
amateurish approach of certain agencies in treating cholera and dysentery, all were
shocked to hear of this news. They objected: 'How could the criticisms be
justified? Aid workers battled around the clock and stopped the outbreaks within a
matter of weeks or months. How could they be accused of professional
negligence?' Similarly, international criticism over the way Care-Deutschland had
operated in Goma (see Joint Evaluation 1996), was not shared by refugees. CARED's contract had been terminated following the 'bad press' over its refusal to
coordinate with other agencies and its unethical practice of bringing in new
expatriate medical staff — allegedly trainees — on a fortnightly basis. The
organisation also made drugs available in a free, uncontrolled manner. The
Rwandan staff and patients I talked to, however, disagreed with the decision to end
CARE-D's contract. CARE-D had managed the Mugunga hospital competently and
ensured a 24-hour mobile ambulance service. How could the world condemn CareD? (Note: The question of how to deal with opposed views grounded in different
morality systems needs to be addressed if beneficiary surveys are to become fully
participative.)
Looking back, what stood out from the 1995 survey was that services were
judged not just in the technical idioms to which westerners resort (e.g. pure water,
sustainable cutting of fuelwood, nutritional balance), but also in terms of their
implications for the way social worlds are structured and experienced at camp
level. A lack of sensitivity to delicate social worlds that were always in danger of
colliding was just as worrying to beneficiaries as was technical incompetence or a
reduction in services. Whenever refugees evaluated humanitarian assistance, they
used 'social impact' as a primary criterion.
In the same vein, refugees, leaders and 'ordinary' citizens alike, regretted
the low priority UNHCR accorded to community mobilisation. If technically
minded, humanitarian workers thought that community rebuilding should not be
part of their concerns, they should at the very least acknowledge the refugees' own
efforts and give them some credit. The lived reality of the camps, however, was
different. In Lumasi, for instance, I found a strong emphasis on top-down 'social
services' delivery and on working through established political structures. Despite
the bourgmestres' 'salary' cut, which had weakened the authority of several
unwanted leaders, UNHCR and the bourgmestres had continued to meet on a
weekly basis, together with NGOs, to discuss key aspects of life in the camps.
These meetings reinforced the position of established leaders or, more accurately
perhaps, reinforced an established authority structure. The outcome was that aid
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workers failed to encourage the alternative structures that had arisen from the
grassroots. To work through the old but familiar administrative structures was not
necessarily inappropriate, and especially not if it was indeed true that several
power vacuums had been filled with moderates not involved in the genocide, but
what humanitarian workers needed to achieve in addition was the creation of an
atmosphere of trust, a phenomenal task, which could then be used to promote
dialogue on sensitive topics like camp politics and repatriation.
My own understanding of this need was as follows. Where a society has
been shattered as a result of unprecedented levels of violence, as had happened
among Rwandan refugees, UNHCR and key NGOs should not adhere too strictly
to the principle that they must gain the trust of, and work through, established
leaders. Rather, they must recognise and actively support, whenever appropriate,
the refugees' own search for alternative structures and responsible leaders.
(Ultimately this means dropping the traditional emphasis on 'social services' and
raising the profile of ' community services'.) The value of community mobilisation
should be recognised right from the start of an emergency, because the majority of
refugees regard social breakdown as part of the emergency and social
reconstruction as part of the response required. The reality I was presented with,
both in Zaire and in Tanzania, was that self-help activities abounded, but that they
struggled for recognition and financial support.
The need for more emphasis on community development links in very well
with UNHCR's ultimate goals, which is to repatriate with dignity and justice. If
UNHCR wants to be a prime mover in repatriation in highly complex emergencies,
it must actively seek to promote a restructuring and rebuilding of camp
communities, and create a climate for dialogue - and information sharing — which
involves large sections of the refugee population. In the absence of such an
investment, UNHCR cannot hope to be a facilitating partner in repatriation. One
member of the Mugunga-based Collectif des ONGs, an organisation which is not
so easily situated politically (see Pottier 1996a: 407-8), told me:
UNHCR has a moral duty to prepare refugees for that moment of
departure and must work towards a partnership relationship with them. We
appreciate many of the initiatives UNHCR has taken, including its efforts
to accurately assess the camp population and democratise access to food
aid, but we also want to receive recognition for our own initiatives. Often
it is 'our* suggestions that result in improvements 'they1 make.

In 1995,1 thought this beneficiary perspective deserved to be highlighted,
since the humanitarian effort was already being scaled down. Today, with
hindsight, I cannot believe that UNHCR was ever committed to identifying
moderate refugee leaders with a view to their participation in the process of
repatriation. UNHCR had neither the inclination nor the capacity to identify
moderates. The prospect of repatriation with dignity always looked distant and
bleak.
Justification for more investment in community development also existed
in UNHCR's policy on secondary education. Myriam Houtart (1995a) aptly
summarises the policy:
Under UNHCR coordination, the Community/Education NGOs have
encouraged refugees to be more involved in various aspects of their camp
life (...). In Ngara (...), it has been agreed that with the exception of
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primary education where UNHCR, UNESCO, UNICEF, GTZ and . the
Community Services NGOs have been more pro-active, other activities
should be initiated by the refugees themselves (Houtart 1995a: 2).

The strength of this policy is the vision that self-help is the backbone of
psycho-social recovery. Only through self-initiative, through learning how to cope,
can a shattered society overcome the frustrations of life in exile and start to rebuild
the self-esteem it has lost. The 'small print', however, is that UNHCR's policy
affects primary and secondary education in different ways; secondary education is
not supported.
The absence of facilities for secondary education and beyond, together with
the frustrating isolation that intellectuals experienced in the camps (and they were
plentiful), led many refugees to talk in terms of'intellectual suicide'. As with other
issues, the poor food supply for example, the problem was again perceived in
terms of the prospect of a forced, premature return to Rwanda. Camp intellectuals,
among whom were many NGO employees, were frustrated that the international
community was helping Rwanda to train new professionals while thousands of
well qualified Rwandans were waiting to return... (The claim about international
assistance to Rwanda was well exaggerated, but it was their perspective.)
This brings me to the most serious concern refugees had, a concern not
restricted to leaders. Many refugees I spoke to felt they were being treated as a
mass of un-thinking criminals who had no right to be informed on political
developments within Rwanda and the Great Lakes. Time and again I was told that
when UNHCR made information available, the information would relate to health
and sanitation awareness or to another aspect of camp management, e.g. food
distribution. Information about the political process of repatriation and
reconciliation, in contrast, was not made available. As it turned out, this was not
just a complaint but explicit UNHCR policy. Houtart (1995b) wrote:
By having fled their country, refugees have lost control over many aspects
of their life which is making them very insecure and dependent.
Information about camp management, the problems faced by the aid
workers and the refugee community, the daily events, and eventually
about [the] Rwanda situation whenever [that may be]possible... is giving
them more tools to face and understand the reality and situation of camp
life (Houtart 1995b: 3; my emphasis).

Professing to work within a framework of political neutrality, UNHCR
claimed that the majority of refugees had no need for information about the
political processes that would determine their friture. UNHCR made a clear
distinction between the interests of politicians and those of the vast majority of the
camp population.
According to refugees consulted, the word reconciliation seems to have
political connotation and should be left to politicians to deal with. They would
prefer for the time being to talk about peace, unity and cooperation within the
camps (Houtart 1995b: 4).
Such a neat dichotomy is unhelpful. While the dichotomy appears to justify
UNHCR's position (but how many refugees were consulted?), it would have been
more realistic to accept that the bulk of the refugees did have a strong interest in
politics and, therefore, a strong need for 'instant' information regarding political
processes. This interest and need were greater than UNHCR was willing to
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concede. It took the 'old caseload' refugees 35 years to return to Rwanda, 'new'
refugees said they did not want to wait that long! I concluded that UNHCR could
not hope to facilitate (or speed up) voluntary repatriation unless the camp
population became better informed about conditions in Rwanda; and "better' meant
informed via a range of diverse sources.
It must be stressed, too, that UNHCR's ambivalent attitude towards
repatriation was all too visible to refugees. The succession of contradictory
messages they had received in 1994, for example — safe, go back now (midAugust 1994); unsafe, do not go (mid-September 1994); safe again, go now (midDecember 1994) — was understood to stem from the combination of two forces:
the humanitarian workers' ignorance about Rwandan politics and the frustration
they felt over their inability to bring the appalling camp conditions under control.
Today, we know how the refugee crisis was 'resolved' by military force,
amidst claims and counterclaims. Many within the UN system were elated at the
time refugees started to walk home. My own conclusion on the military solution,
however, was that civilian refugees had been separated from the extremists
voluntarily, but repatriated by force (Pottier 1999a: 166).
So how would I do things differently in future, if at all? The short answer is
that I would almost certainly do exactly as I did in 1995, but that I would insist that
the political dimension of my beneficiaries' survey be given a stronger profile - and
that findings be used to inform the process of repatriation. (If this cannot be done,
then what's the point in doing these surveys?) What exactly do I mean? At the risk
of oversimplification, I was in 1995 driven by a desire to unravel complexity cultural complexities — and was not paying enough attention to the fact that I was
working in a political emergency. Today, some refocusing is in order.

Beneficiary views in complex political emergencies
In Mugunga, I had been fortunate to work in the presence of Elizabeth Réglât, a
most able UNHCR Field Officer who was well informed about camp politics. On
the last day of my stay in Goma, however, Elizabeth showed me a letter the
meaning of which she said she could not quite figure out. A seemingly
straightforward call for prayer and peace, the letter was signed by two protestant
church leaders and by Aloys Rukebesha, the "Président en exil" of the "Société
Civile Rwandaise Elizabeth was puzzled by the partnership. Why had Rukebesha
also signed? There was no simple answer. What the signature appeared to reveal,
though, and this she did know, was that identities and alliances at camp level were
shifting, as they had been all along. But shifting in which sense? Despite her
general awareness of political issues in Mugunga, there was still a lot going on that
this competent field officer, ever busy with day-to-day administration and decision
making, could not possibly keep track of. I inferred that UNHCR required extra
intellegence, that it needed someone who could take on the (undoubtedly
hazardous) job of understanding and monitoring camp politics.
As my work progressed, I became increasingly concerned that every
humanitarian agency, whether UN or foreign NGO, had to deal with a bewildering
multitude of refugees, and needed constantly to ask Who's Who? - mostly without
any hope of a clear answer. Or the question was not asked, in which case one
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risked accusations and blushes. GTZ, for its sanitation programme in Mugunga, for
instance, took on the services of the former chief producer of Radio Mille Colline,
the Hutu extremists' hate radio; MSF at one point employed a known killer (she
was dismissed the moment MSF was told of her past); the former Prefect of
Kibuye, whom many held responsible for the death of thousands of Tutsi and
moderate Hutu in his Prefecture, became head surgeon at the Adi Kivu camp
hospital, managed by the Order of Malta, where he still operated in mid-1995.
Similarly, in dealing with camp leaders, I was often struck by their constant
use of concepts that needed to be contextualised, concepts like 'civil society',
'NGO' and 'democracy'. These concepts, I knew, often sounded unambiguously
familiar to aid workers, but what, I asked myself, did these terms mean in the
context of this specific conflict and genocide? How were these terms relocalised in
the setting of the refugee camps? Among such problematic terms, the ones that
came to haunt me most were 'information' and 'disinformation'. Many
humanitarian workers took the view, a view shared by various spokespersons for
UNHCR, that the camps were bombarded with disinformation. All this talk of
atrocities in Rwanda, atrocities committed by Rwandese Patriotic Front soldiers
and for which there was not much tangible evidence, just could not be true. So
when the UN-commissioned Gersony report spoke of the killings of tens of
thousands in the wake of the RPF victory, the report was embargoed and rumour
spread that it had never been written (Prunier 1995: 360). It is rarely acknowledged
that refugees were grappling also with disinformation they received from UNHCR.
As already seen, at various points in 1994 and 1995, UNHCR declared Rwanda
safe to return to, unless one was a génocidaire. Refugees knew this information
was unreliable, and they have been proved right. With hindsight, despite the
unfounded rumours their own leaders spread, refugees were mostly better informed
about conditions inside Rwanda than UNHCR gave them credit for. (Many, for
example, knew whether their houses were occupied.)
The implication for conducting beneficiary surveys is that we must not
naively focus on the standard sectors of humanitarian aid: food, water, health, etc.
In complex political emergencies we need to treat 'the right to reliable information'
as a right refugees should have, as an essential service, and refrain from prejudging
the quality of that information (i.e. jumping to conclusions about who's right and
who's wrong). Where the charge is genocide, it is all too easy to come to the
conclusion that there are only two groups: victims and victimisers; collectively
clean and collectively stigmatised; providers of correct information and providers
of disinformation. No matter how much we abhor genocide, no matter how much
we stick to the conviction (one I hold strongly) that the perpetrators need to be
brought to justice, we still need to get rid of dichotomies of the 'goodies versus
baddies' genre. The case for keeping an open mind regarding the quality of
information has been made most convincingly by Rwanda's vice-president, Paul
Kagame himself. After he admitted masterminding the so-called local rebellion in
Zaire, and sending in his own troops (The Washington Post 9 July 1997), Kagame
reflected on his successes and said:
'We used communication and information warfare better than anyone. We
have found a new way of doing things.' (interview by Nick Gowing,
8/4/98)
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Among the refugee views which I obtained in 1995, but which I failed to
highlight sufficiently and which policy makers also have shown little interest in, I
would today want to recall two in particular. First, the view that the deteriorating
services and cut-backs of 1995 were an unmistakable signal that the world
(UNHCR, NGOs, world leaders) had lost patience. Services were being
withdrawn, food aid particularly, to force the refugees back to Rwanda. Second,
the view that not enough was being done to inform refugees of the international
debates in which their own fate was being sealed.
Let me elaborate. Regarding the reduction in aid, it was a view I regarded
at the time as one-among-many, so when asked whether I agreed with their
viewpoint I remained evasive and resorted to the WFP message that better days lay
ahead. Today, though, now that I understand more about the political process
which gave Kagame the go-ahead for his invasion of eastern Zaire (and which also
secured the cooperation of the Tanzanian military), I feel a certain sense of failure.
The standard refugee view on why the food pipeline was drying up, which was a
political view, was inifitely superior to my own. I had recorded 'their view', but
that's where it had ended; no one ever thought it through.
The second perspective, on the other hand, the view that access to crucial
information was being denied, was a complaint I had taken seriously, but once
again, even though I recorded the concern in detail, it never stood out in my mind
(as it does today) as central to how the refugee crisis would be resolved. Perhaps
the lack of interest in information of this kind is not too difficult to understand.
After all, as Houtart's statements (above) make clear, UNHCR takes the view that
'ordinary' refugees were not interested in politics beyond the camp perimeter
fence. Or perhaps the 'real' reason why this information was deemed of no huge
value was that I (and the Study III team?) shared the view, a very realistic one, that
Rwanda could not recover and stabilise without the return of the refugees. Finding
a solution, any solution, was the top priority. Still, if there is today one issue on
which I feel very strongly, besides the need for justice in Rwanda and in the Great
Lakes, it is that refugees, no matter what the level of violence they may have
committed, must be entitled to an open flow of information. Witholding
information central to their own lives, even if that information is deemed wrong
(by western humanitarians), is unacceptable.
A logical extension of my argument is that future research needs to
consider not just beneficiaries' views, but also the views which aid agencies have
of their own work and of 'their' beneficiaries. This is a prerequisite if the study of
beneficiaries' perspectives is ever to become participatory.
Incidentally, the problem of information/disinformation was not confined
to what happened inside the Great Lakes. British journalists, for instance, were at
the receiving end of the information/disinformation game when in April 1995 they
portrayed the Government of Rwanda as fully cohesive. A recent study I undertook
of press cuttings on the Kibeho massacre (Pottier 1999b) brought to light that
British and US journalists remained unaware of the huge rift which existed within
the GOR regarding the role and powers of the RPA (or deemed that rift
unnewsworthy). The rift had come into the open in Brussels, however, when Prime
Minister Twagiramungu and his minister for rehabilitation, Bihozagara, had held
separate press conferences in the immediate aftermath of Kibeho. In late 1996, too,
most British journalists gave credence to the Kigali version of a local rebellion in
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Zaire. Only later did it dawn they had been taken for a ride. It made Lindsey
Hilsum reflect:
In Central Africa, we have a sense of knowing what is going on: aid
agencies and reporters are on the ground and pictures are on the television
screen. But it is misleading. (Times Literary Supplement 23/5/97)

Conclusions
Kagame's 'communication and information warfare' in late 1996 targeted both the
refugee communities (who were told in strong language, strong Kinyarwanda, that
they were not welcome, that every refugee was going to be re-educated) and the
international community which was told exactly the opposite: reintegration?, no
problem. The international community, however, was also subjected to a process
of unrelenting intimidation regarding its failures to protect civilian lives (especially
in the genocide, also at Kibeho); a process which culminated in the international
community losing its right to an independent opinion on Rwandan social reality
and politics (Pottier 1999b). In its place came the RPF's/GOR's exclusive right to
knowledge construction concerning the Great Lakes, a right which meant that the
Kigali version of political events in eastern Zaire would later become the one and
only acceptable version. Kigali's ultimate victoiy came when 700,000 refugees
were 'liberated' in Mugunga and returned to Rwanda in what was purported to be a
process of self-repatriation (Pottier 1999a).
With hindsight, the data I collected in 1995 revealed several important
political dimensions, but these wère insufficiently highlighted and insufficiently
used (or shall I say ignored?) in subsequent policy recommendations. This should
not have happened. In a conflict situation, where there is a need for dialogue (with
'reconciliation' later becoming a major development issue, as we now see in
Rwanda), it is crucial to have a clear focus on issues like stigmatisation; internal
camp politics and dynamics; the flow of information; the meaning of buzz words
aid workers take for granted. In short, a beneficiaries' survey needs to have a firm
political framework, and findings need to be used in the diplomatic search for a
solution. Providing political context, moreover, implies asking questions about
how NGOs perceive their role in the emergency they are part of.
Four years after the beneficiaries' survey I conducted, I face a problem
similar to that which bothers anthropologists interested in indigenous technical
knowledge (ITK): what can I do to ensure that policy makers move beyond the
habit of selecting only those bits of information that fall neatly within their own
(scientific) categories. How can I make them move beyond what they expect me to
do, which is to have neat (apolitical) questions and bring back neat (apolitical)
answers? The methodological challenge, as I understand it, is not how we can use
shortcuts in research (e.g. by applying PRA techniques), but how we can improve
on the questions we ask in the highly charged setting of complex political
emergencies. The Rwandan camps were not places where outside investigators
should want to try out PRA techniques. Sitting down for as long as it takes, and
knowing what questions to ask and how, must remain the principal strategy.
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Future researchers must also be prepared to act as information brokers, for
this may well be demanded of them in certain situations. I mostly avoided 'getting
involved' in this way, as I had lost too many friends in the genocide, yet it often
seemed right (and was indeed sometimes demanded) that I should offer
information. Once, when I turned up at a food distribution for Gisenyi, in
Mugunga, which happened to be on the day the WFP 'food basket1 showed the
long awaited signs of improvement, I ended up explaining that the poor service
over the past few months had possibly come to an end and that, at least for a while,
better days lay ahead thanks to new donor pledges, which was what WFP Goma
had told me. On other occasions, though, I was pressed for an opinion when I was
not ready to give one, feeling either insufficiently informed (e.g. on details of
Boutros-Ghali's visit to Kigali) or feeling uncomfortable with questions such as,
'what do you think of George Moose's plan for separate Hutu and Tutsi states?'
Offering information is an essential aspect of participant-observation, but it is a
reciprocal gesture fraught with difficulty, sometimes anxiety. The lesson for future
researchers is that they need to be informed round-the-clock of diplomatic
statements or decisions (including gaffes like Moose's) that may affect their work
at camp level.
In 1995,1 wrote in my report to the Joint Evaluation team:
To be better prepared for handling complex emergencies, UNHCR should
have its own intelligence team. This team should gather accurate
information regarding conditions before, during and after the eruption of
civil strife and war, so it can build up an awareness of political
perspectives and alternative approaches to conflict resolution. (Ultimately,
of course, better intelligence may help prevent certain conflicts.) In the
absence of a well informed position, UNHCR and its implementing
agencies could stand accused of using blinkered ideology rather than
knowledge; a strategy ridden with pitfalls but commonly adopted in local
and international interpretations of Rwandan history (Hilsum 1995: 161;
Pottier 1995).

Better intelligence would also help UNHCR to pursue its primary objective
of dignified repatriation. In Mugunga, I was repeatedly told how foolhardy it had
been of UNHCR to assume that facilitating a return to Rwanda was a question of
making transport available. Refugees [wondered] whether UNHCR, when it first
called for repatriation, folly understood a) how massively the refugees had been
involved in the killings, and b) just how easy it was for Hutu returnees to be
accused of genocide and thrown into jail, for instance when trying to reclaim
property.
In retrospect, it gives me no joy to be reminded that I had these thoughts
nearly four years ago.
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Risk Perceptions, Cultural Identity and the Politics
of Radioactivity in a Former Kingdom in the South
Pacific
Pieterde Vries
Introduction
The paper narrates a visit by the researcher to the island of Mangareva, in the
South Pacific, located at a distance of 200 kms. from the nuclear testing site of
Moruroa. The aim of the visit was to rapidly assess local perceptions of exposure
to radioactivity, as well as local views and theories concerning the consequences of
nuclear testing for local people's health and that of their offspring, for the natural
environment, and for the local economy. The researcher encountered a community
that was strongly divided along political lines. At the same time, it became clear
that the experiences with nuclear testing have left a profound imprint on their lives
and that there are strong feelings of guilt and anxiety. Also, the lack of
accountability of the French military became apparent, as well as their incapacity
to refute local theories and views about connections between nuclear testing, the
toxic contamination of fish, the increasing incidence of cases of cancer, and the
perceived degradation of the natural environment. In the conclusion some
reflections are made about the potentialities of qualitative evaluations in situations
where scientific knowledge has lost credibility.
This case study is based on a visit by Clément Pito and myself (Picter de
Vries) to the Gambier archipelago in July 1996. This report is organised as
follows. After an introduction on perceptions of risk some historical background is
provided and a short account of the current situation is given. Then some
experiences of the population with nuclear testing and the CEP are related. And,
finally, the consequences of these experiences as perceived by the actors
themselves are discussed.

Risk perceptions, trust and belief
Radioactivity, the major source of risk on the test sites in the South Pacific and in
outlying islands such as Mangareva, is odourless, colourless, invisible and
tasteless. It penetrates and adheres to objects and bodies and is therefore difficult to
fix in one particular place. As a mobile substance it is potentially everywhere. It
affects all living species through irradiation and contamination. The difference is
important; contamination results from invisible dust particles given off by
radioactive substances coming into contact with a person and possibly affecting
that person either externally or internally. Irradiation, in turn, is caused by equally
invisible rays given off by nuclear substances and capable of affecting the human
body. When a person emerges from the radioactive beam, however, irradiation
ceases (except that certain types of radiation are capable of penetrating the human
body and becoming contaminative in their effect). Being contaminated, in contrast,
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means that one carries the source of irradiation in the body (Zonnabend 1993: 94120).

Risk of contamination or irradiation is a difficult topic to talk about for the
reason that it is very difficult to rationalise. By the end of the day all actors
involved have to acknowledge that it depends to a very large degree on trust. But
this trust is not a passive element in day-to-day operations, it is an active ingredient
in dealing with colleagues and superiors. For, if you cannot trust them the very
existence of regulations becomes senseless.
In effect, a nuclear testing is constitutes a complex technical and
differentiated environment requiring the adherence of all participants to the idea
that there exists a consensus about which risks are acceptable and which are not.
The moment this idea of a consensus breaks down everything can be put in doubt.
Trust, then, becomes quite akin to belief; belief in the rationale of the whole
enterprise; in the good intentions of the superiors; in the words of the experts.
Without this belief the awareness of the possible consequences of errors,
misunderstandings or failure to interpret the regulations in the 'right' way become
unbearable. Where trust lacks, not only perceptions of risk are higher, but also real
risks.
Radioactivity and contamination are relatively new concepts in Polynesia.
In effect, the lack of information and the atmosphere of secrecy surrounding the
nuclear tests caused much confusion about the causes and effects of radioactive
contamination. As a result Polynesians have been led to develop their own theories
and explanations about radioactive contamination, often in relation with other
phenomena such as ciguatera intoxication. In this case study we show that fears
and confusion surrounding issues of 'contamination' are expressive of wider social
fears, associated with the feeling that they have to deal with new types of risk.
Polynesians worry about the effects of nuclear testing on their health and on the
environment. In addition, they are concerned about the future of the region, after
the dismantling of the CEP (Centre de Experimentation du Pacifique). They realise
that their economic welfare has been constructed in return for their participation in
a project which responded to alien geo-political interests, and which entailed
becoming dependent on foreign goods, subsidies, and entitlement programmes.
Furthermore, activities and events such as fishing and consuming fish, or having a
child are being perceived as more risk prone than in the past. Stories proliferate
about the dramatic increase in physically and mentally handicapped children, and
stillbirths, about the sudden and unaccounted increase of 'new' illnesses such as
cancer, diabetes, heart diseases, etc.
It is not surprising, then, that Polynesians wonder whom they can trust.
Having been exposed to the authority of an expert system which is not able to
provide answers to some basic questions has diminished their trust in scientists
(Beck 1992; Beck, Giddens and Lasch 1994). The experience of having been
misinformed by the French civil and military authorities has led many to doubt
whether they are trustworthy at all. But, also the ambivalence and silence of the
pro-French political parties, the churches (especially the Catholic church) and the
implicit complicity of local, Polynesian, authorities and politicians (the deacons,
indigenous authorities such as 'the tavanas'), has led them to question who they can
trust. The experience of having to live in a society full of unaccounted for risks, of
being dependent upon distant and soulless authorities, upon politicians who offer
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them jobs and services in return for votes, has conduced to conflict and distrust
within the families, the communities and the society at large. As we were
repeatedly told, family and community life are politicised as never before, often
leaving open wounds.
These feelings of distrust express themselves in the political domain,
through the activities and programmes of Maohi parties and movements.
Independence, has for many, become not merely a political ideal, but also a
condition for getting rid of these unwanted risks and for creating new forms of
trust among Polynesians. But also those who discard the independence option,
resent the idea of having authorities that are not accountable, that hide risks, in
short that cannot be trusted. In this case study we try to understand how new risk
perceptions and feelings of being dependent on unaccountable and 'cold'
authorities have influenced Polynesian notions of cultural identity, that is of being
a Polynesian, Mangarevan or Maohi.

The setting
The Gambier archipelago comprises several islands, the major ones being
Mangareva, Aukena, Akamaru and Taravai. Nowadays only Mangareva is
inhabited. Located at a distance of 1600 kms from Tahiti it is one of the most
isolated inhabited areas of the world. However, with the setting up of the test sites
of Moruroa and Fangataufa at a distance of respectively 420 and 400 kms,
communication with the outside world became more of an issue. Prior to the
establishment of air transport in the early sixties the islands could only be reached
by a boat that called at Rikitea every two months (Vallaux 1994).The history of
Mangareva is a fascinating one, and, as we will see, Mangarevans draw upon it
when assessing their relationship with the French authorities and organisational
structure set up to design, implement and monitor the nuclear tests, the CEP.
The first European accounts of the Gambier Islands date from 1797.
Almost thirty years later, in 1825, Mangareva was visited by captain Beechey who
was on a reconnaissance voyage in the service of the British Admiralty. Ten years
later a ship with Catholic missionaries moored at Mangareva. At the time the
Gambier Islands were a kingdom with an ancient ancestry of 22 generations, of
which king Maputeoa was the latest one. The rivalry between the Catholic church
and the Protestant church - represented by the London Missionary Society -played
an important role bringing Christianity to the Gambier Islands. In fact,
missionaries were sent there to establish a basis for the Catholic evangelisation of
the South Pacific. The achievements of the two leading missionary priests, Père
Laval and Père Caret are well documented thanks to the diary of the former one
and the letters handed down by the latter. They founded a Kingdom of God in
which all worldly activity was subordinated to the transmission of the Catholic
faith and which should have become a strategic point for the further evangelisation
of the South Pacific. The Catholic missionaries had much success in instituting a
strict religious regime thanks to alliances established with an influential high-priest
and members of the royal family. The missionaries embarked upon a number of
ambitious construction projects which were to prove the magnificence of the
Catholic faith, such as a cathedral and a convent.
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The result of this religious regime was a sharp reduction of the population
of the islands, so much so that it caught the attention of the Catholic hierarchy.
Various explanations have been put forward for this, such as the flight of men to
outlying islands, reduced nutritional intake in relation to the heavy labour costs in
construction activities and the dwindling of birth rates as a result of the forced
recruitment of young women into the convent.
As a result, Père Laval was moved to Tahiti and forbidden to return to
Mangareva. Yet it should be pointed out that however despotic and authoritarian
the regime imposed by Laval and Caret was, they took great care to protect the
population of the Gambier Islands from the commercial interests of traders
(particularly interested in the pearlshells) and the geo-political interests of the
French administration. Eventually in 1881 the Gambier Islands were annexed by
France.
The rivalry between the Catholic church, traders of all sorts and the
Tahitian-based French administration influenced the ways in which Mangarevans
sought to shape their relationships with outsiders (Thomas 1994). It has made the
Catholic Mangarevans wary of attempts by Tahiti to consolidate its power over the
French South Pacific and highly suspicious of adventurers and entrepreneurs. They
sought to establish direct relations with France, unmediated by regional power
structures such as those settling in Papeete. This historical background gives us
some elements for understanding the pro-French attitude of the population towards
the French during the referendum of 1958 and the positive reception of the CEP. It
also helps us to measure the feelings of betrayal and deception Mangarevans have
nowadays when they realise the extent to which nuclear testing has changed their
lives and natural environment, more or less behind their backs. In assessing the
moral support of the relationship between Mangareva and France it is important to
note that like Tahiti, the Gambier Islands rallied behind de Gaulle in 1940 and
provided soldiers to the French military. This was an initiative undertaken by a
local teacher, Francis Sanford, who was to become an important politician.
As regards the local economy, pearl and pearlshells have been the major
export product since the arrival of the French, coffee playing a role between the
First World War and the arrival of the CEP. The pearlshell economy dwindled
after the Second World War due to its substitution by plastic. It is not surprising,
therefore, that the arrival of the CEP was, at the time, seen as a timely event. Pearl
farming became important again from 1975 onwards with the foundation of Tahiti
Pearls by Robert Wan, an entrepreneur of Chinese descent who, after laying the
basis for his economic empire in the Gambier Islands, became immensely rich and
influential all over Polynesia. Tahiti Pearls has a highly sophisticated pearl farm at
Taku - located at the other end of the island - and provides work to as many as 250
workers of which 50 are Mangarevans. But pearl cultivation is not only carried out
on a large-scale basis; there are about 30 smaller pearl family farms at present. As
we will see this section of the population is very concerned about what are
perceived as attempts by Robert Wan to monopolise access to the lagoon and about
the possible consequences of nuclear testing for the (lagoon) environment.
Prior to deciding to carry out the nuclear tests in Moruroa the French
military seriously considered carrying out the tests on the Gambier Islands. The
coming of the CEP to the Gambier Islands had enormous consequences; An
airstrip was built and a meteorological station was set up. In addition, a
130

Risk Perceptions, Cultural Identity and the Politics of Radioactivity

geophysical research station and a laboratory of the Service Mixte de Contrôle
Biologique were established. The two nuclear shelters built to 'protect' the
population from nuclear fallout are now monuments to the memory of the tests.
Recently the following important changes have taken place: in 1989 a bi-mensual
flight from Papeete to Mangareva was made operative and the same year the
reception of television through satellite was made possible. Since 1990 there has
been telephone communication through satellite.
Opposition to nuclear testing and support for independence was virtually
absent until 1995, in part because of the consent and support of the Catholic church
to the activities undertaken by the French. The government obtained through a
policy of intimidation and promises from the population a yes vote in 1958
(meaning that it chose French citizenship) in a referendum concerning the future
status of Polynesia. The people were told that if they voted for independence an
economic catastrophe would ensue, that they owed respect to those Polynesians
who died for France during the First and Second World War and that if they voted
for independence they would lose all types of future benefits. Only one family, that
of the deacon, voted in favour. As a consequence they were almost exiled to
another island. (Later we present an interview with the deacon).

Arrival in Mangareva
We arrived in Rikitea on July 14 on an Air Tahiti plane. At the airport, Clément
Pito was recognised as a television performer, actor and dancer. People were
dressed to go to the festivities of that day which took place opposite the nuclear
shelter built by the French military and the new sports complex established a
couple of years ago. The festivities of July 14 lasted the whole week we spent in
Rikitea. There was much drinking and dancing. On many occasions quarrels broke
out in which local government officials were accused of embezzling communal
funds, and which reflected the division of the population along political and family
lines. In fact, recurrent during our stay were complaints that government funds
were being used for political purposes and that sympathisers of opposition parties
were excluded from government jobs and services.
On arrival we were warned that older people might be afraid to talk for fear
of the authorities. However, we did not have the impression that people were
ëafraid' to talk. On the contrary, It struck us that many people showed interest in
talking about experiences related to nuclear testing. Yet many showed concern
about being identified with the political and anti-nuclear opposition, while
expressing their worries about the possible consequences of nuclear testing on the
environment and on the health of their children. There were also a couple of
individuals who assured us that all talk about negative repercussions of nuclear
testing for the population was the outcome of anti-French propaganda. Views in
favour or against the nuclear tests coincided with being in favour or against the
French. Typically the anxieties, fears and demands for information by the people
could not be kept separate from the political discussion.
The emergence of a local anti-nuclear movement is illustrative for this
change in attitude towards the French authorities. As on other islands Mangarevans
marched against the bomb before the resumption of testing in 1995. This is
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remarkable given the fact that the wide majority of the population is Catholic, and
that the Catholic church, in contrast to the protestant one did not take a clear stance
against the last series of tests. At present there is a very outspoken political and
anti-nuclear opposition which during the latest elections had considerable support.
Apart from an incident that took place during our stay and which is related
in a forthcoming section we were not hampered in our attempts to approach local
people. However, occasionally the gendarme paid his visit to individuals that were
interviewed in order to satisfy his curiosity and commend them not to engage in
anti-French activities.

The current situation
We were told that politics and the bomb have divided the Mangarevan community
as never before, that public funds are used following a clientelistic logic, that
officers are elected with the expectation that they will help their (extended)
families, that the majority of the population voted for Gaston Flosse because they
had been promised houses, etc.
Victoria Lockwood (1993) provides a useful analysis of relationships
between the local population and public officials in the island of Tubuai in the
Austral archipelago which, in view of our experiences in Mangareva, we think is
apt for describing the current situation there.
"Public officials are extremely powerful in the territory because they
control the resources that flow from the government to local communities.
All government agencies, and thus virtually all employment (and salaries)
are under the ultimate control of municipal, territorial, and state (France)
officials. Moreover, the operation of all social services - health, education,
development programs, the installation of electricity, land records, and so
on - is controlled by these officials. It would be fair to say that beyond the
family/household level, almost everything on Tubuai is run by the
government" (Lockwood, 1933:77).
And she argues that
"Islanders attempt to manipulate their access to the power of particular
local and territorial officials by developing highly personalistic ties with
them... For their part, officials are willing to exchange their influence for
support from individuals and families during elections. Officials can help
islanders find government jobs and extend the brokerage power of their
offices to help them negotiate the cumbersome bureaucracy that pervades
most spheres of life on the islands. Islanders are quick to say that one can
expect little help from an official who is not of one's own political party
and with whom one has not developed a personalistic tie. Those islanders
belonging to parties not in power frequently complain that rampant
favouritismfavoritism and corruption characterise the distribution of
government benefits and services" (Lockwood 1993:77).
This account corresponds neatly with the recurrent complaints about corruption in
Mangareva, attested by the fact that demonstrations and legal actions have been
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organised against the current mayor and his deputy for embezzling communal
funds.
Being an outsider to the dominant political families seriously restricts
possibilities to obtain jobs or government services. As an informant, an Adventist
told us,
"Due to our religion we are not active in politics. This means that the
chances of my daughter obtaining a job at the council are zero. We have
kin ties to Flosse, but everybody here has them. What counts is that we do
not participate in political rallies supporting him" (translated from
Tahitian).

One informant pointed out that the way in which funds were spent was
absurd. Thus instead of installing water, electricity and other services in existing or
new quarters, houses are being built for people who have never made any effort to
save.
Another criticism was that the social programmes that arrived, though
benefiting the population, were carried out in a very centralized way, without any
participation by the population. At the same time emerging opportunities were lost.
Mangareva has comparative advantages over Tahiti concerning the production of
vegetables for sale in Moruroa, due to its proximity and climate. Yet, no
commercial agricultural production was stimulated on the island. The offer of the
French military to buy 20 tons of vegetables a year came too late, now that the
CEP would be dismantled.
Two major problems were identified to us by informants. One is the
scarcity of water, people complain that in spite of all promises and expenditure of
funds for amenities, the local administration has not been able to provide the
houses with drinking water. Most houses depend on rain water caught in
containers. We were also told that since the tests took place the water level has
decreased, fuelling fears that there is a big crack in the water table. Another
problem is that of alcoholism. As one informant told us:
"People fall into the habit of drinking as no cultural or social activities are
organised, either by the church or by the council" translated from
Tahitian).

The population of Mangareva is composed of 11 big families, having the
following surnames: Carlsson, Góoding, Labbeyi, Mamatui, Paemara, Puputauki,
Roapamoa, Taerea, Teaokarotu, Teapiki, Varii. As one can see European sounding
names alternate with Mangarevan ones. Mangarevans, in fact, are highly cross
bred and many entertain regular ties with family in France. The population used to
be divided into clans settled in what today are the communes. Yet, it is said that the
large extended families are breaking up due to migration and political rivalry.
Political discontent, in fact, has benefited the pro-independence Tavini
Huiraatira party, which since the last elections has become a significant political
factor in the island.

133

Pieterde Vries

Mangareva-Nui
Pearlshell production has again become an important economic activity since the
early 1970's when an Australian entrepreneur introduced a number of technological
innovations. This Australian established a joint enterprise with Robert Wan, a
Tahitian entrepreneur from Chinese descent. It was the latter who made pearl
cultivation highly profitable in the Gambier Islands, making the production more
efficient and employing Japanese grafters. Wan's innovations had spin-offs for the
local population as the graft (the art of grafting the little stones into the shells) was
adopted by many Mangarevans. Nowadays there are about 30 pearl (shell) family
farms. A number of them are highly prosperous and sell directly to Tahiti, while
others are highly dependent on the sale of young shells to Wan.
Paradoxically the CEP has both stimulated the resurgence of the pearl
(shell) economy (through the construction of the airstrip) and generated deep
concerns about its future. This led to the foundation, in 1994, of an association
aiming at the defence of the environment and the rights of indigenous pearl
producers, denominated Mangareva Nui. Mangareva-Nui concentrated on the lack
of transparency of the government in its policy of renting maritime concessions. It
defends the principle that the lagoon should be exploited only by "authentic"
Mangarevans, i.e. individuals having property rights inherited from Mangarevan
ancestors. In 1995 a delegation left for Papeete and conversations were held with
the government and different political organisations, amongst them Hiti Tau. The
association also conducted negotiations with Wan about the conditions under
which pearl farmers should sell their shell to him. In addition, there are two co
operatives of pearl cultivators (GIE = Groupement d'Intérêt Economique), one for
large producers and another for the smaller ones. The group aims at increasing
producers' profitability by encouraging them to specialize in quality pearls and
standardising cultivation techniques.
The success of Robert Wan is controversial. Although many appreciate that
he offers jobs to as many as 60 Mangarevans, he is accused of using his political
influence in order to appropriate the lagoon. (It is said that Gaston Flosse and he
are not only commercial partners but also intimate friends). Although he made a
fortune in Mangareva ,Wan is reproached for never doing anything for the wellbeing of the island population. The anxiety of being dispossessed of their natural
resources has led to mounting political activism in Mangareva and an increased
support for the political opposition (mainly the Tavini Huiraatira ).
We talked to several youths who bitterly expressed their complaints and
anxieties. This situation is even more aggravated by the knowledge that pearl
farming is a way to make money. As noted, we were not given access to data on
lagoon propriety rights and maritime concessions, neither in Rikitea, nor in
Papeete, which is an indication of the atmosphere of secrecy which surrounds the
topic.
Yet not all individuals we met were against Robert Wan. We interviewed a
man in his thirties, who belongs to the family of the current mayor and who
insisted that independence from France would lead Polynesia to catastrophe due to
the inability and incompetence of the pro-independence leaders. He also argued
that Robert Wan had brought much prosperity to Mangareva by giving
employment on his farms. "The problem of us Mangarevans is that we do not
understand that those who work harder are entitled to collect most".

134

Risk Perceptions, Cultural Identity and the Politics of Radioactivity

Before the resurgence of pearlshell cultivation the economy was more
diversified: Mangareva not only produced coffee but also copra, citrus fruits and
vegetables were grown. At present, commercial agriculture is almost non-existent
due to the high labour costs. It is more profitable to engage in pearlshell cultivation
and to import all foodstuffs from Tahiti, even bread. As one informant put it:
"People do not live off the land anymore. It is cheaper to buy spaghetti or
a kilo of rice than to grow manioc" (translated from Tahitian).

Indeed, a recurrent complaint on the part of "older" Mangarevans was the
lack of interest in agriculture by the younger generations .
Political struggles
As argued, political strife in Mangareva is endemic and manifests itself through
'family polities'. The last years three events have worsened political divisions on
the island. First, the decision by the French government to resume nuclear testing
led to the unprecedented decision by the majority of the population to march
against it. As said, this was an important victory for the political opposition in
Mangareva.
Second, the attempt of a Tahitian government official (the head of the local
meteorological station) who has become an important pearl cultivator to introduce
pearlshells from another island (Rangiroa) met with fierce resistance from the local
pearl cultivators, to such a degree that the airport landing strip was blocked for two
weeks to protest against it in 1995. Mangareva Nui organised this blockade for fear
that these new pearlshells would introduce unknown diseases. But there was also a
political motivation for opposing the plans of this official as it appeared that he
obtained a large maritime concession in return for his active participation in the
political campaign of Gaston Flosse. The blockade was successful and it was
decided that only young pearlshells (nacre naissance) from the Gambier Islands
would be planted in the lagoon.
Third, the attempt by Robert Wan to intervene in local politics by
registering his workers on the electoral lists caused much concern, not only among
sympathisers of the political opposition. We were told that Wan's employees had
been registered as residents in the Gambier, with the right unknown to them to vote
only there. Accordingly, Wan was accused of forcing these labourers to vote in
favour of the party of Gaston Flosse (Tahoeraa Huiraatira) with whom, as
mentioned, he has a close friendship. In response to this initiative, the local
representative of the Tavini Huiraatira party organised a petition to the Assemblée
Territoriale which was signed by 124 residents of Mangareva. Wan and the mayor
organised a counterpetition which was signed by an equal number of residents. It
should be pointed out that several of those who signed the petition against Wan's
attempts to influence Mangarevan politics assured us that their actions were not
directed against ëforeigners' in general, but against the person of Wan.
As a result, the local representatives of the oppositional independentist
party Tavini Huiraatira were engaged in a struggle against Wan, the mayor of
Mangareva, and the party in power. To that end they drew the attention of the press
(Les Nouvelles de Tahiti) and the radio (Radio Tefanaa) to the political
irregularities taking place in Rikitea and the attempts of Wan to appropriate the
lagoon.
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The experience of the bomb
There are many accounts of how the population of Mangareva experienced the
bomb. During the atmospheric tests they were sheltered in hangars or
'blockhouses'. In fact, there was one blockhouse (in Taku) and one hangar (in
Rikitea), the difference being that a blockhouse is constructed of cement and steel,
and a hangar of ordinaiy building material (such as timber). Some found out that
the blockhouse in Taku was used exclusively for the French, but others told us that
the population of Taku also was sheltered there. The stay at the blockhouse was
not experienced as unpleasant. There was ample food (canned food), chocolates for
the children and at night pictures were shown. In fact, at the time many people
looked forward to the tests.
We talked to a farmer of 31 who told us his experiences with the bomb
during his youth. He left Mangareva to pursue his secondary school studies in
Tahiti.
"I caught ciguatera as a child. From then on I fell ill several times. I was
sent to the clinic where I received treatment. It was rather common at the
time that children would contract ciguatera. I also spent time in the shelter
during the tests, sometimes as long as three days. Everything was provided
for, there was good food and wine and films were shown. Little
information was given to us about the bomb. At the time we did not worry
about the tests. But now I remember that the shelter was sprinkled with
water during and after the tests. So, there must have been a risk of
fallout"(translated from Tahitian)

He recalls that relationships with the French military were not bad. Yet some
people refused to go to the shelter and hid in their houses or in the bush. They then
received a reprimand by the French gendarmes.
We were also told that the military in Mangareva wore protective clothes
during the atmospheric tests, but not the local population.
Anomalies detected after the first tests
We encountered repeated accounts of uncommon events after the first atmospheric
tests in 1966. Large quantities of fish washed upon the islands. Later also dead
sharks were found on the beaches. After that the pigs ate the fish and died. There
used to be horses in Mangareva but these died after the first tests. According to one
informant, the French attributed this event to the contamination of the vegetation
with ciguatera, an explanation which was not convincing to anyone. These were all
terrifying experiences never before seen. Consequently, many think there is a
direct relationship between radioactivity and the death of the horses. Many told us
that in the past there were far more animal species and vegetation than there are
now, that the tops of mountains were covered with vegetation whereas nowadays
they are barren.
Several informants mentioned the arrival of a French boat with scientists
who bought animals (horses, cows and pigs) and collected samples of vegetation
and soils. The population was never informed of the outcome of these analyses.
This, in fact, fuelled their suspicion that they were being used as guinea pigs.
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Indeed, there are serious doubts concerning the official explanations for the
anomalies experienced after the first tests. To begin with, the official account that
fish poisoning is caused by the ciguatera toxic is unconvincing to most
Mangarevans. The following reasons were presented. Fish poisoning has continued
long after the construction activities of the French military finished. Other species
such as eels and sharks have been found dead after the tests and even the dogs that
consumed their meat have died. Furthermore fish species that never before had
been poisoned suddenly became affected by ciguatera.
The "positive side" of the bomb
It would be mistaken, though, to argue that nuclear testing was experienced in
Mangareva as a period of fear and terror. It is in retrospect that Mangarevans have
tried to make sense of the major events that marked this period. Most Mangarevans
are ready to admit that the tests brought all sorts of facilities. The French military
boats brought construction material to the island which they sold at Tahitian prices
(prices in Mangareva are 40% higher than in Tahiti). Many families took
advantage of this to build their houses. Also the prices of air tickets were
drastically reduced and suddenly a trip to Tahiti became affordable for everyone.
Mangarevans became eligible for a variety of investment programmes which
became an important complement to their earnings. The two most important
programmes are family allowances and the pension system. In addition they
become eligible for government retirement pensions at age 60.
There is no doubt that the nuclear testing programme led to a series of
measures and programmes which offered new opportunities to Mangarevans. We
collected stories of people who approved of the changes caused by the CEP, the
opening of the islands to the outer world through the construction of the airstrip,
the improvement of the port and the attendant jobs created, the new opportunities
to work in Tahiti on the test sites or Hao. It was thanks to the CEP that
Mangarevans were able to travel to Tahiti to work or to get an education. Even the
arrival of the legionnaires was seen as a welcome change. As an informant told us:
"A bar was open and many of them had love affairs with the women. It
brought some distraction to the island. It was only much later that we
became aware of the risks of contamination", (translated from Tahitian)

Yet the memory of the positive sides of the CEP are tainted by the fears
caused by nuclear testing. Thus several persons told us that when they were young
they were taken to Tahiti to attend secondary school in a military boat. Twice a
year they would undertake the journey from the Gambier Islands to Tahiti and
back. They would then pass nearby Moruroa and through Hao, where they would
bathe in the sea. They recall that after bathing their skin would itch and they would
have to scratch themselves all over. Some undertook this journey as often as 15
times.
It should also be noted that, while acknowledging the 'positive sides' of the
bomb, Mangarevans are fully aware of the favouritism and political corruption that
characterises their relationship with the French authorities and Territorial
Administration and their dependence upon the market in order to sustain a
livelihood.
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Ciguatera in Mangareva
If the presence of the CEP carried tangible 'benefits' to the population, it also
signified a major threat to their livelihoods through the recrudescence of ciguatera,
which in Mangareva took on an epidemic character from 1966 onwards. It has
weakened the population and forced many to migrate to Tahiti in search of jobs as
a major food source was drained. Almost all fish of the lagoon were poisoned,
including crawfish, which is rather uncommon for ciguatera. There is a direct
connection between the construction of the airport, the dredging of the lagoon to
make it navigable by military boats and the incidence of the ciguatera disease.
People remember that at some points there were up to five warships on the lagoon.
This caused the virtual destruction of the coral in the lagoon. During all these years
pelagic fish that do not carry ciguatera were caught in the open sea. But only a few
Mangarevans have boats enabling them to fish in the open sea.
A retired male nurse told us that he participated in a study undertaken in
1962 by the World Health Organisation on the incidence of ciguatera in Polynesia.
He himself did the Gambier Islands part. It appeared that ciguatera was very rare at
the time. He left for Tahiti in 1967 and returned in 1994 as a pensioner. Although
during his youth he never fell ill from ciguatera in the last two years he was
poisoned three times. As he told us:
"People can choose now what they eat, nevertheless ciguatera remains a
problem. Nowadays, people have to alternate fish eating with beef,
chicken and pork".

Cancer, miscarriages and malformed babies
Ciguatera is not the only cause of concern for Mangarevans since alarming things
have occurred lately. Recently two children were born with a strange illness. There
have been several cases of malformed children and stillborn babies (For example
the wife of the postman has had two stillborn children in succession). In addition,
we were told about the existence of 5 persons having cancer, including leukaemia.
(Although this figure could not be verified). It should be noted that these are all
unprecedented events. Several interviewees were worried that radioactivity has
affected their genetic makeup. Also, the fears for radioactive contamination
became apparent during our stay when storms caused tidal waves all over
Polynesia. Many people were concerned by the news that Moruroa and Fangataufa
were being washed down with the dispersion of contaminated soil and material in
the sea as a result.
Next we relate an incident that took place during the research in which Clément
Pito fell ill from ciguatera intoxication, in order to show the level of distrust that
exists between the French metropolitans and the local population. The incident also
shows the anxieties which issues such as ciguatera poisoning cause among both the
Mangarevans and the French authorities.
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A research incident: Clément Pito contracts ciguatera
On Thursday ,16 July 1995, Clément Pito and I were picked up by a couple of
Mangarevans in order to go for a day's deep sea fishing nearby Timoe, were it is
said that fish are not poisoned by ciguatera. It was a beautiful day and we caught
several pieces of red sole. The first one we ate raw, the subsequent ones marinated
with lemon and onion and pepper. We also tasted the liver and the heart. Back in
Rikitea we were invited by one of our companions to his house to eat fried fish.
Late in the afternoon I left the house and went to the church to talk with the priest.
On my return to the house we where staying at I found Clément Pito in bed. He
was complaining about pain in the stomach. He stood up and made an attempt to
walk to the clinic but the pains became so severe that he fell on the ground. I ran to
get the doctor. His major worry was that he could be poisoned by ciguatera, an
illness he had never before had. Clément was taken to the clinic and examined by
the doctor. He was in deep pain. His blood pressure was far too low. The diagnosis
was ciguatera, indeed, and he got two injections. Although the pain subsided
Clément remained highly distressed. He told us that he had always been careful not
to be poisoned with ciguatera, always choosing to eat fish known not to be
poisoned. What angered him most was that he had eaten red sole, which was
known not to carry ciguatera. If the fish he had eaten could not be poisoned by
ciguatera what then had caused his illness? He concluded it was radioactivity. In
fact, this proved that the cause of fish poisoning could not be ciguatera. What else
could be the cause then but radioactivity? The doctor tried to console Clément. He
asked me whether I felt any symptoms, which I didn't, whether we had eaten the
liver, kidneys or heart. I responded that both of us had but that Clément had eaten
more than I had. The doctor then expressed his doubts about whether it was red
sole that we had eaten since 'it was known' that red sole could not be poisoned by
ciguatera as it is a migratory fish. Red sole, contrary to white sole, does not seek
food by the coral reef.
The French gendarme came by and asked us whether a permit had been
requested to go fishing in Timoe. Clément asked him why he should have a permit
to move around in his own country. At this point the stage had been set for a
frenzied argument. A quarrel followed about the causes of Clément's illness. The
gendarme ascertained that it was ciguatera, that ciguatera had been endemic in the
Gambier Islands from time immemorial. Clément answered furiously that the sea
and the fish were contaminated by radioactivity; that the whole population, adults
and children were contaminated; that the bomb was killing the Polynesian people.
The gendarme accused Pito of spreading lies and threatened to put him in jail.
Clément, who had recovered somewhat, then stood up and challenged him face to
face to take him to jail.
The doctor gave Clément some medicines against ciguatera. Clément threw
them on the floor and crushed them with his feet while accusing French doctors of
poisoning the Polynesian people with their drugs. We walked out of the clinic as
the argument with the gendarme continued. A crowd assembled. Clément
challenged him time and again to take him to jail, Ito finish him off! while shouting
that everything in Mangareva was contaminated due to the bomb. The gendarme
replied that he was wrong and in his helplessness pointed to me and told me
(P.deV.) to accompany him to the station, since I was a foreigner. Clément seized
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me by my arm and dragged me away while shouting to the gendarme that it was he
who was the foreigner, that he belonged to a foreign occupation force, that they
had been killing the population with the bomb and with their treacherous drugs.
Later in the evening I visited our fishing trip guests and inquired about the
fish we ate. They ascertained that it had been red sole, no doubt about that. At the
same time they showed little surprise that Clément was poisoned, since he had
eaten the liver. It was common knowledge, I was assured, that the liver of the red
sole could be poisoned.
The next morning I went to see the gendarme with my identification
papers. He seemed very friendly and asked me to tell Clément that they should
forget the whole affair. He excused himself for behaving like that towards
someone who was in pain and anguish. What had disturbed him most was the story
that Clément had been poisoned by red sole. He himself had eaten red sole without
any consequences.
The possibility of poisoning by eating red sole remained a debatable point.
On our return we inquired about the issue with Mme Simone Grand, a specialist in
ciguatera at the MalardÈ Institute in Tahiti. She also expressed her doubts. Yet, she
did not exclude the fact that red sole could be poisoned through the food chain as it
is possible that red sole, being a fish eater, could carry ciguatera by eating types of
non-migratory fish.

Assessing the consequences of the bomb
We saw that explanations about changes in the natural environment and issues
such as-ciguatera poisoning have become points of contention between the French
authorities and the local population. They reflect not only the deep mistrust that
exists between them but also the lack of knowledge on all sides. As was
exemplified in the quarrel over the possibility to become poisoned (or as many
would say contaminated) by red sole, scientists are not able to explain a number of
basic phenomena which are central to the everyday lives of those who experienced
nuclear testing most directly. In the following we present some Mangarevan views
on the responsibility of the church and the French government concerning the
populations' fears and anxieties. Next, we map out the views and interpretations of
two individuals who play an important role in the local institutional environment,
the acting priest and the medical doctor, followed by that of the Protestant deacon
of Mangareva.
The role of the Catholic church
Mangarevans1 are deeply Catholic as we could experience during our stay. Masses
are held daily and well-attended. That was also the case during the festivities of the
14th of July. Young people who would spend the whole night dancing and
drinking could be seen during mass at 6 o'clock in the evening. At the same time, it
appeared that the role of the church in public life is rather restricted. This is an
issue which was discussed with Mangarevans and with the acting priest himself.
It struck us that all persons we talked to knew the history of Père Laval and
Père Caret well, of their instalment of a strict work and religious regime resulting
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in the depopulation of the islands. We found a strong historical consciousness
about the conditions under which the Gambier Islands became a French
protectorate particularly among the youths. Thus in our discussion about the future
of the lagoon it was pointed out to us several times that the last king accepted the
French flag on the condition that the population of the Gambier Islands would
conserve sovereignty over its resources. As some youths put it to us:
"We want to recover our heritage that has been taken away illegally by the
French" (translated from Tahitian).

The relationship with the Catholic church is an ambivalent one, indeed15.
As an older Mangarevan told us,
"The Catholic church took away our identity and customs as heathens but
gave us another one as Christians. She did it by translating our language
into Mangarevan and giving mass in our language. When I was young we
were forbidden to talk Mangarevan at school, while in church we sang in
our language. We saw the church as our protector against the French state
and against unscrupulous merchants. But this changed with the nuclear
tests, for the church adopted the position of the French state without
questioning it" (translated from Tahitian).

There had been priests who stayed in Mangareva for as long as thirty years
and who were real church fathers. This was not the case anymore.
"The current priest makes much effort to learn Mangarevan. But it is not
the same. The church does not have the same commitment to the
population anymore. The role of the church has changed" (translated from
Tahitian).

We talked about the socio-economic transformations of the past 30 years
and the recent political changes with several persons who have returned to
Mangareva after having worked in Tahiti for years. One of them is the former
nurse quoted above, who, after having worked in several of the Society Islands,
decided to return to Mangareva a couple of years ago. During his absence he has
always maintained a vivid concern about the persistence of the Mangarevan culture
and family life. Though a practising Catholic, he is very critical about the inability
of the church to defend the unique cultural heritage of the island, its language and
customs. He saw a large contrast between the policies of the Catholic church
during the last thirty years and the paternalist despotism of Père Laval and Père
Caret who in their unrelenting endeavours to transform the island into a Catholic
bastion had nevertheless been able to defend the Mangarevans from the selfserving interests of traders and government officials. The church, in his view,
embraced the CEP and its alienating consequences in a totally uncritical way,
hence forgetting its historical role as a protector of the island population. In his
mind the church has done very little to engage the youth in the Mangarevan
language and traditions through clubs or cultural manifestations. It has taken the
French assurances (that the nuclear testing programme would not effect the health
and the environment in the Gambier Islands) at face value, downplaying the
This is not to say that there is no appreciation for activities of the church such as the technical
vocational school run by a group of Canadian brothers where pupils learn crafts such as
brickmaking, electricity and agriculture. These brothers, it should be noted, built a hostel for the
pupils and a sports field that is rather impressive.
1S
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growing concerns of the population about the possible risks of nuclear testing in
the process. In aligning itself with the French military policies it has relinquished
its mediatory function between the population and external forces. It had not been
able to take a position against the political corruption and venality brought about
by the local dependence on French subsidies. This loss of legitimacy of a formerly
authoritative institution had resulted in a situation in which all types of rumours,
claims and assertions can be made, thus increasing the fears and doubts of the
people.
A case in point is the confusion concerning the building of the shelters. We
were told by some people that the large shelter, a rather improvised structure with
a corrugated iron roof, with sprinklers intended to wash away the water through
gutter tubes had been built for the local population, whereas the French military
had built a cement blockhouse reinforced with iron in which they were fully
protected from any risks. This was seen as evidence that serious hazards had
occurred. By others we were told that the cement shelter was built before the other
one and that both were used to shelter the civilian population. Similarly, the fact
that samples were collected and taken away without any report or outcome was
reiterated in the interviews as evidence of risk.
Another example concerns the stories about the death of horses, cows,
dogs, sharks on top of the massive washing ashore of fish after the first test in
1966. The nurse looked at the story about the deaths of the cows in a different
light. These had drowned in the sea at the time. The reason for their death was not
radioactive contamination or consumption of grass poisoned by ciguatera but the
fact that they had not been well-cared for. With the coming of new labour
opportunities and government subsidies, agriculture and livestock holdings were
neglected. Other fears, however, such as those concerning the radioactive
contamination of the sea were difficult to assess. As the nurse put it:
"We have been living in uncertainty for years. We have never been
informed about the risks. Neither can the scientists assure us that within 20
or 200 years effects will appear. For one thing, we know that there has
been nuclear fallout. Samples have been taken regularly but no report of
the outcome of these researches has been shown to us. Maybe the
scientists themselves have lost control. We want to be informed and to be
consulted and this is something the government has refused to do. That is
the reason why some of us have chosen to embrace the cause of
independence" (translated from Tahitian and French).

The former nurse is touching here on an important issue which relates to
the construction of a historical memory about the tests and their consequences. The
issue, thus, is not that the memories of the Mangarevans are false, or that they are
subjective and fragmented and therefore convey false or incorrect experiences. The
issue is that the lack of openness and information by the French military expert
system and the inexistence of an open forum in which topics concerning the
nuclear test could be addressed has led to the proliferation of different theories and
accounts. The inability of the experts to address the existence and persistence of
these anomalies as perceived by Mangarevans in their everyday life only fuels
these anxieties.
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The views of the Faranis (the French) in Mangareva
We had also very interesting conversations with several mainland French in
Rikitea about the risks and consequences of nuclear testing for the Gambier
Islands. Here we pay attention to the views of two of them, the priest and the
medical doctor in charge of the local clinic. These conversations give us an idea of
the 'ethnic' relations between Mangarevan Polynesians and the Faranis.
The French priest
In one of our meetings I confronted the priest with the stories of local people about
the death of fish, horses, pigs, cows and sharks after the first nuclear tests. He
commented that it was his experience that people on the islands are very
superstitious. He told the story about a former priest who was deeply loved by the
local population and who had divinely powers. When he was dying he made a
prophecy. According to some he ordered that ropes be thrown into the sea,
otherwise the fish would die. According to others they should not be thrown out
into the sea. What happened afterwards was not clear, but when after some time
dead fish were found on the beaches both parties accused each other. As the priest
told fighting is in the nature of the islanders. In the past family fights would result
in the deportation of entire families to the other islands of the Gambier
archipelago.
Also, the French are not liked in the Gambier Islands, I was told. In fact,
they never were. The priests are tolerated on the condition that they learn
Mangarevan well and become part of the total setting. There used to be priests who
spent their whole lives on the islands. The former priest lived there for 36 years
without returning to France. At present, however, it is difficult to find anyone
willing to stay there for so long. Yet the population is deeply religious and views
Catholicism as central to their identities as Mangarevans.
According to the French priest the current anxieties and political conflicts
had not been caused by nuclear testing but were caused by the excess of
government aid. He pointed out that for the festivities of the 14th July about CPF
1.5 million (about $ 17,000) had been spent on prizes for different competitions
and games (running, cycling, Miss Mangareva, etc.). People, in short, are too
wealthy and they become bored on a small island where everyone knows each
other. The result was petty politics, gossiping and much drinking.
Neither did he see a direct link between ciguatera intoxication and the
(building) activities of the French military. Ciguatera, he pointed, out had always
been present in the Gambier Islands, Père Laval in his diaries also wrote about it.
Furthermore it was the recurrent thunderstorms (cyclones) that caused the
continual outbreaks of ciguatera.
This view of Mangarevans as spoilt subjects of the French government was
shared by other non-indigenous inhabitants. One Canadian brother told us about
the difficulty of recruiting male young boys to attend the vocational school. Most
pupils come from other, poorer islands. He blames the large subsidies provided by
government and the easy profits made in pearl cultivation, which makes learning a
trade or engaging in agricultural activities quite uninteresting.

143

Pieter de Vries

Conversation with the medical doctor
After the ciguatera intoxication of Clément Pito I had a few conversations with the
medical doctor who treated him at the clinic. He was in Mangareva doing his
military service. He showed concern for Pito while expressing lids worries about
the possible political consequences of the incident. He also made clear that he
disliked being in a position in which he was expected to defend military and
government policies with which he did not necessarily agree.
He gave the following account of the present health condition of the
Mangarevan population. Ciguatera is endemic in the Gambier Islands and
practically the entire population has experienced ciguatera intoxication. Ciguatera
intoxication is everything but fun. The symptoms vary from vomiting and
diarrhoea to titillating fingers, a general state of feebleness that can end up in
coma. Fatalities, however, were rare. Ciguatera intoxication, he explained, is very
difficult to combat due to its cumulative properties, which means that all
consumption of fish adds up to the existing stock of the toxin, whereas the toxin
only has effect after a critical threshold is crossed.
Yet as long as fish remains the major source of nutrition for economic and
"cultural" reasons it is difficult to combat through preventive means. It affects
adults more than children and depends on the kinds and amounts of fish being
eaten. The only way to avoid ciguatera poisoning was by varying one's diet so as to
diminish the amounts of fish eaten in a given period and per meal in order to
remain under the critical threshold. This, however, was difficult given the
"cultural" propensity of Mangarevans to eating fish in large quantities. The cure
exists largely in moderation and not eating fish for a given period (6 months
usually) so that the concentration of the toxin will decrease to well under the
critical threshold. However, during special events such as the festivities of 14th
July, patients tend to lapse into the "old" habits.
I confronted the medical doctor with the fears of the local population
concerning a possible relationship between nuclear testing and ciguatera, which he
found quite unfounded. Ciguatera, he remarked, was also endemic in the
Caribbean, and the Maldives where no nuclear testing had taken place. Such
assertions were made by irresponsible and politically motivated individuals. Such
unfounded assertions only complicated the attempts of government institutions to
set up effective programmes for combating public health problems such as
ciguatera. Yet he did not discard the possibility that the construction and dredging
activities undertaken by the French military could have been an additional cause
for the occurrence of ciguatera.
I commented that in my view people had good reasons for making such
connections, even more since the military establishment had neglected to provide
an explanation for the uncommon events that had taken place in the Gambier
Islands since the start of nuclear testing, such as the massive and sudden death of
fish after the first tests. As long as the French military is not able to provide
convincing explanations for these phenomena it is natural for people to construct
their own theories. Furthermore, making ciguatera a political issue resulted in the
unwillingness of the French military scientists to take the anxieties and concerns of
the people seriously.
The doctor found this explanation too simple though. He responded that he
himself found it difficult to deal with the local population. They had been spoilt by
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the government. He had spoken with people who confided to him that they had
benefited much from the bomb, in spite of the fact that they were against it. This he
considered a great contradiction. Mangarevans, he said, tend to be irresponsible,
they like to live for the day, without thinking about the future. A case in point was
the campaign he was waging to make people conscious about AIDS. He gave a
few talks which were little attended. Some came to him for contraceptives but the
majority just continued with the existing practices of 'unsafe sex'. There hadn't
been cases of HIV as yet, but the moment it would happen it would be
catastrophic. The same, he argued, held true for ciguatera. People came to him to
collect drugs against it and then left without showing much interest in following a
curative programme.
These views held by French metropolitans on Mangarevans are interesting
not only because they are illustrative of relationships between French and
Polynesians but also because they were reciprocated, in almost an identical way by
the Mangarevans. Thus, many locals told me that the French officials did not show
much interest in relating with them, that they were haughty, that they spent their
time in an idle way as civil servants doing little but cashing a monthly check. The
gendarmes, for example, loitered around the whole day without doing any
productive work such as fishing. We had meetings with members of well-known
families in Mangareva who told us that they disliked the metropolitans, and in turn
felt their contempt, even though they had never been against nuclear testing and
did not sympathize with the pro-independence forces.
.It has been argued before that these cultural views and forms of mutual
distrust are characteristic of the relationships between French authorities and
Polynesians, but this does not. hold for all the metropolitans in Mangareva. On the
whole there are about 10 of them, some working as electricians, in construction or
in pearl cultivation. Some are married and well-integrated into local society. One
of these is a former meteorological assistant who worked at Hao during the
atmospheric tests. Although critical about French policies he made it clear that he
was not allowed to talk about his work. Anyway, he told us, all information was
sent in code. It was his job to read numbers on measuring instruments which he did
not understand.
Former test site workers in Mangareva
As stated, the CEP provided many jobs for Mangarevans in the construction of the
airstrip and improvement of harbour facilities. In all, about 30 men were recruited
to work for the CEP in Mangareva. We interviewed several former test site
workers. A number of them, about five, were particularly interested in possible
compensation payments. It was their argument that their loyalty to the French
military should have been better rewarded.
A case in point is that of a former diver who filed a complaint at the human
rights section of Hiti Tau for ill treatment by the CEP. He was angry at the CEA
for having sent him to Tahiti to work in a military store, where he could not earn
the "primes" (premiums) he was accustomed to receiving when working in
Moruroa. He then decided to quit work and to return to Mangareva before his
retirement was due. He had no complaints about the way he was treated in
Moruroa. He had earned well and the work was not too heavy. He would work
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three weeks on the test site and then spend a week in Tahiti with his family, He
saved enough money to buy a plot of land in Mangareva and a house in Tahiti. He
complained about having various ailments - such as problems with his heart - and
considered that this may have been related to his work in Moruroa. In telling his
story he stressed that he wanted to be taken into account remembered in case that
compensation was paid. He held a grudge against the French for not having
granted him a pension after having worked for such a long period on the test sites.
The differences in views and expectations of former test site workers
became apparent during a small interview with four of them at a general store. One
of them asked us not to disclose his name and started telling us about his life on
Moruroa and the fears he had concerning the consequences on the tests for the
people's health and environment. He also told us that he regretted having worked at
the sites. Another one urged us not to delve into the issue since it belonged to the
past. He was in favour of the present pro-French government. It was a fact that
they had always been in favour of the bomb and loyal to the government. In 1958
they had voted for French citizenship in return for money and amenities. He
recommended us to lay the issue to rest. We asked the others whether they agreed
with this view, whether it was not be better to forget the bomb altogether. One
typical answer was:
"No, the bomb should not be forgotten. Flosse and Chirac have promised
that there will be support for a period of 10 years. What about later? What
about the children? We cannot eat the fish, we are intoxicated by
ciguatera. France should pay compensation".

It appeared, though, that there was not much willingness to talk about the
issue. We were asked to record their opinions and leave them alone. This attitude,
we were told later, was typical of the confusion of former test site workers.
It should be noted, though, that we also interviewed several former test site
workers who for political or religious reasons had been against the tests, even
during their stay at Moruroa. In contrast to the above case they did not talk about
compensation but urged that the possible hazards be disclosed. One such a case
was that of a father and a son, both married and with children who had worked at
Moruroa. They became Adventists after leaving the sites. As they told us, one
major reason for their conversion was coming to terms with the "evil" of the bomb.

The views of other Mangarevans
The deacon
As mentioned before, the family of the Protestant pastor of Mangareva was the
only one that voted against French citizenship in the referendum of 1958. He did
so as a follower of the Tahitian leader Pouvanaa. This account was recorded in
Tahitian and translated into French. It is interesting because the deacon holds
distinct views about the consequences of the CEP, particularly those bearing upon
the physical and mental capacities of Mangarevans. These views reflect the
Polynesian notions of cultural identity discussed before as not being fixed and rigid
but ever-changing, and as being shaped through the interplay of the body and the
(natural and social) environment.
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The deacon moved to Mangareva with his family at the age of 8. His father
was a pastor at Afaahiti. He recalls that before the nuclear tests life was easier.
There was ample fish and agricultural production. People were happy and there
was very little influence from the Western World. Ciguatera poisoning was no
threat to the population. Fish was still consumed following the old ways. After the
Second World War the presence of French metropolitans, especially military ,
became more common.
Since then Mangarevans came increasingly under the influence of the
French and by 1964 the Mangarevans had no great interest any more in their own
culture. Between 1964 and 1968 the French military took over all administrative
affairs in Mangareva. At that time fish poisoning started and in a couple of years
acquired alarming proportions. Meanwhile consumption patterns changed
radically. Imported canned food, such as corned beef, salmon, and chicken became
part of daily meals. But these commodities were not accessible to all. He, for one,
never worked for the council or the CEP, having been labelled an anti-French
element. Thus he remained dependent on fishing and agriculture in order to make a
living.
In 1966, after the first tests, the first outbreak of dead fish took place. By
1968 fish poisoning had become generalised and by 1973 all coral had become
black. It wasn't possible anymore to see the bottom of the sea. This made fishing
extremely difficult for him. At the time he used to go out fishing to locations were
he knew he could catch uncontaminated fish.
In 1975 there was another outbreak of dead fish. Thousands of fish washed
ashoreupon the beaches.
"When I went fishing they stuck to the propellers of my boat. Dogs and
cats ate dead fish but also chicken and pigs which, in the end were eaten
by us. I was afraid that the disease that killed the fish would affect the
health of our children. Since then our children have changed. Their
mentality is different. I have once heard Oscar Temaru say that the brains
of our children have been emptied of their capacity of independent
thinking, that they have become automatons. I have seen that here in
Mangareva as well. Our children don't have an identity of their own
anymore. They have become slaves of the government" (translated from
Tahitian).

As fish poisoning became endemic, it started to affect whole families. His
own family was once severely poisoned in 1972, after eating ëperroquet' (engelse
naam?). It was so serious that he himself fell into a coma. They were taken to the
clinic which was already full of patients, all with the same symptoms. There were
not even enough beds. He was severely poisoned again in 1983. Since then he has
taken many precautions before eating fish. However, it is very difficult to
distinguish poisoned from non-poisoned fish. "You have to taste the fish before
eating it".
The displacement of fishing and fish consumption as a central element in
the lives of Mangarevans has had big consequences on the texture of social life in
Mangareva. As he remarks, young people have grown up without learning the old
techniques of fishing. CustomaryTraditional ways of transferring knowledge from
the elder to the younger generations no longer apply. This has led to enormous
problems within the families, a phenomenon which according to him is not
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restricted to Mangareva alone but is generalised occurs all over Polynesia. There
are large discrepancies in the thinking of the older people and the young. Sons and
daughters do not listen to their parents as they feel that they have little to teach
them. The older generations resent not beingrespected by the younger ones. But it
is not only an issue of a changing life style. The nuclear tests have changed young
people's thinking in a more literal way; the thinking process is different. People are
not able to think for themselves anymore. They are also more vulnerable to
illnesses than in the past.
He thinks that these changes in mental and physical condition have been
caused by the consumption of foreign food and by the vaccination of the children.
Before testing took place the entire population was checked by military doctors.
Even rotten teeth were extracted. He did not let his teeth be extracted. Later, when
he was poisoned he understood why French dentists offered their services free to
the population. Poisoning caused intolerable pains in his teeth. For, as he told us,
decayed teeth suffer much more from radioactive contamination.
The children were also vaccinated. He thinks that this vaccination was
intended to counter the effects of contamination. In the past people did not need
vaccinations, neither did they need check-ups by doctors and dentists. People's
physical and mental conditions were better. Vaccination, according to him, was a
protective measure against nuclear contamination which resulted in physical
debilitation of the population.
He also suspects that the cause of fish poisoning is not the ciguatera toxin
but radioactive contamination.
"A lot of facts central to our lives have been hidden to us. We were
intimidated, we were forbidden to talk. They told us not to fish for certain
types of fish, but we answered, « this is our island, we knew how to
distinguish poisoned from non-poisoned fish.» Poisoned fish was mainly
found at the fringes of the lagoon, towards the open sea, definitely not in
the centre of the lagoon. Before the nuclear tests not all types of fish were
poisoned, nowadays any type can be poisoned. Poisoning from ciguatera is
very different from the type of poisoning eventually found after the
nuclear tests. That is the reason why I am convinced that the current fish
poisoning is caused by radioactivity" (translated from Tahitian).

The symptoms of fish poisoning are different from the kind of poisoning
that existed before the establishment of the CEP.
"Now it is worse, the urge to scratch is so bad that you injure your skin all
over your body. You don't even mind damaging your body. Mr. Bagnis, a
military expert came here and told us not to eat the fish. We responded
that we knew which fish was poisoned. We were not allowed to talk about
fish poisoning during the nuclear tests. We cannot tell for sure what the
cause of fish poisoning is but I can tell you that fish poisoning and the
tests came together. I am sure that fish poisoning has been caused by the
nuclear tests. In 1966 the airport at Totegegie was built and dynamite was
used. That lasted until 1968. Maybe it was caused by the dynamite, but
anyway the damage was been caused by the French military" (translated
from Tahitian).

He spent several times in the shelter. Once they had a terrifying experience,
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"In august 1968, at the end of the H-bomb we once spent one day and a
half in the shelter. We went into the shelter at 9 a.m. and were released the
following day at 9 p.m. We would spend a whole day there from 9 a.m. to
9 p.m. In the morning members of the S.M.C.B. went to gather samples.
When we were released we learnt that an old man had stayed at home. It
seemed that he had drunk rain water. That same night it rained again. We
were forbidden to drink the water. Since then it was prohibited to talk
about radioactive fallout" (translated from Tahitian).

Fish poisoning, according to him, has not only threatened the population's
livelihood but also affected their physical and mental capacities.
"In the past, in contrast, our children were able to care for themselves.
They would leave home when they reached the age to marry. Now they
just stay with their parents, some until they are over 30 years old. In the
past men old in years looked much younger, were more vital, had more
strength. That has changed, we become old at a younger age. Take the
example of my father. He was 84 when he died. He was never poisoned by
ciguatera. He didn't stop working until he died. My father died when fish
poisoning started to occur. In the past we had our own medicine. My
father, who was also a pastor, used to treat disease. We even had the
medicine to treat cancer. Those were medicines that cured. It cannot be
compared with those we are given by the French doctors. We even had a
cure against ciguatera. It was made out of cocoa butter" (translated from
Tahitian).

He also told us about the problems caused by the French concerning the
land. In 1955 a land surveyor came and all the land on the side of the mountain
was registered as property of the government (domaine territoriale). It took him
three years to register all land. Yet, the land surveyor did it the way he liked,
without any respect for the boundaries which were set by stones. All land that at
the moment was not occupied at the time was registered as property of the
government. There were serious conflicts with the government officials. It did not
help, their claims were not taken into consideration. "Why did the French
government take away our land from us"?
Conversation with young pearl farmers
One of the pearl family farms we visited is run by Mangarevans of Chinese
descent, three brothers and their father. When he arrived a niece and a cousin from
Hong Kong were busy with the graft They were extremely concerned about the
possible consequences of nuclear testing for the environment and particularly the
state of the lagoon. Upon hearing that this research would be published and
debated in a wider arena they asked us to include a number of questions addressed
to the French President. It would be appropriate to end this case study with the
questions they posed as it exemplifies many of the worries we heard during our
stay.
"Why have the French brought the bomb to Polynesia? Why haven't they
conducted the tests in France? Why did the fish die after the first
atmospheric test? Why were they sheltered in a place which did not offer
them the same guarantees as the blockhouse which the French military
built for themselves?"(translated from Tahitian)
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In addition they told us about a French engineer who visited them in
Mangareva. After working in Moruroa for some years he became convinced about
the threats posed by the tests and quit. He told them that there are large leakage's
underneath Moruroa, that the moment an earthquake took place all radioactivity
stored in the ground would come to the surface and contaminate the sea and the
land. They recommended us to ask the French authorities whether this was true.
Finally, they said they had felt betrayed by the last tests and felt like a
French colony of the French. They asserted that they did not need the French in
order to survive. They could sell their pearls in the USA or Japan and would prefer
not to need to worry about the French authorities.

Languages of risk
As we saw in these testimonies radioactivity leaves a deep mark in the lives of
people who have been affected by it, either personally or by way of relatives or
friends. It haunts their imaginations and dreams (or nightmares). It is not only part
of their individual memories, but also of a wider collective memory shared by all
those who were exposed to nuclear testing. Such an awareness becomes for many a
burden they have to carry through their whole lives, and which they bequeath to
the next generations.
How people talk about issues such as radioactivity matters. Radioactivity
cannot be represented merely as an abstract object that can only be understood by
the experts and whose existence can be denied through an impenetrable scientific
language. People who know or fear that they have been exposed to radioactivity
must find a balance between the exorcism entailed in the continual denial or
minimisation of risk by pro-nuclear scientists and the fatalism generated by their
representation as victims.
Finding ways for living with the legacy of radioactivity is a requirement for
the further development of Polynesian society, for breaching the contradictions
caused by the nucléaire within Polynesian families, institutions and communities.
That the risks of nuclear testing have left an indelible mark in the lives and
consciousness of former test site workers and the whole Polynesian population is
undeniable, also for the most staunch supporters of the tests. Finding mechanisms
for managing the fears and anxieties of this legacy is a challenge for all
Polynesians, and particularly for their politicians and their religious and communal
leaders. How to deal with the issue of responsibility, that of the French government
and military but also of all those institutions that wavered between total opposition
and uncritical acceptance of the nucléaire is another issue that has to be tackled in
order to breach the wounds created by the symbolic omnipresence of radioactivity.
We do not pretend that we have the solution for this problem. But we think that the
experiences and accounts of ordinary Polynesians, and the stratagems they have
fashioned in order to deal with the anxieties caused by radioactivity provide
pointers for tackling this issue at a larger scale.
And, this has definitely implications for the ethics and politics of
evaluation, an issue I turn to know.
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Some Reflections on evaluation
It has long been argued that evaluation should be participatory, that it should
include all relevant stakeholders, that it should promote transparency and a sense
of trust and confidence. What we have seen in this case study, however, is a rather
messy, confused and opaque social reality. Authorities lack legitimacy and hence
official knowledge is considered suspicious by definition. There is a total lack of
respect vis-à-vis each other. Polynesians complain that their ailments and fears are
not taken serious and consequently they have fashioned theories about 'what has
really happened1 that are rejected out of hand by the French authorities as products
of ignorant and childish minds. French officials, in turn, complain that
Mangarevans are unreliable, irresponsible and that they do not belief in modern
science. In addition, we also see that a struggle is going on in Polynesia over who
is entitled to speak on behalf of those who have been exposed to radioactive
contamination.
What are the implications of this for evaluation theory and practice? In the
document 'DAC principles for effective aid1 the Development Assistance
Commission of the OESO stresses the need for monitoring and evaluation.
Evaluation is defined as "an assessment, as systematic and objective as possible, of
an ongoing or completed project or programme or policy, its design,
implementation and results. The aim is to determine the relevance and fulfilment
of objectives, developmental efficiency, impact and sustainability. An evaluation
should provide information that is credible and useful, enabling the incorporation
of lessons learned into the decision-making process of both recipients and donors
(OESO, 1992, p. 132).
Many would argue that the situation in Mangareva does not lend itself for a
development evaluation. I would very much disagree with this view. The point is
that the French government has always argued that its concern with people in the
South Pacific has been mainly a developmental one and that the effects of nuclear
testing are to be found in the socio-economic terrain. It is continuously stressed by
the French authorities that financially the Polynesian population has benefited
enormously from the tests and that development goes together with dramatic
transformations that cannot be averted, though they can be somewhat minimised.
More importantly, however, I argue that many projects that are supposedly
"neutral" development projects are, in fact, part of wider political schemes. So,
although Mangareva might seem an extreme case, it shows well the limitations of
standard evaluation theories.
Let's go back to the definition of the OESO. To begin with evaluation is
seen as an assessment, as systematic and objective as possible". I would argue that
this is an incorrect proposition as regards risk evaluations in situations such as that
in Mangareva. Why? It has already been argued that this concerns a very messy
and murky situation. Moreover, an assessment boils down to a closed statement, or
set of statements. In my view, however, an evaluation that is able to capture the
anxieties associated to nuclear testing should be constructed in narrative terms,
albeit with an open end, thus without closure. The latter in the belief that a
narrative mode of presentation, rather than an assertive one, gives credit to the
need for continuous interpretation of past experiences, under the understanding
that in these situations criteria such as objectivity, systematicity and neatness are
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not only possible but also politically reprehensible. The issue of narrative closure
is also an important one as I think that efforts to achieve closure represent a certain
claim for authority, in this case that of the evaluator.
Objectivity? So, objective for whom and for what perspective? The objectivity of
French military is an offence for Mangarevans, the very language of objectivity is
a cold, detached, colonial language that degrades the experiences of those who
bear the burden of the risks and anxieties created by nuclear testing?
Relevance? Again for whom? Whose objectives? Whose developmental
efficiency? Impact on what and on whom, and sustainability of what (world peace,
French hegemony, the lagoon of Rikitea?)
This is followed by the statement that evaluation should be credible and useful. Let
me again disagree. Evaluation cannot both provide information that is credible and
useful and be 'objective'. Why not? Because the different parties have different
standards for assessing the credibility and truthfulness of information. What is
objective for the French authorities may be totally biased and self-interested for
Mangarevans, and vice versa. Where no common basis exists for adjudicating
credibility positions will only tend to becom more polarised. This in spite of
attempts by well-intentioned outsiders to bridge existing contradictions.
And, definitely an evaluation of risk perceptions is not about incorporating lessons
learned into the decision making process of both recipients and donors. The latter
for the simple reason that an unintended, but systematic, effect of the nuclear
testing regime was the corruption of any form of independent decision-making
process by the recipients. Indeed, one of the lessons of this case study has been that
corruption in development interventions in French Polynesia was a condition for
the survival and sustainability of the nuclear testing regime.
In an attempt to offer an alternative to this view of evaluation I would like
to pose the following propositions. My point of view is that an actor-oriented
evaluation of risk situations should be
• Partisan, or in other words conscious that every choice is a political choice and
that there is no neutral or non-committed stance.
• Politically sensitive, in the sense of stressing the need to analyse effective
power relations between different groups of actors.
• Epistemologically agnostic or the idea that no distinctions should be made
between valid and invalid forms of knowledge (see Latour 1999)
Let me elaborate on these points.
Partisan refers to the principle that it is possible to choose, from the beginning, the
actors' point of view, that is for the views, theories and anxieties of Polynesians
that have been subjected to the nuclear testing regime. Which means choosing
against the French neo-colonial domination. This with the caveat that the category
of Polynesians covers a wide range of life forms, interests and experiences.
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Politically sensitive because I think that it is important to avoid the trap of falling
into easy dichotomies and populisms in the sense of 'indigenous knowledge',
'popular science1, etc. Polynesians in general and Mangarevans in particular are as
much divided in their theories as the scientific community is. Also we should keep
in mind that there are political entrepreneurs ready to exploit the symbolism and
semiotics of radioactivity for their own purposes. Thus we are concerned with
knowledge as a socio-political construction.
Epistemologically agnostic because I think that it is not the evaluator's task to
adjudicate about the validity of the knowledge deployed by people in Mangareva
or that by French scientists. To begin with, I think that the debate on knowledge
(what is knowledge, how can it be validated, etc.) is open. There is a very high
probability that the way in which scientists and the general public will view
radioactivity within 10 or 20 years will be radically different from the way we look
at it at present, and that probably thanks to the contribution and ideas of people
such as the Mangarevans (but also Indians from Nevada, or Chinese, or inhabitants
of the Bikinis, etc. In other words, I am interested in the political construction of
knowledge by given actors for determined purposes .
If I had to define in retrospect the objectives of this evaluation I would formulate it
as "a committed analysis and documentation of the political processes, events and
strategies involved in the construction of a collective or historical memory
regarding given projects and programmes." In defining evaluation in such socio
political terms we are concerned with question such as 'who has the right to speak
and who not, how are the experiences of nuclear testing used by different
groupings and for what kinds of politics, .and how are in the process certain groups
and individuals excluded.
Implications for currently fashionable ideas on stakeholder evaluation or
third generation evaluation:
• Evaluations deal with actors or categories of actors who speak from certain
positions, some with the capacity to dominate the public debate and others with
very little rights in that regard. This forces us to search for alternative forms of
expressing experiences, knowledge, loss and fear.
• The evaluator can never be a facilitator: the evaluator is someone who is
making continuously political choices and it is important to make these choices
explicit.
• The outcome of the evaluation, that is the evaluation report or the knowledge
produced is consequently also the outcome of a political process. Its value and
usefulness can only be legitimated in so far it resonates with the interests and
preoccupations of those for whom it is intended.
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Beyond the Project Enclave
Questions and Warnings for Monitoring and Evaluation of
Humanitarian Assistance in Complex Emergencies
Des Gasper *
Introduction: purpose and scope
Can the "logical framework", a tool originally devised for monitoring progress in
relatively stable and well understood or controllable settings, be a useful tool for
planning and especially evaluation of humanitarian relief in convulsive and chaotic
"complex emergencies"? It is now quite widely advocated and adopted for this very
different sort of situation. I will first present general issues and hypotheses about the
logical framework approach (LFA) and logical frameworks (LFs), arising from
experience in non-emergency programmes (Section 2). LFs usefully encourage
thinking about purposes, assumptions and data, but may become less helpful as we
move from planning to monitoring to evaluation. They can become seriously limiting
if unintended effects and routes are important, and if there are major differences in
priorities amongst stakeholders. I then ask, in Sections 3 to 5, how well or poorly the
LF and the LF approach fit emergency humanitarian assistance (EHA) programmes. I
hope to give a basis to help others to consider their own experience.
This opening section clarifies which mattere the paper concentrates on and my
line of approach. First, while J refer to each of planning, monitoring, and ex post
evaluation, the focus is on monitoring and, especially, ex post evaluation. Second, I
concentrate on the LF itself, also known as the Project Matrix, which appears as
destination in all versions of LFA. The matrix contains:
1. a hierarchy of levels of objectives for a programme/project/intervention;
2. indicators (and typically also targets and sources of information) for each of
these levels of objectives;
3. sets of assumptions, concerning the links between different objectives levels.
The levels of objectives and the linking assumptions should all be coherently
connected, by a "vertical logic". At each level the objectives and indicators should be
coherently connected too, as the "horizontal logic" (see e.g. Coleman 1987 for an
exposition). The table below shows one recent version of the matrix.

* Des Gasper works for the Institute of Social Studies, The Hague. For correspondence, contact:
gast>er@iss.nl
A shortened version of a December 1998 seminar paper at ISS, The Hague, prepared as a
background study for the ALNAP secretariat (ODI, London). A brief early version appeared in
Apthorpe (ed., 1998). Gasper (1999a) offers an extended treatment of most of Sections 2 and 6 on
evaluation and logical frameworks in general. I thank John Telford for his valuable comments.
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Table 1:

U.K. Department for International Development's project logical
framework (June 1997)

NARRATIVE
SUMMARY
GOAL: what broader
problems will the
project help to
resolve?

VERIFIABLE
INDICATORS
Ways of measuring or
judging the
achievement of the
broader objective(s)

PURPOSE: what
immediate effects/
(dis)benefits/ changes
will the project
produce?

What measures or
other evidence by
which to judge
achievements?

OUTPUTS

What kind and quantity
ofoutputsandby
when?

ACTIVITIES

INPUTS/
RESOURCES

MEANS
OF IMPORTANT
VERIFICATION
ASSUMPTIONS
Sources of
(Goal to Supergoal:)
information
what external factors
are necessary for
sustaining fulfilment of
objectives in long run?
Sources of
(Purpose to Goal:)
information
what factors outside
(Are special
the project are
collection
necessary if Purpose is
arrangements needed to lead to fulfilment of
in Inputs-Outputs?)
Goal?
Sources
of (Output to Purpose:)
information
What factors outside
project control can
restrict progress from
Outputs to Purpose?
Sources of
(Activity to Output:)
information
What external factors
are necessary for
project inception and
to obtain planned
Outputs on schedule?

A "project" is seen as a system that converts inputs to outputs, in an enclave
largely but incompletely screened from external forces. It aims for impact on higher
levels of objectives, but subject to greater external buffeting, the more so the higher
the level. The requirement now by some funding agencies (e.g. the U.K. international
development ministry) that EHA proposals and ex post evaluations of EHA must use
LFA is primarily a requirement to prepare and use a Project Matrix. The preceding
elements found in some versions of LFA, such as Stakeholder Analysis and Problem
Tree Analysis, are not equally required or enforced. If they happen to be done they
are in all cases still required to lead to an output in a pre-set standardized means-ends
matrix format. The matrix tends to be seen as the project design, not merely as a
visual aid that summarizes, perhaps crudely, some of its important aspects.
Thirdly, humanitarian assistance here connotes a concern with immediate
life-saving and life-maintenance. Emergencies imply a concentration of such needs in
groups of identifiable individuals whom we believe are likely to die soon or suffer
severely if without assistance - in contrast to, say, malaria-control programmes, in
whose absence we know for certain that some people will die in the near future if not
helped but where we are much less able to predict which individuals will die.
Humanitarian emergency assistance centres on direct relief work, but can also cover
prevention, early-warning, rehabilitation and reconstruction Sections 3 through 5
will consider how far distinctive considerations and conclusions arise for use of
logframes in emergency relief and rehabilitation, specifically in "complex" (i.e.
conflict-driven) emergencies - rather than in cases of response to floods or droughts,
earthquakes or hurricanes. However, the dividing line conflict-driven/Nature-driven
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is not clear. Many emergencies in nutrition and disease are caused both by violent
conflicts over resources, that render some people highly vulnerable, and by the extra
pressures then brought by natural events. (See cases in e.g. de Waal, 1997, and
Middleton & O'Keefe, 1998.)
A fourth consideration that sets the scope of the paper is that to assess an
approach in planning and evaluation we must consider the theory of programmes and
theory of change which it uses: its views about the nature of programmes and policies
and about what they are trying to influence, what makes them successful, what are
key factors in change - and thus what are key aspects to look at. Shadish, Cook and
Leviton (1991) call this the evaluation approach's "Theory of social programming".
Typically, evaluation is influenced by assumptions about purposive change which
derive from and reflect particular sectors, periods and countries, and which require
checking.
Padaki (1995), Honadle & Cooper (1990), and Marsden & Oakley (1990) are
examples of authors who systematically base their recommendations for development
programme evaluation on ideas about what are key factors in development processes,
and hence what are priorities to study: not shorter-term outputs and service delivery
but instead impacts on capacity and hence on adaptability and sustainability,
including impacts on attitudes, skills, confidence, behaviour and modes of working,
and the strengthening of organisations and institutions.
While we should reject any claim that emergency assistance programmes' lifesaving intent implies that evaluation of them and consideration of cost-effectiveness
would be indecent, the content of emergency assistance is indeed distinctive.
Approaches to its evaluation must be linked to judgements about what are key factors
and processes in such assistance. Those judgements should grow out of previous
evaluations (e.g. HaiTell-Bond, 1986, and JEARR, 1996). Later evaluations must
leam from previous ones, for almost every study faces limits of resources and scope
and must try to focus on key variables. Section 3 highlights this question of what are
key factors for emergency assistance and hence for its evaluation.
The question "Is the LFA suitable for evaluation of relief and rehabilitation in
complex emergencies?" is asked now by agencies who have not yet adopted it, and
hopefully by those who have. Like many questions in development policy and aid it
might be too broad. A generalised conclusion that ignores case-specific variations
would be of limited value and indeed some danger. We should distinguish phases and
types of evaluation, types of LFA, different operating environments, different
political values, types and phases of complex emergencies, and so on. For example, it
makes an enormous difference whether LFA is used as (i) a tool of analysis, able to
adopt various formats, and seen as just one tool amongst many, with its own clear
limitations, or as (ii) an obligatory and fixed format, seen as the predominant tool in
project design and evaluation.
The paper is thus also about how do we try to evaluate an evaluation
approach. Do we look at best, normal, or worst practice? What should we make of a
tool which regularly requires the defences that it needs intelligent and careful use, and
that its failings are contingent not inherent? What assumptions should we make about
the skills and motivation of the average user of such an approach? And what
comparisons should we make with alternative approaches? The concluding section,
Section 6, returns to these sorts of question.
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Issues in the use of Logical Frameworks as tools in monitoring
and evaluation
The LF seems to have a variety of potentials. It can further rigidify planning and
evaluation approaches that are fixated on shorter-term outputs. In other versions and
styles of use -given other conditions concerning power relations, development
ideologies and available skills- it might sometimes help to focus and guide strategic
thinking and capacity-building learning-process approaches. It can in theory be used
to help planners to consider more carefully their positive and normative theories of
change; but un-supplemented it will not. It can be used as one aid in discussion and
conceptualisation; or treated as a required blueprint that dictates their outcome, and as
an organisational charter and tool for control. Its balance of advantages versus
disadvantages (and for whom) will depend on the nature of the problem faced and the
styles (and locations) of the programme actors. An earlier paper (Gasper, 1997)
presents these arguments in detail (see also Gasper, 1999a). The next table draws
from it and summarises its picture of potential strengths and weaknesses in LFA.
The rationale of separate columns for difficulties and failings is that those
difficulties which are not counteracted and overcome will produce failings.
The remarks in the table on the next page concern LFA as an all purpose
project management tool. For thinking in more detail about its use in ex post
evaluation we need to more clearly distinguish phases. LFA can be relevant in:
1 - planning and design; here it serves as an important if limited tool in seeking
clarity, realism, and consistency;
2 - screening and appraisal:; while relevant, especially for preliminary screening of
alternatives, LFA is a relatively weak tool for appraisal and selection; for
example, it does not examine possible unintended effects or directly compare
alternatives;
3 - monitoring, LFs are relevant as monitoring tools, but a significant danger exists
that they encourage too narrow a focus, looking only at expected effects;
4 - ex post (including mid-term) evaluations here LFs' value is less than in planning
or even monitoring, since narrow focus becomes yet more problematic.
To be more precise within evaluation, Patton (1997) suggests three major types
of evaluation focus. ("Review" is a more accurate but less standard term here than
"evaluation", since none of the three types is exclusively or necessarily on ranking in
terms of how goodfoad). 4a) clarification and assessment of the programme's theory
of action, its design and logic; this, as in Wholey's procedure of "Evaluability
Assessment", is equivalent to preparation of a logframe for a programme which
lacked one or for which it is deficient or has become outdated; 4b) description,
understanding, and assessment of programme processes; 4c) identification and
assessment of project/programme effects.
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Table 2:

Potential strengths and weaknesses of the Logical Framework
Approach
OBJECTIVES AND
POTENTIAL
STRENGTHS
1) A synoptic, inte
grated view - rela
tively thorough yet
concise - of project
objectives and activi
ties and their links to
environments
2) Distinguishes
levels in temporal
sequences and value
hierarchies
3) Encourages
examination of
interconnections and
assumptions

COMMON DIFFI
CULTIES

POTENTIAL FAILINGS

a) In clarifying and
gaining consensus on
objectives; both intel
lectual and political
problems
b) Interpreting and
applying the terms for
different levels
c) To state objectives
as a linear chain
d) Over-aggregation,
esp. at higher levels
e) So many implied
assumptions present
f) Time-consuming

About hori
zontal logic

1) To give measur
able, operationalized,
clear reference-points
for use in appraisal,
management, &
evaluation
2) To deepen exami
nation of meanings
of objectives

a) To obtain practi
cable, valid, quanti
fied indicators, espe
cially for higher levels
and for "social" types
of project
b) To separate out the
influences of com
plementary factors

About format
and use

1) Visually
accessible; relatively
easy to understand
2) Shared focus for
different parties
3) Matrix can (and
should) be systemati
cally linked to situa
tion analyis (e.g. as
in ZOPP)
4) Can be applied in
a participatory way
(e.g. in ZOPP and its
derivatives)

a) Prepared too late
b) Pressure to use a
pre-set format, at risk
of distortion of the
case
c) Assumptions analy
sis is marginalized
d) Which assumptions
to consider?
e) High demands for
training, judgement
and motivation, if a
simplifying method is
to be applied sensibly

i) Oversimplification of objec
tives
ii) Hides disagreements and en
forces the view of major powerholders
iii) Rigidification of objectives
("lock-frame")
iv) Ignoring/downgrading unin
tended effects
v) Downgrading types of value
not well reflected as end-points
in a chain
vi) Merely ritual claims to have
faced uncertainties
vii) Hopeful box-filling not
based on problem analysis
("lack-frame")
i) Downgrading of less quantifi
able objectives
ii) Invalid use of gross outcomes
as indicators
iii) Mishandling of co-deter
mined effects
iv) Disproportionate work might
be required
v) Rigidification of targets (and
their conflation with indicators)
vi) Fetishization of indicators,
and distortion of incentives
i) Excessive simplification of
cases, with a partial summary
fetishized as whole truth
ii) Can deaden thought and stifle
adaptation
iii) Can become a method for
enforcement of one view, rather
than for debate of several;
mainly used for one-way ac
countability only
iv) Can alienate staff
v) Can exclude those without
particular training and styles of
thought

DEBATES
ONLFA
About verti
cal logic
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Two key questions: unintended effects and routes; whose objectives?
Logframes are central in a design study; whereas while they help to provide sets of
questions for studies of processes or effects they are relatively weak tools there. They
themselves are not tools of identification, measurement and interpretation of
processes and effects; and they focus on the degree of fulfilment of pre-set
objectives, at a series of levels. This routine monitoring orientation is too narrow
for an effects evaluation, since unforeseen routes and unintended effects are
typically of great importance (see e.g. Hirschman, 1967; Thomas & Grindle, 1990).
LFA seems to downgrade achievement of higher objectives by unplanned routes,
i.e. in unforeseen ways, and achievement of unintended effects, both good and bad.
(The Appendix refines the concepts of unintended and unforeseen effects.) A refugee
protection programme might further refugee protection partly through an unplanned
route: aiming of the refugees, paid by diversion of some of the programme resources,
other foreign resources mobilised in support of a now accessible visible group, and
from their own work. The programme's unintended effects can then include ongoing
support to a civil war. More desirable unintended effects often derive in this way, via
unforeseen refugee self-help.
Use of LFA in ex post evaluation is almost always pure Goal-Based
Evaluation, in Michael Scriven's terms (e.g. Scriven, 1991). The tunnel vision of
referring only to intended effects is more acceptable in monitoring, but problematic
even there. Neglect of some unintended effects - impacts on groups other than the
targets - could fit a single-minded self-concerned organisation, but is questionable
in public projects.
If we adopt the logframe as the central tool in effects and impact
evaluations, the corresponding assumptions seem then to.be that we have high
powers of foresight, so that neither unforeseen routes nor unintended effects are
important; and/or that a narrower private perspective is taken on what are
significant effects, rather than a broad public concern.
The logframe emerged from corporate and military internal planning
contexts marked by strong central authority and control, around a relatively clear
set of goals. Inter-organisational programmes of development or relief are
different. NGDOs for example are not merely cheap delivery channels to
implement someone else's vision, but achieve their cheapness precisely through the
motivation from having their own vision, values and beliefs. For multi-agency
programmes one may have to specify and compare multiple frameworks.
Both core rationales for doing ex post evaluations thus militate against
reliance on an LF as the exclusive evaluation framework. The first rationale - the
need for ongoing learning because we lack perfect advance knowledge or full
control, so that events develop in unforeseen ways - implies the inadequacy of a
focus only on intended effects. The second core rationale - the demand for reporting
and checking, because of the presence of various groups with different interests and
viewpoints and low trust between groups - implies limits to reports stated in terms of
"the project's" objectives.
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Characteristics of (complex) emergency assistance and possible
implications for planning, monitoring, and evaluation
As suggested by the previous section, I see logframes as both useful and problematic
for "standard" development cases. I expect them to be so too for emergency cases;
but on the whole more difficult, and requiring a priority to "vertical logic", thinking
about longer-run purposes, rather than "horizontal logic", the elaboration of indicators
as if purposes were clear and conditions stable. We should first clarify why
emergencies might require separate discussion of their planning, monitoring and
evaluation.
M&E in emergency conditions
Gosling & Edwards (1995) discuss "some of the ways in which the conditions of
working in an emergency situation affect the processes of assessment, monitoring,
review and evaluation" (p.117). They use the following headings, which I have
elaborated:1 - Shortage of time; rapidly changing situations
2 - Difficult relationship of short and long-term objectives (e.g. how to provide relief
in ways that do not cause longer-term damage, such as greater dependency or the
undermining of local agriculture)
3 - Co-ordination with a large number and variety of different organisations
4 - Large budgets (of finance, materials, staff) and problems of communication and
access; but also typically initial shortages of staff and vehicles
5 - Working in areas of disputed sovereignty
6 - Exceptionally serious consequences of mistakes.
Perhaps strangely lacking from their list is shortage of reliable information,
though admittedly that is partly caused by shortage of time, rapid change, and
disputed sovereignty, as well as by life-and-death situations which can bring
exaggerations. Estimates for the numbers of people affected often vary several-fold;
even estimates of numbers of people provided with support are unreliable, given for
example movement of people from one distribution point to another and resultant
double- and multiple- counting. Ironically this movement means that, given a mobile
population, the more successful a relief agency is in delivering relief resources to
some distribution points and to people who come to them, the more unreliable can be
its estimates of numbers of people reached (Benini, 1997). Benini shows this for
relief to Bahr el Ghazal, Sudan, in the 1990s. Amongst other causes of growing
uncertainty, expansion of relief activity required hiring inexperienced monitors.
"The ignorance of novices discredited the assessments in the eyes of the
population: an unreceptive population exhausted monitors, who would
have to be replaced after short missions, often by novices" (Benini, p.348).

Nature and implications of "complex emergencies" - Relief as too chaotic,
and rehabilitation as too exploratory, for linear schemes?
Are "complex emergencies" (CEs) different - significantly different - for monitoring
and evaluation purposes? Gosling and Edwards's fifth factor, disputed sovereignty,
adds one feature distinctive to so-called CEs. The other five factors mentioned apply

161

Des Gasper

both to CEs and other emergencies. Could one then conclude that CEs bring only an
intensification of difficulties faced in evaluation in most emergencies? But Hallam &
Borton (1998) elaborate that one feature in Gosling and Edwards' list into a long set
of distinctive characteristics: intra-state rather than inter-state conflict; difficulty in
differentiating combatants and civilians; violence directed towards civilians and civil
structures; fluidity; lack of normal intra-national accountability mechanisms; and
war-based economies. In such conditions, data, let alone truth, become rare.
Need for special attention to longer-run objectives, a factor mentioned by
Gosling and Edwards, also assumes special importance in "complex" emergencies. If
we accept that "linking of relief to long-term preventive operations" is central
(Apthorpe et al., 1995:19), then attention to those linkages or their absence should be
central in evaluation of relief. Could LFA help here - or is it too crude?
Also especially acute in complex emergencies is the proliferation of
independent agencies at work, in parallel or often with several contributing to a single
activity. This makes separation of their contributions, as desired in logframes, nearly
or actually impossible. And the more that some agencies are (initially) successful in
controlling a particular zone of activity and in achieving their pre-set objectives, the
more unintended side-effects occur as other actors and agencies respond.
"...the sum of our ignorance about groups in need and the uncertainty
generated by the agencies once relief gets under way for those people
always exceeds a certain minimum. When one decreases below that
threshold, the other grows, and vice versa..." (Benini, 1997:341).

Christoplos raises other fundamental doubts. First, Gosling and Edwards may not
have stepped far enough beyond the traditional emergency relief model.
"Rather than facing complexity, the relief definition of an emergency is
usually automatically assumed to simply be the "lack" of items which
were lost due to the war, drought, flood, etc.... [Once relief has filled] a
particular deficit [food, or even health or other services] for a given space
of time [it is assumed] that everything will be normal again" (Christoplos,
1998:3).

In many cases this is seriously misleading.
"There is a growing realisation that stable economic development which
produces a taxable surplus to invest in basic public services for the poor is
not going to happen. If this is true, even without war and a consequent
collapse of public ethics, we can no longer take for granted that a linear
relief-to-development process will emerge in "post"-conflict situations"
(ibid.).

We have to go deeper than talk of disputed sovereignty alone, when the national state
has completely collapsed or disappeared from the emergency zone, and large scale
flight of trained personnel and destruction of infrastructure has occurred. Many
countries seem in the grip of conflict-driven emergencies of indefinite future
duration; perhaps we could list Angola, Afghanistan, the former Zaire, Rwanda,
Burundi, Sudan, Somalia, and possibly also Liberia, Sierra Leone, parts of Uganda
and the former Yugoslavia, amongst others.
[Secondly,] all service structures are complex organisations which can only
be supported through an understanding of their internal dynamics and how
they deal with their environment., staff need to be able to act on a reality
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which will inevitably creep out of any plan. Aid to services in an emergency
is about helping individuals with tremendous tasks at least..feel they are
addressing an overwhelming problem, and in so doing helping them to attain
a respected place in the community. (Christoplos, 1998:5; emphasis added)

Such issues in complex emergencies raise questions about high reliance on the
logical framework, which asks for a clear longer-run trajectory, consensus on
objectives, and precision on effects. Relief operations in CEs are particularly
inhospitable territory for linear models of predictable change. Everything can switch
at short notice, including who controls an area and who is living there. The
rehabilitation phase might be more welcoming. But even there, the very term
"rehabilitation" implies that "we know relief is becoming increasingly inappropriate,
but also that development, according to modernist definitions, is not possible either. It
is a marker for the fact that we don't really know what we are trying to do other than
keep people alive while increasingly looking for ways to increase local institutional
capacity and reduce dependency" (Christoplos, 1998:10). It is, he notes, usually
impossible to determine what institutions the actors involved perceive as sustainable
and worth re-establishing, partly because of difficulties in consultation. We have no
"structural model for rebuilding a collapsed bureaucracy. In weak and chaotic states
this is not possible. There are no proven replicable models." (Christoplos, 1998:6). In
other words a tentative learning approach is imperative: rehabilitation activities must
be designed and evaluated as learning-oriented not delivery-oriented.
Learning-oriented projects might in principle be log-framed, but funder
pressures for focus on immediate delivery of goods and services, backed by an
apparent need to believe in some current delivery-model or other, are great. External
flinders' preoccupation with physical gap-filling in rehabilitation reflects naivete
about its impact, but also a sheltering behind assignments of unfulfillable
responsibilities to the government for subsequent staffing and use; and lack of
knowledge for institution-strengthening, including about how to harness the
motivation - ambitions and ideals - of local staff. In addition donors often lack the
trust that is required to foster that institution-building by providing space for local
decision-making, which in turn would allow a growth of local trust (Christoplos,
1998, citing Anderson 1993). If the (re-)construction of institutions, trust, concern
and moral relationships, rather than of buildings, is the key, "how does a moral
concern fit into the logical framework?" (1998:10).
Used rigidly, as an attempt to control others, logframes will not help. Their
outputs-orientation tends to neglect the importance of building networks of moral
relationships with clients. Possibly, logframes used in a flexible, consultative,
participatory fashion in planning and re-planning can help. Will the time and
resources available in emergencies suffice for the meetings needed in consultative
planning and re-planning? The logframe's requirement of an attained goal-consensus
calls for: intra- and inter- organizational fora for building consensus about problems
and responses; and types of loyalty to organizations which can only be built by
fostering feelings of identity and belonging.
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From theories of people and of change to theories for evaluation
One's theory of the nature(s) of complex emergencies, and of relief-rehabilitationdevelopment in and out of such situations, should mould one's ideas on how to plan,
monitor and evaluate relief and rehabilitation work in them. Hallam and Borton, for
example, adopt the advice of the 1998 Canberra workshop (Apthorpe & Nevile eds.,
1998) to stress a qualitative narrative history approach in evaluating complex
emergency relief. Truth is so contested, actors and factors are so various,
interdependent and co-determining, that authoritative judgements on cause-effect
links are often unattainable. Given the mass of other agencies and forces at work, we
typically cannot answer how much benefit has agency A's work alone produced, even
if agency A is desperate for an answer to satisfy its funders and public. Rather we
need to ask, in the fashion of a historian, what happened and broadly why, "to focus
on actions and intentions; and...the competing agendas of the diverse range of actors"
(Hallam & Borton, 1998:9).
An older example here is Harrell-Bond's massive study of Ugandan refugees
in Southern Sudan in the early 1980s. It documented the enormous psycho-social
costs and missed opportunities from treating refugees as untrustworthy incapables
who must be directed, controlled, and helped, in camps, by officials who were too
busy -and perhaps too self-important- to consult them; rather than as experienced,
motivated innovators who can mostly administer and cope for themselves, if given
some facilitation. (Since then, refugee crises in for example Afghanistan and Zaire
brought adoption of refugee self-administration, if only for economy in the face of
vast influxes.) Evaluation should therefore focus on how and how well refugees'
capacities were identified, maintained, mobilised, supplemented and strengthened, for
their relief, rehabilitation and longer-term development. If logframes bring instead a
bias to things easier to deliver and measure (for example a requirement is sometimes
imposed that projects can only have one Purpose /Goal, so that a more measurable
Purpose/Goal related to goods-delivery may drive out more elusive capacity- and
institution-building ones) they could distort and hinder humanitarian programmes.
Consider two ideal-type (and not completely mutually exclusive)
perspectives, which I will label Theory A and Theory B.
Table 3:

Links from theories about assistance to theories about evaluation

Theory of
means-ends
relations in relief
and
development:

Monitoring,
evaluation and
use of LFA
should focus on:

THEORY A
Resources make people
Central information can be sufficient
Uncertainties can be sharply reduced by
good analysis
Key foci are: delivery of resources;
control of unreliable individuals and
agencies; use of targets to stretch
people

THEORYB
People are a resource
Central information is inevitably
limited and distorted
Uncertainties remain massive
Key foci are: forming positive
attitudes; institution- and teambuilding; action on underlying
causes; etc.

Expert analysis
Indicators and targets
(plus rewards and sanctions)
Accountability (interpreted as: respect for
pre-set procedures and targets)

Participatory- and self- analysis
Stakeholder analysis
Assumptions analysis
Learning
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It is from a Theory B type of position that Christoplos calls for a shift of focus, from
implementation of a delivery plan, to finding ways to build trust between local field
staff and clients. He cites Tendier & Freedheim (1994) and other recent studies of
service organisations to conclude that within service organisations, staff commitment
and client trust emerge from giving service personnel discretion to respond to clients'
evolving needs. All this requires, in his view, a setting aside in turbulent conditions of
lock-step linear development methodologies like logical frameworks.
Consequences, dangers, and questions for LFA
This section converts the concerns raised above into a set of questions for further
inquiry.
The figure on the next page summarises possible implications, of various
features of emergency assistance situations, for the use of LFA. A constructed
example then illustrates both contributions and dangers more specifically for complex
emergencies.
This is the example: a central lesson of relief aid in complex emergencies has
been that a share of relief resources, usually large, inevitably passes to the warring
parties (Slim, 1997; de Waal, 1997). In an extreme case like the Rwandan refugees in
Zaire and Tanzania, 1994-96, leaders and perpetrators of the preceding genocide (in
which a widely estimated 500-800,000 people were killed) were in control of the
refugee camps and the final distribution of relief resources. They accessed and drew
on these resources to maintain their power and continue their prosecution of a
genocidal civil war. Whether relief resources in fact brought relief, in net terms, when
we look more widely than the camps, and compared to alternative directions for aid,
is open to question.
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Table 4: Specifics of emergency assistance andpossible implicationsfor use ofLFA
SPECIFICS OF EMERGENCY
ASSISTANCE SITUATIONS
Urgency, high stakes

Life and death matters; concern is
often with minimisation of
deterioration.
Great gaps in information
Large scale of crisis and operations
Wide range of stakeholders
(decision-makers, implemented,
nominal beneficiaries)

Greater power imbalances and
existential distance between
nominal beneficiaries and
planners /implementers.
Greater moral self-importance of
poweiholders
Strong politicisation of issues (esp.
inCEs)
Great pressure of work
In complex, fast-changing,
uncontrolled situations
De facto pre-eminence of on-thespot decisionmaking and
improvisation
Unsustainability and undesirability
of longterm relief operations

16 See

POSSIBLE IMPLICATIONS FOR USE OF
LOGICAL FRAMEWORK APPROACH
- Urgency might generate agreement on objectives,
but can also intensify disagreement; the LF task
is overall not simpler, given greater uncertainties
and greater stakes
- Value of a tool for thinking about the important as
well as the urgent
- Monitoring is vital
- Great danger of disinformationl 6 and weak LFs
- Danger of imaginary precision
- No baseline data; but interest is in gross situation
even more than in programme's net impact
- Value of a compact overview, but dangers of
oversimplification
- Welter of actions, each triggering others,
generating profound unpredictability
- Priority to stakeholder analysis
- The questions of "Whose objectives? Whose
matrix? which audience?"are fundamental
- Impossibility of separating out outputs and
impacts of individual flinders and implementers;
hence difficulties for indicators
- Important to differentiate effects on different
groups; LF matrix might not suffice for range of
info. Required
Greater danger of imposing views of the most
powerful

- More disinformation
- More opportunistic use of LFs? (e.g. more
ritualism: invalid indicators and banal
assumptions analysis)
- Little time and staff for updating LFs
- Greater danger of and from outdated rigid LFs
- Priority should be given to assumptions analysis
- Output indicators and targets should be treated at
most as just provisional indications, since they
are more tricky to set and more potentially
damaging in such cases
Insufficiency of measures of short-term output;
attention is required to determinants of longerterm recovery - LFA seems too simple to suffice
here.

e.g. Keen & RyJe (eds., 1996).
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The imaginary logframe below concerns two sister sub-projects, to provide
food and security to displaced people at camps. The sub-projects have the same
Immediate Objective and Higher Objective. The assumptions mentioned at each level
are those required to move to the level indicated from the level below. When read as
planned sequences of events, these project designs should be read from bottom-totop. When read as stages in the preparation of a design, they might be read from topto-bottom, as means are derived step-by-step from higher ends, subject to checking
on assumptions and comparisons with alternative means.
Table 5:
Levels of
objectives

Logframe of a relief project to refugee camps in a civil war
Feeding sub-project

Security sub-project

Related
assumptions

HIGHER
OBJECTIVE

Increase in overall safety and nutrition
(of wider populace, and over longer-term)

Camp inmates are
not
de-skilled/further
traumatised /
mobilised and
trained in hate and
violence.

IMMEDIATE
OBJECTIVE/
PURPOSE

Fed and safe people (at/in camps)

Food and
protection go to
those in need.
People accept the
type of food.
Camp guardians
don't molest
inmates.

OUTPUTS

Food received at
camps

Food and people
protected from outside
forces

(Government
forces and) Other
forces dont steal
food or still effect
violence

ACTIVITIES

Distribution activity

Protection activities

Sufficient skills,
motivation, etc.

INPUTS

Food, staff, vehicles

Soldiers, equipment

Agencies receive
timely
authorisation and
funding

The situations and scenarios described are obviously complicated, and hard or
impossible to describe fully in terms of four or five levels of posited means-to-ends
linkages. Many other aspects and factors could be mentioned. But the logframe
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format gives a potentially useful basis for discussing project design, including: (i)
higher priorities, not just plans at the levels of input supply, activities, and outputs,
nor even at the project purpose level alone (ii) logic and assumptions; and (üi)
alternatives, different routes to the higher priorities. For example, at the Purpose level
shown above, healthy secure people in camps may be preparing to proceed or return
to genocide, using resources provided to the camps, or even be already active in this;
and advance support to the potential victims might be a more cost-effective route to
improve overall safety and nutrition, the stated Higher Objective.
We have to say "potentially useful" because the format itself does not provide
the ideas and awareness in these areas. Further, this use of the format, to consider and
re-consider plans for the future, differs from taking a completed logframe as the basis
for later review and evaluation of past performance by reference to prespecified
indicators and targets. It would be quite possible to do a log-framed evaluation of
relief assistance to camps and completely miss or not mention the fundamental, albeit
unintended, effect: provision of resources to "warlords"; for example if (to cite one
donor) a "positive relation [between Immediate and Higher Objectives] is [deemed]
so self evident that it need not be evaluated in depth, or at all" - in other words if
assumptions are neither carefully specified nor carefully reviewed.
I would like to, raise four concerns more fully. Does giving logframes an
authoritative, not merely heuristic, status in complex emergency work bring: (i)
excessive simplification, (ii) a bias away from the more important to the more
measurable, (iii) rigidification, and (iv) tunnel-vision ?
Dangerous simplification?
Out of many types of simplification - such as the presumption of additive, separable,
influences so that a factor's impact can be separately measured - let us take one.
LFA's mammts and proponents often insist that a project can have only one Goal (/
Higher Objective) and sometimes even only one Purpose (/Immediate Objective). Yet
many a humanitarian project might be trying simultaneously to deal with (A) shortterm needs for feeding, clothing, shelter and medical care, and (B) long-term needs
via building and/or mobilizing capacities and institutions. Where possible it will try to
cany out its short-term oriented activities in ways that do not undermine and instead
contribute to fulfilment of the longer-term types of objective. But the two types of
work will not always dovetail. Not all type A activities are also inputs to type B; and
not all type B inputs also serve type A activities. The longer-term oriented work often
cannot be subsumed in the same log-frame diagram as the short-term oriented work,
even though they are being done by the same agency with the same staff. If some
stakeholders see a project as about short-term delivery and some see it as instead
about longer-team system-building, the two perspectives could get "jammed" and
muddled into a confbsed logframe.
So: can and does insistence on having only one Goal or Purpose bring
marginalization or misunderstanding of longer-term oriented work?
LFA proponents might reply that a separate logframe should be produced - and
implicitly, a separate funding procedure followed - for each basic orientation.
Adelman (1998) agrees that humanitarian assistance and conflict management each
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require their own objectives hierarchy. Ideally there could be short-term, possibly
medium-term, and long-term logframes for the same project to avoid
oversimplification. That might also avoid conflation of two sequences - 1. from more
specific to more general and 2. from earlier to later - as we move up a logframe. The
proposal requires that we have sufficient time for such planning, and can clearly
foresee paths of non-overlapping guided changes.
Bias to the more measurable and less important?
A bias to more measurable aspects could arise in at least two ways.
First, it could come through a fixed insistence on quantified indicators.
However, much interesting work is trying either to develop good enough numerical
measures of capacity- and institution-building or to substitute operational qualitative
milestones and markers. The DFID log-frame template for emergency assistance
accepts "qualitative ways of judging timed" achievement of objectives (1997:17). A
problem is that such indicators are liable to be time- and place-specific, and the space
and skills to establish them may be scarce in emergency situations. So: how far are
relevant qualitative indicators prepared and accepted in practice?
Second, the bias could come as a side-effect of oversimplification, of insisting
a project is a unitaiy entity with only one orientation. The more elusive matters may
become downgraded or omitted when everything has to be specified in a few words
in a one-to-few page(s) diagram. Logframes can become treated not as highly
incomplete representations but as the project design, the project essence. Arguably
each logframe should instead be dated, signed, and accompanied by a statement of
key limitations.
So: is such a bias to more measurable aspects evident in practice?
Rigidiflcation?
Change of logframes tends to be discouraged by flinders, including by written
regulations. For example:
What happens if the project changes once ifs underway? Any changes to the
project's purpose and outputs require prior DFID consent Changes in project
activities which imply a greater than 10% change in individual budget lines
also require prior DFID approval. (DFID, 1997:5)
Amendments [in a project report] to a logframe are usually admissible only
at the level of activities and outputs: a proposal to make a significant change
to the purpose of a project will usually necessitate a fuller re-examination of
the original DFID grant (ibid., p.15).17
Indicators too are expected to remain static, on the assumptions of strong,
sufficient, prior knowledge and no changes in the relationship between a variable and
its indicator. Thus:

17 Sida seems more flexible: 'changes are allowed to the objectives and activities if the [NGO
implementing] agency requests it" (ALNAP, 1998:10).
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By identifying indicators for outputs and objectives at the planning stage,
monitoring and evaluation should be relatively straightforward (Gosling &
Edwards, 1995:183).18

We should investigate what happens in practice.
- Does the work presently required to change approved logframes, especially work
to consult donors in distant places, act as a barrier and disincentive and bring
rigidity of project designs?
- If yes, are the effects particularly deleterious for emergency assistance projects,
due to fast-changing circumstances and conditions?
- Or are project designs in practice honorific, updated ex post to match actual
project activity, and not a significant constraint on adaptation?
Mixed feelings and mixed experiences were reported at the May 1998 ALNAP
meeting. Some participants feared loss of flexibility if donors insisted on logframes.
Some others reported satisfactory instances. "Two UK NGO's working in Sri Lanka
had a very positive experience in developing a multi-year programme with DFID
officials based in the region which had resulted in better mutual understanding and a
better project However, in this case the donor was committed to a longterm
relationship and within the overall framework there was flexibility for responding to
changing needs." (ALNAP, 1998:13).
Tunnel-vision?
The narrative report should use the logical framework... developed as part of
the original project proposal as the basis for assessing and reporting on
progress. (DFID, 1997:14; emphases added)
The results report
shall: - be analytical; - correspond to the project
description in the application and be organised in the same form as in the
application and its headings. (Sida, 1997:16)

The attempted restriction of aid evaluation to a logframe focus is part of the
audit invasion in many donor countries where aid is under attack. We suggested
earlier that logframes guide attention in monitoring and evaluation to the achievement
of intended effects by intended routes; and away from unintended effects and
unintended routes. Sida's guidelines for funding emergency aid applications at least
ask for attention to possible negative side-effects (1997:14); but the format given for
later reporting has no space for unforeseen effects, whether negative or positive. For
example: externally funded and managed relief might suppress local self-aid efforts;
food aid can discourage local production, and food aid distributed free at residential
camps can do long-term damage to local community and production systems; all aid
can directly or indirectly succour warring parties (see e.g. Apthorpe et al., 1995).
These once unforeseen effects are now well known, but not thanks to logframe-based
monitoring and evaluation, and can remain excluded by it.
The narrow vision is insufficient even for ongoing monitoring, and certainly
misguided for less routine review and evaluation. It is consciously or de facto an
18 Rather contradictorily, but wisely, the authors later add: Targets and indicators must be
continuously revised during the project in response to project development and changes in the
external situation' (Gosling & Edwards, 1995:191).
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attempt to draw a restrictive line bounding relief agency responsibility (Slim,
1997), by claiming "it's not our problem" if others misuse the resources provided.
Relief becomes defined as an activity, a way of earning a living, not as an
improvement in (other) people's lives overall. While relief agencies claim credit for
improvements, they tend to pass the blame to others when relief resources are
misused. But blame is not the main issue in improvement oriented evaluation;
rather, should one go on providing resources to destroyers? (Gasper, 1999b).
In principle, logframes can be treated as just one aid during monitoring and
especially evaluation.19 The DFID guidelines specify also another section in a
project report, on "Situation reassessment and lessons learnt". Here a broader
approach is essential, such as followed in major studies like JEEAR (1996). Even
there the study was hindered by funder insistence, log-frame style, on total
specification of the researchers, their time inputs and travel, "before we had really
clear ideas about the issues that would require more detailed investigation and the
realities of doing such work in the Great Lakes region" (Borton, 1998:2). Instead,
one part of a broader approach should be:
a first phase or "pre-study" [that can] construct the narratives and baselines
and identify the key issues on which to focus in the main phase of the study.
Experience has shown that the main issues that emerge in humanitarian
assistance evaluations are rarely apparent at the start of the process....
Preparing the narrative history and "baseline" has to be the starting point for
any study. (Hallam & Borton, 1998: 13,16).
This building of a narrative surfaces many issues, questions, and criteria for
examination, beyond those envisaged in a pre-action logframe.
So: has logframe based reporting led in practice to tunnel vision, to the reduction of
evaluation to a narrow form of monitoring? Or have any such tendencies been
effectively countered by provision ofother prompts and required report sections?
These questions should be considered by a variety of relief-related organizations and
staff. One could compare organizations which have required full logframes, e.g.
DFID, with others which have not, e.g. the Netherlands Ministry of Foreign Affairs
and Swedish Sida. Sida (1997), for example, requires an objectives hierarchy
("logical chain") but not a full matrix.

19 If we can take for granted standard criteria which were not specified as part of a project, such as
in the Red Cross/NGO Code of Conduct, the Sphere Project and international humanitarian law
(Hallam & Borton, 1998: 14-15), then the project logframe is no longer the centrepiece of the
evaluation*

171

Des Gasper

Reconsidering
situations

vertical

and

horizontal

logics

in

(C)EHA

In cases where logical frameworks are used for activities in humanitarian
emergencies, how could one build on their favourable potentials and try to reduce
their dangers ? Looking at "best practice" possibilities with logframes, in addition to
actual practice as we have prefigured in Section 4, will give a better basis for advice
than looking at either in isolation.
Let us consider the relative priorities of "vertical logic" and "horizontal logic"
in logframes. Do the "ladder-to-heaven" vertical logic of the objectives hierarchy,
and the "iron frame" of a panoply of indicators and targets, hinder or promote the
flexibility, innovation and improvisation required in emergency situations? Ideally
the analysis of design logics should facilitate rather than suppress learning and
adaptation, but that depends on how it is done. The processes of learning - and
relatedly of mobilization of unforeseen efforts and energies, and building new
strengths in the face of challenges - extolled in Hirschman's theories of projects and
policies (1963,1967, 1971), and in our Theory B earlier, seem likely to be facilitated
in most cases by attention to "vertical logic", but substantially less often by emphasis
on the accountability-oriented "horizontal lope" of indicators and targets. This
priority to vertical logic is compatible with Cracknell's warning (1984) after
reviewing many evaluations: Hirschmanesque adaptation cannot overcome
fundamental design flaws, i.e. weak vertical logic. Similarly when Hallam & Borton
(1998) summarize advantages of logframes for emergency evaluations, most concern
vertical logic:
Use of the LogFrame does appear to significantly increase transparency in
the setting of objectives; make more explicit the conceptual frameworks
underlying interventions; help to avoid confusion between means and ends;
and highlight the "level" at which an organisation is intervening. (Hallam &
Borton, 1998:10)
Given the intensity of uncertainties faced, assumptions analysis requires special
attention in emergency assistance. Supposing that the required analysis can at all be
accomodated in LFA categories and formats, or that the requirement to attempt this
will continue, various steps might help.
First, we could de-marginalize assumptions analysis in the LF matrix, by
making the assumptions column (or set of columns) the first. Without interfering with
adjacency of the indicators column(s) to the objectives column, this change would
make clearer the link between (1) the objectives hierarchy, which supposedly
constitutes a means-ends chain, and (2) the set of associated assumptions which affect
the validity of the links in the chain. To highlight this relationship, if assumptions are
placed on the left of the diagram then boxes in that column can be drawn so as to
each span two levels in the objectives column. Some manuals do advise that
assumptions analysis should precede specification of indicators; this priority should
be made clear visually. Otherwise assumptions analysis often remains a perfunctorily
done residual.
The conventional LF layout can mean that indicators get defined in advance
of adequate causal analysis (specification of "vertical logic"), and assumptions
analysis becomes a belated confidence-bolstering ritual, for by then so much effort
has been invested in the design concept It might be argued that one cannot sensibly
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discuss assumptions until the objectives hierarchy is fully clear, and that this only
emerges through making concepts operational by specification of indicators. I suggest
instead that only by first surfacing what are other impinging factors can we sensibly
discuss indicators, for those are supposed to measure achievements due to the
project/policy rather than due to other factors.
Secondly, we could increase the number of assumptions columns. A
modification suggested long back (USAID, 1973) was to add a column for comments
on posited assumptions. One could further add a column or columns for indicators to
monitor the key external factors about which assumptions are being made. In some
cases these indicators might have an early warning role.
Possibly there will be so many important external factors that an LF matrix
cannot cope; a one or few page project overview relies on their number being
relatively small. But whatever the layout adopted - perhaps a larger diagram or a
separate diagram - prioritizing assumptions analysis is vital, at some organizational
level. It must be accompanied by retaining at least one objectives level above project
purpose, so that wider significance can be considered; otherwise indicators will
simply tell us how well an unquestioned purpose has been achieved. Huge volumes
of resources poured in belatedly might sustain relief agency employment, media
coverage, and international moral catharsis, but are likely to be too late and to attack
the wrong targets.
A third possible variation downgrades objectives indicators and targets, and
switches one of those indicators columns to instead bring compulsory attention to
unintended effects, both foreseen and not.
The figure below combines these three changes, to give a modified logframe
matrix which gives a degree of attention to external factors and unintended effects
that better matches their importance in (C)EHA situations.
Table 6:
Indicators
and sources
of info, for
key exter
nal factors

Example of possible modification of logframe for complex
emergencies
Comments
on assump
tions

Assump
tions about
key external
factors

LEVELS
OF
OBJEC
TIVES

Indicators for
objectives;
correspondin
g info.
sources

Targets
(if any)
for
achieve
ment

Unin
tended
effects

Goal
Purpose
Outputs
Activities
Inputs

Will this or other modified matrices be workable and helpful in (C)EHA cases? especially if treated as obligatory and binding summary formats rather than just aids
to thinking? Eijkenaar & Telford are concerned about workability, given current
levels of staff knowledge and acceptance. They have advocated a fourth possibility: a
much streamlined logframe for emergencies work, for example with only three levels
- 1. Activities, 2. Objectives (/Outputs), 3. Aim - plus two columns (Levels of
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objectives; Indicators) and no assumptions analysis. Eijkenaar & Telford (1998:38)
recommend use of this sort of simplified frame as obligatory in (ECHO-funded)
emergency projects, with assumptions analysis purely optional; and they leave the use
of more complex versions of LFA as purely voluntary.
I have no objection to using different logframe versions for different cases,
according to what proves workable; they could even receive different names. I also
sympathize with the wish to demystify LFA, to break from a universally imposed
format that can stop people from thinking about their own case. The argument given
for using just one level of objectives above project outputs is (as in Bridger, 1986)
workability: to make it easier, and thus enforceable, for people under emergency
pressures to still think-at least periodically -about whether their activities and
intended outputs remain good ways to achieve their more fundamental aims.
Unfortunately relief agencies are likely to reduce their Aim to keeping people alive in
camps, and not consider what those people will do, nor the other (far more costeffective) ways of saving lives world-wide that are available (e.g. by conflictprevention activities). The stripped-down logframe then loses the merit identified
earlier, as a potentially useful basis for discussing project design, including higher
priorities, not just plans at the levels of input supply, activities, and outputs, nor even
at the project purpose level alone; because, for example, healthy secure people in
camps may be preparing to proceed or return to genocide, using resources provided
for the camps, or even be already active in this.20
Eijkenaar & Telford's second proposal - to eliminate assumptions analysis and
in effect further prioritise indicators analysis and surface accountability over deeper
learning - is equally worrying. We have seen that a priority in complex emergenciescertainly in planning and ex post evaluation-is to think about the longer-term
implications of short-term relief, which requires attention to underlying assumptions,
based on a problem-field analysis. In countries afflicted by long-term emergencies
driven by political conflict:
The erosion of the subsistence asset base creates a growing pool of
impoverishment, the loss of a skilled and educated middle class to run the
economy and education and health services, the loss of capacity at
government and policy-making levels, and the emergence of alternative and
extra-legal forms of survival. Unless such issues are tackled, present relief
strategies that focus on the delivery of commodities and, at best, on physical
repair will simply continue to feed the emergency. (MacRae and Zwi (1994),
cited in Maier, 1998)

Apparent success in delivery may provide the resources for warring groups to
maintain their activities of war and of causing further war - through levies, siphoningoff, and relieving the groups of the responsibility to use their own resources for basic
humanitarian needs. These issues can disappear from mind if the assumptions column
and the supra-Puipose level are eliminated; whereas indicators columns will never
help us with them.
Apthorpe (1997:100) implies that evaluation of relief activities is in some ways easier than of
development projects: because the objective of keeping emergency-affected populations alive is
self-evidently good, whereas the effects of development projects can be near impossible to trace.
Unfortunately for this argument, not only are there more cost-effective ways of preventing deaths
than by emergency relief, but the possible ramifications of, e.g., sustaining killer militias are
enormous. (See also Gasper, 1999b.)
20
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Conclusion and agenda
This paper invites further work by emergency assistance agencies and evaluators, on
questions and alternatives such as raised in Sections 4 and 5. A detailed conclusion
here about LFA in evaluating assistance in complex emergencies is therefore
premature. Questions have been identified concerning whether and how far the
following occur: oversimplification, neglect of fundamental but non-quantifiable
aspects, rigidity, and neglect of unintended effects; and how far these are or can be
compensated for, including by modifications or additions to LFA. The next step is
more discussions by practitioners and more examination of cases:- of emergency
assistance, to consider what form of LFA if any could have been helpful, and of
attempted use of LFA in emergency assistance, done under real constraints not ideal
conditions.
The paper has also raised a number of general themes relevant to LFA and ex
post evaluation, through examining the extreme example of assistance in complex
emergencies.
Firstly, evaluation work should be "driven" by an understanding of the nature
of what is evaluated, and by choices about broad approach, questions and focus;
rather than start from choice of methods, however prestigious those are. Automatic
resort in retrospective evaluation to a universal logfiame format seems to contravene
this.
Secondly, one of the big choices faced in designing retrospective evaluations
concerns the balance between learning and accountability (seen as reporting on
compliance to original plans; see e.g. Lindahl, 1995). Learning can be for
improvement of the current programme, or for longer-term use. The following
table represents a set of suggestions from the 1998 Canberra workshop about types of
ex post evaluation (and builds on contributions by Howard Adelman and John
Borton; see Apthorpe andNevile eds., 1998).
Table 7:

A classification of types of evaluation situation

TYPES OF
EVALUATION
SITUATION

ACCOUNTABILITY-ORIENTED
EVALUATIONS

LEARNING-ORIENTED
EVALUATIONS

(probably to be done by
independents)

(More) SIMPLE

[1] Evaluation is feasible

COMPLEX (more
and more varied
people, projects,
agencies, etc.)

[3] Veiy difficult, both
intellectually and politically, to
identify and attribute effects,
especially across many actors

(probably to be done by
stakeholders, with
facilitators)
[2] Feasible (given various
conditions)
[4] Relevant and needed, but
requires high quality and
quantity of study resources
(e.g. for investigative and
illuminative narrative
accounts)

LFA is an approach originating from quadrant [1]: accountability-oriented studies in
relatively simple conditions (say, a parastatal sugar plantation). It seems problematic
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even for accountability puiposes in more complex, quadrant [3], circumstances. Via
deepened problem-tree analysis and assumptions analysis it can help in quadrant [2],
for learning in more simple conditions, provided the accountability-oriented
apparatus of indicators and targets is not overweighed. This might apply also for
quadrant [4], for learning in more complex situations, but subject to greater demands
for sensitive handling and to having lesser expectations about the adequacy or
sufficiency of any logframe.
The rise of LFA in ex post evaluation can be seen as part of "the audit explosion", the
spread of bureaucratized public checking of performance against pre-set indicators
(Power, 1997). Arguably, the insistence of some funders on logframing emergency
assistance, and the priority sometimes given to "horizontal logic" over "vertical
logic", reflect a politically driven need to show the symbols of accountability for
large sudden expenditures on foreign populations.21
Power, Professor of Accounting at the London School of Economics, stresses that:
"notwithstanding the dominance of audits there are other ways of achieving
accountability...
STYLEB
Qualitative
Multiple Measures
Internal Agencies
Local Methods
High Trust
Autonomy
Real Time Control
Public Dialogue

STYLE A [for audit]
Quantitative
Single Measure
External Agencies
Long Distance Methods
Low Trust
Discipline
Ex Post Control
Private Experts

The audit explosion has involved an overwhelming priority for style A' (Power,
1997:292), which is of course that of the logframe. But gains from style A are much
more likely if combined with elements of style B, which is prominent in for example
Japanese management For
"...h is not control, but trust, that can substitute for uncertainty. Trusted
agencies will be supported to work in highly uncertain environments"
(Benini, 1997:351).
Thirdly, the importance of learning reflects the importance of unintended
effects. As stated earlier, LFs usefully encourage thinking about puiposes,
assumptions and data, but become less helpful as we move from planning to
monitoring to evaluation. They can become seriously limiting when unintended
effects and routes are important, when programme-context interactions are complex

Proposals have even circulated for emergency assistance Project Agreements in which every
single indicator adopted must receive the separate, advance, signed support of both the fiinder and
the implementing agency.

21
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and the efficacy of intended means is not well understood in advance; and if there are
major differences in priorities amongst stakeholders.
For facing unintended effects, we should apply the helpful if imperfect
methods that exist for empirical investigation rather than ignoring or presuming
effects (see e.g. Chambers, 1997; Dietz & Pfund, 1988; Honadle & Cooper, 1990;
Padaki, 1995, Richards, 1985). Dietz & Pfund, for example, describe the workable
tool of structured panel discussions, to identify major types of actual effect and
problem, as a basis for designing any subsequent more elaborate evaluation. While
there is always room for debate over how wide a range of effects to consider, I
argue that for ex post evaluation, especially of use of public funds, one must have a
wider scope than in the more routine monitoring from which LFA originally
derived.
Fourthly and finally, we see the need for care in evaluating an evaluation
approach. We noted that no single answer is safe for a question like "Is LFA suitable
for evaluation of assistance in complex emergencies?". There are too many varied
cases and factors: types and phases of environment and of evaluation, and of LFA. A
range of cases calls for a range of advice. That advice will depend too on expectations
concerning the skills and motivation of the average user, and how they might proceed
otherwise. We should beware of a formulation like: "As with all tools the problems
associated with the Log Frame may have more to do with the way the tool is used
rather than inherent problems with the tool itself' (ALNAP, 1998:13). Let us
distinguish tools easy to misuse and those hard to; we might say that logframes are
inherently easy to misuse. Further, part of the proficiency in using logframes will be
to know when not to use them, or when to supplement them with other methods.
Problematic methods that can be supplemented to counter their weaknesses are of
course preferable to ones which cannot be remedied; they are not unproblematic.
Should we look at best practice, normal practice, or worst practice? The answer must
be all of them. Best practice is instructive, but not always attainable; worst practice is
instructive, and not always inevitable; normal practice is instructive, and about real
conditions, but certainly can often be improved. Depending on the sophistication of
the audience, the advice can become simplified instructions, or purely cautions and
suggestions for those on the spot to use in conjunction with their own information and
insights.
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Appendix - unexpected and unintended effects
Goal-Based Evaluation has dominated much evaluation theory and practice: the
doctrine that one should and even must evaluate a project or policy in terms of its
stated goals and objectives. Typically the objectives stated at the outset are used,
because of one interpretation of accountability. Economists" cost-benefit analysis has
always disagreed: it evaluates projects and policies in terms of actual effects,
regardless of stated objectives.
Howard Richards (1985:32) offered a preliminary classification of types of effect
TYPES OF EFFECT
EXPECTED
UNEXPECTED

GOOD
Objectives achieved
Unexpected benefits

BAD
Bad objectives achieved
Unexpected harm

The doctrine of preordinate objectives invites us to focus on the upper lefthand corner of the diagram [good expected effects], and even there it
tempts us to over-simplify, because it calls for a focus on stated objectives,
whereas real objectives are likely to be unstated. It is irresponsible
because it judges the worth of a thing on the basis of an arbitrary subset of
its effects. Robert Stake has affixed the label "responsive evaluation" to
studies that attribute no special importance to preordinate objectives, but
instead estimate the value of the benefits a program has actually produced.
(Richards, 1985:32)

We can refine Richardis classification in various ways.
1. Division of Expected Effects into Stated and Unstated/Tacit, as Richards suggests.
- Stated Expected Good Effects: the official objectives.
- Tacit Expected Good Effects: not usually an important category
- Unexpected Good Effects: a major category
- Unexpected Bad Effects: a major category
- Tacitly Expected Bad Effects: a major category
- Stated Expected Bad Effects: the officially predicted or recorded costs; typically
understated.
2. Division of Expected Effects into Intended/Unintended. Some expected effects are
intended, some unintended. All unexpected effects are unintended. Thus the category
"unintended" is wider and more significant than the category "unexpected".
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Evaluations of Humanitarian Assistance
A Practitioner's Point of View
Ton de Klerk *
The author recently participated in a case study on the Caucasus, which is
part of a world wide evaluation study of Danish humanitarian assistance
during the period 1992-1998. The objectives of the study were, to assess
the relevance, effectiveness, efficiency and impact of the assistance.
Assessment of coverage, coherence, interconnectedness and coordination
were among the associated objectives. The paper presents a reflection on
this evaluation study. Within three weeks the author had to evaluate four
assistance programmes in three different countries. Three of the
programmes were country wide, and covered interventions of a long
duration. Questions being addressed can be generalised for many
evaluation studies, which mostly have to be carried out within a limited
time-frame. What outcome can be expected from such an evaluation?
What type of questions can be answered?

Introduction
With a training in non-western sociology and a career in development aid, I got
involved in humanitarian assistance in 1992, first in a field-position (Croatia), later
as a desk officer at the Dutch Ministry of Foreign Affairs. Since 1995, I am
working as a consultant specialising in evaluation studies of humanitarian
assistance. As many of my colleagues I was at first surprised by the differences in
approach, as compared to development projects, with respect to project
formulation and monitoring and reporting of projects. What also struck me at that
time, was the 'closed' culture of the humanitarian organisations: few publications
discussing own programme's, different approaches, methodologies or lessons
learned; little exchange of ideas and experiences; a competitive atmosphere.
In the last few years this has changed. There is a growing cooperation,
better coordination and more openness. The NGO-Code of Conduct and the Sphere
Project are results of it, as well as a better cooperation in the field. But evaluations,
both internal and external, are still rare. In the field of humanitarian assistance,
there is no evaluation tradition. Some of the reasons are: -evaluations are not part
of the normal routine of the project cycle management, as they are in development
projects, -evaluations done by outsiders are seen as threatening; the fear exists that
they might affect the relationship with the donor, -the 'closed' culture itself is not
inviting for the required openness or free exchange of ideas with outsiders to the
organisation. On the other hand, humanitarian organisations criticise the
evaluations carried out, as of too little practical value for the organisations, with
The author works as a freelance consultant, specialising in evaluation and monitoring of
humanitarian assistnce programmes. For correpsondence, contact: klerk@nedworc.orE
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too little comprehension of the specific context in which humanitarian programmes
operate or of the specific characteristics of the organisation.
It appears to me that for the first phase of an emergency sufficient technical
guidelines have been developed, with action protocols and standards for food
assistance, medical aid, water and sanitation, and shelter supply. The recent Sphere
Project is just another example of these guidelines. However no clear-cut
intervention models exist for prolonged crises, neither for the 'no peace-no war'
situations where the security situation can change constantly, nor for the protracted
refugee crises where care for refugees gets a prolonged character. Whereas in the
first emergency phase evaluations can concentrate on comparing actual assistance
against a set of quality standards and protocols, the prolonged crises still represent
an unknown domain where evaluations can help in the design of appropriate
strategies through accumulation of lessons learned.
All evaluations I did until now, had to be carried out within a veiy short
time frame, two weeks at the most Mostly these were evaluations of programmes
with several programme components. In this paper I will refer to an evaluation
which represents an extreme example of working within such a limited time
frame22. The evaluation was carried out recently in the Caucasus (Azerbaijan,
Armenia and Georgia). Within three weeks four assistance programmes had to be
evaluated within three different countries. Three of the programmes were country
wide, and covered interventions of a long duration.

Evaluation methodology
For an evaluation, objectives of two kinds can be distinguished: accountability and
'lessons learning1. The associated role of the evaluator is different. If accountability
is the main objective, finding objective evidence of the project performance is of
main concern. The evaluator has to verify the performance. If lessons learning is a
main objective, the evaluator must try to create an awareness of problems, and
discuss the problems as well as the results with the programme staff. The role of
the evaluator is more of a facilitator, and technical adviser.
In evaluations of a short duration, the evaluator relies very much on the
information provided by the organisation whose programme is evaluated. The
main sources of information are monitoring reports and other project documents,
and information provided by the programme staff. The field visits are short and the
main purpose of it for the evaluator is, to acquaint himself with the realities in the
field, to test his hypotheses, to refine or develop new ideas and hypotheses on the
basis of information gathered through interviews or observations. The duration and
the number of visits to project-sites, interviews with beneficiaries and nonbeneficiaries, authorities, and other organisations, are however insufficient to serve
as a representative sample, providing evidence for conclusions. For the evaluator,
main evidence for the correctness of his conclusions can be provided by discussing
his ideas with the programme staff, and to test whether they can endorse or
It was part of a world wide evaluation of the Danish Humanitarian Assistance during the period
1992-1998. Six case studies were included: the Great Lakes, Angola, Former Yugoslavia, Sudan,
the Caucasus and Afghanistan.

22
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challenge them. Throughout the field visits programme staff will be around for
discussions, but also the final debriefing is a good occasion for this final testing.
The evaluation methodology, as referred to above, resembles in a way a
self-evaluation, since the evaluator depends to a large extent on the programme
staff. For this particular Caucasus-evaluation, this seemed a proper approach. It
was part of a comparative study, aiming to reveal the complexity of emergencies,
and the effects and impact of humanitarian assistance23. For me, a main objective
of the case study was to record lessons learned, main problems encountered,
dilemma's faced, positive results obtained. Who is in a better position to reflect on
this, if not the programme staff, assuming they are professionals in their fields? In
their work, they will also have taken into account the beneficiaries-perspective, the
non-beneficiaries perspective, the government's perspective, the relief continuum's
perspective etc. If not, it is up to the evaluator to introduce these issues and to
discuss them together.

Evaluation questions
The objectives of our case study were to assess the relevance, effectiveness,
efficiency, and impact of the assistance. Associated objectives of the study were
assessment of coverage, coherence, connectedness, coordination24, disaster
preparedness, security issues, conflict prevention and mitigation, and advocacy.
Could all these objectives be included in a study of such limited time ?
As mentioned above, the assessments of the study relied very much on selfassessments made by the programme staff, based on analysis of monitoring data of
the programme performance or through proper reflection on it. In evaluation
studies of a short duration, no surveys can be carried out nor can interviews be
carried out based on proper sampling techniques. Accurate and reliable answers on
effectiveness, efficiency and impact, rely on quantitative data which can only be
provided if proper monitoring systems exist. If not, assessments will be of a
general nature and provide only approximate answers25.
Policy issues and strategic choices can however be addressed properly in
this kind of evaluations. Answers to these questions rely more on qualitative
assessments, are related to an assessment of the situation context Data for an
23 Terms

of reference for Evaluation of Danish Humanitarian Assistance.
In our terms of reference, the last criteria were defined as follows:
Coverage: does the assistance reach major population groups facing life-threatening suffering
wherever they are, providing them with assistance and protection proportionate to their need and
devoid of extraneous agendas.
Coherence: are the activities carried out with an effective division of labour among actors,
maximising the comparative advantages of each and strengthening local capabilities.
Connectedness: are activities of a short term emergency nature carried out in a context which takes
longer term and interconnected problems into account such as e.g. refugees'/IDP's dependence and
future possibilities, relief for development, the consequences of any emergency action for local
communities.
Coordination: are there adequate mechanisms for, and are actors willing/able to engage actively in,
coordination of relief operations.
25 For example: If no epidemics broke out, or no serious malnutrition has been reported, it can be
concluded that medical care or food distribution have been effective.
24
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analysis of these issues can be gathered through interviews with key-informants,
among whom the programme-staff, or a pre-study of written documents.
Qualitative assessments can be made of relevance, impact, coverage, coherence,
connectedness and coherence.
To give an idea of the kind of questions addressed in the case study some of them,
and some of their findings, are presented below:
* The timely change from relief/rehabilitation to developmental approaches. For
example in the field of agricultural and income generation projects, the change
of provision of seeds, tools or grants, enabling an increased self-sufficiency of
the beneficiaries, to activities aiming at sustainable economic activities.
Changes in policy took place, but with (considerable) delay.
* The need for a larger involvement of the refugee communities and local ngo's.
Strengthening of local ngo's was an adopted strategy, but could be done in a
more structured way. The capacities of the beneficiaries however were
generally not, or under-utilised.
* Lack of technical expertise within the humanitarian organisations in fields
which are of importance in the transition from relief to development: income
generation and credit programmes, community development, capacity building.
As a result, sometimes the implementation process was described as 'learning
by doing'.
* Theoretically humanitarian assistance should phase out and a development
approach, eventually with new organisations and new sources of financing,
should come in. In practice, there was however an important time 'gap' between
the two, causing an interruption of assistance. The humanitarian organisations
were breaking up their assistance while no alternative had as yet been worked
out.
* Under the actual economic conditions of the Caucasus, many local people are as
vulnerable as the refugees, however no proper mechanisms exist as yet for
targeting assistance to the most vulnerable among refugees as well as local
inhabitants26. Also, no proper surveys which could provide a basis for this, have
been carried out.
* The political environment sets the limits for possible intervention strategies.
Integration of refugees within the local economy was greatly hampered by lack
of cooperation of the concerned governments in taking the necessary measures
to support such a policy (p.e. granting property rights for land, houseownership, establishment of small businesses). Such policy measures would
imply admitting that refugees could not return to their home-areas, in other
words an acceptance of the political status-quo in the disputed regions aiming at
political secession.

An exception is Armenia, where the PAROS-system has been developed. However it needs
farther refinement.

26
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Concluding remarks
For myself, it came as a surprise how much can be learned about a programme in
such little time. Much of it depended on the willingness of the staff of the
evaluated organisation to participate in openness in the exercise, to identify
together the main problems and lessons learned. Relevance and reliability of the
findings of the evaluation depends on the competence of the programme staff and
the evaluator to identify the main issues and to draw the right conclusions.
This particular evaluation was part of a world wide evaluation, aiming to
learn lessons by comparison of humanitarian assistance programme's in many
different situations. The methodology can however be applied in general in
evaluations where the main objective is to learn lessons from past programme
performance. More in particular it can be applied in mid-term evaluations, when
the future orientation of a programme has to be defined.
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Evaluation of the WES Sudan programme
Wim Klaassen
Brief description of the WES Sudan programme
The Water and Environmental Sanitation Programme (WES) is one of the main
components of the Government of Sudan-UNICEF Master Plan of Operations to
assist the social sector development, especially among the most needy segment of
the society. The programme currently operates in 13 states in the north and three
emergency areas in the south of the country.
The overall goal of the programme is to improve the health status of
children and mothers through increasing the access to safe drinking water, better
household sanitary facilities and hygiene/health education in rural, peri-urban and
emergency areas. These efforts coupled with other interventions are exerted in
reducing incidence of child mortality and morbidity.
The programme started in Southern Sudan at 1975 when a handpumps
installation project was planned for Equatoria region and ended in mid 1977. Since
that time, the program expanded to outreach more areas in both south and north
Sudan. The programme was in its early days completely driven by and fully
dependent on UNICEF assistance in terms of planning, funding and
implementation with limited participation and contribution from both government
and communities. At the initial phase of the programme, the main focus was the
hardware aspects, and important objectives related to sanitation, hygiene and
health education, women participation; social mobilisation and programme
sustainability were not clearly addressed and/or recognised.
In mid eighties, the WES programme started to advocate for community
participation and acceptance to the new technology (low-cost, simple and
appropriate) in addition to the integration of water provision, health/hygiene
education and sanitation as one package.
The current status of the program is characterised by drying out of the
foreign support to the sector and shrinking of UNICEF funding (decrease of
UNICEF fünding for regular components) coupled with critical economic situation
and civil conflicts in the country.
The programme stakeholders are the Village Health Committees and Rural
Councils (Mahalia) at the grassroot level; States Ministries of Engineering Affairs,
and Health at the state level; Federal ministries of Finance and Health, National
Water Corporation at federal level. This in addition to National and International
NGOs at all levels.
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WES in the context of emergency and civil conflict in South
Sudan
In the southern areas the WES structure is rather incomplete and reflects the
limited presence of the GoS ministerial departments. UNICEF has seconded two
female WES consultants to the structures in Wau and Juba. In co-operation with
the international NGOs it is dealt with the water and sanitation needs of population
groups in the towns and the IDPs in town and in camps.
A beginning has been made to prepare for IDPs coming in, tomorrow. Most
of the WES input is to provide water (boreholes) and sanitation (pitlatrines) under
the strenuous conditions prevailing in the southern sector.
Working conditions are extremely hard. Emergency conditions are complex
and lasting for many years and no sign that either of the stakeholders involved is
interested to seek to end the conflict. Governmental structures are/have been
crumbling over the past years, virtually absent and inactive, distance to Khartoum
is great and logistics complex. From Khartoum little is being done to provide the
minimum that would enable the WES structure to function. Achievements are to be
indebted to the individual WES staff members and UNICEF consultants.

The evaluation methodology
The purpose of this evaluation was an in-depth assessment of the WES activities
during the period 1991 to 1997, with recommendations for future action that would
enhance delivery mechanisms and strengthen the communities' ability to sustain
WES services.
The evaluation was organised in three phases:
Phase 1: September 15-October 2,1998
The first phase saw the formation of the team of Sudanese staff from UNICEFKhartoum (3 female and 6 male team members). Two international consultants
(female and male) provided leadership for the team. Other senior staff in UNICEF
and the officials in National Water Corporation provided ongoing support to the
preparation and implementation of the evaluation.
The team did the following during the first phase from September 15 to
October 2,1998:
• Developed, operationalised and field tested the evaluation methodology and
tools including:
• focus group with users (Village Health Committees, Men, Women and
Children)
• key informant interviews: Mahalia level
• key informant interviews: State level
• Training of the team in using the tools and evaluation methodology, including
two field testing sessions and the conduct of a SWOT (Strengths, Weaknesses,
Opportunities and Threats).
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•

Formulation of parameters for the selection of six States, Mahalia and Villages
to be evaluated; WES staff and decision-makers at Mahalia level were involved
in this selection.
• Planning of activities and logistics for the fieldwork.

Considerable attention was given to the team members' knowledge of the
programme and their relationships with other actors. This was seen as an
advantage though also as a source of bias. The issue was satisfactorily dealt with
by developing objective and detailed tools and using them scrupulously. Regularly
SWOT exercises were to be held by the team members.
Phase 2: September 26-November 6,1998
The team split into two for data collection, which took place from 26/09/98 until
23/11/98 in all states except Mazmoum Mahalia in Sennar. This was due to a
heavy rainy season, and Mahalia data was finalised in the first week of December
1998. International consultants supervised the first part of the fieldwork. The role
of the UNICEF national consultant deserves mentioning here: she contributed to
the evaluation, not only as a field teamleader but also in facilitating the logistics
and relations with the UNICEF and NWC offices and officials. The devotion and
contribution of her colleague MoH-field team leader was also indispensable for the
success of the fieldwork.
Each team submitted daily reports and summary reports, which were sent to
the international evaluation facilitator in Holland at the end of the data collection
in each State.
Staff and beneficiaries at all levels were very co-operative with the
following results:
• Communication between the State WES project, Mahalia and villages during
data collection was good;
• Facilities were all made available e.g. vehicles, computers and fuel;
• Decision-makers at Mahalia level interacted well with evaluation teams;
• The communities were co-operative;
• The variations in tradition and cultures found in the sample reflected those used
as criteria for site selection;
• lime management was in most places well done;
• The chiefs of the Mahalia and some of the WES Unit staff spent much time
acting as resource persons to the evaluation team.
There were some constraints to deal with:
1. The unavailability of schools at village level affected the focus group
discussions with teachers and school children.
2. The lack of electricity delayed report writing.
3. The roads were very rough, with sand dunes.
4. Heavy rain delayed data collection in El Mazmoum Mahalia in Sennar State.
5. Many communities are very distant with families in scattered groups.
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Phase 3: February 16-March 3,1999
The two teams and two international consultants re-assembled from February 16 to
March 3, 1999. All fieldwork and summary reports were reviewed and a first draft
made of the evaluation report A workshop was held on February 28, March 1st
and 2nd, presenting an overview of the work done and some of the findings. The
workshop was organised in a participatory way; there were workgroup discussions,
with findings and comments brought back to plenary meetings.
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Using the Findings of the Evaluation of Sida-supported
emergency operations in the Horn of Africa, 1990-1994
Adrian P. Wood *
Introduction
Ensuring that proper use is made of the evaluations of emergency assistance is an
area of growing concern as the number of such evaluations increase. This paper
contributes to this discussion by arguing that an evaluation is only as good as the
dissemination and follow-up processes which are undertaken. Evaluations must be
made to count and this can only be achieved if specific steps are taken. This
argument is explored through a case study of one attempt to follow up the findings
of a humanitarian assistance evaluation study and to use this work to develop a
more informed debate about emergency assistance. While the paper focuses on the
specific experience, its overall aim is to identify general lessons about this process
of widening the impact of evaluation studies and so offer guidance for others
involved in the evaluation of humanitarian assistance.

Background
During the last decade humanitarian assistance has increased many fold. At the
same time methods for evaluating this assistance have been developed and
progress has been made towards identifying best practice in assessing the impact
and effectiveness of this assistance (Kirkby et al., 1999; Hallam, 1998). "While the
expenditure on evaluation studies for humanitarian assistance has increased there
remain some doubts about the impacts of these studies on policy and practice,
although some evaluators do see recommendations filtering through into the
humanitarian system, be it with a time lag of several years (Apthorpe pers com;
O'Keefe, pers com.). Specific efforts have been made after some evaluation studies
to ensure that their findings are recognised and used (Borton pers comm.) and
there is increasing concern among evaluators to ensure that the follow-up part of
the evaluation process is given attention (ALNAP Steering Committee Meeting
April 1999).
This concern for evaluation follow-up has generally been focused on
ensuring that the recommendations of the study are taken up by the commissioning
authority and the actors involved in the emergency situations. What is argued here
is that the process of follow-up should be much wider than has been the case to
date. The findings from evaluation studies could be used to raise awareness and
develop the debates amongst practitioners and policy makers in general. This
* Reader, Division of Geographical Sciences, University ofHuddersfieid
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raising of awareness could also be effective in building support for the actions
proposed in the evaluation study and thereby help ensure their implementation. In
addition, greater use of evaluation studies, for instance in training, would also help
increase their impact and achieve better value for money.

The Evaluation Context
In the mid 1990s Sida commissioned three studies of its humanitarian assistance as
part of a process to review both its internal procedures and policies, and the
activities of the partner agencies through whom it distributed emergency
assistance. The stimulus for these studies was the growing competition between
emergency assistance and development in the Sida budget and the need to ensure
increased value and effectiveness of emergency assistance given this situation. One
of the three studies was an evaluation of Sida-supported emergency operations in
the Horn of Africa (Apthorpe et al., 1995). This looked at humanitarian assistance
which had been implemented by a range of multi-lateral and NGO partners using
Sida funds (See Table 1). The countries which were covered by this study were
Sudan, Somalia, Eritrea, Ethiopia, and Djibouti.
The study was undertaken by the Advisory Service of the Institute for
Social Studies (ISSAS) in the Hague using one of its own staff and three external
consultants, one of whom was a former ISS professor. All four team members had
personal experience of parts of the Horn of Africa and the fieldwork was arranged
so that each team member worked in one or more geographical areas with which
they were familiar. While the study was a policy and procedures evaluation, it took
as its basis a review of the individual emergency activities funded by Sida during
the period 1990-1994. The initial documentary review, using Sida's records,
identified over 100 different projects which had been funded and more than 60
different partners who had implemented these. From these a selection of projects
and partners was made and these were investigated using a checklist of issues and
questions. Obviously with such a long period of study and with so many projects
many difficulties were encountered. However, as the emphasis was on the policy
aspects, the study proved somewhat more realistic than was* envisaged at one time
and a number of clear recommendations identified were identified which could
contribute towards a comprehensive relief policy. (See Chapter 5 in Apthorpe et
al., 1995). In the end a two volume report was produced, the first volume having
the general lessons, while the second volume addressed the specific experience in
each country and with the different partners. Only the first of these volumes was
formally published by Sida.
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Table 1:

Sida's Partners Working in Emergency Relief

Swedish NGOs
1.
2.
3.
4.
5.
6.
7.
8.
9.
11.
12.
13.
14.
15.
16.
17.
19.
21.
24.
25.
68.

Radda Barnen (H)
PMU-Interlife (R)
Praktisk Solidritet (P)
Swedish Red Cross (H)
SOS Kinderhof International (H)
International Aid Sweden (R)
Diakonia (R)
Star of Hope (R)
Swedish Evangelical Mission (R)
Lutheran Aid Sweden (R)
Swedish Christian Social Democratic Movement (P/R)
Health Care Group for Eritrea (H)
Swedish Philadelphia Church Mission (R)
Caritas Sweden (R)
Swedish Church Relief (R)
Action for Political Refugees (P)
EriksHelp (R)
Welfare Association for Eritrean Children (R)
Life and Peace Institute (R/H)
Swedish Missionary Council (SMR) (R)
Feed the Children Ethiopia (H)

Other Northern NGOs
20.
22.

Norwegian Church Aid (R)
SCF-UK (H)

Indigenous NGOs
10.
52.
53.
54.
55.
64.
65.
66.
72.
73.
74.
80.
81.

Integrated Holistic Approach (H)
ERA/ERRA (P/H)
Eritrean Catholic Secretariat (R)
Evangelical Church for Eritrea (R)
Eritrean Alliance of Red Cross and Red Crescent Societies (H)
Ethiopian Red Cross (H)
Ethiopian Evangelical Church Mekane Yesus (R)
REST (P/H)
Sudanese Relief and Rehabilitation Association (SRRA) (P)
Sudan Council of Churches (R)
Association of Christian Resource Orgnzns. Serving Sudan (R)
ERA/REST/ORA (H)
Local NGOs, unspecified
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International NGOs
32.
33.
34.
35.
36.
37.
38.

ICRC (H)
IFRCS (H)
Lutheran World Federation (R)
Médecin sans Frontieres (H)
CAFOD (R)
African Committee for the Rehabilitation of Southern Sudan
ALERT (H)

Other NGOs
30.

Various NGOs (Mainly indigenous)

Multilateral Channel
41.
42.
43.
44.
45.
46.
47.
48.
49.

WFP
UNICEF
UNHCR
FAO
UN Volunteers
Several UN Agencies
UN in general
World Bank
UNOSOM

Bilateral Channel
18.
23.
51.
61.
62.
63.

SIDA (Ministry of Foreign Affairs)
Swederelief (Ministry of Defence) (H)
Eritrean Government
Ethiopian Government (MOA)
RRC
ARRA

Source: Apthorpe, et al., 1995, p. 45.

Using the findings
As far as is known there was nothing in the Sida / ISSAS contract about how the
findings of the evaluation team should have been followed up. It was expected that
the Sida Evaluation Unit would ask partners for feedback on the draft of the report,
especially the sections with direct reference to their activities, as indeed was done,
and that the final report would be distributed amongst the partners surveyed. If the
report proved to be particularly useful it could be expected to be published in
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Sida's evaluation studies series, where some 5 or 6 evaluations are published out of
the 30 or so which are commissioned each year.
During the fieldwork a number of the partner organisations expressed
concern about repeated evaluations and the one-way flow of information through
such processes. They requested that appropriate feedback be provided with an
opportunity for dialogue so that their organisations could benefit more fully from
the evaluation. Such views were particularly common amongst the NGO partners
in Ethiopia who wanted to see an open debate on the findings of the evaluation.
The reasons for this related in part to the concern of NGOs that Sida might be
about to change the way in which funding was provided for emergency operations,
with more block grants to a small number of chosen NGOs. A dialogue about any
changes was sought by the NGOs, so that they were not presented with a fait
accompli. Secondly, at that time, the NGOs in Ethiopia found themselves under
pressure as the government sought to take a new approach to emergency assistance
and to reduce the role of foreign NGOs (Villumstad and Hendrie, 1993). Thus the
evaluation was seen by the NGOs as a possible source of support in this debate.
Thirdly, the NGOs were keen to use the findings of the evaluation for the
professional development of their own organisations. This was in part as a result of
the pressures under which they were being put by the Ethiopian government but
also as a result of growing concern in Sweden about the need for high levels of
competence among NGOs.
In this situation the Evaluation Team began to think during the fieldwork
about the follow-up process, and by the end of this six week period a proposal had
been developed for a dissemination process. This idea was raised informally with
Sida during the write-up stage and, through a series of discussions, a formal
proposal was drawn up for the preparation of a summary booklet of the
evaluation's findings. A further proposal was then made to hold a workshop to
launch the booklet and with time this evolved into a workshop which was to use
the booklet in a sensitisation manner to raise awareness of key issues and concepts.
In these discussions Sida was extremely positive towards the ideas and in
fact seemed grateful that the Evaluation Team had put forward these proposals.
This response probably stemmed from the fact that Sida was keen to develop
further the dialogue which it had begun with its various partners, and so the
booklet and workshop proposal seemed an ideal combination by which this could
be continued. Rather than imposing changes on its partners Sida sought to develop
a constructive debate about the findings of the evaluation and so the follow-up
proposed provided a way in which to start this process. Secondly, Sida seemed
happy to contribute in some way to the debate in Ethiopia about future approaches
to humanitarian assistance and the new disaster prevention and preparedness
approach (Villumstad and Hendrie, 1993). The workshop and booklet were seen as
ways of doing this. Thirdly, Sida saw the wider use of the booklet for training and
other awareness raising purposes as adding value to its investment in the
evaluation at little cost As a result of these discussions contracts for the
dissemination of the evaluation findings through the workshop and booklet were
drawn up.
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Designing a booklet for dissemination and sensitisation
The content of the booklet was originally envisaged to include the main findings of
the evaluation study. Summarising these and putting them into wider circulation
was initially seen as an adequate form of feedback and a basis for the workshop
discussions. However, as the nature of the workshop was considered it began to be
questioned whether the policy conclusions from the evaluation ,which were
intended primarily for internal Sida use, would be appropriate for wider
circulation. Also, as the wider use of the booklet beyond the workshop for training
and sensitisation came to be seen as equally important, the content of the booklet
began to be questioned. As a result the booklet developed a wider content which
sought to make accessible some of the concepts and arguments which had been
used and developed through the evaluation. However, it should be noted that much
of this material came from various field staff of the partner organisations, rather
than from the evaluation team, so the booklet became a form of sharing amongst
the partners of their ideas. This point was emphasised in an attempt to ensure that
the partners had some ownership over the booklet (Wood et al, 1995).
The concepts and arguments were organised in the booklet around a few
general themes which it was hoped would make them accessible both for
theoretical and practical consideration. Overall it was hoped that this organisation
would stimulate thinking about emergency situations and would provide a
framework which people might apply to the analysis of the emergency situations in
which they worked. The four main themes for the booklet were:
• Contextual Issues,
• Conceptual Issues,
• Institutional and Orientational Principles, and
• Operational Principles.
In addition there was a brief introduction and conclusion. Box 1 provides the
Table of Contents of the booklet
A particular format was developed for the booklet in order to ensure that it would
be appropriate not just for the senior officials in the headquarters and country
offices of Sida and its partners, but also for use by field managers and their staff..
This format sought to make the booklet useful for training and sensitization
activities and ensure that, unlike so many evaluation reports, it did not just sit on
the shelf. The booklet was also designed to be memorable, so material was
presented using phrases which people might remember. Thus the text was far from
being academic and sought primarily to communicate with a wide range of people.
These aims led to highly segmented text with 23 topics covered in 33
pages. Indeed, the aim had been to cover one topic per page. Each topic was
headed with a clear title and a short summary phrase which it was felt encapsulated
the main idea raised under that topic. Within each topic there were between four
and seven short paragraphs, each one addressing a particular point In most cases
an emboldened first sentence identified the main point to remember from each
paragraph. (See Box 2). The main aim behind this particular structure was to try to
create a series of layers of detail, each of which could each be addressed in its own
right and in a separate manner. A quick summary of the volume could be obtained
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Box 1:

Table of Contents of "Beyond Relief Booklet

TABLE OF CONTENTS

1. INTRODUCTION
PART ONE

PART TWO

9

CONTEXTUAL AND CONCEPTUAL ISSUES
2. CONTEXTUAL ISSUES
a) The relief context in the 1990s
b) Implications of complex emergencies for relief
procedures
c) Situational and structural causes of emergency
situations
d) Structural issues & complex emergencies in the Horn
of Africa

11
13
13
14

3. CONCEPTUAL ISSUES
a) A time-line model of emergency situations
b) Relief, rehabilitation and development relationships
c) Monitoring, evaluation and impact awareness
d) Disaster prevention and preparedness

19
19
21
22
24

GUIDING PRINCIPLES
4. INSTITUTIONAL AND ORIENTATIONAL
PRINCIPLES
a) Comparative advantage and the professionalism of
partners
b) Analytical capacity to assess pre-emergency situations
and structural processes
c) Situational analysis and problem definition
d) Recognition of the need for action
e) Relief in a development mode ,
- minimising the emergency period
f) Participation and the building or re-building local
capacity and institutions
g) Coordination of actors and activities

27
29

33
35

5. OPERATIONAL PRINCIPLES
a) Early warning and vulnerability assessment
b) Needs assessment
c) Targeting
d) Appropriateness of relief supplied
e) Timeliness of interventions
f) Flexibility in responses
g) Gender and age sensitivity and biases
h) Innovation in relief

37
37
38
38
39
40
41
41
42

CONCLUSIONS

45

Sources

47
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by thumbing through the booklet and noting just the section headings and the
summary phrases. That would take less than five minutes. A more detailed
overview could be obtained in ten to fifteen minutes by reading in addition the
emboldened first sentence of each paragraph. Finally the whole volume could be
read in about one hour. In this way it was hoped that the booklet could be used by
different people with different amounts of time and interest in the subject. In
addition, it was envisaged that some parts of the booklet could be used as a basis
for training courses.
Box 2:

Example of Text Format used in "Beyond Relief' Booklet (page 29)

4.

INSTITUTIONAL AND ORIENTATIONAL PRINCIPLES

a)

Comparative Advantage and the Professionalism of Partners
"Be professional Play to your strengths."

1.

Field partners should concentrate upon those activities in which they have expertise and
which they can do most successfully. Spreading activities across a geographical area which is
too large, or across a range of activities which is too great, and where there is no expertise, is
likely to create practical problems.

2.

Good relief and disaster prevention require a depth of understanding of an area and its
communities. It is best if field partners can develop long term relationships with communities
and through this build up a detailed understanding of the situation and its dynamics. However,
care must be taken to prevent the institutionalisation of relief.

3.

The activities required ht emergency situations must all be undertaken in a professional
manner. While many field partners have a growing level of professionalism, this varies
considerably among these organisations.

4.

It is dangerous to assume that all field partners working in relief and disaster prevention have
the necessary skills to undertake high quality and appropriate activities. For instance, few
partners, whether NGOs or UN agencies, have staff wiüi skills to address the conflict situations
which are increasingly met in the field today.

5.

Donors are under increasing pressure to assess the comparative advantages of their field
partners in order to ensure that they achieve best value for money. As a result, donors and
national relief coordination agencies will increasingly require field partners to develop their
capacity and skills.

6.

Skills assessment and training/recruitment to fill professional gaps must be undertaken
continually by field partners. This is especially important given the need to undertake several
types of activities simultaneously in relief and rehabilitation situation. This training might
involve cooperation among field partners and funding/technical support from donors and
national relief coordination agencies. One current example of this is the training and induction
courses provided by Operation Lifeline Sudan for the field staff of implementing agencies.

7.

Use of local partners and specialist agencies is one way in which some agencies have tried to
address their need for skills and local knowledge in order to raise their professionalism. For
instance, Radda Bam en has funded Médecins sans Frontieres where specific medical needs
arose, while the Lutheran World Federation works in partnership with the Ethiopian Evangelical
Church Mekane Yesus to ensure community participation in rehabilitation activities. However,
because such arrangements can lengthen the administrative chain and complicate coordination, it
may be more effective if partners develop their own capacities.
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Developing the workshop - from ideas to practice
The original idea of the workshop was to disseminate the findings from the
evaluation study amongst all of Sida's partners in the Hom of Africa. Finance did
not permit a gathering in each country so a single workshop was planned in
Ethiopia where the bulk of Sida's emergency assistance in the region had been
spent It was hoped that representatives of governments and NGO partners in the
other countries, as well as Ethiopia, would attend. The belief was that with a
diverse membership, the workshop would stimulate a wide ranging debate on the
findings of the evaluation and that from these discussions policy proposals would
be developed thereby helping Sida progress its policy thinking.
As the nature of the booklet evolved from a summary of the evaluation
findings to a more ideas-based volume the nature of the workshop evolved. In the
end the overall aim became a forum in which the relevance of the ideas presented
in the booklet could be applied to the specific situations of the various partners,
answering the question "What does this mean for us?" As a result the workshop
was entitled "From ideas to practice".
Clarification of the workshop's purpose also led to the identification of
other objectives. These especially related to Sida's relations with its partners. In the
end the workshop had the following objectives:
• to disseminate and share the findings and ideas from the evaluation study,
• to discuss the implications of these findings for practical application by field
partners, and
• to further develop the dialogue between Sida and its partners.
In addition to these explicit objectives, some implicit ones existed which probably
included:
• providing public recognition to Sida's partners for their work, and
• providing publicity for Sida, its partners and the evaluation.
At the same time it was agreed what the workshop would not be about These
were:
• renegotiation of the findings of the evaluation,
• discussing individual partner's experience in detail, and
• discussing the implications of the evaluation for Sida's internal policy.
The workshop was organised by one of the evaluation team, who had led
the development of the booklet and workshop idea, and one of Sida's staff based in
Addis Ababa who had been involved in emergency relief in that country for many
years. The workshop lasted for two and a half days and was attended by almost 70
people. Four main sessions were held which dealt with topics raised in the booklet.
These were:
• the nature and implications of complex emergencies,
• analytical capacity within field partners,
• relief and development relationship, and
• alternative approaches to emergency operations.
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A final fifth session was held on the last morning to provide feedback to senior
executives of the various partner agencies who had not been able to attend all of
the workshop (Wood, 1995).
The booklet was the main resource document for the workshop and this
was circulated to the participants some three weeks in advance. A few other
orientating and organisational briefing notes were provided to all the participants.
The first four sessions at the workshop were introduced by an orientating keynote
address which was given by a respected local practitioner involved in emergency
assistance. After this, pre-designated groups, each including representatives of the
different actor groups involved in emergency assistance, met to discuss specific
questions which had been identified by the workshop co-ordinators. The groups
then reported back to the plenary session and a round table discussion was held to
agree conclusions. The final workshop session was organised with the chairs of
each plenary session. They provided a summary of each workshop session and a
plenary discussion followed addressing the overall implications for the partners.
Between the setting up of the workshop and the time at which it was held,
attendance was reduced from regional to purely Ethiopia participants. The only
exceptions were two Sida representatives from Nairobi, as well as three senior Sida
staff from Stockholm. The reasons for the lack of regional participation were not
clear, but it seems that Sida decided a single country discussion would allow more
meaningful discussion and be a better use of resources. Certainly some discussion
of separate workshops in other countries was mentioned at that time, although as
far as is known none took place subsequently.
During the operation of the workshop a number of lessons were learned in
terms of managing the participants to ensure the best involvement and
representation of the different views of people (Wood, 1996 & 1999). The themes
chosen for the workshop sessions did not all prove conducive for discussion given
the situation in Ethiopia at that time. The topic of "Complex Emergencies" was
seen as inappropriate in Ethiopia in 1995 given the end of the various wars in 1991
and the return to normality. Also the "Relationship between Relief and
Development" was not open for discussion in Ethiopia following the new
government policy on "Disaster Prevention and Preparedness" which had been
published in 1991 (RRC 1991 and 1992). The aims of the final session were also
misconstrued by some of the executives of the partner agencies who purely
responded in terms of what their present policy was, rather than what the workshop
findings had to offer to their organisations.
A further operational problem was the mixed nature of the working groups,
with representatives from government agencies, NGOs and multilateral agencies.
This meant that there were considerable sensitivities and the discussion was not as
open as had been hoped. Groupings by type of organisation might have been better
allowing a consolidated NGO or multilateral view to be expressed, although rivalry
within these groups could also have been a constraint in that type of arrangement.
Despite these problems the workshop provide an opportunity to generate
discussion in an open forum and was supported well by all of Sida's partners.
Following the workshop a summary of the discussions was produced and
circulated to the participants (Wood, 1995). This was used in the internal Sida
review process which addressed its Emergency Relief policy in the light of this and
the other two studies.
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Assessment
No formal assessment or review has been made of this post-evaluation
dissemination and sensitisation process. However, a number of pieces of
information do exist on which basis some conclusions can be drawn.
First, stocks of the booklet ran out very quickly, mainly as a result of
demands from the partner organisations in both Sweden and the Horn of Africa.
The booklet, seemed to fill a niche at that time and was used by a number of
organisations as the basis for internal workshops or training courses. Partners also
were interested in seeing what insights the booklet gave into future Sida policy,
which was of great concern following the evaluation. The booklet and the
workshop are remembered by those in Ethiopia with whom this author still has
contact so it appears that this process did impinge upon the consciousness of a
number of key players in the disaster prevention and preparedness work in
Ethiopia. In addition, the field partners appreciated being given some recognition
by Sida and having the feedback process developed in a more interactive manner.
Even if the workshop did not prove to be as successful as had been hoped, it
certainly provided the basis for the dialogue which Sida sought. In particular, it
helped ensure that the field offices of the Swedish NGO partners were sufficiently
aware of the issues so that they could contribute to further discussions which their
headquarters would have with Sida's policy makers.
On the other hand, it would seem that the booklet and workshop were not
enough, in the sense that no on-going process was established which developed
sufficient momentum to contribute significantly to the policy debate either in
Ethiopia or within Sida. Perhaps this was the result of circumstances. Ethiopia's
new policy on Disaster Prevention and Preparedness had recently been agreed and
was not open for discussion, while Sida's policy in Ethiopia in response to this saw
a movement away from the use of its NGO partners towards more market-oriented
mechanisms, such as local purchase. In this situation it could be questioned
whether the booklet and workshop were token measures on the part of Sida
without any serious long-term commitment. This would be a rather cynical view as
the evidence suggests that a serious interest in this dialogue did exist up to and
including the workshop. Whether it was the outcomes of the workshop, the
Ethiopian reality or the changing Sida response to emergency requests in that
country which led to no further follow-up it is impossible to say. In addition it
must also be recognised that issues come and go from the agenda of agencies and
with the three evaluation studies completed the attention span and resources for
emergency assistance were probably exhausted.

Lessons
This experience suggests that following up evaluations is not a simple matter. First,
the timing of the evaluation can affect whether or not follow-up is going to be easy
or feasible, or impossible. Evaluations cannot expect to feed into local policy or
practice if these have recently been debated and new directions set. Hence the
timing of evaluations needs to consider the uses to which their outputs will be put
and how timing can ensure maximum effectiveness. In this case, if Sida's
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evaluation in the Horn had been four years earlier it would have been much more
capable of contributing to the debate about Ethiopian policy and the relationship
between the NGO partners and the Ethiopian government
Secondly, it is clear that the nature of material used for dissemination needs
to be carefully adjusted to the audience which is expected to read it The booklet
produced in this case tried to achieve this, but it is questionable whether the two or
three different audiences addressed were best served by sharing the same
publication.
Thirdly, follow-up is not just a question of a short-term chasing up of the
actors to make sure they are responding to the recommendations of the evaluation.
For a start chasing up actors can be counter-productive with responses inversely
related to the amount of pressure which is applied. Rather follow-up, at least in
terms of the situation and experience reviewed here, should be about a process
which builds joint understanding and support between the agency commissioning
the evaluation and those being evaluated. This must start with the development of
the evaluation, with a participatory approach to formulating the Terms of
Reference for the evaluation. It should then be continued through the nature of the
evaluation as a joint learning exercise, rather than an accounting inspection. And
beyond this, the follow-up process must be an on-going commitment between the
evaluating agency and the field partners. This should not be just a booklet and
workshop, but much more of an evolving dialogue which takes the evaluation
report as only a starting point, not the be all and end of it

Conclusions
Evaluation is nothing if it does not have an impact. It must be made to count. But
in order to achieve this, strategic thinking about the dissemination and follow-up
process is needed before the evaluation is designed and scheduled. The timing and
the nature of the evaluation will affect the impact which it can have. The data
collection methods, especially the involvement of those being evaluated, can affect
the type of dissemination process which is possible and the degree of ownership
and acceptance of the outputs amongst the field partners. The follow-up process
should not be seen as a discrete phase, needing two or six months. Rather it should
be seen as part of the evaluation process, which itself should be an on-going
process for tiie funders and the recipients, an on-going review and learning process
which has phases of different emphasis, but which should always be one of
communication between the various players.
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Relief Work in Complex Emergencies
The Norwegian NGO Experience
P.G.Soegaard
The evaluation report entitled "Relief Work in Complex Emergencies; The
Norwegian NGO Experience" was published by the ministry in December 1998, as
no.14.98 in our series of evaluation reports. The Norwegian Ministry of foreign
affairs publishes between 10 and 14 evaluation reports per year on various
subjects, primarily related to development aid and emergency relief. In the future
we are also planning to expand the themes under evaluation to ore general foreign
policy issues in addition to the traditional development and relief issues.
Normally, other departments in the ministry instruct us on issues that they
want evaluated, and the policy planning and evaluation Staff engages research
institutions or consultancy companies to undertake the evaluations for us.
The evaluation that is going to be presented here is, however, of a different
nature, as it was initiated and undertaken by relief NGOs themselves.
Representatives of the biggest relief and development NGOs in Norway, The
Norwegian People's AID (NPA), the Norwegian Red Cross Society(NRX), The
Norwegian Refiigee Council Aid(NCA) came together and decided that they
wanted take up problematic issues regarding relief aid in complex emergencies.
The evaluation of issues such as complex emergencies from a general perspective,
early warning, appropriate and timely response, health and nutritional
interventions, psycho-social considerations as well as protection and advocacy was
undertaken by means of a critical dialogue process that took about one year, and
was funded by the Ministry. The participants were resourceful representatives from
the five organisations, all of whom had worked in the field in complex
emergencies in different countries. One of the reasons why the process took so
long, was that participants were busy with their regular work, which involves a lot
of traveling, and consequently it was hard to find time for meetings that suited
everybody. The core team formed working groups on the different subjects
mentioned, which met before, in between and after the two main workshops that
were organised in August and December 1997. The ministry, as well as
representatives from universities were invited to attend the two workshops. In the
first workshop, certain people from the NGOs were asked to present their
experience from emergency relief work, (mainly on health and psycho-social
issues) with special emphasis on difficult issues and dilemmas. In asking
specifically for focus on problematic issues, the organisers avoided what is often
the case with (competing) NGOs, that they present success stories.
It is no secret that the NGOs in question often compete with each other for
government funds to do their relief and development work. In this evaluation
process, which I choose to call a "dialogue evaluation", there was no competition,
but real co-operation between the participants.
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During the first workshop, certain issues crystallised as important to focus
in more detail, in addition to health and psycho-social concerns that were the
original main themes. Consequently, five working groups were formed on the
following issues:
1.Complex emergencies,
2.The role of media, protection/advocacy,
3.Psycho-social work,
4.Health and nutrition,
5.Local Human Resource/participation/empowerment/local coping mechanisms.
The five working groups met several times, and planned for the second workshop.
During the second workshop groups were organised on the above five
themes, and the results of the group discussions were presented in a plenary
session, and later written down. It has to be mentioned that there were many more
participants in the workshops than those who had performed the core working
groups.
The result of all the process is an evaluation report a "Resource Book", as
the participants prefer to call it. The content includes definitions on terminology
related to complex emergencies, the disaster response system and the roles of
different actors in emergencies, the different phases in emergency relief (from
early warning to the post emergency phase), the psycho-social dimensions, health
and nutritional issues, and protection and advocacy issues in relief work.
Among the conclusions of the evaluation was the "principle of proximity"
which meant that solutions should be sought as close to the problems as possible,
i.e. focus on local coping mechanisms in kind and human resources wherever
possible, rather than bringing in external expensive experts and equipment. Using
human resources in the target populations would, according to the report, also
contribute to finding solutions that were appropriate socially and culturally, as well
as avoiding pacivity and clientification among the refugees and internally
displaced people. This would include among other things using and if needed
rehabilitating local infrastructure, using local or regional industry and commerce if
at all possible, rather than importing from outside. This principle applies to
organisations of relief in complex emergencies in general, as well as to health,
nutrition and psycho-social interventions. The role of the external NGOs, as they
see it, is to facilitate (and fund) the participation of the target groups, rather than
decide on and run relief operations.
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John Kirkby, Chris Howorth and Phil O'Keefe *
By way of an introduction
We have been in evaluation for some time. From ETC, we were engaged in the
Netherlands Development Cooperation evaluation of the Sector Programme for
Rural Development. Our work focussed on the Sudan experience where, among
eight projects, we evaluated the Sudan Council of Churches Ethiopian Refugee
project (ICCO) and the Qala en Nahal Refugee scheme (NOVIB).1 This work,
completed in 1992, coincidentally marked the take-off in humanitarian assistance
for complex emergencies or, as we would wish to call them, local wars with global
implications.

The emergence of complex emergencies
To the take off. Although Mozambique's protracted civil war was the first disaster
termed a complex emergency, it was the Persian Gulf War that saw the emergence
of the politico-military intervention that would so determine the delivery of
humanitarian assistance in complex emergencies. The Persian Gulf War, in 1991,
heralded a new era for cooperative measures in defence of international security.
The problem posed by that episode was that the Western Alliance was not willing
to go further to protect the Iraqi population. Subsequent episodes, in Bosnia and
Somalia, showed an increasing willingness to intervene in the internal affairs of a
sovereign nation state but with a cost. The cost in Bosnia was the realisation that
peace keeping to allow the delivery of humanitarian aid was dangerous and futile
when there was no peace to keep.2 The cost in Somalia was a flawed intervention
that saw a reluctance by the international community to engage in other complex
emergencies, ultimately creating an increasing disengagement syndrome.3 The cost
of no peace keeping and the disengagement syndrome was the withdrawal of
UNAMIR from Rwanda and the subsequent genocide. New moral, legal and
political questions were raised as the western world seemed to drift from strongly
upholding the sovereignty of the nation state to emphasising the issues of human
rights. The background to all of this was, of course, the end of the Cold War and
the disappearance of the Soviet Union as a super power...to extend a metaphor,
"The End of Simple History".4

'ETC (UK)
117 Norfolk Street
NE30 IBA
United Kingdom

209

John Kirkby, Chris Howorth and Phil O'Keefe

The nature and Impact of complex emergencies
The presentation of complex emergencies had multiple causes including
enviromental and resource shortages, economic decline, weakened political
institutions and ethnic conflict in fragile civil societies. The complexity was in the
cause of the emergency, not the emergency itself. Central to all complex
emergencies has been the attack on civilians where, to borrow the oft-quoted
statistic, the situation has changed from World War One, when 95 per cent of the
casualties were military, to the 1990s when 95 per cent of the casualties are
civilian.
As of January 1998, there were complex emergencies in some thirty
countries and there is no accurate assessment of death toll. In human terms, the
need for humanitarian aid was large. The attack on civilians sought to destroy not
just lives but livelihood systems where war strategies were used as income
generating opportunity. (Table 1) As of January, 1998 demand was for direct
assistance to some 36 million people 5 including refugees and the more populous
Internally Displaced People (IDP). 6 Oxfam suggests that, at the highest point of
complex emergencies there were some 23 million refugees and 26 million IDPs
worldwide.7
No precise figures are available for the cost of damage although the real
costs are thought to exceed US$ 75 billion. Total, expenditure on humanitarian
assistance exceeded US$ 6 billion in 1994 alone, which was some 12 per cent of
total development assistance.8 The 1990s has seen a doubling in the volume of aid
monies going to humanitarian assistance against an absolute fall in the value of
total aid monies, a fall in the volume of aid monies channelled through the United
Nations system and a fall in food surpluses held in the western world requiring
increasing direct purchase by aid agencies on the world market.9
But why ETC (UK) involvement? Both of us have a long history of work in
and around natural hazards. The humanitarian response system is designed to deal
with the impact of natural hazard, especially high energy, sudden impact hazard
such as hurricanes and earthquakes. It is that system that is now dealing with
response to complex emergencies. The focus of the work, from the hazards of
nature to the hazards of war, is centred on notions of people's vulnerability.10

A classification of evaluations
Evaluations are usually undertaken as research exercises from one of three
perspectives namely accountability, knowledge or developmental. (Table 2). The
major humanitarian evaluations are from an accountability perspective although
several internal multilateral evaluations are knowledge based and more of the
(I)NGOs evaluations are developmental. The key issues addressed in the
accountability evaluation are efficiency and effectiveness.
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The feasibility of evaluating complex emergencies
Humanitarian aid evaluations were initially seen as significantly different form
development aid evaluations, with some agencies arguing that it was impossible to
undertake an evaluation of an emergency since, by the time of the evaluation, the
emergency was over. The different timeframe of emergency aid, the kind of
intervention, the information and funding sources, the nature of and relation to the
target group and the planning framework made humanitarian aid evaluation
difficult Table 3 shows an early attempt to contrast the differences between
humanitarian and development aid. Table 4 shows a later attempt where the
emphasis was less on contrasting technical issues but more on the different climate
of governance under which aid was delivered.

Donor evaluations
The argument about the feasibility of evaluating humanitarian assistance was never
resolved. It disappeared as bilateral donors commissioned a series of evaluations,
essentially voiding the argument. The first study was Humanitarian Aid to
Somalia, undertaken by the Netherlands Development Cooperation in 1993 and
published in 1994.11 In 1995, Swedish aid, SIDA, undertook and published What
Relief for The Horn? and Facing a Complex Emergency, evaluations of the Hom
of Africa and Cambodia respectively.12 In 1996, the Finnish Foreign Ministry
commissioned a Thematic Evaluation of Finnish Humanitarian Assistance, the
DHA commissioned Operation Lifeline Sudan: A Review and the Joint Evaluation
of the Emergency Assistance to Rwanda The International Response to Conflict
and Genocide: Lessons from the Rwandan Experience appeared.
Without a doubt, the last evaluation has become the benchmark by which to
judge others, not least because it was the first to detail the political context of
humanitarian aid. The impact of the evaluation was carefully followed14 and the
evaluation itself generated more key questions about the issues of timeliness of
intervention in humanitarian space. These key questions, known as the "4 Cs" are
coverage, coherence, coordination and connectedness. Coverage addresses the size
of humanitarian need and access to beneficiaries; coherence analyses the shared
policy and programming frame to the complex emergency; co-ordination tackles
the political, military and humanitarian linkages; connectedness explores the
relationship between short-term emergency response which is delivered in a
context replete with longer term problems.
The major conclusion from these evaluations is that coordination in
humanitarian aid delivery is weak, not just for the humanitarian agencies but for
the diplomatic, military and judicial services that necessarily surround it. The
single most important conclusion, particularly strong in the Rwandan case, is that
humanitarian aid can not substitute for political action.
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Multilateral evaluations
Other agencies themselves, especially in the United Nations system, began
significant evaluations. In 1996, for example, World Food Programme produced
Protracted Emergency Humanitarian Relief Food Aid: Towards Productive
Relief}s Similar work, in 1996, was undertaken by UNHCR on individual case
studies and by FAO on its system wide impact namely Rebuilding a War Torn
Society: A Review of the UNHCR Programme for Mozambican Refugees and Joint
FAO/Netherlands Review of FAO Special Relief Operations respectively.16,17
Special mention must also be made of UNHCR's The State of the World's
Refugees which attempts to provide global oversight on an annual basis.18
UNICEF was also involved from an early stage, although more in policy
discussions than evaluation, based on its experience of leading Operation Lifeline
Sudan.19 By 1997, WHO had also joined the arguments but, rather like UNICEF,
it was policy not evaluation focused.20
OCHA, The Office for the Coordination of Humanitarian Affairs, part of
the United Nations Secretariat, has a mandate for coordination, a word that means
control in the UN lexicon, that goes beyond the mandate and capacity of any single
United Nations agency. While this is unquestionably true of its mandate, it is not
clear that it has the capacity even to parallel any other agency. Emerging from UN
Department of Humanitarian Affairs in 1996, which itself was a part reorganisation
of UNDRO, OCHA focus on both evaluation and policy work The evaluations,
originally commissioned by DHA, included Afghanistan and Angola while the
policy work covered linking relief and development.21 Increasingly OCHA offers
its evaluations through the InterAgency Standing Committee, outlined in Table 5,
to maximise impact. OCHA also tries to build social learning.23
The emergence of OCHA as a major player, at least on paper, creates
tensions inside the UN system especially over the coordination of delivery of
humanitarian aid on the ground. Is the OCHA coordinator in charge or is it the
UNDP Resident Representative, the most senior of in-country representatives?
UNDP has increasingly been making policy statements about its own role and
continues to emphasise the relief to development continuum.24 This is paralleled by
the World Bank which has changed its investment rules to allow more significant
investment in post-conflict reconstruction.25 And, finally at international agency
level, there is the OECD which attempts to distil lessons learnt from the major
evaluations towards good practice conclusions.26 One major conclusion that seems
to emerge from both the evaluations and policy studies is that the United Nations,
and other international agencies, are still uncertain of major roles and
responsibilities when it comes to the delivery of humanitarian aid.

NGO evaluations
The major international Non Governmental Organisations ((I)NGO) were quick to
take up the evaluation challenge. Many ((I)NGO)s already had significant
experience of evaluation in development projects.27 There was, however,
relatively little experiences of humanitarian aid evaluation. In a European context,
Medicins sans Frontieres (MSF) led a Mini-Symposium on Evaluations and Impact
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Studies out of a Dutch Context.
This paralleled MSF International more
questioning stance over the nature of neutrality and impartiality for humanitarian
aid delivery in complex emergencies.29 Since then, a number of ((I)NGO)s have
substantially increased their own evaluative capacity for internal evaluation and
have been subjected to, or subjected themselves to, some collective external
evaluations.30,3 External evaluations largely look at ((I)NGO)s as implementing
partners; internal evaluations by ((I)NGO)s themselves look more to policy
development Of note in the evaluations to date has been the difficulty in accessing
the Red Cross, particularly ICRC. Local NGOs have received little attention in
evaluation and there is little evaluative evidence that there is a sustainable
transition from ((I)NGO) to local NGO. One major conclusion that seems to
emerge, however questionable, is that the smaller the ((I)NGO), the more
efficiently it performs as an implementing partner.

Lessons and learning: charters and standards
In all this work, is there any attempt to draw general lessons? Ongoing is a
DANIDA led evaluation of Afganistan, Angola, the Caucusus, the Great Lakes,
Sudan and former Yugoslavia, from 1992-98, coupled with institutional evaluation
of ((I)NGO)s and the international system for humanitarian aid planning and
delivery; the reports should be available by the fall of this year.32 The most useful
synthesis of emergency aid has been provided by the Overseas Development
Institue although the case studies selected do not concentrate only on complex
emergenccies. A useful source of information is increasingly ALNAP, an inter
agency forum working to improve learning and accountability in the international
humanitarian system which is to be incorporated into the Humanitarian Group
within ODI, London.34 Parallel to ALNAP is The Sphere Project, a collaborative
process between donor governments, UN agencies and ((I)NGO)s where ((I)NGO)
networks are led by The Steering Committee for Humanitarian Response (SCHR)
and lxiteiAction with observer status to VOICE (a consortium of European NGOs
in emergency operations) and ICVA, the International Council of Voluntary
Agencies, as well as ICRC. The output of this programme includes the preliminary
edition of the minimum standards in disaster response and a humanitarian
charter.35 This charter builds on the Code of Conduct for the International Red
Cross and Red Crescent Movement and NGOs in disaster relief.36 This emphasis
on learning, accountability, standards and codes of conduct reflects UN agencies
and ((I)NGO)s response to the demands for transparency in dealing with public
funds. This is occurring because public sector management is demanding more
evaluation of all public monies, because the volume of public monies to
humanitarian assistance has increased significantly over the last decade and
because, to date, there has been a defensiveness to external criticism by
humanitarian agencies. Even with common codes of conduct and standards, the
unanswered question is who will be the responsible authority for oversight.
Box 1, based on the DEC Sudan Crisis evaluation, lays out the kind of
criticism to which all agencies are subjected in evaluation and which pushes all
agencies towards transparent self-regulation.
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The disaster continuum
What is missing from this overview is a debate that has gone missing, the debate
on the relief to development continuum, an argument much influenced by the
experience of Operation Lifeline Sudan. Promoted strongly by ECHO, the
humanitarian arm of the European Commission, which has itself undergone
evaluation still to be released into the public domain and which itself conducts
evaluations of accountability within single projects37, the debate reflected much of
the self-interest of ECHO to see itself as a major fùnder. While it is the world's
second major source of humanitarian funds, European Union Member states do not
wish to see it as an independent funder with separate policies towards humanitarian
agencies. It has promoted arguments for the continuum, backed by several
((I)NGO)s that have substantial contracts with ECHO, although these arguments
have been largely rejected by bilateral donors and academics, not least because
the argument for a continuum reflects the self-interest of ((I)NGO)s. Because of
increased humanitarian aid and because of donor policy, notably the United States,
to fund NGOs rather than the United Nations system, the growth of NGOs has
been substantial over the last decade.

Current initiatives
Donors seem to have preferred to fund humanitarian assistance, rather than
military intervention, because it is less politically risky to the donor and
considerably cheaper. Even as we write, the debate goes on. Following the Report
of the Secretary General on The Causes of Conflict and the Promotion of Durable
Peace and Sustainable Development in Africa*9, the role of the UN Security
Council in humanitarian assistance is back on the agenda. About to be tabled by
OECD/DAC are guidelines for the delivery of humanitarian assistance. Also in
preparation by OCHA is a Framework Early Warning Mechanism Country
Review: Risk Level and Follow-On.40
The UN disaster response system was established to deal essentially with
natural hazards. Set up after World War II, it is mirrored on the US Federal system
of disaster response. Underlying this system is a theoretical body of work
dominated by the ideas of Gilbert White.41 The natural hazard paradigm has been
stretched to breaking point. Among other things, it is the framework for looking at
technological risk and climate change but the lasting legacy is that it has framed
global humanitarian response systems.42 Although there have been evaluations of
response to natural hazard, these evaluations do not significantly inform the debate
on response to complex emergencies.43- It is, however, humanitarian assistance in
response to natural hazard, not complex emergency that allows consideration of the
relief to development continuum.
Quality academic assessments of the problems of complex emergencies are
beginning to emerge.44 Many of these are, of course, built on evaluative
experience although care must be taken not to confuse evaluative findings with
academic argument since the former is applied research to establish merit and
worth while the latter is generic inquiry.45 It is not possible to summarise all the
evaluations of complex emergencies. It is possible, however, to try to capture the
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trends of the last decade of evaluations and this we try to do in Table 6. All that
can be said is that we are evaluating a moving target
There are no conclusions to a paper such as this one. Instead, we offer two
messages. The first is that we must see evaluations as an eclectic enterprise
addressing "wicked" problems where wickedness lies in not being able to define a
problem until a solution has been found and where no solution is definitive or
objective.46 The eclecticism requires us to embrace a range of perspectives and
questions in evaluation using a rich tool bag of quantitative and qualitative
techniques always remembering that the perspectives and questions dictate method
and not vice versa.
The second message is that the evaluation must continue to be used to
encourage the reform of the humanitarian response, to avoid humanitarian aid and
humanitarian aid workers, being used as a lever in complex emergencies and to
explore the separation of refugees and IDPs from belligerents. Above all, the
evaluations must help us face the five challenges raised by complex emergencies
namely the challenge of survivors, of repatriation, of governance, of justice and of
reconciliation.47
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Table 1

Complex Emergency - Income Supplementing Strategies

PILLAGE
PROTECTION MONEY
CONTROL OF TRADE
EXPLOITATION OF LABOUR (SLAVERY)
DIRECT CLAIM TO LAND
CONTROL OF HUMANITARIAN AID

Table 2

The three perspectives and their respective positions along
six dimensions
DONOR
Accountability
Perspective

UN AGENCY
Knowledge
Perspective

NGO
Developmental
Perspective

Purpose

To measure results or
value for funds
expended;
To determine costs;
To assess efficiency

to generate insights
about public problems,
policies, programs and
processes; to develop
new methods and to
critique old ones •

to strengthen
institutions; to build
agency or
organisational
capability in some
evaluative area

Typical use

policy use; debate
and negotiation;
enlightenment;
governmental/
agency reform; public
use

enlightenment use;
policy; research and
replication; education;
knowledge base
construction

institutional or
agency use as part of
the evaluative
process; public and
policy use

Evaluator role
re client

distant

distant or close,
depending on
evaluation design and
methods

close: the evaluator
is a "critical friend"
or may be part of a
team

Independence

a prerequisite

critical

little need

Advocacy

unacceptable

unacceptable, but now
being debated

often inevitable, but
connectable through
independent, outside
review

Objectivity

high

high (when advocacy
is not present)

uncertain (based on
independence and
control)

Dimensions
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Table 3
REQUIREMENTS
Timeframe
Nature of intervention
Means of acquiring info.
Funding required
Field requirements

HUMANITARIAN
Instant, short term
Responsive
Quick estimates, surveys
Timely charity/donations
Logistics (transport)

Nature of target groups
Relation with
target
group
Planning frame

Passive (receiving)
Top-down
Collaboration/co
operation

DEVELOPMENT
Sustained, long term
Planned
Long term research
Long term commitment
Infrastructure
(institution building)
Active (participating)
Two-way
Co
ordination/integration

After Ali, 1993

Table 4
ENVIRONMENT
RESPONSE TIME
INFORMATION BASE
AGENCY
STAFF
GOVERNANCE
BENEFICIARIES
ETHICAL
FRAMEWORK
PROTECTION
FRAMEWORK
SUSTAINABILITY
EFFECTIVENESS
EFFICIENCY
EXIT STRATEGY

DEVELOPMENTAL
CLEAR
ROLLING
SOLID
SINGLE
PERMANENT
STRONG
TRANSPARENT
RULEOFLAW
STATE
POSSIBLE
OUTCOME
COST BENEFIT
PROJECT TRANSFER
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HUMANITARIAN
CONFUSED
RAPID
WEAK
MULTIPLE
TEMPORARY
WEAK
OPAQUE
RULES
OF
JUDGEMENT
MILITARY
IMPOSSIBLE
IMPACT
COST EFFECTIVE
PROJECT FINANCE
ENDS
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Table 5

Inter-Agency Standing Committee

The Inter-Agency Standing Committee (IASC) is the main forum for consultation
and decision-making between humanitarian agencies. Its participants include:
The Office of the United Nations High Commissioner for Refugees (UNHCR)
The World Food Programme (WFP)
The United Nations Children's Fund (UNICEF)
The United Nations Development Programme (UNDP)
The Food and Agriculture Organisation of the United Nations (FAO)
The World Health Organisation (WHO)
The Office of the United Nations High Commissioner for Human Rights
(UNHCHR)
The International Organisation for Migration (IOM)
The International Committee of the Red Cross (ICRC)
The International Federation of Red Cross and Red Crescent Societies (IFRCS)
The Secretary-General's Representative on Internally Displaced Pereons
Three international NGO consortia; InterAction, the International Council of
Voluntary Agencies, and the Steering Committee for Humanitarian Response
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(Table 6

Major transitions in the global humanitarian aid system, 1990-99

From humanitarian aid to a human rights focus
From refugees to IDPs
From donor response to donor fatigue
From government and UN delivery to NGOs
From soft vehicles and light arms to heavy artillery and battle troops
From individual to consolidated appeals
From individual UN agency to the Secretary General's office
From UNDRO through DHA to OCHA
From poor UN political intelligence with no action to good political intelligence
with no action
From agency to beneficiary to social learning
From narrow to wide mandate and responsibilities for UNHCR
From good co-ordination and programming, by UNHCR, in Bosnia to poor in
Albania
From UNHCR strong operation performance to weak performance because of
task overloading
From food for work to emergency relief for WFP
From radio to wireless e-mail and from radio to satellite telephone for WFP field
operations
From separate stocks and transport systems to global warehousing for WFP
From surplus food stock in the developed world to market purchase for the basis
of WFP's supplies
From children, through everything, to a focus on water for UNICEF
From no operational role to no operational role for WHO
From a dominant few, through many, to selecting the dominant few as
implementing partners in the (I)NGO community
From informal to formal local NGOs
From stand alone norms to formal standards
From ad hoc moral frameworks to a code of conduct
From neutrality to engagement, from impartiality to.advocacy
And the culture of humanitarian assistance...
Assumption that each case is unique to avoid general lessons
Belief that policy coherence is less important than immediate action
Culture on non-accountability and lack of oversight mechanisms
Rejection of criticisms and major evaluative conclusions
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Box1

Nutrition in Sudan, 1998

The key issues that arise from the field relate largely to nutrition. In Sudan, DEC
agencies were in an unusual position generated by the OLS structure. GoS, SRRA
and NRRA were the direct implementing partners of WFP for general ration
distribution; local government structures for famine prevention and relief are
usual for response to natural disaster in stable states but unusual in chronic
complex emergencies. As DEC agencies had little control over the general food
ration, there was a certain reluctance by some agencies to be involved in feeding
programmes.
General Ration
As the crisis escalated in May 1998, insufficient general ration was available;
WFP produced food from other operations, including Kenya, leading to a shortfall
in those programmes. Initially, general ration was calculated on 1,9000 kcal per
person per day rather than WHO recommended rates of 2,100 kcal per person per
day. The food basket (carbohydrates, protein, fats and vitamins/minerals) was not
always delivered and there was reliance on single item carbohydrate delivery.
UNICEF faced similar problems in sourcing and delivery of supplementary and
therapeutic food leaning some INGOs to source their own. Donor community
criticism focused on WFP's failure to target food delivery to northern Bahr el
Ghazal: WFP and INGOs reply that a general distribution was necessary to
prevent global famine.
Nutritional Surveys
Nutritional surveys for calculating requirements for general rations were very
weak, patchy in coverage and used differing sampling frames and technical
indicators. Promotion of a food economy model of southern Sudan, and an overestimation of the importance of famine foods, failed to capture the system in
steady state equilibrium, it is inapplicable to complex emergencies where the very
function of war is to destroy that local economy. Reliance on individual
presentation of under 5s to define famine conditions produced a situation where
other data, such as social-medical evidence of a rise in TB, was not used to map
the evolution of the crisis.
Supplementary and Therapeutic Feeding
In supplementary and therapeutic feeding programmes, some agencies visited in
the field had modified the normal standards to respond to local conditions. This
included standards of individual treatment and standards of delivery. For
example, in several therapeutic feeding programmes, children were present for 12
rather than 24 hours and, for security reasons, their mothers were provided with
food for feeding them at night One therapeutic feeding centre exceeded the
recommended norm of 100 persons. Problems also arose when individuals,
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usually children, received supplementary feeding, but their families were refused
access to general rations from the supplementary feeding stations - a refusal that
they found incomprehensible and unacceptable. The numbers of individual
children without families who presented themselves to supplementary and
therapeutic centres led to problems about the responsibility of the agencies for
orphans after successful treatment. The policy in the Oxfam supplementary and
therapeutic feeding centre at Agangrial had been to attempt to locate the child's
family or to find foster parents in the community. At the time of the field visit,
only one unaccompanied child remained in the Agangrial feeding centre. Above
all, there was a concern that nutritional targeting of the under 5s left, adults,
except lactating and pregnant women, to face increased morbidity and mortality
despite evidence in some areas of an over-provision of feeding centres for
children.
Redistribution within Communities
Donors, UN agencies and some INGOs had difficulty in accepting a redistribution
of the general ration at community level. Food was confiscated by local chiefs,
after distribution, to pay tayeen, a community tax levied by the authorities
including the military, what remained was then redistributed but not necessarily
to those in greatest need. This may be because the community did not accept or
distrusted the IDPs who came from Wau and other GoS areas. This dilution of
general ration sometimes resulted in the most needy not receiving an adequate
ration. The contrast between the local cultural practices, where kinship networks
reinforce social cohesion at the expense of the individual weak member of the
community, is an issue that, with both general ration and supplementary feeding,
challenges humanitarian assistance focused on individual curative care of the
weakest individual.
Other Provisions in Feeding Centres
The provision of parallel water, sanitation and health care facilities for feeding
centres, the responsibility of UNICEF, was problematic although UNICEF was
praised for its measles programme. In general, epidemics were avoided with the
exception of an outbreak of shigella dysentery in August.
Non-food items were generally well received although some questions were
raised about the quality of seed from Kenya and the appropriateness of some of
the Kenyan tools. Mosquito nets were particularly appreciated.
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