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Preface

"Why did EuronAid support the Kindo Koisha project?"

EuronAidisoneoftheinstitutionswhich tookanactiveinterestinandgave financial
supporttotheKindoKoishaproject. In1992-93 at the beginning of the project, itwas not
possible to finance the cash-for-work project out of EC food aid proposed by SOS Sahel.
Instead, the projectwent on the road with acontribution of the local EC counterpart fund,
complementing EuronAid finance.

EuronAid's support for the project was motivated essentially by two considerations;

First,in September 1992, EuronAid conducted aseminar in Ethiopiawhich highlighted the
need forinnovative approachestoreliefin the country. While the seminar recognised the
continued need for traditional relief operations, italso examined how theinternational
community could pave the way for rehabilitation and development activities.

‘Employment based safety nets were among the subjects discussed,and the Kindo Koisha
Food Security Project offered arefreshing look at thisapproach, coupled asitwaswitha
strong researchcomponent. Impactanalysis rarely featuresinfood aid/food security
interventions, the attitude tending to reflect the"better to be in time than to provideanice
report'approach. But the resultisanobvious lack of feedback and reflection on theimpact
of different methods.

EuronAid's second major interest in the project was the early emphasis on cash
interventions. In the context of topical discussions about monetisation, and the
effectiveness of food asatransfer mechanism, itwasinteresting tocompare the impact of
cash distributions to interventions with food.

Iwelcome the discussion this report willgenerate onanissue whichisincreasingly central
tothe need tolinkemergency relief programmeswith rehabilitation and development
needs.

Robert Hynderick
EuronAid



Executive Summary

Thispaper providesadescription of the Food Security Research Project (FSP)implemented
by SOS Sahelin Wollaitain the southernregion of Ethiopia. According toeventhe most
conservative estimates, over 45% of Ethiopiansare chronically food insecureevenina
normal'year. Todate, effortstotackle this problem have depended heavilyonannual
emergency reliefoperations. The FSPwas designedin the contextofanewdirectionin
disaster managementin the countrywhichstresses preparednessand prevention,and
whichexplicitly attempts tolink reliefwith development. The key mechanismfor linkage
willbeamajor reductionin the freedistribution of reliefin contrast to the pastand the
introduction of Employment Generation Schemes (EGS). Under thisapproach, the bulk of
reliefwill be distributed only in return for participationin publicworks programmes using
food-for-work and cash-for-work. The modelissimilar to thatemployed for famine relief
implemented elsewhere: the emphasisis strongon community participation inall phases
of programmedesignandimplementation. Todate around 10% of food aid hasbeen
distributed through food- for-work programmesin the country. The declaredintentionis
toincrease thisover the next five yearssuch that 80% of relief food aid will be distributed
through employment programmes.

Theshort-termobjective of the FSPwas to provide anemployment programmeat the
agricultural slack period to provide poorer families access toadditional income toimprove
their food status and to rehabilitate acritical infrastrucural asset,and soimprove
marketing opportunities for agricultural producersin Koisha. The primaryconcernforthe
FSPwas toexamine the feasibility of the new disaster managementstrategy inaspecific
context Thefollowingkey questions have informed the direction of the researchwhichwas
carried out during implementation of the road programme.

Can employment programmes improve food security?

Canvulnerable households be targeted effectively and is the mechanismfor
targeting sustainable?

Can assets created through FFW and CFW provide sustainable long-term benefits?
What are the realistic costs of such programmes?

Can employment schemes provide a useful mechanism to link relief and
development?

The following major issues emerge from the FSP experience:



Itisunrealistic to expect EGS to provide acritical linkage between reliefand
development if these programmes are seen only as a short-term disaster
management measureinfood deficitareas. To be effectiveasamechanismfor
addressing chronic food insecurity, these programmes need to be longer term,and
fully integrated into ongoing development activities.

Provided vulnerable households can be effectively targeted, guaranteed employment
can make a significant contribution to food security.

Withappropriate supportand training, accountable community structures can take
major responsibility for planning, labour recruitmentand management of EGS,
Effective involvement in this respect will have a major development impact.

Asignificantnumber of vulnerable households (15%) cannot participatein EGS
because they do not have the necessary labour. These households will need
alternative forms of support even in a normal year.

Initially the costs ofimplementation are likely to be significantly higher than
conventional relief unless cash payments and local purchase predominate.



Cash-for-Work and Food Insecurity
in Koisha, Southern Ethiopia

L Background to the SOS Sahel Food Security Study
11 Food security in Ethiopia

Food insecurity isendemicin Ethiopia. Confronting thisissueis notonlyamoralimperative,
butwill have to beacentral component of economic developmentstrategy for the country.
Malnutrition,eveninnon-droughtyearsandinsurplusproducingareasisrife. The
estimated daily average food intake per personis?,518 calorieswhichisonly 72% of the
recommended?2,100 calories necessary for an active healthy life. According togovernment
data, child malnutrition hasincreased over the last tenyears such that nearly 50% of
childrenare underweight (National Rural Nutrition Survey, Core Module, Addis Ababa, 1993).
Malnutritionis recognised by the World Bank (1992) asamajor development problemin
Ethiopiatoday:".itis the leading cause of ill health and mortalityamongchildrenand
womenand interfereswith cognitive development, learning capacity andincomeearning
potential’

Food security or insecurity can be understood at the national level or at the
household/community level. At the national level, itis nowaccepted that Ethiopia does not
produce enough food to meet the minimum consumption requirements of the population.
Civilwar and repeated droughts,an inappropriate policy environment for agriculture, low
productivity of the agricultural sector, environmental degradation, and lack of
infrastructureare cited ascausal factors. Thereisageneral recognition ofagrowing
structural food deficitasaconsequence of the steady increase in consumption generated
by the countrysrising population (2.9% over the last decade) while cereal production has
risen by only 1.2% per annum on average, although the net productionis subject to
significant fluctuationsingood and bad years. Toacertain extent these national production
shortfalls have been compensated for by increasedimports, the bulk of which have beenin
the form of food aid from the international community.

Since agriculture is predominantly rain-fed,adecline in rainfall resultsinacorresponding
shortfallin production. Inthe Ethiopian context,where marketsare poorly integrated,
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alternativeincome generating opportunitiesare limited and the household asset base has
been severely eroded. ashortfallin production for poor households means malnutrition. In
response tofood insecurity, vulnerable people, estimated at up to 60% of the populationin
an‘averageyear,engage inacomplexseries of coping activities related to production, asset
holdings,income and consumption,which have been classified under three simple headings.
risk minimization, risk absorption,and risk taking (Webb et al, 1992). Many of these
strategies have apotentially erosive effect on production capacity, at both household and
national levels.

Figure1l Food Security in Ethiopia - 1992, by category

Refugees (2.80%)

Urban employable (14.20%) Displaced (7.50%)

Urban unemployable (0.70%)

Transitory-rural (24.30%)

Chronic-rural (50.50%)
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12 Linking relief and development

Linking reliefand development hasbecome anincreasingly prominentinternational issue
over the past decade. As has been argued elsewhere (Duffield 1994) certain basic
assumptionswhichunderlie the discussion need critical re-examination. Thelogic of
conventional relief activity derives froma natural disaster model thatis unable to
accommodate potentially disruptive social or political factors. In this‘world view the
scenarioissimple; the development processisanevolutionary process of social change,
interrupted only by external shocks. The conventional response to these shocks followsa
linear sequence, developmentactivities are suspended and substituted by the provision of
short-termrelief, focusing on the provision of basic survivalcommodities. Thisisthen
followed by rehabilitation inputs toallowa return to the statusquoante. Theinadequacy
ofthe model hasbecomeincreasingly apparentin the face of the increase in the number,
scale, complexity and costs of emergencies in recent years.

TheEthiopianexperienceisastarkillustration of the problem. Under Mengistu, the natural
disaster model was politically expedient for both donorsand government. Massive annual
relief programmes, inthe absence ofinvestmentin rural livelihoodshas meant that poverty
andfood insecurity have continued to escalate. The evidence suggests that the problems
ofaccesstofoodat the household level are increasing. Areviewof dataprepared by the RRC
indicates that the numbers of beneficiaries at risk of malnutrition has not dropped below
2millionsince1979. These figures suggest that little hasbeenachieved todateand that the
conventional relief responseisinadequate to deal with astructural food problemwhich has
complex political and social causes. Certainly, from the perspective of the vulnerable, the
distinction between relief and development is meaningless.

Since the fall of Mengistu in 1991, the policy direction has moved towards the development
ofaliberalised market-based economy. In termsofimprovingaccess of the poor to food, the
long-term development strategy of the TGE of agricultural development-led industrialisation
(ADLI)and liberalization of the economy will be necessary, but notsufficient measures to
addressthe problem. Ashasbeenargued, Thereisnosingle publicintervention thatcan
aloneeradicate famine. Nor is there auniversal market-based solution just waiting tobe
tapped by vulnerable households. Indeed, many of the latter no longer have the ability to
take advantage of the new potential for private initiatives. Itisspecifically these households
that must be targeted through appropriate public action'. (Webb, et al., 1992).
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Whileitisevident that considerable external assistance will be needed for Ethiopiain the
medium term, most of the government/donor discussions have to date revolved around the
modalities of macro-economicsupport to theeconomy, includinganincreased use of
programme foodaid. Thisshould make apositive contribution to the problem of national
level supply. However, interms of access at thisstage, there are limited suggestionson the
table relating to the need for sustained targeted support to the food insecure.

The mostsignificantinitiative from the governmentside has been the formulation of The
National Policy on Disaster Prevention, Preparedness and Management (NPDPPM) (TGE, 1993)
whichistobeimplementedin the context of amajor programme of political and social
changeinthecountry. Theapproachlinksrelieftoongoing developmentactivities,and
emphasisis placed on community participationin planning,implementation and evaluation
ofthereliefresponse. The policyisdesignedtoachieveamajor reductioninthefree
distributionof reliefthrough theintroduction of Employment Generation Schemes
whereby reliefisdistributedin returnfor participationin publicworks programmesusing
food-for-work and cash-for-work.

Animportantfeature of the new policy environmentin Ethiopia is the decentralization of
disaster management Since the change of regimein mid-1991, Ethiopiahas moved steadily
away fromthe centrally-planned political and economic model espoused by the Dergue
regime towardsadecentralized model of governance, which hasin effect transformed
Ethiopiainto a federation of relatively autonomous states.

Inthis context, the newNPDPPM has acknowledged the primary role of regionsand sub-
regions in analysis of relief needs and implementation of aid responses. But
decentralizationis notwithout problems.Itisaprocesswhich hasto be builtupon
gradually. At present, regional capacity in disaster management islow. Regional offices (RRB
and other Line Departments) suffer from:

shortage of skilled manpower and inadequate exposure in managing disasters
inadequate physical assets
budgetary constraints

Regionsare expected to handle the bulk of future relief programmes. Itis obvious capacity
building efforts will focus more on the regions.

4
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The newgovernmentsapproach todisaster managementisanexplicitattempt toutilise
relief resourcesforlonger term benefits. However, the provision of relief tovulnerable
householdsinthe mannerenvisaged in the NPDPPM will not be simply aquestion of
providingbasic survival commodities through food-for-work as opposed to free food
distribution. Iflocal communitiesand their representativesare to beinvolvedin disaster
management,aradical change from traditional reliefactivity isimplied. Few precedents
exist, withinthe country or elsewhere, of mechanisms toensure effective integration of
relief withanongoing, locally-defined developmentagenda. Giventhe currentlack of
institutional capacity in the regions,assistance, supportand training atalllevelswill be
neededasamatter ofurgency. Although donorsare explicitly supportive of the new policy,
there hasbeenlittle evidence that they are willing toexplore alternatives to food aid nor to
provide the necessary additional financial resources for training and capacity building.

In1995, the government has attempted to move directly toimplementationin spite of the
fact that dissemination of the policy and guidelines to newly created local governmentand
community structures has beenveryuneven. Inmanyareas there have been problems. In
adesire toconformto the 80% food-for-work target apparently set by the central RRC, relief
distributions to needy households with able-bodied labour were suspended until work plans
couldbedrawnupandapproved. Theline ministries responsible for drawing up the work
plans have no budget for effective planning or supervision. Inevitably,community
involvement has been minimal under thiskind of pressure; works have beenundertaken
essentiallyasameanstodistribute reliefwith limited consideration for longer-term
sustainabilityand impact,and many needy households did not receive reliefassistance at
a time when it was desperately needed.

There hasbeen considerable experience of publicworks in Ethiopia using food-for-work as
payment. In terms of design, management, scale, specific objectives and useful
documentation, thisexperience hasbeenveryvaried. The critical difference between
conventional food-for-work programmesand the employment schemes being proposedin
the new policy is that the former are not designed specifically to target the vulnerableasan
alternative to providing relief. In Ethiopiain the 1980s, food-for-work tended tobe usedin
arehabilitation contextand infrastructural developmentwas the overriding priority.
Because of theinternational unpopularity of the Dergue regime, food was often the only
available resource for any kind of rural developmentactivity. Flexibility between cashand

5
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food was virtually impossible forimplementing agencies, because of donor fear that cash
aid could be used to subsidise the regime.

Evaluations of food-for-work programmes have tended to be positive in termsof their
effectsin reaching the poorest. However,doubts have beenraised regarding the replicability
and cost-effectiveness of thisapproach. Studies which have explicitlyaddressed the
potential disincentive effects of FFW indicate thatlabour disincentivesin particular could
beaproblem;inotherwords that labour onfood-for-work programmesis being used by
participantsasasubstitute for, rather than asacomplement to,other income generating
activities. Finally, the relevance and sustainability of the assets created through these
schemesappearstobe problematic. Many wereimplemented hastily in theimmediate
aftermath ofafaminesituation,and careful planningand community consultation
regardingsuch issuesasongoing maintenance and asset ownership/use/access, wasrare.
Inmost cases, therefore, participants not unreasonably appreciated the short-termbenefits
ofinvolvementand paymentinfood, butdid notshare theimplementingagencies
commitment to the longer term objectives of the programmes.

The new policy stresses the use of employment programmesinanemergency context,
community participationinplanningand managementand the use of cash or food as
paymentdependingonlocal conditions. Thereisanurgent need for alternative approaches
totheannual food shortages faced by millions of households throughout the countryand
the government has shownaremarkable openness toengage in constructive debate and
dialogue. Under these circumstances,NGOs,governmentand communitiesshould be able
tocollaborate much more systematically in experimenting with newapproaches,in
exchanging informationand resourcesand in planning, monitoringand critically evaluating
theresults. Asaresultofimplementation of the FSPand the findings of the research, itis
clear thatin Koisha there will be apermanent food security emergency for some time to
come. Therefore, any relief response hasto be viewed asacontinuous process, fully
integrated into an ongoing development agenda.

Intheiranalysis of policy implications of national and household coping failuresin Ethiopia,
Webb,etal (1992) make the point that,".in the chain of planning events, strategy formulation
only providesfor thefirst,albeit crucial, step. The nextstepinthe chaindependsupona
sharpening of prioritiesand on feedback from experience provided by publicaction at the
programmingand projectimplementation levels. Without this feedback, strategy design

6
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risks becoming irrelevant'.

In this respect, we hope the FSP experience will be of some value and can make a
contribution to thisprocess of moving fromstrategy formulation to practice. The project
andthis reporthave beendesignedin thisspirit. Through the process ofimplementation,
we have attempted toevaluate continuously the contribution of the FSP to food security
withintheworeda'and to highlight some of the issuesin linking reliefand development
whichwill need resolution both locally and nationally. Many of the lessons we have learned
shouldbe relevant to other institutionswhoareinterested inimplementing similar
programmes.

1.3 Food situation in Koisha

Koishaworeda, Wollaitais part of the ensete zone of Ethiopia. Ensete or false bananaisan
importantfoodsecurity cropwhich hasgivenrise toan intensive productionsystem
involving year round cultivation of the land, crop diversification witha particular emphasis
onrootcrops,agreaterintegration between cattle raisingand crop cultivationanda
reliance on organicsoilmanagement to maintain soil fertility. The systemis characterised
by smalllandholdings supporting high populations,and alow mobility of population
because of the high demand for labour on farm throughout the year. The oral testimonies
and otherinformation collected by the FSP researchers suggest that significant changes
have occurred to many elements of the productive systemin Wollaitarelatively recently.
Accesstoensete, livestock and labour have allcome under threat almost simultaneously
with profound repercussions on food security.

Towards the end of the 1970s, bacterial wilt of ensete appeared, spreading rapidly
throughout Wollaitaand destroying many plantations. Itiswidely agreed that the causes
of famine inWollaitain1984/85canin partbe attributed to this devastating disease rather

! A woredais the smallest administrative unit in Ethiopia to which paid government
employees are assigned. Each woreda is made up of a number of Peasant Associations
who elect representatives to the woreda council. Koisha woreda covers an area of over
700 sguare kilometres. The total population has been estimated at over 150,000
people. SOS Sahel isworking in 25 PAs with over 13,000 households.
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thanexclusively tothedrought. AlthoughintheFSP surveyensete wasconsidered,
particularly bywomen, to be the mostimportant food crop grown, it hnow constitutes only
25% of the dietcomparedwith cereals (predominantly maize) 46%. Certainly the oral
testimonies,conducted as part of the study, point toasignificant reductionin consumption
of ensete compared with the past.

FarmersinKoishaalso talk about the appearance and spread of new cattle diseases during
the1970s. Atthe same time the land redistribution programme complemented by the
Mengistu regime, had the effect of increasing the total areaunder crop cultivation,and
significantly reducinggrazingandforage resources. Inthe FSP survey, lack of cashand
animal disease were cited as the two major constraints to livestock rearing. The lack of
decentgrazingand forage is seentobeamajor factor inincreasing susceptibility todisease.
Without cash,ownershave noaccess toveterinary drugsand cannot purchase replacement
animals. Figuresavailable for Bolosso,a neighbouringworeda, indicate thatin 197Lonly 65%
of rural householdswere landowners. 100% of households owned land inthe FSP survey
although 27% of these households lacked the capacity to cultivateitall. Shortage of labour
and of oxen were given as the main constraints.

The rurallabour supply in Wollaitaalso seems to have undergone significant changesin this
same period. The Wollaitapopulationisdivided into three ‘caste' groupswhich donot
intermarry.Goga, the farmer/warrior caste, Cheneshamade up of artisan clansand Aylia
whoare former slave clans. The Cheneshaand Ayliain particular benefitted from the land
reform. In the past, these castes could not own land, although the Ayliafarmed the land on
asharecropping basisand provided aready pool of agricultural labour whenlocal demand
was high. From the mid-1970son, this labour was diverted to their own smallholdings. In
addition the accelerating conscription of young meninto thearmyand throughout the
1980s mustalso have had animpactonthe rural labour supply. Wollaitaissaid to have
contributedadisproportionately high number of young men to the Derguearmy, further
draining the productive system as a whole of a critical resource.

Thecurrentfoodsituationisinstriking contrast toaccounts of the productivity of the
systeminthe pastwhich figure prominently in the oral histories collected during the FSP
research (see Box1). The bulk of the population livesin theintermediate zone, where, inspite
of considerable local agriculturalinnovation andamassive investmentin labour, farmsizes
aretoosmall tofeed most households. Those who have moved to the lowlands have much
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larger holdings, but face major problemswith droughtand livestock diseases. Few of the
lowland landholdings
are fully cultivated.

TheviewsexpressedinBox!overleafare common. Inour many discussionswith individuals
andgroupsof peoplein Koishaduring the course of the research,again and again we were
told ofafundamental deterioration in the standard of living of entire communities,and a
progressive erosion of household resources to the pointwhere even basic traditional norms
of reciprocity can no longer be observed. A profound sense of despair is evident.

Box 1
Changing Patterns of Production in Wollaita:
the Testimony of a Female Farmer

‘Our parentserawasatime of plenty where milk fromasingle cow used to be enough
for many childrentodrink.. The ensete plantation used to be sobigand dense that the
hyenasused to makeit their den. Anensete takesfive years to mature but nowitdoes
notgetthe chance to reach thatage because the moles destroyalot of whatwe plant
andwealso cut the leaves tosell making ithard for the plant togrow properly..lused
togetenough milkfrom my cows that | was able to give some tomy neighbours. leven
had excessghee that | used to give tosome of thewomenashair oil.. Our dietis notas
goodasour parents. They had nourishing food made from sorghum, teff,gerara
tuzumavariety of ensete and plenty of ghee for butter. Our diet nowis like thewind
it disappears so quickly",

Meskale De'a from Gununo quoted in SOS Sahel (1994).

14 Coping strategies

Inthe FSP household survey of 244 households, 215 household heads described themselves
asfarmers,19asfarmer/tradersandl0ascraftsmen. Nevertheless only 21% of the farming
householdssaid that they were normally able to meet household consumption needsfrom
on-farm production. 56% needed to supplement their food supply from the marketand 20%

9
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are almost totally dependent on the market to meet household food needs.

Two critical responses were identified by both menand womenas being of primary
Importance in coping with seasonal food shortages, selling animals and reducing
consumption. However the relative importance of these strategies relates to the economic
situation of the households concerned. For more affluent households, reducing
consumptionwould be anindicator of genuine distress whereas animal sales prior toor
during the hungry seasonare pursued asanannualinsurance strategy. Conversely, thefirst
measure taken by poor householdswith fewassets would be a reduction inconsumption,
which happenseveryyear during the hungry season and animal saleswould be resorted to
onlyinextreme circumstances. During periods of food availability most households eat
three timesaday, during food shortages thisis reduced to twice aday or even once aday for
the poorer households.

Afurtherimportant copingstrategy identified particularly by womenisan intensification
of petty tradinginlocal markets. Increasing the number of daysaweek engagedin
marketingis the mostimmediate response, followed by the involvement of more family
members,including children,inmarketing. As the situation worsens, womentry todiversify
wherever possible by adding value to the goods traded, visiting different marketsand
through production athome; brewing of areki for example, cotton spinning, making injeera.
Although men, particularly younger unmarried men,also practice thiskind of petty trade
atslack periodsand duringafood crisis,women say they are now forced toengage in this
activity all the year round to make ends meet and to feed the family.

Thelastresortfor poor households, because of the social shame involved, is beggingand the
selling of grassand firewood. Social shame has critical economic consequences,as Dessalegn
(1992) points out in his study of households in Bolosso. As he shows, the poorer the
household the greater the demand on the members toinvest timeinnon-productive social
obligations to preserve critical social assets, kin relations and membership of
neighbourhood and other traditional associationsasaform ofinsurance against total
destitution.

The oral testimonies refer repeatedly tosignificant shiftsin perceptions concerning kinship
obligations, marriage, gender relationsand family planning. Overall some of these changes
may well be exacerbating the food problem, although not necessarily directly related to

10
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seasonal food crises perse. Inacontext of accelerating food crisis, they can be seento be
strategic insurance strategies which offer the promise of greater security in the long-term
for the individual households.

Theaverage householdislargeinWollaita (75 people). Thisisnotanew phenomenon. Yet,
inspite of the apparent contradictionsin termsof food availability and recognition that
population pressure and shortage of land are major constraintson the agricultural system,
theimpetustoincrease thesize of householdsas rapidly aspossible seemsto be increasing.
Childrenareanimportant household resource andare often shared between households.
Mostcommonly between neighboursor kin. Usuallywhenachild isgiven toanother labour-
poor household, theassumptionis thatin returnthe child willinheritland and/or other
resources.

Inthe past, girl children were notvalued and female infanticide was fairly commonamong
the Wollaita. Informants suggested this practice was related towomen'sright toinherit
land from both husband and father,which caused many problems. Although sonsarestill
valued the mosthighly, itisclear that nowgirlchildrenare welcomed by menaswell as
women. Nodoubtthisisatleastin partduetothevital rolewomen currently playin
ensuring food security. Infact, the poorer the household, the more critical the female
responsibilities. Inahousehold withoutgirl children, thereis plenty of evidence tosuggest
that boys have to helpwithwhatare seentobe women'sjobs: petty trading, basket making,
harvesting of root cropsandensete, care of livestock. The converseisnottrue. Women
cannot plough,sell livestock or work on cropswhich are onfields further fromthe house.
But these are not essential daily activities.

Inspite of anapparentimprovementin the valorisation of women'slabour in other respects,
women consider their position has deteriorated significantly. Polygyny has always been
practised in Wollaita, butinformants suggest that the practice isvery much on theincrease.
Polygyny potentially increases the size of the household from the man's point of view, but
women from polygamous households are most often deeply unhappy with the
arrangement. Theysay thatin the pastonly rich menwould take more than one wife but
noweven poorer mentrytodoso. While menstand to benefit from thearrangement,in
most cases women do not, yet they appear to be powerless to prevent it.

The mostobviousstrategy for increasing the size of the householdis to have more children,

1
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Although large families have always been sought after, the striking feature characterising
many of thewomen'soral historiesis the perception of profound changesin traditional
conventions of birth spacing. Itisnotonly menwhowant more children;women cannot
manage without childrento help them. Ininterviews on thissubject with severalwomen,
8childrenwascommonly seento be theideal number toaim for. However, older women
inparticular often complain thatwomen are not being treated properly after childbirth.
For the birth of thefirstchild, womengo to their parents home and may stay there for up
totwo months, For subsequentbirths they stay at the maritalhome, butarestill supposed
tobelookedafterand relieved of arduouswork for several weeks. Althoughin themain this
careisprovided by close female kinand neighbours, the husband isexpected to play his part
by providingspecial food and other small presents for the new mother. Women say that
these old customsare now rarely observed: they have scarcely finished delivering one child
before the pressure isonthemto conceive the next. Itisnotunusual for grandmothersto
still be producing children, a phenomenon which it is said was inconceivable in the past.

Box 2
Testimony on Attitudes Towards Reproduction
and the Family

'l thinkwomen get pregnantonly lookingat men'spants! | did notgive birth until lwas
16 yearsold Thenwhen myfirstchild diedasaninfant | had towaitanother five years
togive birth tomysecond child. Thatwaswhatwomendid in those days. Womendo
notwanttowaitalongtime togive birth becauseifshe does the husbandislikely to
gotoanotherwoman that could bear him children. So for fear of losing their status
thewomengive birth soon after they get married. Look at Workie she gave birth to
four childreninjust fouryears.|say thatistoo many mouthstofeed. Thereisasaying
inWollaita'gellaeyaguluwaw buy geldo samontayayi', meaningagirl returned togive
birth onlyaweek after she got married. Thatis the presentsituation. | say tofriends
thatthe birth rate hascaused food shortage but they tellmel sayitbecauselaman
old woman, but it's true, women are in competition to give birth."

Annette Argana quoted in SOS Sahel (1994)

None of these changesissurprisingin the context of acceleratingdemandsonlabour to
make ends meetin the short term,even though the viability of productivityin the long term
isfurther undermined,adanger which people clearly recognize. Thefirstsix monthsofthe

12
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year,whichare the food shortage months,arealso critical for sporadic, butintensive, land
preparation. Totake maximum advantage of the unpredictable rains,maize is planted as
early intheyear as possible followed by sweet potato, haricot beans, teffand cottonin the
lowlands. If the rainsare late orinadequate, thereislittle todoonfarm. Butthelabour
needsto be available should the rainfall be favourable. The coping strategieswhichare
consistentwith maintaining presentlevels of agricultural productivity inKoishaare
potentially‘erosive' in the long termand seem to be actually exacerbating the pressuresat
the householdlevel toincrease family size. Over 55% of the households with small family
sizearechronicallyinsecure. Thisisnotsurprising. Both productionand marketingare
highly labour intensive. In times of food scarcity access to labour becomesevenmore
critical. For poorer households, the periods of food shortage are simultaneously the period
ofgreatestlabour demandonall members of the household and the period of lowest
household consumption. In these circumstances,smaller households face greater
difficulties; households with larger numbers can exploitawider range of copingoptions,
and have the potential tospread their labour resources to cover farming, marketingand
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Figure 3 Family Size vs Food Status (Proportional)
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Partofthe FSP research agendawas to look at the significance of local forms of assistance
andsupportavailable to households facing difficulties. Sharing of food between relatives
and neighboursiswidespread and mostarrangements for sharing of other resourceslike
livestock and land are also most commonly negotiated between kinsmen or neighbours.
However,newformsof institutionalised supportseemto beincreasing inimportance;
institutionsare proliferating, diversifyingand becoming more formalised, perhapsat the
expense of traditional norms of reciprocity.

By far, the most commonassociation, towhich everyoneis said tobelong,are the edir, which
were traditionally burialassociations. The cost of funerals can be prohibitive; through the
edir,regular contributions frommembersare used to cover the costs of the large feasts
culturally requiredafter adeath. Onlyvery few householdsdonotbelong toedir atall,and
the majority of householdsattempt to have membership of many differentedir along with
other similar savingsand creditinstitutions like Shufo, Mehaber and Banke. Pankhurst
suggests that, although each hasits own particular characteristics, whatis surprisingisthe
plethoraof societies towhich individualsand households try to belong. "All these separate
institutionsare becoming more and more indistinguishable from oneanother. Inparticular
theyalllend money; they consist of asocial grouping, generally rotating both the place at
which the event takes place and the beneficiary of the separate individual contributions.
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Administrative and organisational structures are almost identical, and they generally show
the same pattern of organisationandgrowth. Finally, their religious dimensionisbecoming
more visible.'

Membership of these associations does not come cheap, yet clearly people consider the
expense worthwhile. Membership providesindividualsand householdswithaninstant
reliable social group towhich they unequivocally belong,agroup with formally defined
(often to the extent of being written) reciprocal rightsand duties, including immediate
sourcesofsupport,notonlyin financial terms,butalso oftenin the form of labour for
critical activities like housebuilding, harvesting, funeraland wedding preparationsetc. Itis
perhaps notsurprising thatinasituation of increasing vulnerability for many households,
people seem tonolonger feel confident of relying exclusively on kinship and clan affiliations,
whichare by their nature always negotiable and that they are prepared toinvestsignificant
sumstoguarantee the membership and supportofagroup, whose rules of behaviour are
explicit.

15  Therelief experience of Koisha

In1984, Wollaitawas critically affected by afamine fromwhich thearea hasnever recovered.
Foratleast the past decade, the people of Koisha have faced chronic and seasonal food
shortages. For up tofive monthsineveryyear their most pressing need is for additional
food supplies. Vulnerable households expressaneed for relief food every year,and almost
allhouseholds need reliefin bad seasons. Long-term developmentwork therefore hastobe
pursued againstabackground of continuing need for short-term relief assistance. Despite
the need  Koishahasbeenonly thinlyand inconsistently covered by relief programmes. As
elsewhereinEthiopia,crop assessmentsare made yearlyinorder toindicate likely relief
requirements. These have proved to be an unreliable basis for planning,and actual relief
deliveries have depended more on external factors such asavailability of supplies thanon
need.

The deterioration of the only access road into Koisha has beenanadditional significant
factor inreducingsupplies of relieffood into thearea. In1992, relief suppliescould not reach
Bele, theworedatown,and recipients had to walk to the boundary of the woreda. In199],
reliefdeliverieswereill-planned and timed and reached the areawhen the seasonal
shortages had ended and the local harvest wasjust coming onto the market. Inmostyears,
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supplies have been inadequate and have reached only asmall proportion of the population,
leaving most households facing acute problems.

The main road throughKoisha, builtinthe1970s,isadry weather earth road which forms
partof the national highway network, linking Soddo (the capital of Wollaitaand a major
townwithestimated population 0f100,000) and Areka (an important market town) to Bele,
Wakaand Chidaand thence toJima. It provides the only road accessinto Koishafromboth
the Soddoand Wakasides,and thus serves the entire population of Koisha. By 1992, the main
roadwas no longer passable even to4WD vehiclesduring heavy rains. RainfallinKoishacan
occuratany time of the year. Heavy vehicles such asfood aid and fertiliser trucks could no
longer use theroad evenduring dry periods. Very few private or commercial vehicles
ventured tomake the journey from Soddo to Bele, and those that did charged high rental
prices.

Historically there has beenlittle coordination of reliefand developmentinitiativesin the
woreda,and the lack of communication betweenagencies, both governmentaland
non-governmental,involved in the differentkinds of activitiesin the past, has led toserious
misunderstandings,duplication of effortand a potential loss of credibility with the local
population. Forexample, pastattempts to provide reliefassistance to farmers may well
have had anegative impact onlocal food and labour pricesat certain periods. Certainly the
movementof heavy truckscarrying relieffood has been amajor factor in the deterioration
of the road surface between Soddo and Bele, the only means of access to bigger markets.
Reliefaid rarelyarrives onschedule and consequently hashad alowor even negative impact
onthe coping capacity of vulnerable households during periods of food shortage. The
mortality rateandincidence of malnutrition-related diseases continue toincrease
significantly at these timesand reduced consumption and household asset stripping are
regularly adopted survival strategies.

2. The SOS Sahel FSP

21  Theorigins and objectives of the project

SOS Sahel beganworkinginthe woredain1991onaprogramme of agricultural development.
Theagency views itselfas a'development' NGO and has had little involvementand
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experienceinthe provision of short-termrelief. However given the changesin the policy
climateinthe countryandin response to the chronicfood insecurityin the projectarea, it
was decided toexplore the feasibility of an integrated strategy of reliefand development to
addressthe problem of seasonal food insecurity in the projectarea. It wasagainst this
background that the Food Security Project (FSP)was planned in 1992 The FSPwasexplicitly
designed tolinkanumber ofissues of vitalimportance in Koisha The projectincludeda
cash-for-work programme of road rehabilitation and an intensive research component.

21  Thefood security project

SOS Sahel had beenimplementing KRDP (Koisha Rural Development Project)in Koishafor
some eighteen months prior to the start of the Food Security Project. Most of the elements
of theemploymentscheme were decided during the planning phase, and in many respects
the technical demands of the work and the compatibility of the approach used in the FSP
with the ongoing KRDP project determined project design. So, for example, the scale of the
employmentopportunity was fixed inadvance, (@bout 600 jobs, 200 fromeach SC) the
projectwas never inaposition toscale upand downin response todemand, nor was there
theinstitutional flexibility to use food instead of cash. Nevertheless,in discussionswith
participantsand non-participants the research hastried to focuson certain keyissues
aroundwhichmuch of the debate relating toemployment programmes has centred. The
projectwas financed by ComicReliefand the ECFood Aid Division,channelled through
EuronAid,andalso benefitted from EC counterpart funds held by the Government of
Ethiopia.

Theshort-term objective of the FSP was to provide anemployment programme during the
agricultural slack period. Thiswouldallow poor families to have access toadditional income
and so improve their food status. It would also enable rehabilitation of critical
infrastructural assets which wouldimprove marketing opportunities for agricultural
producers in the area.

Inaddition to the rehabilitation of the road, the ultimate objective of the project was to
provide asound basis forinforming future responses to addressing the problem of seasonal
food insecurity in Kindo Koisha:

! throughthe collection and processing of basic data on such economic phenomena
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asassetownership, production, marketing,income,consumptionand other factors
that have abearingonfood security, toascertain the current food security situation

in Koisha; and a more effective integration of relief and development initiatives

by building on the experiences gained from the Soddo-Bele road rehabilitation
programme, toarrive atsomeindicative conclusions regarding the feasibility of
employmentprogrammesasanappropriate mechanismtoaddress the food
problem effectively.

The project beganimmediately after the main 1992 rainy season (October)in Koisha, with
aprogramme of major road repairsusinglocal labour from theworeda. During these
monthsplanned for road construction, there isfood availablein the local marketsand prices
arerelatively low. Additional cashincomeat this time, when household expendituresare
attheir highest,should have allowed farmersto retain more of their own food harvest for
consumptionduring the hungry season when food is not readily availablein the marketand
prices are high.

Local researcherslivinginthecommunitieswhich provided the labour for the road
rehabilitation examined in detail the ways inwhich different households participated in the
programme, theimpactoninterand intrahousehold spendingand consumption,and the
effectofthe projectinputsonthelocaleconomy. Itwasassumed the direct benefits
resulting from the project would be anenhancement of household income bothinthe short
and the long term,and animprovement in the food security situation of the most
vulnerable groups.

Fieldwork began in December 1992 with communities (over 5000 households)whowere
involved in providing labour for work onthe road rehabilitation. Some preliminary findings
were discussed at a workshop with farmers, project staff and local government
representativesinKoishain June 1993 further work wascarried out between Juneand
December1993and additional issueswere raised ata national workshop in March1994in
Awassa. During the research,anumber of different methodologies were used - household
surveys,formal questionnaires, structured and unstructuredinterviews, PRAexercisesand
oral histories. The research design was developed onan ongoing basis, rather than being
fully elaborated at the outset. Thisallowed the agendatodevelopin response toissuesas
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they emerged.
22 Findings

The FSP research findings indicate that;

Less than 6% of householdsin Koishacould be classified as food secure, over 50%

experience transitory food problemsand over 40%are chronically insecure. Theable
bodied labour supply and livestock holding of the household are important
indicators of vulnerability. Ingeneral, small households tend to be more vulnerable.
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Figure5 Duration of Food Shortages ina
Normal Year
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Almostall households expect their families to face food shortageseveryyear and
attempt to supplement household production with other forms of income
generation. Reliable income generatingalternatives toagriculture are notavailable
locally. Petty trading is for most households the most important means of
supplementing the household food supply. The last resortis cutting of firewood and
grass for sale.

IN1992,only 6% of those interviewed managed to find paid employment locally. Yet,
despite the high demand for seasonal employment, less than 10% of the sample had
soughtjobsoutside thearea; labour isneeded on farm throughout the year and
manual labour is said to be more important now than in the pastdue toashortage
of plough oxen.

15%of households do not have the able-bodied labour necessary to participateinan
employmentscheme. These households needassistance annually. The bulk of relief

assistance for these households is currently provided by relatives and neighbours.

Theemploymentopportunity provided critical cash income for many households.
However, in relation to the scale of the needs, the overallimpact on food security has
been limited. Onaverage 30% of households need workeveninagoodyear. Inabad
year the numbers needing work rises to 65%.

In the 21 PAs covered by SOS Sahel, it is estimated that in a good year 4,000

householdsareincritical need ofemployment;inabadyear thisfigurerises to
nearly 9,000.
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Figure 7 Those Needing Work in Good and Poor Years

Normal Year Poor Year

Unable to work [l Not interested
"™ Other In need of work

Table 1 Demand for Work in a Normal and a Poor Year

SC Bee Hanaze Gale Sorto Gununo  Zamine Totd
Hamus Nare

A. Total No of HH 1532 2276 3734 2166 1781 1666 13155

B. No of chronic deficithh 689 1024 1680 974 801 749 5917

@45% av.

C. No needing food aid 229 341 560 324 267 249 1970

every year @ 15%

D. Potential 460 683 1120 650 534 500 3947 30%

demand normal year (B- of total

C)

E. No of non job seekers 306 455 746 433 356 333 2629

@ 20%

F. No of additional jobsin 537 797 1308 759 624 584 4609

bad year

G. Total jobs in bad year 997 1480 2428 1409 1158 1084 8556 65%
of total

N.B. We have only done these calculations in the SCs covered by SOS Sahel in 1992/93
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. Total number of hh needing work in good year: 3947 hh
. Total number of hh needing work in bad year: 8556 hh

IN1992/93whichwasarelatively good year in terms of food supply, coverage was only
32%of need. Therewas moreover no provision for those unable towork. Thosewho
worked earned on average 210 birr (US$35) over the period. Thiswould have
purchasedatprevailing pricesabout 280 kgs of maize,enough for nearly three
months food supply.

IN1992/93dry season, (avery bad year),coverage was 28%,and the average household
wagewas 75 birr (US$12.50) which in the context of escalating maize priceswould
have barely covered one month's food needs. Given that the necessary
administrative and managementstructureswere inplace SOS Sahelwasable to
continue with the employment programme through the rainy seasonasan
emergency measure.

Almostall participants claimed that theemployment on the road did notinterfere
with their farm labour requirement because work was finished by midday. The
workwas carried out over afour month period duringarelatively slack time of year,
infact the great majority of interviewees sawaneed foremployment opportunities
lasting for alonger period of up to 6 months per year or eventhroughout the year.

Onthebasisof theinfrastructural humanandfinancial resourcesavailable, cash-
for-work was selected as the mode of payment. No problemswere encounteredin
termsoffinancial managementandaccountability. Paymentswere effected

regularly and punctually and correct financial procedures were strictly observed.

The mainfood crop boughtin the marketis maize, followed by sweet potato. Ina
normal year food isavailable to buy in marketsinthe projectareaandgrain prices
were not affected by the increase inmoney supply. In bad years food supply,
particularly in smaller markets, is unpredictable.

77% of labourers would have preferred payment in food.
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Farmers preference for paymentinkind appearsto relate tothe fear of losingonthe
conversionofcashintofood and the greater potential liquidity of cash. With cash
payments, creditors become moreinsistentand youngunmarried household

members are likely to make a smaller contribution to household food supply.

48%0f1992/93 earningswere spent on food ata time of year which issupposed tobe
relatively favourable in terms of food security. Debt repaymentand clothing were
other major items of expenditure.

Over 40kmsofworeda roadswere rehabilitated through the activities of the FSP
programme. Theimprovementof the mainaccess road did have immediate
economicimpact. The flow of bothcommercialand relief trafficinto the woreda
significantly increased, transport costs decreased by over 50%and access to markets
andserviceshasgreatlyimproved. Aregular busservice now operates between Bele

and Soddo. The direct economic benefits of the smaller feeder roads is less clear.

3. Issues and Implications

31  Cananemployment programme improve food security?

Onthebasisof the FSP research resultsand the practical experience ofimplementation
therearegood groundsfor pragmatic optimism in terms of the relevance ofanemployment
programme withinKoisha. [t must be stressed however, that thisoptimismisbasedona
combination of factors peculiar to the area.

Firstly,theareaischaracterised by ahigh degree of underemployment of agricultural labour
alltheyear round. Underemploymentin the agricultural sector isnotuncommonand is
true for most other areas of Ethiopia. However,whatis particular to Koishaand probably
Wollaitagenerally,is the fact that given that rain may fall atany time throughout the year
andthatwhenitdoes cultivation must take place immediately, the productivity of the
agricultural system dependson labour being available within the area throughout the year.
Inotherensete growingareas,Gurage in particular, family sizesare equally largeand
populationisalsogrowing rapidly, butat the household level there has beenasignificant
movementaway fromreliance onincome fromagriculture aloneand most households rely
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for food security asmuch, if not more, on remittances fromurban migrants. In Wollaita this
has not happened.

Before the revolutionin1974,seasonal employment opportunities existed on large
mechanised farmsandwithinseveralagro-industrial enterprises. Since employmentwas
seasonal, itcould only supplement, not replace, dependence on agriculture. These
opportunities are no longer available. The combination of changesinland tenure,
recruitmentinto thearmyand the decreasein the livestock population seemto have
createdasituationwherebythe needforareliable source oflabour locally hasbeen
increasing dramatically since the 1970s. Under these circumstances, households have not
been prepared to take the risk of exporting labour to urban centresand elsewhereand the
pressure toincrease household labour supply toensure existing levels of agricultural
productivity has intensified.

Inspite of considerable local agricultural innovation and amassive labour investment, farm
sizesare toosmall tofeed most households. Asdiscussed above, the results of the FSP survey
ontheextentof food shortagesintheworedaindicate that,eveninagood year, 45% of
households face food shortagesfor atleast4 months. Inabadyear, 90% of households
reported food shortages for more than four months. Vulnerability in these conditions of
endemic food crisesonanannual basisis relative. Nearly allhouseholds are food insecure
eveninagoodyear for atleast three monthsand have to reduce consumption, sell off
householdassetsand divert productive household labourinorder tocope. Thelast resort
isbeggingand the cutting of firewood and grass for sale. The long-termimplications of
these copingstrategiesare obvious. Malnutrition-related diseasesare prevalent, further
reducing the productivity of labour,most households are unable to retain and accumulate
productive assetssuchaslivestock and vulnerable households are forced todivert labour
fromon-farm productive activities at critical times of the year to satisfy basic consumption
requirements. Theintensified cutting of treesand grassfor sale particularly during the
hungry season has had animpact on forage resources and soil conservation andsignificant
erosion is observable in many areas.

Under these circumstances, providing effectively targeted support to the mostvulnerable
andtoimprove the access of the able bodied to employmentwould seemto be both urgent
andcritical. Employment programmeswill have little directimpact on the mostvulnerable
households. At present, the full burden of responsibility for support for these households
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isbeingshouldered by otherswithin the community, further depleting their ownscarce
resources. Itiscritical thatalternative support for these disabled households takes place
in parallel with any employment programme.

Key finding!l Cananemployment programme improve food security?

Provided vulnerable households can be effectively targeted, guaranteed employment
can makeasignificantcontribution tofoodsecurity. Neverthelessasignificant
number of vulnerable households (15%) cannot participate in EGS because they do not
have the necessary labour. These householdswill need alternative forms of support
even in a normal year.

32 Can vulnerable households be targeted effectively and is the
mechanism for targeting sustainable?

Thereare two possibilities for targeting food insecure households. The firstis self-
targeting ,whereby theemployment offered is rendered asunattractive as possible, usually
by providing very lowwages. In thisway itisargued only those who really have no
employment alternatives will come for the work. The second is administrative
targeting ,which,as the nameimplies,identifies food insecure households through
administrative instruments,such as means-testing or nutritional criteria. Thechoice
between one or other of the two systems has implications for other aspects of the
programme.

Atthe beginning of the project the self-targeting optionwas considered very carefully, but
finally rejected foranumber of reasons. The project had littleinformation relating tolocal
wage rates for unskilled labour or the level of cash needs for subsistence; therewasareal
fear that the demandeven foremploymentof last resort would prove overwhelming.
Finally, project staff felt strongly that utilising community structures toidentify vulnerable
householdswould be more palatable tocommunities than a self-targeting approach paying
lowwages,and was more consistent with the approach used by KRDP in developmentwork.

Amajor challenge duringimplementation of the project was toensure that the work that
wasavailable was provided to those householdswho most needed it Throughaprocess of
trialanderrorand continuous participatory review,arecruitmentsystem involving locally-

26



RRN Network Paper 11

elected committeeshasbeen developed whichisnowtargeting the vulnerable very
effectively. Thesysteminvolvesseverallevelsof community representationandthe
participation of local government developmentinstitutionsand NGOs. The samestructure
couldalso be used to target support to those households whoare unable towork. Current
levelsof community participationand responsibility are impressive and have had additional
benefitsinthataforum for dialogue and discussion between government, NGOand the
community onlonger-termissues relating tofood insecurity isnow established within the
woreda and within each participating PA.

One of the major problemswithadministrative targetingis that the systemisopento
corruptionby powerfullocal interestsand/or thereisareal danger of collapse of local
institutionsunder pressure from potential participants. Whether the currentelaborate
systemwill be sustainable will depend upon how effectively responsibility for monitoring
can be handed over tocredible and accountable local institutions, both governmental and
non-governmental and the extent towhich the political climate, both locally and nationally,
remains sympathetic and supportive of the endeavour.

Withregardtothe replicability of the Koishastructure, thereisgreater pessimism. Clearly,
anNGO projectwell-resourced in terms of both funding and skilled, motivated staff, with
commitment to,andsignificant training in,community participation,is likely to be less
bureaucraticand hasagreater capacity for a flexible response to changing conditionsand
experience. Currently,intermsoftargeting, SOS Sahelis playingafacilitating roleandalso
performingan‘audit function. Inthelong term, these functions need to be undertaken by
local institutions.

Areducedadministrative burdenis the major advantage of the self-targeting model,
whereas the demandsof the currentsysteminKoishaare certainly considerable. If the
programmeisto be scaled up assuggested,and the scope of workswidened toinclude
greater participationinidentifying otheractivitiesinaddition to road building, these
demandsarelikelytoincrease. However,in development terms,increased community
involvermentin decision-making and anemployment programmewhich responds tolocal
prioritiesislikely to have greaterimpact. Self-targeting through payment ofalower than
market wage or an increase inwork norms was rejected by both project staff and
community membersinKoisha. In the context of limited and unreliable alternative income
generating opportunities,ifemploymentis made unattractive through lowering payments
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or increasing work norms, the more vulnerable households with high daily cash
requirementsand low labour supply, would inevitably lose outin competition with less
needy households.

What the Koishaexperience does begin to demonstrate is that givenafavourable political
environmentand adequate resources for trainingand support,and an external auditbody
inwhich people have confidence,community groups are perfectly capable of takingon
greater administrativeand management responsibilities. Self-monitoring mechanismscan
be builtinto the managementsystem to safeguard against corruption. Anexplicit objective
of the next stage of the project in Koishawill be the development of appropriate and credible
monitoring structureswhich donotrely for their legitimacy on the continuing involvement
of an international NGO.

Key finding2 Can vulnerable households be targeted effectively and is the
mechanism for targeting sustainable?

Withappropriate supportand training,anaccountable community can take major
responsibility for planning, labour recruitmentand management of EGS. Effective
involvement in this respect will have major development impact.

33  Canassets created provide long-term benefits?

Asindicated previously, there isstrong evidence of positive economicimpact with the road
rehabilitation. Evidence from elsewherein the countrywould indicate thatyields could be
significantlyimproved through the introduction of appropriate soiland water conservation
practices,and more sustainable natural resource management. Certainly inKoishainthe
future, emphasis will be primarily in this direction.

Todate, there hasbeenvirtually nocommunity involvementin the selection of worksto be
undertakenand mechanismstoensure effective maintenance are still at the discussion
stage. Given the scale of the food deficit in Koisha,employment programmesare likely to
continue for someyearsonceestablished. Yet, ifworksare limited to publicgoods toensure
the equitable sharing of benefits, andif labour isemployed on the scale that matches the
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food need, the problem of ashortage of suitable projectsislikely toarise relatively quickly.

Itis possible that, with greater community participation inidentifying suitable projects,
additional ideas willemerge. However, the apparent paucity of suitable projects does beg
the question of the feasibility ofimplementingemploymentschemesasanincome
augmentationstrategyinthelongterm. Selection of appropriate projectsisfar fromeasy.
Itisclear from the FSP experience that the administrative and technical demands of the
works can often compromise the objectives of providing additional income to those most
in need at an appropriate time.

Inspite of the problems discussed above, we would suggest that thereisstill considerable
room for manoeuvre and further experimentation, providing effective channels of
communication can be developed between community groupsand governmental or non-
governmental agencieswith the necessary resources,and there isscope foringenuityin
creating new opportunities. If the objective of the programmeistodevelop infrastructural
assetswhich cangenerate and raise incomesin the long term, it may well be appropriate
toreconsider the currentrestriction toworkingon publicassetsonly,and toencourage
proposals from PAsfor smaller projects with the potential to benefit groups of households
rather than theentire PA. Certainly thischange of emphasisfrom large scale publicworks
tomicro-evel planning, presupposesagreater investmentinstaff appropriate trainingand
resources toallow for effective community consultation, participation and evaluation. But
buildinginstitutional capacity is,of course,alsoaformofasset creationandisacritical
prerequisite for development.

Key finding 3 Can assets created provide long-term benefits?

Participationin planningand inselection of workswill be acritical factor inensuring
asset creation has long-term benefits.

34  Whatare realistic costs?

Totalexpenditure on the road building component of the FSP over two yearswas 552,186 birr
(US$92,031). Wage costsamounted to 44% of the total. The major item of non-wage
expenditurewasmachineryhirein Year One. The costsdo notinclude other supportcosts
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from KRDP and SOS Sahel London, which have been estimated at 15%. Once these costsare
included the total expenditure rises to 636,014 birr (US$106,002), reducing the proposition of
wage coststo 38%of the total. Therewere considerable differencesin the proportion of
wage tonon-wage costsin Years Oneand Two, primarily because of the heavy expenditure
onmachineryinyear one. Evenincluding the 15%SOS Sahel supportcostsin 1993/94,wage
costswere 59% of total costs. On the basis of experience in 1993/94 the projectin future will
be aiming for a proportion of 60% wage to 40% non-wage costs.

Table 2 Total costs for FSP road component over two years

Total Cost | TotalCost | %

in Birr in US$ of total
Labour 240,906 40,151 44
Machinery 211,161 35,194 38
Administration 73,683 12,281 13
Materials 26,436 4406 5
Total 552,186 92,031 100
SOS Sahel support 82,828 13,805
cost at 15%
New Total 635,014 105,836
Wage costs 240,906 40,151 38
Sub-total of non-wage costs 394,108 65,685 62

Thereisstill very limited experience in Ethiopia of using cash payments as opposed to food-
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for-work. The majority of participants on the road work expressed a preference for food.
Nevertheless,inspite of farmers preferences, toavoid potential disincentives,and froman
administrative and financial point of view, continuing with cash paymentsis justified,
provided that marketsare carefully monitored toensure parity withafood wage and to
watch for excessive inflationasaresult of the increase in money supply. On purely
economicgrounds the advantages of using cash as paymentare obvious (see Box 3). Ideally,
strategies for marketintervention should be explored rather than resorting todirect food
payments. However, thiswould demandgreat cautionandalevel of administrativeand
planning support which was not available to the FSP project.

Farmersface seriousdifficultiesin transporting grain fromdistribution centresto their
homes,and often have tosellsome grainimmediately to traders. Unlessrecipientsare very
close todistributionsites,aminimum of two kgs of food will be sold to pay for transporting
thereliefhome. Some beneficiariesinthe1994 relief programme were forced to pay up to
half their ration in transport. Very few
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Box 3
FSP Project Statistics
1992/93 1993/94
(good year) (bad year)

Total number of PAs in Koisha woreda 36
Total number of PAs in SOS project area 21
Total number of HH 13155
Number of PAs covered by FSP 10 13
Total number of HH 5479 7145
No of HH needing work 1643 (30%) 4644 (65%)
Number of participating households 681 1302
Number of days worked 47452mds 32850
Average person days worked per HH 70days 25days
Average hh wage (in birr) 210 75
Food equivalent @.75birr per kg ‘93 prices  280kgs
Food equivalent @lbirr per kg '94 prices T5kgs
Total cost of programme inc. 15% support costs 467242 birr 167772
Cost per Km (in birr) 13906 11184
Total cost per manday (in birr) 9.8 51
Nonwage cost per manday (in birr) 6.80" 2.1
Equivalent requirement in food aid
@ 3 kgs per md 142357 98549
Equivaent wage bill in food aid
@ 1.3USD per 3kg 308440 213525
FSP wage bill 142357 98549b™"
* Giventhat theemergency programmefollowed onimmediately after the FSP programme, participating

households will in fact have earned much morein 1994.
** Due largely to 50% machinery costs in 92/93 programme.
*xk Sterling equivalent @ 10 birr to £1 therefore comparative wage costs for year one and two would be

in food aid £52196 and in cash £24090. Paying wages in cash therefore would appear to represent

asaving of over 50%.

householdsinKoishaown pack animals (donkeysand mules); these are broughtin by
merchantsfrom Soddoand high ratesare charged. Many of the relief beneficiarieswill also
sellsome of their food to buy other necessary items of household consumption or to pay
back loans. Theresearch findings suggest thatabout half the food aidissold either
immediately or withinamonthandgrain prices fallwhen relief food has beendistributed
inthearea. Therearegood reasons tocontinue with cash payments therefore evenina
context of food shortages.
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InKoisha, weare proposinganemployment programmeasan additional inputalongside
ongoing developmentactivities, and are alsoarguing for analternative formofsupport to
vulnerable householdswithoutable-bodied labour. Thisisby no meansaneconomy
measure, which tosome extentis the rationale underlying the whole relief/development
debate. Ifdonorswere to be flexible and allowed the use of cash wherever possible both for
wagesand for local purchase, the costs of implementing employment programmes,even
including the non-wage costs could be kepttoaminimum. Itisdifficult toaccurately
compare costs of cash-for-work programmeswith those conventional relief operations,
since relief figures tend to exclude many hidden costs todonors,such asadministrative
overheads.

Key finding 4 What are realistic costs?

Initially the costs of implementation are likely to be significantly higher than
conventional relief. However, the use of cash paymentsand local purchase could
significantly reduce costs.

33



RRN Network Paper 11

34

Box 4

Inour

1.

3.

Costing Relief Safety Nets
experiencein costing safety nets, consideration of the following is needed:

Free food costs

Support to vulnerable households unable to participate in employment
opportunities. The most effectiveway of determining the size of thisgroup
Is through discussion at the PA levd.

Wage bill

Thiswill vary in good and bad years and should be calculated on the basis
of number of able bodied households which are chronically insecure even
in a good year and expanded to accommodate those households who are
trangitorily insecure and who will need work in abad year. Againthe most
reliable way of identifying these groups is through discussions at the PA
level. PRA techniques provide a useful methodology in this respect.

Non-wage costs

Pre-planning

)

i)

Training. Giventhe current lack of institutional capacity thisislikely to be
a heavy initial investment and should include appropriate training in
community participation techniques and management training for
community representatives. However, it is worth stressing that this
investment will reinforce ongoing development work, and these costs
should properly be covered from development budgets.

Technical assistance. E.g. road and site surveys, accounting, community
development work, nutrition surveys.

Implementation

)
i)
ii)

)]

Materials. Tools, machinery if necessary.

Other resources, transport, office equipment etc.

M anagement costs adequateto allow for effective participatory monitoring
and evaluation. These costs again should be covered by development
budgets.

Technical supervision and support costs.
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Box 4 (continued)
Research and evaluation

Atthisstage when thereare limited relevantexperiencestodrawfrominthe
country,itwillbeimportanttoallocate enough resourcestoensure project
experienceiswelldocumented and critically evaluated by all participants,and
thatfindingsare widely disseminated. Animportantareafor research willbe
clearer understanding of the local food security situationin differentareasand
theimplications of household coping mechanisms on household labour supply.

35  Can employment schemes provide a useful mechanism to link relief
and development?

It is clear that long-term household food security in Koisha will not result from
improvements in agricultural productivity alone: alternative income generating
opportunitiesare critical tocomplementagriculture. The objective of theemployment
schemeinKoishamustbe notonly to provideareliable supplement toexisting coping
strategies, butalso to develop infrastructural assetswhich can generate and raise incomes
in the long term. Whether this will be possible has yet to be tested.

Thelogicofarelevantemployment programmeinKoishais clearly quite different from that
whichisadvocated in the Disaster ManagementPolicy. Intermsof currentthinking,
employmentschemesare seenasshort-termmeasures to be implemented prior to,and
during, an emergency food crisis as an alternative to relief distributions.

Certainly fromthe Koishaexperience, itis our conviction that it would be unrealistic at this
stage toimagine thatevenasmall programme can be started up from nothing withinan
emergency contextand then reduced to nothingonce thecrisisis over,evenifashelf of
appropriate projects were to be ready and waiting and the necessary technical skillswere
available at the local level.

If these programmes really are going to be effective in addressing the needs of vulnerable
groups, sensitive planning needs to be followed by careful monitoring and flexible
managementand objectives need to be very clear. We suggested earlier that the Koisha
experience indicates that effective community participation in planning and
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implementation, almost by definition, presupposes a higher wage rate and an
administrative approach to targeting the vulnerable. But genuine community participation
isaprocess that takes time toestablish. Furthermore, once suitable projectsareidentified
withcommunitiesitisunlikely that food insecure groupswill allow these projects to be left
‘'ontheshelf’; the pressure to move toimplementation will beintense. Evenif the self-
targetingoptionisused,given thatinfood deficit woredas, there will be large numbers of
householdswhoare chronically insecure eveninagoodyear,once starteditisunlikely that
demand for work will cease once the emergency is over.

Realistically then,inorder to have any significantimpactand to justify the essential inputs
intermsoftrainingand resources,anemploymentschemeisamedium-tolong-term
investment Itis probably necessary foremployment programmes to close downannually
during peak periods of demand for agricultural labour to avoid competing with agriculture
for labour and, ifadequate early warning informationand local planningand institutional
capacity is in place, it would be feasible to scale up and down in good and bad years.

Onthebasis of the two years of the FSP programme in Koisha, we would not want toclaim
thatemployment programmesare the panaceafor bridging the reliefand development gap.
Apoliticaland bureaucraticenvironment thatallows for aflexible response at the local level,
areliable mechanism for relief for those unable to work and a coherent long-term
developmentstrategy will be critical,if such programmesare to have achance ofany
meaningfulimpacton foodsecurity. The real challenge will be integrating these initiatives
with developmentactivitieswhich promote sustainable economic growth,and ensuring
that responsibility isappropriately shared between governmentand nongovernment
institutions.

The FSP experience has only begun toanswer some of the practical questions that have
arisen and will continue to be raised through the process of implementation and
development of the employment programme.

Nevertheless, there isenough confidence within SOS Sahel to pursue astrategy over the next
fewyearsofexpanding both the scale and the kind of works covered with progressive
devolution of responsibility to local governmental and non-governmental institutionsin
terms of planning and implementation.

However, thiswill only be feasible if the political climate remains favourable to effective
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collaboration,and adequate resourcesalloweffective participatory evaluation of progress
with the beneficiary groups onan ongoing basisand the option of aflexible response at the
local level. Thisalso impliesacontinued commitmentonthe partof bothgovernmentand
donorstocontinue todevelop locally appropriate alternatives to conventional forms of
famine relief which are more consistent with longer term development efforts.

Key finding5 Can employmentschemes provide auseful mechanismtolink relief
and development?

Itis unrealistic to expect EGS to provide a critical linkage between relief and
developmentif these programmesare seen only asashort-termdisaster management
measureinfood deficitarea. To beeffective asamechanism foraddressingchronic
foodinsecurity, these programmes need to be longer-term programmes fully
integrated into ongoing development activities.

4, Conclusion

Whileweare optimistic thatemploymentschemes have the potential to functionasan
importantinterim measure, theirimplementation depends on the availability of external
resources. Employmentschemes cannot be the only solution for food deficitareas. Inthe
longer term, food security will depend on sustainable agricultural,economicgrowthandan
equitable distribution of the benefits. Although recent policy changes haveimproved
conditions tosomeextent for the poor, the impacthasbeen limited. The realityis that for
millions of households in Ethiopiatoday, food security dependson theamount of rainwhich
fallsand theamountof relief food which comes fromabroad. The ingenuity of poor peoples
responses are increasingly exhausted. There have to be other solutions.
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Cash-for-work
Employment based safety net
European Commission
Food-for-work
Food Security Project (SOS Sahel)
International Labour Office
Koisha Rural Development Project (SOS Sahel)
Local Level Participatory Planning
Lutheran World Federation
Mother Child Health
Ministry of Natural Resources Developmentand Environmental
Protection
Ministry of Agriculture
National Disaster Prevention and Preparedness Committee
National Disaster Prevention and Preparedness Strategy
Non-Governmental Organisation
National Programme for Disaster Prevention Preparednessand
Mitigation
Overseas Development Administration (British Government)
Peasant Association (lowestadministrative unit of the Ethiopian
Government)
Participatory Rural Appraisal
Research Assistant
Rapid Rural Appraisal
Relief and Rehabilitation Bureau
Relief and Rehabilitation Commission
Service Cooperative
Soil and water conservation
Transitional Government of Ethiopia
United Nations Development Programme
United States Agency for International Development
Wellaita Agricultural Development Unit
World Food Programme



Relief and Rehabilitation Network

The objective of the Reliefand Rehabilitation Network (RRN) is to facilitate the exchange of
professional information and experience between the personnel of NGOs and other agencies
involvedinthe provision of reliefand rehabilitation assistance. Members of the Network
areeither nominated by their agency or may apply onanindividual basis. Eachyear,RRN
members receive four mailingsineither English or French. ANewsletter and Network
Papersare mailed tomembersevery March and September and Good Practice Reviewson
topicsinthereliefand rehabilitationfield every June and December. Inaddition,RRN
membersareable to obtain advice on technicaland operational problems they are facing
fromthe RRN staffin London. Amodest charge is made for membership with ratesvarying
in the case of agency-nominated members depending on the type of agency.

TheRRNisoperated by the Overseas Development Institute (ODI) in conjunctionwith the
European Association of Non-Governmental Organisations for Food Aid and Emergency
Relief (EuronAid). ODlisanindependent centre for development researchandaforumfor
policy discussion on issuesaffecting economic relations between the Northand Southand
socialand economic policies within developing countries. EuronAid provideslogisticsand
financing services toNGOs using EC food aid in their relief and development programmes.
Ithas25member agenciesand four with observer status. Itsofficesare locatedinthe
Hague.

For further information, contact:;

Relief and Rehabilitation Network - Overseas Development Institute
Regent's College - Inner Circle, Regent's Park

London NWL4NS - United Kingdom

Tel:+44 (0) 171487 7413 - Fax: +44 (0) 171 487 7590

E-mail: rrn@odi.org.uk



