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ABSTRACT

The aim of this research is to highlight both the conceptual and practical factors that
constrain attempts to link humanitarian assistance and development aid in political
emergencies in Southern Africa by using the case study of Mozambique in the period
between 1975 — 1995. Extensive use and reference to Norwegian relief and development
Aid during the abovementioned period is made. Although cross-reference is made to
other donor countries such as the Like-minded Group (comprising of Canada, Sweden,
Denmark, Finland, the Netherlands, Norway and Switzerland) and UN agencies that
supported Mozambique's transition from war to peace, the major focus is on Norway as
she has traditionally been the sixth largest bilateral donor by the carly 1990s and

incorporated long-term development priorities in her programs.

The research stresses the problems associated with conceiving of humanitarian assistance
and development aid as distinct from-gach other By-hightiohting the historical normative
biases prevalent in both relief and-devclopmestidiseourses. Furthermore, the research
points out the practical factors tl’r;u milititte :;;ga:iémt attempts at linking reliel with
development aid by referring to/“inter ahia, issues relating to capacity building, the
political economy of aid in conflicts"tHeViolations &fintéfnational humanitarian law as a
reflection of insecurity in emergencies. and post-Cold War ideological influence on the
NGO sector (both humanitarian and developmental), the influence of the structures of the
international political economy and International Financial Institutions (IFls) such as the

IMF and World Bank on the principles and practices of both forms of aid.

Thus the report argues that although the “continuum™ is both feasible and appropriate in
the long term, its conceptualization is inadequate due to its emphasis on linearity and has
become redundant as a result of the rise of Complex Political Emergencies afier the end
of the Cold War. The “continuum” thesis needs to incorporate some of the analysis
provided by the Capacities and Vulnerability Analysis (CVA4) perspective in order to
highlight that the complexity of emergencies does allow for the linkage to occur during

and/or after the crisis and that the most important thing is to understand the




interdependency between donor and agency programs and broader political, economic

and cultural forces that impact on the achievement of the continuum.

For example, the CFA perspective has provided a comparative framework between
Capacities and Vulnerabilities and delineated the relationship under three categories:
These are the material, the social and the attitudinal. The aim is to demonstrate that any
humanitarian and/or developmental activity or intervention that encompasses dimensions
of such variables as gender, age, cthnicity, and socio-economic status of aid recipients
differentiate and affect the relationship between capacities and vulnerability. Thus any
emphasis on one variable over another (i.c. gender by designing programs that favor
males over females) affects the outcome of the broader programme (such as the status,
identity and the capacities of women to confront their humanitarian and developmental
vulnerability). This means that, therefore, any attempt to link humanitarian assistance and
development aid should be self-consetous- nt‘:hg fact that these two forms of aid are
intrinsically linked with other social-petitical “eulttrat. economic, and socio-economic

processes that at times fall outside the realm|o t'thf: nition state.

Key words: Humanitarian Assistance,  Develapment Aid, Complex Political
Emergencies, Political Emergencies, Capacm building, Aid Coordination.
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Chapter 1
Introduction

Humanitarian Assistance and Development Aid in Historical Perspective

Since about 1700 there have been 471 wars, resulting in an estimated 101 — 187 million
deaths. More than 90 per cent of these deaths have occurred in the twentieth century, '
This unparalleled level of violence in the previous century resulted in the evolution of
equally unparalleled international institutional, legal instruments, and specialized
agencies aimed at regulating the conduct of war and to mitigate its human costs.
Responses aimed at mitigating the effects of this conflict have traditionally comprised of

ol a dichotomous relationship between relief and developmental interventions.

However, with changes in the character of humanitarian emergencies the line between

e

these two has been blurred. By the 9885 the context-ateonflict-induced emergencies has
seen a dramatic rise in emergency :éﬁﬁ;f;mming'h:ﬁ‘ﬂ million or 2 per cent of total
ODA, by 1994 this increased 1o oiyer 10 per tent equivalent to more than $3 billion.”
Thus the conceptualization and“practice of aid had to adjust accordingly to new

challenges and problems.

As protracted complex political emergencies intensified in the 1990s (and the role of
humanitarian NGOs becoming complex and diversified), there have been increasing calls
for the establishment of a closer linkage between relief and development in the context of
these emergencies. Some have argued that since both interventions have a component of
welfare, there is a need to establish a continuum that constitute, inter alia, of material
assistance for immediale need (e.g. provision of food), material assistance for
intermediate needs (e.g. provision of seed), through provision of social services (e.g.
primary health-care education), single component interventions (e.g. micro-credit).

integrated interventions (e.g. sub-sector prometion or micro-enterprise credit), to

' Quoted from Zwi and Ugalde, “Towards an epidemialogy af political vielence in the Third Warlid”,
Secial Sciences and Medicine, 28 (7), 633 — 642.
* See, Development Assistance Committee, DAC, Annual Repart, 1995, OECD, Paris.
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development or self-reliance dominant programs via capacity building of new community
networks and norms such as building new forms of social capital.’ However, despite the
operational usefulness of the continuum thesis in the context of protracted emergencices,
various questions that include the construction of the discourses of both forms aid and the

resulting tensions have not been answered.

Although for most part of the post-second world war period world humanitarian
assistance and development aid have become analogous to the imaginary of discourses
that juxtapose North and South whilst negating historicity and normative bias in such
intellectual activity.” Both forms of aid constitute an integral part of western discourse
where the South is imagined as being backward, chaotic, in crisis and underdeveloped
whereas the North is progressive, orderly, and developed. Within this picture the former
becomes an arena where intervention to provide the necessary public goods to limit the
impact of famine, poverty, war and-disease is-&noble-duty of the latter. This kind of

thinking is in turn legitimized by ljmﬁlu#u;ma}dmrmuvcs that both forms of aid use
in order to justify their actions dnd maintain| their oWn perceptions of societies they
operate in whilst silencing appns&iig—'-?iésgg;ghﬁgf Bt ‘_ﬂ}e nature and solution to social

Crisis,

As will be demonstrated in this repor, discourses on both relief and development are part
of larger machinery that the Northern countries use in order to portray, control and
regulate the Southern experience in ways that do not destroy or challenge the global
status quo. Development discourse, for instance, despite claims to the contrary, is
constituted and reproduced within a set of material relationships, activities and powers —

social, cultural and geopolitical that in turn determine its operations,

This report will analyze both forms of aid keeping this conviction in mind in order to

demonstrate the need of critical awareness about the fundamental role of these forms of

* Buckland, 1, (1998), "From Relief and Development to Assisted Self-reliance: Non-Governmental
Organizations in Bangladesh”, 1998, August.

* Crush, J. (ed.) (1995). “Amagining development”, in Crush, J. (ed.), The Power of Development,
Lendon: Routledge, 1995, p. 6.



aid and their relationships with the broader political economy before calling for their
conceptual and practical linkage in situations of Complex Political Emergencies (CPEs),
focusing largely at the post-cold war emergencies but highlighting the nature of political
emergencies during the cold war, since it was mostly these that were either resolved or

intensified.. *

The complexities in the pature of crisis that soon followed the end of the Cold War have
resulted in increased demands for humanitarian intervention. The last four decades of the
twentieth century were marked by severe crisis ranging from economic collapse,
institutional collapse, man-made famine, ethnic cleansing and conflict, hunger and abject
poverty, epidemics and pandemics to mass starvation, especially in the countries of the
south, These and other humanitarian disasters prompted various institutional and
organizational responses from the international humanitarian community. Furthermore,
these responses which ranged Frumlmnmﬂﬂrign mihitary intervention to more limited
and traditional forms of humanitérian assistince 1o more overtly political/ideological
forms, in turn resulted in challenges to Somg of the Sacibsanct ideas that have dominated
most part of the post-World WarH-asueld such-as' thelinviolability of the principle of

~J Al ‘I' h
sovereignty.

The fact that the collapse of the Berlin Wall intensified ‘new’ kinds of conflict, which in
turn resulted in profound changes to humanitarian principles and doctrines thus illustrated
and revealed the political dimensions of relief aid.” It was solely due to this latter fact that

the failure on the pant of many humanitarian practitioners to understand the underlying

*Complex Political Emerzencies are said to result from such inter-locking causes as the, collapse of
political institutions, the phenomena of *failed states’, civil and ethnic strife, famine, displacement of
people, disputed sovereignty, the breakdown of national governments and the decline of national
economies. See, Harris, J. (ed.) (1993). The Politics of Humanitarian Intervention, London: Save the
Children Fund, Pinter, p. |. However, it should be noted that for the purposes of these study the term
Complex Political Emergencies {CPEs) is used inter-changeable with Political Emergencies since the
author is convinced that humanitarian emergencies during the Cold War were complex as well, This is
illustrated by the debates whether Mozambigue is a complex emergency or merely a simple political
CMEerpency.

" Macmillan, J and Linklater, A. (eds.) (1993). Boundaries in Question: New Directions in International
Relations, London: Pinter, 4,

" The legacy of the secessionist war in Biafra in the late 60s and early 70s taught the humanitarian
Community invaluable lessons about the political dimensions of relief intervention.




political nature of providing humanitarian assistance resulted in humanitarian assistance
intervention producing mixed results. The failures associated with humanitarian
assistance following the aftermath of the 1994 genocide in Rwanda prove testimony to
the negative impact of relief aid. However, the evolution of humanitarian assistance has a
history that somehow resembles that of development aid (as this report will demonstrate),

both in evolution and practical consequences.

Much of the doctrines and practices of humanitarian assistance within the Westphalian
state system came under increasing scrutiny after the Second World War. The middle 70s
were a period of increasing intervention by the “international community’ in the countries
of the south under various civilizing missions that were nothing but a proxy strategy in

the ideological war between the then superpowers.

The middle 70s further saw a driﬂnﬁﬁﬁﬂnﬂ_?ﬁ'ﬂm increase in the involvement of

the voluntary community in the peewiston-ei both-rehief humanitarian and development
aid to the countries of the south. The Fiest ﬁcveihpmwznpl')ccadc (1961-1970) envisaged a
situation where the “Third World® which-has justemerged from decolonisation, will be
provided with appropriate resources and diber policy dntérvention measures which will in
turn ensure that these countries achieve high levels of economic growth like their
Northern counterparts. On the other hand the more philanthropic and altruistic form of
aid that humanitarian assistance has been portrayed to be was perceived as a distinct and
temporary form of aid (separate from development aid in both purpose and consequence)
solely aimed at ensuring that, in times of disaster, these ‘disaster prone’ societies are
provided with such necessities as food and medicine in ensuring their movement back to

more ‘normal’ forms of development.®

Both forms of aid were thus separately conceived and perceived to be synonymous with
the provision of basic social services (albeit in different circumstances) in societies in

distress. The emphasis was on self-help and sustainability (i.e. in refugee situations) and

" de Waal, A. (1997). Famine Crimes: Politics & the Disaster Reliel Industry in Africa, p. |. Here de
Waal argues strongly against the portrayal of famine as & natural catastrophe in need and points out the




mutual aid in order to reduce vulnerability in the recurrence of humanitarian disasters.
Providers of these forms of aid perceived the sources of vulnerability in most “Third
World” countries as stemming from the apparent failure of post-independence
governments to live up to their duty of ensuring the provision of basic socio-economic

goods through high growth rates in order to satisfy the needs of their people.

Thus the decline in the pre-independence living standards in many of these countries saw
a rise in population risk and the corresponding rise in provision of aid. This was

conventionally attributed to the impact of tradition in hindering modernization.

Famine (which was itself inaccurately perceived as a purely ‘natural’ catastrophe),
drought, conflict induced emergencies and as well as other forms of man-made disasters
were seen as temporary disruptions in a route to Rostowian paths to development and

recovery which could be resolved-withadequaieprovision of reliel and development aid.”

This binary thinking is in itself a reflection ofl positivigt forms of thinking that dominates
much of western social sciencc,g&n’:ﬁ‘ﬁﬁg-m:wﬁﬁ as-being divided between extremely
opposing dichotomics. This pefmbated e S4orld of humanitarianism and resulted in a
separation of relief (seen as a shoft-term’ intervéntiol) and development (perceived as a
long-term form of intervention) that dominated much of the thinking around aid for much
of the post-World War 11 world in both international relations and International Relations
(denoting the discipline). It is here that a closer look at the discourses on development
reveals the historical construction of oppesing worlds between the “First World” and
“Third World™.

Therefore, is seemed inevitable that development (just as other forms of knowledge)

would be contested.

underlying political causes of humanitarian crisis.

* Much of the literature on development that emerged from the 70s has argued strongly against the
maodernist notions of socio-economic progress and pointed out the historical and material conditions of
those in the peripheries of global capital. This has been the central argument of the dependency school
although it also suffered from lineanity in a similar fashion as modernism. See, Mamdani, M. (1996),
Citizen and Subject: Contemporary Africa and the Legacy of Late Colonialism, Fountain: Kampala,




‘Development’ Under Fire

There were various approaches that emerged outside the modemization paradigm of
develppment. Some of these were morally aimed at being programmatic interventions
against the effects of development perceived solely as industrialization, agricultural
modernization and urbanization. The work of Latin American scholars such as Paule
Freire (1972, 1973) contributed to many other attempts (i.e. dependency theory) aimed at
analyzing the effects of ‘development’ and suggest ways in which ordinary people could

confront this process.

Although the work of Freire (1972, 1973) was mainly about the role of the so called
“Liberation Theology™ as a tool of pedagogic empowerment for the poor, it nonetheless
contributed 1o a focus on popular mobilization, the rise of grass-roots movements and an
explicit biasness in favor of the ppgr:.” _Ih:ﬂéuc}qgmumul practice the legacy of Freire is
mostly related to capacity huildiﬁg fﬁpmntthlsrt'pﬂﬂ focuses on when discussing the

Mozambican case), and empowermnent,

Thus during the early 80s many NGOs in thesdepaiopment field started to argue that there
is a need for a shift towards a fobus on Tetipidnis@s'pedple whose knowledge is central to
development, to an understanding that self-awareness, learning, self-esteem, and the
capacity for political action are mutually reinforcing, and lastly that the poor and
marginalized people have the right and capacity to organize and challenge authority in

order to create a society based on justice and freedom.

However, despite the endurance and positive contribution of this Kind of thinking on the
whole development industry (as more organizations begun focusing on the empowerment
of the poor and understanding the role of unequal power relations amongst groups of the
poor), the development “machinery’ continued to come under attack, especially during
p. 3-34.

1" Eade, D., (1998), Capacity-Building: An Approach to People-Centered Development, OXFAM:

United Kingdom,
" thid, p. 10-11.
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the early 90s, Scholars and activists such as Robert Chambers, James Ferguson (1990),
(1995), Samir Amin (1990) Jean Parpart (1995), Mahmood Mamdani (1996), Arturo
Escobar (1995), amongst others, challenged the development enterprise for what they
perceived as an “impasse”. They argued for a “post-development era”, since much of

development has failed in its claims.

In different ways these scholars argue that the Western model of development is
intrinsically unsustainable and undesirable. For Escobar (1995), this is so because the
development industry is simply a representation of a post-1945 construct within which
the West shape and manage relations between nations and peoples. Development is thus,
“... an apparatus that links forms of knowledge about the Third World with the
deployment of forms of power and intervention, resulting in the mapping and production
of Third World societies”." 1t is within this context, according to Escobar (1995), that
global institutions such as the World-Bank and-IME, the UN, the regional development
banks, as well as bi-lateral ageticies = and- mdeed imost NGOs operate within and
reinforce a world view that regards development as, “.. paving the way for the
achievement of those conditigus=thet chargeterize Western rich societies such as

w13

industrialization, agricultural moderpizatianand irbunization™.

Others have taken the argument further and focused on the language of development as a
tool within which we can understand the persistence of its dominance. These analysts
have questioned the persistence of development despite the obvious truth that it does not
‘work® — or at least with the conseguences intended or the outcomes predicted. They
point out the power of the language of development and the manner in which it produces
the “Third World” (in need of its services) and how the latter in turn reproduces itself
through conforming to developmental language. This language depicts the “Third World”
as being existing outside modern history, its past impervious to change, traditional,

ahistorical and space-insensitive whereas the “First World” is forward looking and

12 Eecobar, A., (1995), “The Making and Unmaking of the Third World Thraugh Develapment”, this comes
from an abridged version extracted from Chapter 2 of, The Problematization of Poverty: The Tale af Three
Warlds and Development ', of Encountering Development: The Making and Unmaking of the Third World,
Princeton University Press, 1995, appearing in, The Post-Development Reader, p. 85-93.
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progressive thus in a better position to provide the necessary stimuli and intervention for

grawth in the former.

However, exploring the discourse on development reveals a language constructed by
history and aimed at ensuring the control and dominance of the non-western experience.
Development as discourse legitimizes certain forms of intervention and voices whilst
excluding others. Clearly this is not a benign but fundamentally historical and political

process.

Thus some scholars have stated that when, " ... conceived of as a discourse, development
is seen to manifest a set of languages and practices which reflect relations of power as
much as they attempt to address poverty, economic growth and so forth”, according to
this view development discourse refers to, " ... the manner in which it makes its
arcuments and establishes its authiarity, The manmer—n which it constructs the world
fwhich) are usually seen as self evideni-and-wevordty of attention”, whilst narratives
refer o, * ... the language aof ti”c*\':.*'!{;pmrnl] rwj:'i'c#:;j constantly visualizes landscape,
territory, area, location, distance-boundary_and-situation ... one of the primary elements
in the development narrative is thk'séihingafthd geagraphical :;mge".” As a result many
interventions are executed using thesé parallel bindriés, which view the other experience

as a reference and panacea for the other.

However, the increase in the amount of development aid to the countries of the South
without carresponding successes resulted in unprecedented introspection on the part of
providers and practitioners within the aid industry alike. There emerged doubts as to the
validity of some of the claims (i.e. that development was synonymous with economic
growth) and assumptions of development. The apparent failures of both the fundamental

discourses and practices of development has been a subject of volumes of books and

" Ibid, p. 86.

' Crush, 1. (ed.) (1995). “Imagining development”, in Crush, 1. (ed.) (1995), The Power of Development,
London: Routledge, quoted from Thompsen, L and Tapscott, C, (1998). “Thinking beyond the

discourse: towards alternative to development in southern Africa”, unpublished paper presented at the
International Seminar on Development. Democracy and Aid”, School of Government, University of the
Western Cape, Bellville, 22-23 November 1999, p. 1.
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other studies and should thus not be repeated here. Suffice to mention that the emergence
of such critical (albeit limited) perspectives and paradigms as “Alternative
Development”, “Post-Development”, and the radical “Anti-Development™ perspectives

illustrate frustration with the assumptions of the development project.

The above perspectives although mostly concerned with the general shortcomings of
development as practiced in the so-called “Third World™ (and not necessarily concerned
with the link between development and relief aid as this report does), nevertheless

profoundly highlighted the poverty of the discourse as practice since the late 1970s.

Since the late 1970s neo-liberal discourse and narratives have continuously come under
increasing scrutiny as it emerged that, since they are both part of the political processes
that constitute the fundamentals of knowledge construction (in a neo-Gramscian sense),

they are biased towards certain fopmsofknowied

e’and discard others, The emphasis
on economic growth as a major uadi{,.ﬂuraf ﬂc?cfc?mcm has been analyzed in its relation
to the normative biasness of the discourses and narratives on development. Furthermore,
the inclusion and exclusion of DL*}E;-ES_EEE%%?SEEM@HDME and political variables and
the relegation of other experiehbes Vi Haver ofo others, explains why development
discourse is deliberately silent ol issueS B as¥mmetrical power and gender relations that

permeate the development enterprise.’”

This dichotomous type of thinking further dominated much of the late 70s and early to
the mid 1980s in terms of both perception and preseription. It was a kind of thinking
based on a biased form of an *Anti-Politics™ discourse that was self-serving and devoid of
any form of normative scrutiny. It was self-consciously reinforced by donor agencies that
allocated funds for programmes and projects in accordance with whether they were
‘developmental’ or ‘reliel’ orientated. Indeed some programs were refused funding on

grounds that they were “too developmental™."

'* parpart, 1. 1. (1995). “Post-Modernism, Gender and Development”, in Crush, J. (ed.) (1995). The Power
of Development, London: Routledge, p. 256,

% Commins, S. (1996). “In the line of fire: development in conflice”, in Eade. D (ed.) (1996),
Development in States of War, Oxfam, p. 8,




It is important and instructive to note that issues of asymmetrical power and gender
relations are central to lives of thousands of millions of people (most of them women)
whose experiences are marginalized both at the level of thinking and policy intervention,
subjecting them 1w lives of permanent misery and humanitarian crisis, Any attempts at
linking humanitarian assistance and development aid (as this report seeks to do) should
thus take into account these biases. It is the same biases that have resulted in most
refugee camp projects being silent on issues of asymmetry, difference, culture, locality
and gender imbalances and thus proposing policy interventions that perpetuate

inequalities amongst groups of vulnerable communities.

Various theories such as Critical Theory and Feminism (of whatever ideological
orientation) have pointed out the biasness of development discourse in terms of both its
class and gender analysis. Althqugh-theSe dpproaches-in themselves do not necessarily
focus on these biases in 51tuatmns{:i'lgmumwland’mﬁierﬁ they nonetheless point out
that these discourses reflect global heggmanic|strietures of power based on positivist and
modernist patriarchal, and Ilidtéﬂmﬁﬁﬁfiﬁ;ﬂ'ﬁ‘fpfﬂaﬂﬂn‘s of how the world ‘is’ and
operates.'” The influence of these’ globulhEgemianiicinderstandings and interpretations is
in turn illustrated by such processes as' globalizdtion! the nature of the relief industry in
terms of priority in project funding, and consequently sets the agendas of aid (both
developmental and humanitarian) as practiced in the South through such institutions as

the IMF and the World Bank.

With regard to relief aid or humanitarian assistance, the peried from the late 70s up to the
middle 80s was characterized by profound difficulties and challenges for humanitarian
missions. Most of these challenges were related to the dynamic and complex political
environment within which humanitarian assistance was provided. Some of these were
evident in humanitarian operations mounted in such diverse areas as Biafra, Afghanistan,

Cambodia, Mozambique and El Salvador.'® The problems associated with and

" Thompson, L, (1998).
"™ Commins, S. (1996), op. cit., p. 9.




experienced during these missions prompted calls for critical reflection and review of the

manner in which humanitarian assistance was conceptualized and practiced.

There were increased arguments against what was perceived as a misplaced kind of
dichotomous thinking in the fields of humanitarian assistance and development aid."”
This was due to. inter alia, the fact that despite massive provision of aid (both
humanitarian and developmental) there was very little to show in terms of positive and
sustainable results. Towards the end of the 1980s it was becoming clear that humanitarian
assistance has had negative impacts on the lives of communities living under conditions
of semi-permanent emergency, which included capacity to prolong conflicts (by
providing resources that could be fought over) and generally entrenching the cycle of

f . . ¥ " ]
violence and dependency on the part of ‘victims” or recipients,”

The increase in the complexity of humanitarian-disasters/emergencies during the closing

years of the Cold War and the mrmspﬁndmglnﬁblmy to influence them, prompted the
United Nations specialized agencies tq;duﬂ'isﬁ' fnes’ t'g‘heit ill-conceived as it turned out)
means of dealing with these emergenties. Fhus-the-recognition by the UNHCR that its
traditional rural settlement modél Was e langer wiableand universally durable in refugee
situations resulted in the former ‘éstatilishing a-framéwbrk of co-operation with the UNDP
in order to increase, " ... co-operation with regard to development activities affecting
refugees and returnees”.”' In 1990 the UN Secretary General granted official status to the
UNDP to co-ordinate the organizations humanitarian responses. These changes were also
in part due to the changing context within which humanitarian assistance was provided as

a result of the end of the cold war.

The end of the cold war challenged hitherto sacrosanct ideas in international relations
such as the principle of sovereignty. As more “humanitarian space™ opened there was

operational room for humanitarian organizations not only to articulate but to

[ ey

Ibid, p. 9.
* prendergast, J. (1996). Frontline Diplomacy: Humanitarian Aid and Conflict in Africa, p. 9-12,
N Sollis, P. (1994), “The Relief-Development Continuum; some notes on rethinking assistance for
civilian victims of conflict”, Journal of International Affairs. winter 1994, lssue 2, p. 451.
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operationalise ‘new’ approaches towards emergencies since these now demonstrated a
complexity that required emphasis on such things as conflict resolution, capacity
building, peace-building, rebuilding of infrastructure and the increase in calls for respect

of human rights and international humanitarian law norms during conflict induced

gmergencies.

The changes that were induced by the post-cold war world did not only occur at the level
of the UN and its specialized agencies. Various NGOs diversified their work in line with
the recognition that separating relief work from development and vice versa, especially in
conditions of semi-permanent emergencies, was both unsustainable and counter-
productive,”™ This realization influenced relief organizations such as OXFAM to change

some of their basic approaches, especially in refugee situations. When OXFAM-Great

Britain started working with refugees from south Sudan since 1994, they established the

Ikafe/Imvepi settlement where thev-aticmpled {o-ntegeate camp projects with long-term

development needs of the local U gandansiructures

However, in general, the persistént-and continued faiture of societies under emergencies
to return to “developmental normality™ in'Spite 'of maséive resource investment renewed
calls for new approaches that went beyond the dichotomy between humanitarian

assistance and development aid.

These calls were based on a perspective or paradigm referred to as the “relief-
rehabilitation-development continuum™** The “continuum™ approach, as it came to be
known, has been proposed as the most appropriate conceptual and practical model aimed
at achieving a workable linkage between relief and development, especially in times of

humanitarian emergencies.

* See, Gundel, 1. (1999), Humanitarian Assistance: Breaking the Waves of Complex Political
Emergencies-A Literature Survey, p. 32

T Payne, L, (1998). Rebuilding communities in # refugee settlement: A Casebook from Uganda,
OXFAM publications.

* For a discussion on the “continuum™ see, Gundel, 1. (1999), op. cit., p. 32.
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The *“continuum™ thesis argues that there exists a conceptual and practical overlap
between and within relief, rehabilitation and development. In other words there is a
mutual reinforeing relationship between these three aspects of intervention and activity in
societies whose social. political and economic fabric has been disrupted by either natural
disasters or conflict induced humanitarian disasters. This means that operationally when
implementing projects relief agencies should do so in a manner that encourages recovery

and re-establishment of long-term sustainable live hoods for the target population.,

Such an approach is viewed as being crucial to long-term interests of a society in need of
addressing problems such as poverty alleviation, and rebuilding of social infrastructure
resulting from war induced humanitarian disasters. This approach has far reaching
implications for the post-conflict ‘sustainable” development path a society takes. This is
not to negate the influence of the external environment (i.e. global financial institutions)

has on such a project but ratheg-to-highfight that development and recovery should be

incorporated in relief interventions. besause the end goal of humanitarian aid is not to
encourage conditions of permanent emergéncy, Thus development planning cannot wait

till the emergency is over, so argue the “continuum™ protagonists.

However, although this report concurs with some of the assumptions of this approach it
will be argued that there is a need for caution before one arrives at unsound and
premature conclusions as to the feasibility of such an approach. This is so because the
complexities of political emergencies (let alone those associated with the nature of both
types of aid regimes) requires us to consider issues of agents, global political
environment. institutional capacity, and fundamental power relations between various

actors.

For example, since the continuum debate acknowledges a “gray area” between relief and
development by implication there is a need to identify agenmts to fill this “gap”. The
argument is for the empowerment of recipients and local agents through capacity building

in order to enable them to manage and take over these projects to their end once the




conflict is over. However, a cursory look at the current literature on capacity building

i S : .
within the aid industry in general leaves much to be desired.™

The strength of local/indigenous organizations with maximum recipient support can be a
major contributing factor in shaping the direction and impact of humanitarian responses
and as well as showing that humanitarian disasters can be mediated. Thus attempts can be
better mediated by embarking on @ much broader vision and strategy that links various
forms of aid, approaches and strategies in an attempt at addressing the initial underlying
cconomic and political causes of humanitarian disasters. Unfortunately the process of
capacity building as proposed in situations of emergency such as in refugee camps, in the
context of repatriated refugee groups and returnees, and various communities of the
internally displaced, proves very illusive for many relief agencies forming part of the

N . . 5
humanitarian international,

Furthermore, it is also important ie iugl‘;];g}alha;much of what has rekindled the
continuum debate has been influgnced by|such eavirdnmental factors as the changing
nature of emergencies since thqmﬁnfi}:‘qﬂdi:iwm The multi-dimensional, multi-
causal and multi-mandate naturé OF éoniplen palitical/emergencies in the decade 1989-
1999 increasingly compelled the Yumanitdrign tofmtun iiy to admit that, issues of conflict
resolution, peace-building, long-term poverty alleviation, gender biases in resource
access and allocation, social justice, institutional building and reconstruction, as well as
local capacity building form part of the problem and solution. All these form an integral
part of a comprehensive and long-term sustainable approach towards addressing

humanitarian crisis, during and after the emergency.

Thus post-Cold War complex political emergencies characteristics imply that, at another

level, a movement towards post-conflict reconstruction involves rebuilding infrastructure

¥Ina preliminary study on local capacity building in NGOs in Tanzania and Kenya, Cornelissen, 5 and
Ngoma, N. (2000}, “Non-Governmental Organizations and Capacity Building in Complex Political
Emergencies: A Case of Kenya and Tanzania”, the authors found a very depressing scenario where
there was lack of consensus between INGOs and indigenous NGOs as to the meaning, let alone the
practice, of capacity building.

** Comelissen, § and Ngoma, N, (2000), op. cit.



and ‘micro-economies’, absorbing and addressing the impact of traumatic changes as
well as pressures on social relations, and rehabilitating every level of society such as
households. communities, civil groups, professional associations, and governmental
institutions. All this being done with a clear grasp of the kind of dynamics that influence
social relations (such as power) in humanitarian emergencies in order to avoid reinforcing
those aspects of life that promote inequality or deepen marginalisation during and after a

conflict induced emergency.

However, despite the positive connotations (both conceptual and practically) associated
with the “relief-rehabilitation-development continuum™ there have been some critical
studies that have highlighted the limitations of this approach. Although there is an
emerging consensus that potentially the continuum approach can, under certain
conditions, improve the efficacy of relief provision in situations of semi-permanent and

protracted complex emergencies, ther@isdnced-fofcaution.

Critics have pointed out that the “Gontinuum’” argument is more appropriate and useful as

a tool of analysis and strategic apps chisitations o humanitarian emergencies such

as those caused by food insecurity’ had didubhit byt dess so in the too often complex

conditions of violence induced complex political emefzéncies.

In the abovementioned situations of food insecurity and drought, critics point out that,
what are apparent is that the “gap” between these two forms of aid along one of the
continuum has been substantially altered and that the occurrence and attainment of the
linkage depends largely on some environmental factors that are beyond the typology
itself>" Thus the environmental factors within which both forms of aid occur (ie.
extreme violence, the global international economic discourse) determine and shape the
attainment and practicality of the continuum. This means that we first need to determine
whether both the international political economy and the discourses it uses and

interventions it promotes (in the case of development) and as well as the conditions under

T Commins, 5. (1996). Op. cit, p.8.



which complex political emergencies occur in fact renders the attainment of the

continuum practical and moves it beyond its apparent sound conceptual basis.

Contributing to the evaluation of the practical dimensions of the continuum under
violence induced complex political emergencies; Bradbury (1997) has questioned the
wisdom of establishing such a linkage under conditions of protracted and semi-permanent
emergencies. He argues that, at a practical and operational level, there need to exist three

conditions that can render the continuum possible. These include, inter alia, that:

e There must be a minimal level of security, respect for human rights and
humanitarian access must exist

e There must exist an availability of empirical evidence suggesting that the
emergency is really over,

e Lastly, moving from reli&fto-devetopment aid programming is contingent upon
donor govermments ucccpﬁh’g’i the' iﬂgm acy'6f national governmental structures

1k

as well as the rebel movemgnt.]

However, a cursory look at some of the features bt"tdﬂ;ﬁ:‘s complex political emergencies
raises some skepticism about the t‘easi'i:niiit}' of attaining the continuum linkage in the
typology suggested above. This is serious and deserves attention since there is always a
tendency to confuse desirability and possibility in debates about linking humanitarian

assistance and development aid.

The issue of security and humanitarian access has been central and as well as contentious
for both relief agencies and belligerents alike. The former has emphasized unlimited
access in pursuit of the “humanitarian imperative” (at times the reality being that they
simply “throw™ food at political problems) whilst the latter insist upon sovereignty and
political control. These tensions continue to limit the effectiveness of humanitarian

assistance interventions.

* Gundel, 1., (1999), Op. cit., p. 35,
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For example, in Angola two UN aircraft were shot down near Huambo on 26 December
1998 and the 2™ of January 1999 respectively. “"The latter, therefore resulted in the death
of 15 passengers and eight crewmembers. In Uganda on several occasions relief
organizations such as OXFAM Great Britain have been forced to suspend (and at times
tonally cease) operations as a direct result of insecurity, as was the case in April 1996
afer alleged rebels of the West Nile Bank Front (WNBF) begun emerging from their
hideouts in Sudan and attacked northern parts of the country targeting the arganizations

personnel, property and supplies.

There are dozens of other cases where humanitarian assistance has been subjected to
repeated attacks thereby prompting some agencies to call for the UN to ensure the
establishment of safe operations as was the case in the period immediately after the end

of the cold war in operations mounted in Kurdistan, Somalia and Bosnia.

However, some critics have arguud:agfnﬁlgmglmﬁm1 the protection of humanitarian

assistance rather than its recipients|stating that:||

“ The main achievemenilof hibutbniatianodinkdies in the protection
afforded to non-combatahes: civilan prope¥id and objects may not
be attacked. The UN resolutions adopted in connection with the
flight of the Kurds and the Yugosiav and Somali conflicts all refer to
the protection of aid conmvoys — a new doctrine in humanitarian
action — while not one mentions the protection of the victims. The
civilian population is regarded solely as the recipient of aid, which
is lavishly provided with the best of intentions, even if it never
reaches its intended target. Preoccupation with logistics eclipses

concern for human beings, as if soap or milk powder could prevent

1'_; Vines, A, (ed.) (2000). “Angola: 40 Years of War”, Track Two, Occasional Paper, Vol. 9, June 2000.
* Payne, L, (1998)., op, cit., p. 29.
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bombs from falling on hospitals. or generasity could offer protection

. T
against murder and expulsion”,

The above atherwise justifiable view misses the point around issues of humanitarian
assistance inviolability. The point is that although relief agencies and practitioners
emphasize the protection of humanitarian assistance they are nonetheless equally
concerned about issues of safety and immunity granted to their ‘clients’ by international
humanitarian law. Indeed part of the current problems surrounding the relief industry is
the very dichotomous view of issues. Issues of humanitarian assistance protection cannot
be separated (although legally they currently are) from issues of international

humanitarian law that protect victims of violent conflict.”

Furthermore, since the post-cold war humanitarian emergencies are multi-causal, relief
agencies have begun to adopt more-broader and-miuliisdimensional strategic responses
that, inter alia, incorporate issuck of advoeacyuforsthc well-being and protection of

themselves, their partners, relief suppli@ and humanitarian victims.

The point being illustrated and niads héré {8 that. fssieéor security for humanitarian aid
stem from the widespread insecurity thaf this kind of aid has been subjected to under the
context of complex political emergencies. Empirical evidence as quoted above validates
Bradbury's (1997) concerns (but by no means accepts the entire typology or its

assumptions) over the feasibility of the continuum under such canditions.

However, although situations of complex political emergencies do demonstrate the nexus
between security and ‘long-term’ integrated (development) planning, relief agencies have
in fact adopted various, albeit controversial, measures such as hiring guards in order to

protect relief supplies and thereby minimizing the disruption that comes with attacks on

* Francoise Bouchet-Saulnier, (1993). “Peacekeeping aperations above humanitarian faw”, in African
Rights, 1994, p. 8.

* De Waal, (1994), “Humanitarianism Unbound: Current Dilemmas Facing Multi-Mandate Relief
Operations in Political Emergencies”, London: Africa Rights, Discussion Paper, No: 5, Novermber,
1994; dec Waal (1994), shares this view in this seminal work referred to here.
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aid. Whether these or other measures are sufficient to render the continuum feasibly is

still a subject of controversy as will be shown by this report.

The second determinant of successful establishment of the linkage between relief and
development in complex emergencies in the above typology relates to the existence of

evidence that sugpests that the emergency is really over.

Identifying a clear threshold with maximum precision as to the point of the cessation of
hostilities is extremely difficult. The threshold between war and permanent peace is often
a complex phenomena and task made more difficult by the notorious violation of
ceascfire agreements that characterize much of complex emergencies, especially in
Africa. This has been the case in Angola (after the collapse of the 1992 Bicesse Accords),
Somalia, Sudan, the DRC, and in most parts of the Great Lakes region where no less than
five countries are at war. Thereforgrtheabilily io-veritv-whether the emergency is over is
illusive in most African complex rﬁmnaiﬁ,-a'-;si!ﬂﬂiun exacerbated by the failure of
the UN (or any other sub-regional pr multi-latgral organization charged with the ensuring
and provision of public peace), 15 effectively ensure lonz-term peaceful and sustainable

political transitions from war.

Lastly, Bradbury (1997) argues that the continuum is likely possible if the international
community gives due recognition to the legitimacy of the bellizgerents. However, like in
other political aspects in international relations the asymmetrical relations that currently
characterize the humanitarian regime (where aid moves from the North to the South) geo-
political considerations often encroach and influence the behavior of the dominant
members of the international community. especially those who have a historical influence

on a particular region under emergency.

Western governments and donors alike have demonstrated a selective approach towards
their recognition of different governments and rebel forces. This is a similar pattern they
follow when giving priority to one crisis above others of a similar nature and proportion.

In some cases the recognition is determined by the politics of the historical relationship



that is in existence between the main actors in a given conflict vis-d-vis western
governments. This shows that in most cases humanitarian objectives are compromised
and are inevitably conditioned by the political considerations of western powers in a

given conflicl.

Today there have emerged phenomena of “forgotten wars” as is the case in the Angolan
conflict and Sudan (although Operation Lifeline Sudan-OLS still provides some help)
whilst at the same time focus (coupled with extensive media coverage) has shilted
towards the former eastern block countries such as in the Kosovo crisis. This is an
interesting and very curious observation to note since it highlights the asymmetry and
humanitarian biases that characterizes the relief industry. This deliberate selectiveness
renders the principle of altruism and the nobleness of the ‘humanitarian imperative’ very

dubious.

The so-called “Fashoda Syndronte™‘trists titatertipted between France and the RPF
demonstrated how deep htslnrih;l:p“] 5¢nn§-ida"rpliam5 influence western humanitarian
responses.” When the RPF took @ver power ffom'the #enocidal Hutu regime in Rwanda
in July 1994, the French government nefused s grant, itdiplomatic status viewing the new
government as a British force aited a feduging the'trehch influence in the Great Lakes.
This was quite ironical given the historical role of France in arming the genocidal regime

that was overthrown by the RPF.

As was demonstrated in the Rwandan crisis regarding the legitimacy of the new RPF
government, the lesson is that indeed such attitudes have the potential of delaying the
disbursement of funds aimed at rebuilding a country emerging from conditions of
emergency, Thus there is a need to be aware of the limiting role that various powers in
the international community do play in constraining the positive impact of both relief and

development aid.

* Fashoda is a small southern Sudanese village, where, in 1898, the eastbound French forces of Captain
Marchand met southwards-moving British army of Lord Kitchener. The Cape-to-Cairo and Dakar-to-
Djibouti dreams were in collision. The result was nearly a European war. See, Prunjer, G. (1995). The
Rwanda Crisis: History of a Genocide, Columbia Press, p. 105,
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Another critique of the simplicity of the “relief-rehabilitation-development continuum®
thesis is that it ignores. quite significantly, the possibility that just as relief aid does in
some cases exacerbate conflict, the history of development aid proves that it is also
capable of having negative impacts on its targets. This has been the case in the context of

socio-econemic dislocations arising from SAPs,

As will be demonstrated elsewhere in this report, humanitarian assistance can be misused
by the belligerents either directly as an instrument of war (as was the case in Biafra), as a
cause of conflict, or indirectly by providing the necessary resources to keep the conflict
going, development aid has similar consequences (albeit in different circumstances) of
either being an object of conflict or perpetuating the status quo. For example, in refugee
camps situated in conditions of semi-permanent emergency, development aid intervention

has the potential of fuelling conflict between the local population and refugees as it

provides opportunities and resoures-ihe former feets-antitled 10 as well. According to
others, this situation can also be fmmdm 1ﬁef':}jlﬂn§ni‘t:1rian crisis in the context of

Internally Displaced Persons (IDPs),™ |

Furthermore, developmental programming reqdires  thiat providers of assistance must
work with governmental authorities or where applicable work with rebel leaders, both of
which can contribute to insecurity, This is why engaging either of the two rather
important actors in the conflict through the provision of public welfare and 1o organize
the means of production may imply the violation of humanitarian principles and would
mean ignoring the role of existing governments in disaster creation. Thus to provide
resources to illegitimate regimes implies an implicit condoning of political violence and
increases the ever present risk that international humanitarian resources will be used

against the interests of war-affected victims.

* For this point T am indebted to Professor Lisa Thompsan, of the Center for Southern African Studies
{CSAS), School of Government, University of the Western Cape. Sec also, Thompson, L., (1998), “The

Bpath berween the Eeart and Eand. the *fit’ between the Politics and the conomics of Eumanitarian did",
unpublished paper prepared for the Humanitarian Assistance and Conflict in Africa Programme under the
theme, "The political economy of Eumanitarian Assistance .



In addition both relief and development aid can lose their fundamental principle of
neutrality and become targets of attack from belligerents who can justify their actions by

claiming that aid agencies are biased.

At a more significant and macro-political level, continuum thinking seems to be silent on
the linkage between humanitarian assistance and the broader global economy on one
hand and the negative impact of developmental programming and discourse on the

countries of the South.

The apparent deliberate silence on the part of both academics and relief agencies on the
constraints (as evident in the Bradbury typology), that shape and influence attempts
aimed at establishing the continuum from relief-rehabilitation to development should be a
subject of thorough study. This is so because although continuum thinking represents a
progressive atlempl at maximizing thesfippéct ri&*humﬂm{anan assistance in the long-term
and potentially contributes towards the sustainability of peace through the incorporation
of long-term developmental ncc@jj; uf phstwyar VS{'IﬁE:%-i:t‘.‘I}', there are still unanswered

theoretical and practical questions-tegarding the cottinttm.

As a result of some of the apparent gaps in the'conceptualization of the “continuum®,
there was an attempt from what has been referred to as the “Capacities and Vulnerability

[Pt - 35
Analysis” or CVA. ™

The Capacities and Vulnerabilities Analysis argues that there is a need to demonstrate a
shift from the perceived relationship between development and crisis. *“An analytical
framework that locates ‘development’ within three assumptions could do this. These are

that:

* For a thorough discussion on the contribution of this perspective in both strengthening some of the
shoricomings of the continuum thesis emanating from the latter’s redundancy due to the rise of complex
political emergencies, see, Eade, D, (1998), Capacity-Building: An Approach to People-Centered
[r‘.tevelupmtnl. OXFAM: UK, p. 13-14,

* Thid.
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e Development is a process by which vulnerabilities are reduced and capacities are
increased. This means that as most types of development (whether neo-liberal
inspired or people-centered) have as their goal equality and equity as goals of
development, then it follows that interventions (whether relief or developmental)
should address the underlving causes of people's vulnerabilities and as well as
identify their strengths. The former means that there is a possibility that such
causes may be structural and located outside the nation state and as such NGOs
should be aware of this and design programs that are both responsive and
reflective of this. Ironically, this may imply a conflict of interests as some NGOs
may be forced to challenge some powerful donors such as the IMF and the World

Bank on whose partnership they depend.

e No one ‘develops’ the other. This means that although due to resource constrains,
Northern actors (such as Bifateratand-multiziateral donors and other INGOs), may
be the ones at the forefront pfdevelopment prajccts, people and societies develop

themselves with or without the help ofjoutside intervention.

e Relief programs can never hL neutral in their impact and consequence. This
means that those involved in the provision of any form of aid should be aware that
any programme that does not consciously advocate vulnerability reduction and
capacity enhancement consequently and potentially increases vulnerability. Thus
the aim should be to engage in those initiatives that reduce the long-term
vulnerability of the recipients by devising programs that take into account the

broader context within which both relief and development interventions occur. 32

The major contribution othe CVA perspective has been on its ability to highlight the
fundamental factors that determine the interaction between capabilities and
vulnerabilities through the emphasis on the impact of structural categories such as the
material conditions of recipients, the social condition and status, and as well as their

overall attitudinal condition. This means that any emphasis or lack thereof, on variables

Fad
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such as gender, age, ethnicity and socio-economic status in donor agency programs have
a direct impact on other variables such as material status, social condition and attitudinal
responses on the part of recipients. For example, a programme that favors men over
women in say tasks such as food distribution in an emergency has a direct impact on the
status and attitude of women as a vulnerable group. It is thus clear that the major
contribution of CVA has been on its reminder that attempting any developmental activity
in an emergency (meaning also linking development with relief aid) should be done in a
manner that links the two with the broader structural and environmental variables that go

beyond the individual and the nation state.

The above last point is imporntant to note since it touches directly at some of the broader
environmental context that confronts NGOs and other stakcholders in post-Cold War
world of complex political emergencies. [t is a context that affects both humanitarian and
developmental responses, as  will—b& ﬁTghﬂgﬁ_lr:dm the discussion on post-war

Mozambigue.

The context the report is referring-to-is-the-gra-bfnen-liberalism and globalization. It
shapes and permeates the ethosiand] practice 16f ‘bothydevelopmental and humanitarian

NGOs and determines the capacify of the stareto be adbr in these processes.

The neo-liberal and globalization era has been intensified by the end of the Cold War and
now shapes global economic policy. It is a process associated with the “rolling-back™ of
the state (in some instances resulting in critical scholars arguing that it is a process simply
hastening the collapse of government in many states in the first place!). This rolling back
of the state has increased the role that NGOs play in both relief and development

provision.

The neo-liberal era of globalization is an epoch of privatization and ‘out-contracting” for

NGOs and governments as well. Undoubtedly NGOs have become prominent channels

7 Eade, D., (1998) (op. cit.). p. 13.
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for bilateral and multi-lateral donor funders as the former is said to be closer to the

‘people’ and is both responsive and accountable.

Although the current role of NGOs and their proximity to the dictates of global financial
institutions is stil a subject of debate (cerainly bevond the scope of this report), it is
submitted here that there seems to be some consensus that the former is under pessure to
account to the donors that pay the bills rather than the intended recipients of aid. This is
s0 because NGOs have become channels for ODA that goes to the countries of the South.
Moreover, the world of NGOs and aid (both relief and developmental), has become a
world of “survival of the fittest” where their ability to stay operational depends on the

their ability to appease donor countries,

Noting the above is important because, apart from highlighting the need to problematize
the role of NGOs in the developmentprocess in general-(and more in attempts at linking

relief with development) and how-these selaie do-the-broader global aid processes, the

above insight relates to issues of capacity building as well. If Northern NGOs operational
cthos is geared towards the fulfilimentof-donors—demands there is a need for some

caution about what type of capacit\'might'be whdskered in the continuum.

Indeed some have pointed out that, "Some Northern agencies clearly include within
capacity building the skills that they reguire within Southern agencies, so that the agency
stuff can meet the Northern agencies' reguirements for reporting and accounting. More
Jundamentally, there are also concerns thar the types of issues and questions raised
within capacity building ... are all Northern perceptions of Southern needs” *Thus

continues the patrimonial that has characterized the relief and developmental fields for

decades!

Without confronting the above issues, as will be argued in this report, attempts at linking
humanitarian assistance and development aid (however desirable and possible they may

be) run the risk of perpetuating the status quo in the field by not questioning the

" Bebbington and Mitlin. (eds.) (1996), p. 16, in Eade, D., (op. cit.) (1998), p. 18.
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conceptual bases of Northern practices and structural relations existing between these

discourses and the actual practice currently dominating the aid industries.

This report will seek to avoid such silence on the nexus between aid and the broader

environmental forces that shape its thinking. practice, response and relationship with the
South.

This will be done by exploring the possibilities of establishing the linkage between
humanitarian assistance and development aid in conditions of semi-permanent political
emergencies by focusing on, inter alia, issues of security, respect for human rights and
humanitarian access, cessation of hostilities, and the impact of International Financial
Institutions (IFls). For example, international financial institutions such as the IMF and

World Bank is setting macro-economic frameworks that either facilitates or obstruct the

realization of the continuum, and.the-reis slip-etween global hegemonic discourse on
' of-the continuum, This will be done
31— 1995,

both forms of aid and its impact

with reference to the Mozambican ¢o
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Statement of the Problem

This report has two objectives. The first is to analyze and explore the practical feasibility
of establishing the linkage between humanitarian assistance and development aid in
complex political emergencies by using the case study of Mozambique in the period
between 1975 and 1995. Although the initial phases of the war induced emergency in
post-independence Mozambique owed much of their causes to post-World War 11 Cold
War and regional politics, it could be argued that by the middle 1980s the emergency

reflected some of the features of a complex political emergency.

The second, broader aim is to draw out generalizations with regard to Mozambigue's
move along the “relief-rehabilitation-development continuum™ through reference to the
role of the international donor community in the peace building exercise within the

context of an external defined macro-ceongmic framework for peace.

The internationally assisted Mozambicin transition from war to peace has been hailed as
a successful case demonstrating the positive rulet]mlthe international donor community
can play in assisting a country moye from i o peace. However, given the fact that
relief and development channeled) wMozambiquepduring and after the emergency
occurred under IMF and World Bank inspired conditionalities it becomes interesting to
evaluate the impact of these institutions in setting an appropriate environment for the

linkage between relief and development.

The literature on humanitarian assistance argues that one of the best ways of improving
the efficacy of relief aid under conditions of protracted complex emergencies is through
going beyond the current dominant trend of conceptually dichotomizing relief as short
term and distinct from development aid which is perceived as long-term in intention and
in impact. Contrary to this view is the abovementioned “continuum™ thesis that argues
that conceptually and practically these two forms of aid are mutually reinforcing and are

thus to be analysed as such.

11



The “continuum™ thesis envisages a linear situation where a society under emergency is
provided with aid resources and interventions that will ensure that it moves from relief-
through-rehabilitation-to development. This implies that during an emergency the
provision of humanitarian assistance should be carried out in a manner that incorporates

and takes into account the broader developmental needs of a society under distress.

However, despite the seemingly convincing manner that the “continuum™ thesis presents
its case there have been various reservations and critiques as to its conceptual and
practical feasibility, especially in conditions of complex political emergencies. Some
have argued that both the dichotomy and the continuum obscure more than they
tluminate, especially when the latter is applied in the world of semi-permanent and

protracted complex political emergencies.

For example, since the "cc:nl.inuu;l‘l"{._ﬁﬁﬁﬁ';;;qﬁ}ﬁfiggr;and thus fails to capture some of
the dynamics of political emergenciesitcomples-as they always are), as pointed out by the
CVA approach discussed in the finst chidpres mxfi:i;il:h: argies for broadening the perspective,

simply both argue that, development, inttiatives cannot wait until the emergency is

deemed over.

This research aims at establishing the minimum conditions under which humanitarian
asvistance and development can be linked in complex political emergencies. Emphasis
will be on both internal (i.e. structural dimensions of the conflict) and external (global

actors) factors that either promote or obstruct the realization of the continuum.

Significance of the Study

As complex political emergencies continuously proliferate and endure into the 21
century the need for humanitarian assistance would continue to increase. This means that
the current accumulation of the small but rich series of literature on the impact of

humanitarian assistance in complex political emergencies is a positive step at praviding



critical reviews as to the nature and impact of humanitarian assistance on both victims of

emergencies and the context of these crises.

Thus, a study that aims at analyzing the possibilities of linking relief with development
aid in political emergencies is significant in the sense that, the latter type of aid (if
properly conceptualized and practiced) has the potential of eradicating some of the

underlying causes that influence the eruption of complex political emergencies.

Such analysis has also the potential of positively contributing to the intellectual search for
viable and appropriate interventions that can influence the provision of humanitarian
assistance and development. Any movement from war to peace requires solutions that are
far removed from the conventional but that encompass comprehensive solutions that take
inte account the impact of global forces that can help facilitate or destroy attempts at

sustaining the peace momentum threughiohg-tefmdevelopment.

Research Strategy and Methodology

This research report primarily makes use :1[ pnmm :_u)i,d secondary sources and basis its
analysis on these. The report will Jargely concentrate an providing a critical review of the
literature on the discourses on both relieffhumanitarian assistance and development aid.
The main focus here is to provide alternative critical perspectives and approaches that go
beyond the normative biasness currently permeating these two forms of aid. This will be
done with the full knowledge that Critical approaches are deliberately biased in an

attempt to point out some of the major shortcomings within mainstream theory.

Furthermore, primary data will be used and will largely include original documents such
as government reports and appraisal studies and other reports of various donor and relief
agencies. These will be mainly used in order to highlight some of the shortcomings that
these agencies have identified in their own work. However, it should be noted that such
appraisal studies should be treated with caution since at times they contain organizational

biases.
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Secondary sources and data will largely consist of books, journal articles, newspaper

items, conference and seminar reports and presentations, as well as Internet based articles

and nther documents.

Structure of the Analysis

This study comprises of four chapters and is organized in the following manner:

Chapter One. This chapter will provide a tentative background of the study with
particular focus on the conceptual debates around the possibilities of linking
humanitarian assistance with development aid in political emergencies. The

chapter also includes the research design.

Chapter Two. In the Ilght-@ﬂl#elh%fmieﬂ approach outlined in chapter one this
chapter provides a critical review! of the risd of the humanitarian assistance
regime. This includes the rise of the humanitarian international, the practice of
humanitarian assistance during the gold war, and finally the effects of the end of
the cold war on humanitarias assSistance; Grossiréference is made to the manner in
which the post-second world war of development discourse based on positivist
interpretations of social life have resuited in biases in relation to other aspects of

the aid industry and actors.

Chapter Three. In this chapter the report provides a comprehensive analysis of
the role of relief and development aid during and after the emergency in
Mozambigue. The aim is to determine the conditions under which both forms of
aid contributed in helping Mozambigue to move from war to peace given her own

internal conditions and as well as the existence of macro-economic policies that

were determined by global forces.




Chapter Four. This chapter synthesizes the major issues raised by the study. This
chapter attempts to provide conclusive remarks about the possibilities of linking
relief with development gid in protracted political emergencies in Southern Africa

in an attempt to influence policy and raise issues for further research.

I L
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Chapter 2

The Rise of the Humanitarian International: the dynamics of the evolution of
humanitarian assistance and development aid

"I have, seen a man on the bank of a river buried up to his knees in
mud and some men came to give him a hand and help him out, but

they pushed him further in up to his knees "-Abba Paphamutiuy

“If I knew for a certainty that @ man was coming to my house with
the conscious design of doing me good, I should run for my life for

Jear that I should get some of hix good done to me - Thoreau

The virtue of altruism as that human disposition of concern for others as a principle for
action is as old as human society itsel=Botl humaniarian assistance and development
aid are based on a kind of altruisar x\huq.ﬁmkunhdmh ‘good’ for the South, albeit in
different circumstances and pretengés. Although this seems desirable given the historical
status of the latter, this repont ‘L\Illﬁéﬁ.ﬁﬁﬁlﬁiﬂfﬁimr in which both forms of aid do

the reverse of what they claim to ddé!

Much of what can be called modern humanitarianism, as we know it today has been
located within the realm of the Westphalian nation state.”” Conceptually the state can be
argued to be a socio-political construct that has historically been shaped by its location
and politics of power. The implications that this has for humanitarianism is that the
external environment within which it has been practiced shapes it. Thus the rise of the
present humanitarian assistance regime has to a large extent been shaped by norms that

have governed the rise of the modemn state system.

** Slim, H. (2000). " Fidelity and Variation: Discerning the Development and Evolution of the

Humanitarian fdea”, The Fleteher Forum of World Affairs, Vol. 24, No: 1, Spring 2000.
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There is. as a consequence of the above, a need to conceptualize modern humanitarianism
by reflecting on how the modern state system and the politics thereof, has influenced the

former.

The Westphalian State and modern humanitarianism: Red Cross Tradition

Although the history of humanitarian action is as long and complicated as the history of
humanity itself. deducing from the above we can then use the rise of the modern state to
trace its genesis and evolution. This should, however, not be taken to imply that both
public and private humanitarian action never existed outside the history of Europe where
the idea of the state originated. Since the rise of the modern humanitarian regime is
located within the west European Westphalia state, this history has given us different

phases characterized by distinct institutional and operational norms.™

The major contributor to the mannépin-which the humagitarian assistance regime evolved

was the International Committee of the Red Créss and Red Crescent Societies (ICRCY.

On 24 June 1859 in Northern ltelyy &'vodng Siviss bidsinessman named Henri Dunant
found himself attending to the wounded at the battle of Solferino.*' It was during the war
of Italian Unification where Franco — Sardinian forces clashed with Austrian troops near
the small town of Solferino in Italy. Although on personal business to Napoleon Il on the
eve of battle Dunant found him in the village of Castiglione, where he and several village
women tended to the wounded providing them with water, wash and dressing their

wounds. This was at a local church called Chiesa Maggiore.*

Clearly, central to Dunant’s concern for the wounded in battle was not only that they be
treated equal and in a humane and non-discriminatory manner. but that there should be
some restrain in the conduct of warfare. In the latter context, the Red Cross movement is

credited with the institutionalization of international norms governing conduct of warfare

" de Waal, A. (1997). op. cit,, p. 67.
! Slim, H. (2000). Op. cit.
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and treatment of both combatants and non-combatants in the form of the 1V Geneva

Conventions of 1949 and the Additional Protocols of 1977.

However, it is in the humanitarian assistance field where the Red Cross movement as
envisaged by Dunant has played a vital role in shaping the doctrines and practices
governing the provision of relief aid or what others refer to as the “humanitarian idea”."
This idea has changed over time but essentially remains the same. Current and emerging
changes of the humanitarian idea have been due to its interaction with other ideas, new
political structures and new realities of the conduct of warfare in the nineteenth century.
This as will be shown later in the report, has been at the center of the debates with regard
to the tensions that changes in warfare and its conduct bestowed upon the classical idea

ol pure humanitarianism,

The basic idea or principle of the-Red Crass-movement regarding humanitarian action
was based on the conviction that hilmanitafian #ssistance or relief aid provision should be

provided to victims in a neutral and non-discriminatory manner.

Indeed as Paul Grossrieder has pointed out that, Dunant's real contribution was to realize
that, “the vietims, all the victims are neutral”, and that respect was due to their humanity,
regardless of their status as enemies or allies.” The importance of this conviction,
conceplually, is that the rise of the humanitarian idea emerges as a philosophical ethic of
restrain in war implemented as impartial assistance and protection for all those non-

combatants who are in danger or affected by it

This means that the fundamental basis of the humanitarian idea were that if there are to

be wars or as long as they go on it is certainly better for the warring parties {and perhaps

humanity at large) that the belligerents observe some form of prohibitions and restrains

on how they conducted war amongst themselves and those in the vicinity of the

** See, International Committe of the Red Cross (ICRC), at: www.icre.org/icreeng.nsf/5845147
** Slim, H. (2000). op. cit.
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hostilities. This is how the Red Cross came to play such a fundamental and central role in

the risc of international humanitarian law.

At an operational level, Dunant’s subsequent concern with the question of how to put the
humanitarian idea into practice led him to ask the question of whether, would it not be,
"... passible in time of peace and quiet (o form relief societies for the purposes of having
care given to the wounded in wartime by zealous, devoted and thoroughly qualified
volunteers?" **Dunant further asked military authorities of various countries whether
they could formulate, "f...) some international principle, sanctioned by a convention and
inviolate in character, which, once agreed upon and ratified, might constitute the basis
Jor societies for the relief of the wounded in the different European countries? " It was
thus this idea and the vision for its operation that provided the basis for neutrality as a

principle for action in humanitarian disasters for decades after the battle of Solfering,

The above idea was premised up})ii1{&%@1@;{;&3}{&@manilarian assistance provision
occurs within politically charged énvitonments and that, as a principle of practice, relief
organizations should be neutral —"m thesenseof-maintdining a calculated distance from
the political geals of either party to'a tonflict: Irbnicallv it has been the ignorance of the
politics of humanitarian assistance that'léd, during Cold War, to vicious attacks on the
Red Cross's idea of “Pure Humanitarianism™.*" This type of humanitarianism dominated

much of the post-second world war period.

The above type of pure humanitarianism was concerned mainly with issues of access and
security. However, interesting enough these issues were also tied to questions of
sovereignty. This type of humanitarianism defined permissible humanitarian assistance

as, ... the provision of foed. clothing, medicine and other humanitarian assistance "™

* Ibid, p. 7.

» chripDunant {1862), raised these questions in his book based on the experiences of Solferino entitled A
Memory of Solfering, published in 1862,

* Ibid. 1862, also: www icrc.org/icreceng nsf/3845147

*' Suhrke, A ct. al., (1997). Humanitarian Assistance and Conflict: Report prepared for the
Norwegian Ministry of Foreign Affairs, Bergen, p. 10

“* Kalshoven, Frits, (1989). “Assistance to the Victims of Armed Conflict and other Disasters: Introduction
to the Conference Theme"”, poper delivered at the International Conference on Humanitarian
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Deliberately sidelining the vague “other humanitarian assistance part” of the previous
definition of traditional humanitarianism, it becomes clear (from the rest of the
definition) that those orthodox operational doctrines of relief narrowed both the scope
and the role of this type of aid in alleviating human suffering. As this became clear after
various pure humanitarian interventions the irony was that, far from achieving its basic
goal of saving lives (save in a few cases), this type of humanitarianism failed 1o minimize

sufTering.

With the benefit of hindsight and when analyzed historically, the Red Cross doctrine had
faced serious conceptual and operational challenges (many linked to the political context
of rendering relief and the political nature of the modemn state), that have been partly

answered.
The Eastern Crisis and the challenges to the Red Cross

The Treaty of Westphalia (1648) ntsolved lquestions related to territorial boundaries and
sovereignty but failed to ensure ihat-the-state-that-aroseout of the Treaty would ensure
peace. There emerged a number of Wats\thattindldded thé Battle of Solferino, the German
— Danish War (1864), the Austrd’ — Prussian 'War '(1866), the Franco — Prussian War
(1870), the Serbo — Bulgarian War (1885 — 1886), the Balkan Wars (1912 — 1937), and

the so-called “Eastern Crisis™ that broke out between 1875 — 1878.%

The latter followed the collapse of the Ottoman Empire, which led to the emergence of
nationalist movements in the provinces of the Balkans. In August 1873 a rebellion broke
out in Herzegovina followed by Bosnia then Bulgaria. The bloody suppression of these
rebellions led to massive movements of Christians to Montenegro and Serbia. As a result

of this, in 1876 two principalities declared war on the empire but by autumn they were

Assistance in Armed Conflict, The Hague, 22-24 June, 1988, Martinus Nijhoff: London, 1989, p, 13,
gueted from U'N Souvenir De Solferino, Geneva, 1862, pp. 102-113, the English version quotes are
from Boissier, P, From Solferino to Tsushima: History of the International Committee of the Red
Cross (translation form original French version), Henri Dunant Institute, Geneva, 1985, p. 21.

* See, www icrc.org/icreeng nsfi3845147,




both defeated. However, Russia became an ally of Montenegro and Serbia and sent

troops to the Balkans resulting in the defeat of the Ottoman Empire.

However, the outbreak of the Eastern Crisis soon challenged some of the operational
principles of the Red Cross in the context of war. The significance of the Eastern Crisis
for humanitarian crisis is that it was a test of whether the belligerents were prepared to
observe their obligations under the Geneva Conventions (since both Russia and Turkey
had rectified them). These conflicts brought to the fore the ideological and philosephical

foundations of the modem state and how the latter interacts with relief provision,

Thus for example, the Otoman side in the Russo — Turkish conflict informed
Switzerland, as the depository of the 1864 Conventions, that although it would respect
the sign of the red cross protecting enemy field hospitals, it would, in future adopt the red

creseent on a white background as itsowr emblem-faritshospitals. *

The above incident forced the International @mﬁmif{tngu of the Red Cross (ICRC) 1o
respond in an article published in‘thetanuary 1877 fssuc of the Bulletin International des
Societes de la Croix - Rouge, in Which 1t stated that ifsifatory states to the 1864 Geneva

i

Conventions wished, " ... thar the humanitarian principles they profess gradually
infilirate all peoples, whatever their religion, a question of external form should not be
an insurmountable obstacle to spreading these principles to non — Christian peoples. The
adoption of an international sign is indispensable, but agreement on this point would not
perhaps be incompatible with tolerance regarding a few variations of detail ... "',
Although the major concern was about safeguarding and protecting the wounded between
Russian and Ottoman forces, there was a major philosophical and ideological implication

below the surface.

By bringing the issue of religious biasness in the initial emblem of the Red Cross, the

Ottoman empire exposed the link between humanitarianism and various other ideas and

" See, icre.orgficreeng.nsf/5845147,
" Ibid.
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ideologies. At a much broader level, this reflected how the foundations and manner in
which humanitarianism is conceived and practiced affect states. Thus from the outset it
hecomes clear that the moral basis of the humanitarian idea profoundly affected the way
it interacted with various secular philosophical and operational implications of and/or the

context within the-idea itself was practiced.

Perhaps this is understandable given the fact that although founded on a rather big idea,
in itself the humanitarian idea is rather a small idea. “*This is partly due to the very
simple truth that it is an idea that is unlike those others such as human rights, democracy,
socialism, peace and social justice. In other words the former is essentially an idea, which
uses the foundational idea of essential human dignity (which is also foundational to other
bigger ideas of human justice) in order to simply generate an interim ethic of restraint to

one of the most devastating of human tendencies namely, the resort to violence.

The above narrowness (or so it &éppeass)oithe humanitarian idea has resulted in an

inability to adjust to changing palitical doctrnes and lenvironments, practices and the

conduct of warfare whilst remaifing essentially the same idea. This has been further
ageravated by the fact that historieally thé humasitariad’idea as we came to know of it is
a Buropean idea tied to certain cultoral inderstandings of political, social and economic

life.

This should not be taken to mean that there are no historical trans-cultural norms of
restraint in war but rather to highlight how the evolution of the idea in a particular epoch
in European history has resulted in a failure to adequately adapt to change whilst
remaining essentially the same. This has been partly due to the compartmentalization of

knowledge and experience in the European history of positivist science.

It is also important to highlight that the Red Cross doctrine of humanitarian neutrality has

historically been tied to the rise of the Westphalian state in Europe. Since as mentioned

*“ See, Slim, H.. (2000). " Fidelity and Variation: Discerning the development and ovolution af the
frumanitarian idea™ ", The Fletcher Forum of World Affairs, Vol, 24, 1, Spring 2000.




earlier the humanitarian idea has European origins (at least in its modern form),
philosophical ideas about appropriate forms of power distribution have had influence on
the rise of doctrines about relief. This comes as no surprise since altruism itsell is
inevitable expressed within different socio-political settings. As a result of this the
principles of state sovereignty as expressed in Westphalia have had considerable
influence in shaping the scope and space within which the humanitarian idea receives

. a3
CRPression.

Much of the global politics in the 20" century have been shaped by the idea of the
sovereign state.”* This is not to deny that other processes and actors such as INGOs and
MNC have shaped modern (or post-modern?) politics, but it is rather to admit that the
state or its idea stll plays a prominent role in regulating power distribution, and
consequently politics. Thus the humanitarian idea has been profoundly affected by this
dominance of ideas of statchood=Fhis-Uominance-hasdefined both the successes and

failures of humanitarian assistance:

Operationally, the doctrine of hiimanitarian neutrality and impartiality has meant that
issues of consensual access became’ paramuount Hdé 16 the respect accorded to state
sovereignty, at times inaccurately so. During most part of the post-world war two periods
or what became known as the Cold War, the doctrine of humanitarian neutrality as

propagated by the Red Cross and other humanitarian agencies came under heavy

criticism.

The politics of the post-second world war and the subsequeént cold war influenced the
manner in which the humanitarian idea was expressed and defined. In other words the
entire evolution of the humanitarian international as we came to know of it has been

shaped by the changes that have occurred during and after the cold war.

* Prince, Cathryn. J, (et al.). "World's Aid Groups Find Neutrality Badges Tarnished”, Chrlstian Science

Monitor, 12/8/95, Vaol. 88 Issue 10, p. 6

“ Clapham, C. (1996). Africa and the International System: the Politics of State Survival, Cambridge
University Press, p. 3
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The two traditions or doctrines of humanitarianism were to a large extent shaped by the
challenges exerted to the idea of statehood during this ‘war’. The type of humanitarian
emergencies (which were also very complex in nature — albeit in a different way),
together with the ideas of sovereignty and ideological alignment with Cold War

superpowers influenced the variations and challenges to the humanitarian idea.

Thus the Cold War realpolitik provided the humanitarian community with hoth
opportunities (such as exploiting the predictability and clear demarcation of rules of
humanitarian intervention — although as limiting as these were) and constraints (such as
those associated with the apparent conflict between principles of neutrality vis-i-vis

sovereignty).

It is, however, interesting to note that the adherence to the principles that permeated
humanitarianism as practiced by<the-Red Cross-{despife various challenges due to the

changes in the nature of conflict) 31'i§1:.'p¢;rsist:mdap.

For example, at the Spring conférence of the International Committee of the Red Cross
and Red Crescent Societies and other NGOS, in Madrid in 1995, the Code of Conduct
further endorsed the view that aid will be given, " .. regardless of the race, creed or
nationality of the recipients"* It further states that, “We will not tie the promise,
delivery or distribution of assistance to the embracing or acceptance of a particular
political or religious creed””® However, many authors have argued that although this
aspiration is a laudable standard to aspire to, it is nevertheless bounded by the

circumstances in which aid organizations operate.

Recently, the dilemma faced by the Red Cross movement (in the post-Cold War context)
has been echoed by the President of the organization when he stated that, " ... The term
humanitarian action has come to have wide meaning ... There is increasing uncertainty

and confusion about (our) roles and responsibilities in the international COMTNAILY.

** Taylor, S. B, (1996), “The Myth of Neutrality ", Peace Review, December 1996, Vol. 8 Issue 4, p. 521,
* Thid,
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Some clarity is needed". *"Unfortunately, these circumstances have impacted negatively
on the operation and provision of humanitarian assistance. This point will be

demonstrated elsewhere in this work.
Private Humanitarianism

In the history of Europe (just like in the history of other societies) various private
institutions have been involved in attempts at alleviating the impact of both natural and
man-made disasters on the victims. In Europe, religious orders of diverse persuasions
have rallied around the suffering, the hungry and the destitute. In other cases large-scale
appeals for famine relief were mobilized. For example, United States citizens sent relief
to Ireland in 1847, British people contributed to missionary famine relief funds for China

in the 1870s and other Western countries sent relief aid to Russia in 1921-22.%

Furthermore, the emergence of sdih'ﬁigshfﬁliﬁni'ﬂsfhc Save the Children Fund and the
Oxford Committee for Famine R:;,Ificl'”i_[glm;gq OXFAM) and as well as CARE (Cooperative
for Assistance and Relief Everywhere)-all-as privatethumanitarian actors was based on
the need to rise up to the obligations bf theltuminitarian imperative by helping victims of
war induced suffering. IndeedVit" might Fbe' jhstified o argue that the rise of the
humanitarian assistance regime or the humanitarian international has been shaped mostly
by the history of warfare.** However, although many dilemmas faced the Red Cross and
subsequent private charity and relief organizations, many of these challenges and

problems became more evident during the cold war, as discussed below.

*" This statement is by Cornellio Somaruga, the president of the ICRC, SEE, Prince, C. 1, (et. al.), op. cit,

L

de Wapl, &, (1997}, op. cit., p. 67-68,
** For the purposes of this paper, the “Humanitarian International™ refers to the international elite of the
staff of international relief agencies, academics, consultants, specialist journalists, lobbyists and also, to a
cerain extent, "conflict resolution” specialists and human rights workers. For a discussion on the nature of
the "Humanitarian International”, see, de Waal, A, (1597). Famine Crimes: Politics &




The Cold War: Linking Humanitarian Assistance and Development Aid

When dealing with the manner in which cold war politics affected and influenced the rise
of the humanitarian international, it is important to dispose, from the outset, the myth that
only conflict induced humanitarian disasters dominated this period. Both natural and
conflict induced humanitarian emergencies occurred and, more or less, similarly shaped
the kind of doctrines and practices that evolved during this period. Thus the existence of
the often-misplaced consensus in some academic circles that complex political
emergencies only started after the collapse of the Berlin wall should be forthright

rejected,””

Experienced development and humanitarian agencies are aware that emergencies have
—_ li= .
always been complex and political. *'Even those that have been called natural disasters

such as famine have political roots and-imjifications.

Almost twenty years ago, the 1976 garthquake that devastated Guatemala exposed that
country's deep-seated social, ecofiomid, and uuiluralriﬂn that made the provision of relief
aid a complex process that was underiaken under a chain of events that opened that
country's most violent military tepression.* This resnlted in the disaster being viewed in
some quarters as an ‘unnatural disaster’. Very few people can concur with the views that
can label such humanitarian operations as the Palestine crisis in 1948, the war in Biafra in
1968-70, Cambodia in 1979, or Ethiopia in 1974 and 1986 as less complex humanitarian

emergencies.

The point being made here is that although what became known as “complex political
emergencies” at the corridors of the United Nations after the end of the cold war does
possess significantly distinct features, humanitarian emergencies during the cold war also

had complex variables such as the targeting of relief supplies that had to be dealt with.

® This is aptly and succinctly argued by Commins, S., (1996). “In the line af Fire”, in Eade, D. (1996),
Development in States of War, OXFAM, UK, P. 9,
“Taylor, 5.8, (1996, op. cit, p.l.
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Humanitarian assistance during the cold war was marked by both institutional and
operational developments of unprecedented magnitude. At an institutional level this was
marked by the development of the United Nations specialized agencies with a purely
humanitarian mandate. In the aftermath of World War [1, the UN set up these institutions
with a short-term reliel and rehabilitation mission. Thus we witnessed the birth of the
United Nations Children’s Fund (UNICEF), the United Nations High Commissioner for
Refugees (UNHCR), the United Nations Disaster Relief Office (UNDRO), amongst
others. “'The demands on these agencies saw most of them establishing specialized co-

coordinating offices by the beginning of the 70s.

In 1971, UNICEF created a special emergency co-ordination office. Soon the United
Nations Food and Agriculture Organization (FAQ), the World Food Programme (WFP),
and the World Health Organization (WHO) followed suit in 1974 and 1975

respectively,®

Since then there has been a proliferation of varioks UN specialized agencies concerned
with different aspects of globat human welfare In the field of relief, UN specialized
agencies boast of an unfortunalélir dismal rdcbrd. cA% the last decade of the Cold War
came to an end it was becoming clear that the UN in' general and its relief agencies in
particular, have failed victims of humanitarian disasters, especially those which were

violence induced.

As mentioned earlier, the 1968-70 Biafran civil war was a watershed in the history of the
humanitarian international and impacted heavily upon humanitarian practice in ways that
have not been adequately understood today. This war and the accompanying
humanitarian tragedy that soon followed changed both the principles (or rules of
engagement) and practices of aid as orthodox humanitarianism failed to provide a proper

response.

62 :

Ibid, p. 9.
* Froyland, A., (1998). “Develaping narms for a humanitarian regime: defining policy norms Jor
durmanitarian infervention at the UN™, workshop on "Humanitarian Assistance and Conflictin Africa”,
Arusha Tanzania, June 27 - 29, 1998,
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NGOs who participated in the Biafran effort provided an unprecedented chapter in the
relief industry where it proved to be the first humanitarian effort to be dominated by these

organizations. Aengus Finuncane writes that:

“The JCA (Joint Church Aid) airlift into Biafra has never been fully
recognized for what it was. Recalling it now helps to put the belated
and pathetic attempts to get assistance to Somalia in perspective ...
as many as fifty flights a night flew to Uli. Not all were JCA flights,
but. for example, on the night of November 19, 1969, JCA landed
376 1ons of relief supplies 1o Uli! The nightly average in April 1969
was 70 metric tons (mts), in August, 150 mts, and in December, 25()
mis, ... Fuel, tires, and spare parts were also flown in during the
hours of darkness and under fire. It was a marvelous ecumenical

. . 65
cooperative effort”,

Biafra was extraordinary not only in terms ofithe operational principles it later
gave birth to nor about the mag{ﬁmﬂéféf'izsﬁaﬁgragmg but more significantly
because it marked the beginning/of [he iprolifedation of relief NGOs as central
actors and pace setters in théVfield! of fhumdnitafish assistance. Although
prominent organizations such as Eglantyne Jebb's Save the Children Fund
started in 1919 and OXFAM begun in 1942, thus preceding Biafra, it was the
latter and the context of the post-World War Il worlds that gave rise to the

growth of NGOs in the humanitarian sector. *

The Rise of Humanitarian NGOs in the 1980s
The 1970s saw a dramatic rise in the number, operations and influence of

humanitarian NGOs, After Biafra, the early 70s saw the occurrence of

complex, political and devastating emergencies as was the case in Bangladesh

“ de Waal, A. (1997). op. cit., p. 68-69.
' de Waal, A, (1997). Op. cit., p. 73.
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during the cyclone of September 1970 and the 1971-72 war of independence,
which in itself was accompanied by its own humanitarian crisis. After this
came Ethiopia as well as the West African Sahel crisis, As early as this period
it was slowly becoming increasingly clear that much of the principle and
operational problems that were experienced in Biafra a decade previously were

likely to stay with the humanitarian NGOs for a long time.

For example, during the defeat of the Khmer Rouge povernment by the
Vietnamese in Cambodia there were tensions between the UN and
humanitarian NGOs. These manifested themselves in the kind of Realpolitik
that dominated much of the cold war world. This was due to the fact that
western governments did not recognize the new Cambodian government then
they did not provide enough resources for the crisis in that country instead
diverted their attention and resgurceS oir-refugeesand fugitives in Thailand
who received almost US$ 300 perhczﬂ‘hstﬁfnp&n.d,mL‘bS 4 per head granted
67

o the former.” This illustrales the |kind of pelitics that dominated

humanitarian assistance during mﬁch'-&fmefﬁl{i;ﬁa;@iud.

There were also tensions related 10 guestions of hational sovereignty that
erupted between NGOs and governments. This question has largely remained
unresolved since it suffered setbacks after the post-cold war crisis of

humanitarian intervention that resulted from the 1993 Somali crisis.®®

The humanitarian international was, however, transformed in the 1980s. This
was due to several ideological factors. Chief amongst these was deregulation
and decentralization in the relief industry (as part of the neo-liberal discourse
of the Reagan and Thatcher years). Charitable organizations and NGOs,
although not the same, showed similar operational problems in much of the

1980s. These were, inter alia, associated with lobbying, fundraising,

® de Waal, A. (1997). op. cit.
“de Waal, A. (1997), op. cit.




professional ethics and accountability.”® The question of professionalism still

cuts across debates about which the ‘real’ NGOs or “societe civile” is.™”

Further problems associated with field operations that humanitarian NGOs
faced in the 80s involved issues of professional rules of entry and exit, absence
ol generalized rules such as in provision of health services, lack of co-
ordination, and the lack of standardized evaluation and assessment criteria.
These problems profoundly affected the manner in which these organizations
worked and ways in which relief was provided. In most cases failure to
confront these problems resulted in a situation where relief organizations found

themselves doing the reverse of what they set out to do.

Morcover, the nature of Cold War politics put enormous strain and limited
scope within which relief organizations-cottd-opgrate.. [t has often been said
that humanitarian assistance duriiig_ the ﬁuid War was “straight jacketed™.”!
The Cold War was a time of vicigus proxy|wars fought with the backing of the
“superpowers”. The central role-the-superpewers—i-manv of these conflicts
including humanitarian assistafice. “The" politidal  d¢dpe of the Cold War
revolved around strong and centralized states. Humanitarianism occurred
within the territories of these states that in turn defined the operational scope

and conduct of relief agencies.

During the Cold War relief agencies operated under severely restricted space.
During this period a small and sharply circumscribed space was labeled
‘humanitarian’.” This space limited ways in which relief agencies could

engage with the broader ideological concerns such as development, social

“ Ibid, p. 179,

** Human Rights Waich.

™ Pottier, 1. (1996). “Relief and Repatriation: Views by Rwandan Refugees; lessons for Humanitarian
Aid Workers", African AfTairs, 95, (1996), p. 406.

" African Rights, (1994), “Humanitarianism Unbound? Current Dilemmas Facing Multi-Mandate
Relief Operations in Political Emergencies”, Discussion Paper, No: 5, 1994, p. 3.
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justice and universal human rights, The ideological room within which Cold
War politics allowed to shape the articulation of these politics in wrn shaped

the outcome of interventions.

It is within the context of the abovementioned struggles to achieve some of the
goals alluded to above that humanitarian NGOs operated. They had to mitigate
natural and man-made humanitarian disasters where different actors on either
side of the ideological divide struggled for recognition, legitimacy and political

. . - Ti
control, including control over aid. ™

The humanitarian space created by these struggles was indeed small. Most
organizations were forced to operate in an enforced (for a selected few such as
MSF) silence as witnesses to political crimes in order to defend their calling

and not risk encroachment to *domestic*aftairs of soversign.states.

This happened in Biafra in the late 19608 land 708 and agdin in Uganda under
Idi Amin. Since the Biafran war some organizations have taken a broader
political and developmental mandaté thaf is bdsed on the admission that aid, of
whatever nature, oceurs within ‘Very’ tontested and complex political
environments. It was they that were to suffer the most from Cold War politics

with its emphasis on the inviolability of sovereignty.

For these organizations political restrictions were intolerable and they found
themselves at loggerheads with governments and an ‘international community’
that has imposed upon them a strictly defined narrow framework of operation.
In conflict induced emergencies these so called “solidarity” NGOs had to
choose between two main options. One was to complain publicly about both
governmental and rebel abuses and consequently accept expulsion or to overtly

become political and take sides with rebel movements who were claiming to

2 Ihid.
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fight injustice in the name of human freedom and social justice. Some indeed
chose the latter option and supported various types of ‘liberation movements’.
MSF-France opted for the first option when it spoke out against the human
costs of the Ethiopian governments costs of resettlement programme. When the
MSF spoke out against this and other abuses by the Ethiopian government they
were ordered out of the country in 1985, "*Others opted for the second option
as was shown by the launch of various solidarity NGOs to fight apartheid in

southern Africa,

Although the dilemmas facing relief agencies were enormous and often
counterproductive  to  humanitarian  objectives and  basic aims of
humanitarianism as envisaged by Dunant, the positive aspect of the
humanitarian space provided by the Cold War lay in its predictability. There
were clearly defined rules of engagement and-wel-spelt out penalties for

T4

transgression.” Unfortunately this_was_at fimes tothe detriment of the

humanitarian idea as some NGOs wete firced ta/abandon| their operations.

Ironically the other negative aspectof the prediétability of the humanitarian
space during the Cold War lay in' the fatt 'that Although these NGOs were
forced to a limited space by notions of statehood these very concepts were at a
time under increasing pressure from such forces as neo-liberal discourses and
the rise of globalization. Indeed some of the proxy wars being waged by
superpowers in different locations of the South included a strong element of

i " |
contested meanings of statehood, as was the case in Angola.™

M See, de Waal, A., (1994), “Humanitarianism Unbound: Current Dilemmas Facing Multi- Mandate Raligf
Cperations in Political Emergencies”, Afriean Rights, Discussion paper No. 5, London, November 1994
™ Rieff, David, (1999). "The Good Doctors: humanitarianism at century's end”, New Republic
11/08/99/, Vol. 221, Issue 19, p. 23,

" For an argument on the disappearance of humanitarian ‘Front-Lines® afier the end of the cold war; see,
Prince, C., (1996). op. cit.

™ Most discussions on the root causes of conflict in Angola have overlooked the fact that the emergence of
various ‘liberation movements® such as the FNLA, UNITA, and the much older MPLA, were all based on
certain ideological convictions about the nature of the post-colonial state.

t
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The operational problems facing humanitarian agencies during this period were
fundamentally as a result of the close proximity between humanitarian
assistance and politics, especially in violence induced humanitarian

gmergencies.

Firstly, this was due to the fact that any involvement in a conflict by
international humanitarian NGOs brought in the existing political equation
resources (in areas where these were already scarce), which immediately
became part of the dynamics of the violence. ""Thus the search for a complete
apolitical/anti-political and neutral humanitarian space became a futile
exercise. Recognizing or conceding to this does and should not imply a
fatalistic acceptance that relief aid will necessarily become part of the dynamic
of violence and abuse but to highlight that there is a need for caution about the

negative potential of aid 1o mnrc;_lj@x{lﬁ&t,’tﬁn..;\_:gﬁd.-;a

During insurgency and counterifisurgency and conflict-induced emergencies
during the Cold War, humanitarian assistance could become intimately

involved in the dynamics of cortflict, violence dnd its pelitics by:

s Providing material assistance. Directly or indirectly providing material
assistance to the authority controlling the operational area. This can
include: directly providing food or medicine to the controlling authority
or the rebel movement: tolerating a certain rate of material diversion by
the controlling authority; and providing income into the conflict (i.e. by

means of renting vehicles, premises. staff and guards).

e Providing strategic protection. This often occurs when the strategic
needs of the belligerents coincide with the logistical demands of the

humanitarian operation. This could be done by maintaining supplies to

" Taylor, $.B., (1996). "The Myth of Neutrality”, Peace Review, Dec 1996, Vol. § Issue 4, p. 321.
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garrison  towns-cum-reliel shelters that could otherwise remain
unsupplied and thus vulnerable militarily, keep roads which could
otherwise have been closed open, and by providing ditto for airfields,
ports and other strategic installations that can potentially have both a

civic and. military use.

* Providing legitimacy to the belligerents. By providin g for the presence
of relief agencies alongside controlling authorities and rebel
movements gives cither of the party's humanitarian credentials and
legitimacy they may otherwise not deserve. Also elements of a
counterinsurgency operation can be disguised as a humanitarian relief
operation as it normal happens with forced relocations, which are ofien
justified as gathering people in feeding shelter. Furthermore, relief
operations may obstruct k:grﬁmutf nnlxtaf;. -aims of the opposing force
when both military and reliel- demends - fequtire the use of similar
infrastructure, and the former may _Ipsa. urg;!:hlhl}' on grounds of

obstructing humanitarianfelief efforts.—

The above operational dilemmas'dnd problems associated with providing relief
during the Cold War clearly demonstrated the intimacy between relief aid and
conflict induced emergencies. It was a world which whilst providing
predictability on rules of engagement did in fact provide little room for
humanitarian NGOs to challenge the negative implications of the narrowness

of humanitarian space.

In the above context humanitarian assistance did more harm than good, albeit
not solely due to the Cold War but to seemingly narrow room that the

ideological war provided for the challenge of some of its untenable aspects

™ This is thoroughly discussed in John Prendergast seminal work entitled. * Frontline Diplomacy:
Humamtannn Add and Conflict in Africa®, (1996), Boulder: L ynne Rienner.
" African Rights, (1994). op. cit, p. 4-5.
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such overemphasis on sovereignty. This world slowly changed by the events

between 1989 and 1991 as the Cold War came to an abrupt end.

The end of the Cold War, Complex Political Emergencies and Humanitarian
Assistance

... to anticipate the prospects of global governance in the
decades ahead is to discern powerful tensions, profound
contradictions and perplexing paradoxes. To search for order in
disorder, for coherence in contradiction and for contradiction in
change. It is to confront processes that mask both growth and
decay. It is 1o look authorities that are obscure, boundaries that
are in flux, and systems of rule that are emergent. And it is to

experience hope embedded in despair™

The above somewhat pessimistid[Staigment gloqiiently captures the mood that
permeated the aftermath of the end afjth¢ Cald Wur..'l'he end of the Cold War
profoundly affected the doctrings ,md practices of humanitarian assistance and
development aid. The fall of the, Berlin. wall promised the rise of the *New
World Order', As almost four decades of the Cold War came 1o an end, it left a

legacy of contradictions and unpredictable trends in international relations.

These contradictions manifested themselves in often-explosive intra-state
conflicts that soon followed the collapse of the Berlin Wall. Unpredictable
levels of humanitarian disasters accompanied these post-cold war conflicts or
“complex political emergencies”™ as they came to be known. Although not new
in character and consequence, these emergencies possessed unique features
such as massive refugee movements across borders with spillover effects,
Internal Displaced Persons (IDPs), and other vulnerable social groups became

a constant feature in these crisis. Refugee populations, which were around

M Rosenaw, ). (1995). “Global Governance in the Twenty-First Century”, Global Governance, 1995, pp.

13-43.
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eight million at the end of the 1970s, reached 17 million by 1991.% This crisis
left two challenges for the humanitarian community: a strong sense of
humanitarian responsibility as well as a feeling of moral culpability as

humanitarian interventions produced mixed results.

Burdened with a pest-Cold War proliferation of complex political emergencies
and a corresponding duty to fulfill the obligations of the “humanitarian
imperative”, the humanitarian community intervened in these conflicts with a

mixture of both positive and negative results.

The fall of the iron curtain was a turning point in humanitarian terms.
Operation Provide Comfort was mounted following the end of the Gulf War
(which placed limitations on Irag). This international military *humanitarian’
intervention challenged the basic sacfasanct (deasef savercignty and promised
a new era of “humanitarian order'“n the“New Wepld-Order”, However, this
controversial optimism that accompanied the jend| of th Cold War (as more
humanitarian space opened) soof-vanished following the events of autumn

1992 in Somalia that brought the *New Wopld Orter v to e drastic end.

The events in Somalia, like those in Biafra more than two decades earlier,
clearly demonstrated the incapacity of the international humanitarian
community to deal with post-Cold War emergencies. It was on Somalia where
the humanitarian community was accused of having set a dangerous precedent
of what de Waal (1997) has referred to as “humanitarian impunity”. de Waal
(1997) was concerned about the impunity that the humanitarian community
enjoyed despite its ambiguous and controversial policies such as when the UN
and other humanitarian agencies have failed to intervene during the famine of

middle 1992 only to militarily intervene in a sovereign country a

*! United Natipns High Commissioner for Refugees (UNHCR). (1999), “Half a Century on the
Humanitarian Frontlines”, Lecture by Mrs. Sadako Ogata, delivered at the Graduate Institute for
Intemational Studies, Geneva, 25 November, 1999,

http:fiwww unher/refworld/unherhespeech/™91 125 hitm.
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embarrassingly late, with tragic consequences for the humanitarian aid regime.

This was largely due to the failure of the aid agencies to separate their

humanitarian objectives from the emerging post-cold war strategic interests of

US foreign policy.™ Due to this, Somalia will forever remain a tragic failure in

the history of the relief industry and the United Nations.

Some of the apparent failures of humanitarian assistance in the aftermath of the

end of the Cold War were partly attributed to a humanitarian landscape
partly P

characterized by:

Alrican states that no longer exercised centralized control and authority
as during the Cold War and those that have virtually ceased to be part

of the “myth statehood™;

Political emergencies have become-morefrequent and long lasting, and

many relief agencies are obliged/lo gperte in them,

Partly in response to the above, thé finks between conflict, human
rights abuses and humanitarian crisis are publicly recognized, and
responsible relief agencies are no longer able to ignore the political

context of their operations;

There is open violation of national sovereignty in pursuit of

humanitarian objectives;

Some UN agencies, notably UNICEF, are becoming more “NGO-like”
in their style of operations, and in general the degree of respect for

NGOs by multilateral agencies has increased:

" de Waal, (1997). ap. cit, p. 179.




¢ Since the end of the Cold War there has been decline in both strategic
and commercial interests of Western countries in Africa, resulting in
the former channeling funds for relief programmes through NGOs as
opposed to govemnments. This strategy is perceived as high profile,

flexible. short-term and demands little accountability.**

All of the above characteristics posed numerous challenges to the humanitarian

community, some of which they lacked capacity and vision to deal with.

Thus towards the end of the 1990s it was becoming a self perpetuating truth to
acknowledge that, multi-mandate humanitarian assistance missions in complex
political emergencies have positive as well as negative effects. These were
evident in successive crises in the Great Lakes where the withdrawal of UN
troops from Rwanda in April 1994-6ecurred ata time when genocide was well
underway, “'Subsequent events followingpthengenocide that occurred in
‘refugee camps’ in Eastern Zaire (nowl thd DRC) resulied in relief agencies

that had just committed a crime ag®inst humanity.

In the above case the humanitarian agencies failed to separate armed elements
from bona fide refugees. This affected the intended recipients and also had
negative effects on the dynamics of the conflict itself. Various explanations
have been suggested to explain why humanitarian assistance in general fails to
achieve its objectives in complex political emergencies. This situation is
grossly unfortunate if we consider the fact that four decades after Biafra and
one decade after the Cold War some of the problems that faced the

humanitarian community then are still with us today.

* African Rights, (1994). op. cit., p. 6.
" Evaluation of Emergency Assistance to Rwanda, (1996), Copenhagen: DANIDA.

68




Some scholars such as Prendergast (1996) argue that since relief aid is
provided in a highly political charged environment and is consequently
political. it is inevitable that it will be caught in the dynamics of violence.
Humanitarian assistance under such conditions is rarely neutral as proven
during the Cold War. This is so because, "... the humanitarian motivation of
giving aid to save lives and reduce humanitarian suffering is not invalidated by
the fact that relief aid, once it assumes massive proportions, constitutes an
intervention that is rarely neutral in its effects on the conflict” ™ Beyond
simply “saving lives”, it is increasingly becoming recognized that
humanitarian assistance can have profoundly negative conseguences in the

ever-unpredictable world of complex emergencies.

Despite the rise of the post 60s concept of “Aid without Borders” and
“humanitarian solidarity” the above=problems {acing-thesrelief industry have
continued to the 21" century and haveresalted i mﬂl}‘-'-';}nusliuns being asked.

These include, inter alia, whether:
e Can complex political emergencies be prevented?

» Given the magnitude and proliferation of relief agencies in a given

conflict, can humanitarian assistance be effectively coordinated?

» Given that protracted and semi-permanent conflict requires a different
approach than the immediate emergency responses, how can
humanitarian assistance make better use of local resources and

strengthen local capacities?

» Are the aid agencies able to support a transition from relief to

development when such opportunities arise? If there is a “gap” to be

¥ pausewang. S. (1998). “Humanitarian Assistance during Conflict in a State-less Society: the case of
Somalia", unpublished paper presented at the workshop on “Humanitarian Assistance and Conflict in
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used to link relief and development, who should fill it and how? and in

what relationship to the government and local authorities?™

Thus the above questions are a direct result of a combination of factors.
These include unprecedented expansion of a humanitarian regime that is
worth US$ 57 billion a year" (where “soft” interests are at odds with
“hard" humanitarian interests), the proliferation of NGOs in a given
emergency (bringing issues of coordination into the center of operations,
changing norms at the UN, the rise of protracted and semi-permanent
emergencies and as well as the apparent failure of humanitarian assistance

to mitigate conflict and reduce suffering.

Furthermore and ol interest to this report, is the question of how a

transition from relief to long-legmdevdtopment<an-be-achieved in order to

consequences of emergencies, |and| mote [importafitly contribute to a

movement from war to peace.

In other words, this report concurs 'with' the assaumption made by the
protagonists of the continuum thesis (that there is “gray area” that can be
filled by linking the two forms of aid), on the feasibility of linking the two
forms of aid (at least in theory), but at the same time cautions against
unfounded optimism about such a possibility. The need for such caution,
this report argues. is necessarv since in most of the literature on the
feasibility of the continuum there is still lack of a comprehensive and

sound theoretical base in which we can assess the linkage whist at the same

Africa: A Nordic-Africa Dialogue”, June 27-29, Arusha, Tanzania, 1998, p. 1.
" For some of these questions | am indebted to the work of the Chr. Michelsen Institute, Bergen, Norway,
entitled, “Danish Humanitarian Assistance, UN and International Organizations”, Arve, O (et al.)
1999), p. 1.
’5 Estimate made by Edward Girardet in, Prince, C.J. (et. al.) (1995). "Worlds Aid Groups Find Neutrality
Tarnizhed™, Christian Science Monitor, 1278/93, Vol. 88 lssue 10.
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time viewing it in a much broader context of North vis-d-vis South

relations with regard to aid in general.

This is demonstrated by the CVA discussed in chapter one that attempts 1o
link these two forms of aid to the material, social, economic and political

context aid provision, beyond individual recipients and beyond the state.

For example, as will be shown in the Mozambican study, there is still lack
of appreciation of the negative impact that the global political economy in
the form of financial instittions such as the IMF and World Bank can play
in creating a macro-economic frameworks that is unsuitable for societies
that have just emerged from a war induced emergency and thus block
attempts at linking humanitarian assistance and development in a post-war

situation. **

Thus the question that forms cﬁﬂ‘tr:{i}foﬁ:;ps \of ﬂ'll teport is to focus on
whether is it possible (or not) 167#chieve the Hinkage between humanitarian
assistance and development ad ‘iven the' ufrént "fature of complex
emergencies, the nature of North = South relations in the entire relief
industry, and the impact of global economic institutions in shaping the
developmental options of the South. The report will now turn to examining
the status of development aid in the context of post-Cold War complex

political emergencies.

The end of the Cold War, Complex Political Emergencies and Development Aid

As mentioned above the transformation that resulted from the end of the Cold War also
affected the manner in which development aid was both conceptualized and practiced.

There has been a corresponding shift in the role that NGOs play vis-a-vis donor

* The effect of global financial institutions on development and rebuilding in the South forms part of
Joseph Hanlon's book entitled, Peace Without Profit: How the LM.F Blocks Rebuilding in
Mozambique, (1996), James Currey: Oxford.

71

“TEY




countries. Today they are largely pawns of the latter in channeling aid, a situation that
determines how NGOs prioritise their programs (in most cases in a manner determined

by the donors).

The shits in thinking in the aid industry have been overwhelming (though not positive).
Hence when presenting a document in a conference held in November 1999 in Addis
Ababa, the Development Assistance Committee (DAC) of the Organization for Economic
Co-operation and Development (OECD), established the above alluded to linkage by

stating that:

“Cher the last decades, the mandate of aid has been extended
significantly. The end of the cold war brought about far-reaching
political changes that culminated in a great rise in civil wars,
especially in Africa and tﬁéﬁ:&#m Savier=tnion, as well ay a
willingness by the a'nrenmfmff'mmﬂ;? teg promote democratic
and peaceful change in|[thase Sémy cﬁ;&rzfﬁﬁ-$. Thirty years of
exploitation, poverty, (J'fﬁé?é#&ﬁfﬁ-férﬁf-.:mﬁ#mnﬂgemem'. however —
usually with active backing from' the Yame intéfnational community,
in the name of the cold war politics = had left many places
characterized by deep social division and weak governance. As a
result, humanitarian assistance and development aid found
themselves confronted with a great extension of their mandates, and

this under increasingly difficult conditions™. *

The interesting part of the above statement is its recognition of the mutual reinforcing
nature of both humanitarian assistance and development aid in attempting to resolve
some of the post-cold war humanitarian crisis. This is interesting since the history of
development has been a history of dichotomy in relation to relief. However, the end of

the cold war has brought new challenges to the development industry.

* Norberg, C. (2000). “Development Aid, Humanitarion Assistance and Emergency Relief™, in Cilliers, J
and Norberg, A. (eds.) (2000). Building Stability in Africa: Challenges for the New Millennium, 1S5
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From the 1960s conceptualization of aid as being a fulfillment of the ‘resources gap’, the
mid-1980s continued this trend. The policies that institutionalized this type of thinking
were those promoted by the IMF and World Bank with conditionalities referred to as
incentives and disincentives. The general aim of aid as it relates to conflict during this
period and the immediate aftermath of the Cold War was to provide resources for post-
conflict aid in support of post-conflict recovery. The objective is to avoid returning to
pre-crisis conditions, but 1o lay down the foundations for peace and sustainable
development. However, this still reflects the dichotomous binaries that juxtapose

development against humanitarian assistance,

Ironically, as the 1990s approached and the Cold War ended with increased conflict and
political and economic collapse, overall aid flows begun to stagnate. Surprisingly enough
this decline occurred at a time v.hmﬁﬁgt-ﬂ:l.ilt‘a;d:ﬁam about aid revealed that in
other situations such as complex politicat-emergensiesithe linkage between humanitarian
aid and other forms of aid was esscnj_;i:;ﬂ and ;j_:@-m;;,i_m in addressing some of the underlying

causes of conflict induced emergendies. -

The linkage was perceived to be urgent in the decade 1989-1999 when the phenomena of
“failed states™ increased in most parts of the developing world, especially Africa. Thus if,
Y Structures are weak, incoherent, and’or lack legitimacy vis a vis society, or there is
no legitimate locus of authority, then clearly crises which threaten the lives of inhabitants

will not be resolved by state intervention alone . *'

Although the above implies that there is therefore a need for foreign intervention in order
to remedy the situation, some of the debates concerning aid have correctly asked the

question why are there so many “failed” or dysfunctional states in Africa in the first

place? 1

Monograph Series, 155, No: 46, February 2000, p. 20-21.

" Thompson, L. (1998), ap. cit., p. 5.

*! Jackson and Resberg, 1989, de Waal, (1997), quoted in Thampsan, L, (1998), Op. cit, p. 5.
* Thompson, L, (1998). ap, cit.

73

TR




Therefore, the argument goes that structural constraints that are historically linked to
Africa’s position in the global political economy results in the state being incapacitated
and thus renders it a breeding ground for political instability. This leads to complex
emergencies and further renders the state incapable of providing any positive and

significant humanitarian aid during time of natural disaster.

Perhaps this explains why most states in Africa have taken decisions and political choices
that have exacerbated rather than reduced the negative impact of natural disasters. In
most cases these “fragile states” are faced with a political need to protect their narrow
base of support and cnnsuquuntﬁ use and/or misuse humanitarian aid to hang on to
power. This was the case with the Sudanese famine of 1983-85 when president Nimeiri's

anti-famine strategy was to simply deny that the famine existed!™

The phenomena of “failed states™ céupledawithovariousiother structural, economic, social
and political problems have incrf:a:,gﬂ -:q;I;]s lhr rnun.DDr% to be channeled to developing
countries in order to help address some of the-underl¥ing causes of poverty and conflict
induced emergencies. However, there has bdéna ot of sﬁtpﬁcisrn amongst scholars and

activists about the role of relief and development aid in' the post-cold war world.

Some have argued that ODA is simply used as a tool to avoid political responsibility that
the North has towards the South. These changes result from structural changes resulting
due to such processes as globalization. This is perhaps reflected by the fact that those

countries most affected by these changes have not received priority and attention

Indeed, the trend has been the reverse of what has been argued to be a need for
addressing Africa’s crisis, namely increased ODA. Figure 1, For example, shows that in

relation to Gross National Product (GNP), ODA has reached a record low level of 0.22

* Nimeiri's government used this strategy in order to perpeiuate itself in power: In one of the similar
statements of denial the president state, “The situation with regard to food security and health is
reassering ", quoted from the BBC, Swummary of World Broadcasts, ME/7792, November 1984, in, de
Wanl, (1997, P. 91,

74




per cent, which is far below the target adopted by the United Nations of 0.7 per cent (see
Figure 2)."

Figure 1: Overseas development assistance (ODA) net disbursements in USS

millions
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Although the overall aid flows from/OECR [¢ouritriés have increased from 0.57 per cent
in the mid-1980s to 0.86 per cent in' 1997] thére ard regidnal disparities. ”In Africa ODA
has decreased from US$ 25 397 million to USS 18 529 million between 1990 and 1997,

while private flows have fluctuated from negative in 1990 to a positive USS 5 876
million in 1997. **This situation no doubt further renders the African states incapable of
addressing some of the underlying challenges that potentially result in emergencies and

which in reality have the potential to cause a recurrence of conflict.

However, since the very nature of aid relations between Northern and Southern countries

reflects strategic and geo-political and economic interests, the trend of the decline in

* Narberg, C, {2000). “"Develapment Aid. Humanitarian Assistance and Emergency Relief™, in, Cilliers, 1,
and Hilding, A, (2000) (eds.), "Building stability in Africa: Challenges for the new millennium”, IS8
Monopraph Series, No. 46, Feb. 2000, p. 18,

* Ibid, p. 18

* Ibid, p. 19.
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ODA can also be linked to the West's prioritization of the former Eastern block countries

on the eve of the end of the cold war.

Further indicators show that as a share of GNP, ODA has declined even further in the
post-cold war world thus depriving many governments in the developing world much
needed capital for development and rebuilding (where societies have emerged from

conflict),

Figure 2: ODA as percentage of gross national product (GNP)”
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According to the 1999 World Disaster Report, the overall non-food emergency and
distress relief disbursement have decreased from US34 809 million in 1989 to a record
low of USS 3 468 million in 1994, and has declined to USS4 163 million in 1997.
Perhaps this could be linked to the so called “donor fatigue™ as Western countries became

tired of financing endless conflicts in the developing world.

" Norberg, C, (2000), ap. cit, p. 20.
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Figure 3: Total Aid Flows as percentage of gross national product (GNP)
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Furthermore, the above graph shows that Sub-Saharan Africa’s share of the ODA is also
declining. It has fallen from 31 per cent in the mid-1980s to 29 per cent in 1997, More




generally overall ODA from OECD countries to the Least Developed Countries group

has decreased from 38 per cent in the mid-1980s to 31 per cent in 1997,

Thus by way of conclusion, Sub-Saharan Africa (where Mozambique as a case study is
located) has experienced a decline in its share of ODA. This means that, as argued above,
these countries are experiencing shortages in terms of much needed capital flows in order
to stimulate development. This situation makes it even more difficult for those countries
whose resources are already overburdened by political emergencies to link humanitarian

assistance and development aid.

This means that although there is potentially a possibility that given the existence of

certain conditions and specific policy frameworks, where humanitarian assistance and
development aid can be linked in order to ensure a positive and sustainable outcome (in
terms of mitigating the effects of compleSemerpencigsoa vulnerable populations), this is
rendered more difficult by the dL:::Iir,m,‘m:m&:r;ﬂ].ﬁﬂh'tﬂ.ﬂuh-ﬁnhman Africa.

Concluding this chapter certain mings:bmme;-élear when we consider the relationship
between humanitarian assistance dndudevélopmeit i, «during and after the Cold War.
Firstly, it is that there has been'growing deknowledbeinent that there are structural
problems that contribute to instability and result in complex political emergencies as the

state becomes incapable of maintaining its legitimacy.

These structural factors. it is argued, can be better mediated by a deliberate attempt aimed
at providing development aid in order to address these problems in the long-term and
thereby reduce chances for instability. This means that humanitarian assistance is

inextricably linked to other forms of aid such as development aid.

Secondly, despite the abovementioned importance of establishing a linkage between
humanitarian assistance and development in order to limit chances of instability that
contributes in the rise of complex political emergencies and/or assist those countries

already on the path from war to peace, there has been a decline in overall aid flows to the




South, especially with regard to ODA. This it is submitted limits the capacity of
dysfunctional states and those already experiencing emergencies to rebuild their societies

through much needed development that can help be a deterrent to instability.
Developmental NGOs and the end of the Cold War

One of the most important, yet underplayed, aspects of the post-Cold War scene has been
the quantitative and qualitative (in terms of influence) rise of the ‘developmental NGOs'.
" Although relatively few NGOs were engaged in the development field during the
1960s and 1970s, by contrast the 1980s has been often referred to as the ‘NGO decade’ in
development aid circles. This decade was crucial and central in exporting the growth of

NGOs from the Western welfare states to the remote corers of the developing world.

Today it is estimated that during, the=BUstli¢ total-funds transferred by and through
Northern NGOs increased at twice thefaisoriniemations! aid as a whole. About 4,000
development NGOs in OECD member countries eéxist dispersing billions of dollars a
year, were working with about 10,060-0-28,006 SsuthersNGOs who assisted about 100

to 250 million people.

It is, however, important to note that the rise of NGOs and their operational practices
have been accompanied by strong ideological influences. These powerful ideological
influences and language are used in order to imagine the operational landscape within
which NGOs ply their trade. This landscape often uses an ideological language that
defines the recipient’s vis-a-vis the distributors of aid. justifies intervention, and finally

helps in the imagination between the actors from the North and the beneficiaries from the

South.

In line with changing global ideological trends and priorities in the donor countries

{always found in the Western world), NGOs have adopted a changing set of theories and

* See, Tvedt, T, (1998), Angels of Mercy or Development Diplomats? NGOs and Foreign AID, James
Currey: Oxford, p. 1.
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practices within the development process. For example, terms such as ‘comparative
advantage’, ‘response to state and market failure’, ‘empowering the poor’, ‘grassrooting’,
‘capacity building’, championing ‘civil society role in development’, and ‘representing
democracy and pluralism’ have all been used in the last 10 years not only to reflect
ideological changes in the development industry but also to perpetuate the role of NGOs
in development in the South, whatever the consequences of such a role on the lives of
peaple in the South. Thus development language reflects ideological influences that

reflect structural power within the aid industry.

The importance of the above point is that it lies at the core of any attempts at evaluating
the role of NGOs (especially those from the South) in serving the interests of the poor
and marginalized within the context of globalization. This is crucial if we take a close
look at the environment in which NGOs operate in the globalization era, since this
environment inevitably impacts upén th:.ﬁ..r ole ?#f‘g'dﬁ?plu;:mcm. This role is crucial
argues this paper, in any attempts atlinking-humanitarian assistance and development aid

in political emergencies.

During the mid-1990s there was ‘an‘emergente of 4/'deétv ideological context that has
profoundly shaped the role of NGOs in development. This period was characterized by
the collapse of the Soviet system and state-led one state command economies. The
ideological triumphism that followed the collapse of the Soviet political and economic

system was accompanied by ideological calls for the ‘roll back of the state’.

As a component of *civil society’ (which was perceived as crucial for democratization),
NGOs were given priority over the state and viewed as important actors in development
within a paradigm of development that emphasized democratization and the free-market

as vehicles for progress.

The other important aspect in the rise of NGOs as vehicles for development in the neo-

liberal paradigm owes to the influence of International Financial Institutions, notably the

" UNDP, 1993, P. 88, quoted in Tvedt, T., op. cit., p. 1.
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IMF and World Bank. These institutions increased space for NGOs by arguing for a
reduction in the role of the state. NGOs were not simply representatives of civil society

but essential actors in the delivery of services where the states lacked the will or

resources o do so.

It is because of the above point and scenario that NGOs have come to represent powerful
political and ideological symbols of the triumph of the neo-liberal agenda in the post-
Cold War world, with very profound and serious implications for the improvement of

lives for millions of people around the world.

Many scholars have cautioned against the negative implications of the proximity between
NGOs and the ideology of neo-liberalism. "First and foremost one of the most visible
consequences of neo-liberal globalization has been the rise in poverty and suffering in

much of the countries in the Souths

The fact that economic liberalization haﬁ wfiii{:'nf:d lhc 2op between and within societies
and communities is verified by statisticsIndesd the UNDP argues that although minimal
progress has been made in other ‘Areds the ‘cains’/have been unequally distributed.
Although subject to contestation, estimates suggest that between 1987 and 1993, the
number of people with an income of less than USS! a day increased by almost 100
million to 1.3 billion people, amounting to one-third of the population of the ‘developing
world"."" This occurred whilst for the period 1989 and 1996, the number of billionaires
increased from 157 to 447. '“Maore alarming is the fact that the value of these billionaires
combined assets exceeded the combined incomes of half of the poorest of the world's

poor,

In addition it has been argued that since the early 80s more than 100 developing and

“transition’ countries have experienced severe deterioration in living standards as well as

" Holloway, E., (1999). Freeing the Citizen's Sector from Global Paradigmy and Trying to Get a Grip
on the Moral High Ground, paper presented at *“NGOs in a Global Future® conference; 10-13 January
1999, University of Birmingham,

"' UNDP, 1997, p. 38.
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failures of growth on a much-prolonged scale than anything experienced by the

developed world during the 1930s Great Depression, '™

Although the reasons for chronic poverty, economic collapse, environmental degradation,
civil unrest and various other ills prevalent in the South have multi-faceted causes, it is
clear that the current ideology of neo-liberalism and globalization results in further
marginalization and poverty for these countries. Therefore, it is important to evaluate the
role of developmental NGOs within this context if we are to justify their practice in the

entire development process, let alone linking such development with relief,

Indeed some scholars have highlighted that the impact of the new *Washington
Consensus™ on NGOs is such that the latter, “Increasing interest and support for NGOs
among official donor agencies may create a predisposition, or foster a shift, towards
operational and organizational expaiizion: ﬂmmwuﬂ;m need to be treated cautiously,
because decisions to expund withgeffieiabfinanve—may have various unwelcome
consequences: for example, they may! c!bw q,!}" patential ourses of action: or make NGOs
Jeel more accountable to their official-donors than o their intended beneficiaries; or
imply support for policies of wholeStild sconbmbc Ibéddlization™™ Thus the dangers are
such that NGOs may find themselves accountable 1o donors who set ideological and
operational benchmarks for the disbursement of aid (relief and/or developmental) and

consequently compromise their role as agents of social and economic change.

However, the other more serious implication for NGOs in relation to their role within the
neo-liberal global order is with regard to perceptions they have assumed in the South.
Most NGOs (North and South respectively) have sacrificed their hard won legitimacy
built up after years of activity and advocacy and are today seen as agents whose main

task is to pick up the social costs of global economic restructuring.

™ Thid, p. 110.

""" UNDP, 1997, P. 7.

'™ See, Edwards, M, and Hulme, D, (2000), Scaling up NGO impact on development: learning from
experience, in Eade, D, (ed.) (2000), Development, NGOs, and Civil Society, OXFAM: GB, P. 19




In another context, it has been revealed that:

“In svnthesis, the Promotion and Development NGOs are immersed in a social
environment which shows interest in, and openness to, private institutions in the social
Sield, but within a.hegemonic ideological and practical model that does not prioritise
social change nor see it as necessary. In ather words, it is an environment (a ‘market’)
which is basically interested in the more technical services of the Development NGOs
(their services of financial intermediation or professional assistance) and not at all in
their key social role of development promotion. This environment generates (via social
recognition and financial opportunities) a strong tension in institutions, forcing them to
convert themselves imo successful “enterprises or social consultancies' or to maintain

and strengthen their promotional rale without the resources to carry it out”, '™

Although it is beyond the scope ef-fhisstudyto-provide a thorough review of the
appropriate role between NGOs andlhs;glghald}wuﬂwnunm suffice to say that there
is still a need for a scientific andlysis| of thd| role NGOs play in the current global
cconomic order since this mp.iﬁiﬁﬂ_?fﬁ:ﬂf upon th@ kind of choices that these

organizations have in championing altefdative pdtionsof development.

Furthermore. such an assessment and focus on NGOs in a study about the linkage
between humanitarian assistance and development aid since NGOs are the agencies
currently delivering “development” to the countries of the South. However, a cursory look
at the relationship between NGOs and powerful donor governments and International
Financial Institutions such as the IMF and Werld Bank suggests that the developmental
NGO community, though diverse, is caught in a dilemma where by accepting the money

from Western donors they indirectly submit to ideological requirements of these

' See the study by, Felix Bambarolo, Luis Perez Coscio and Alfredo Stein: “El Rol de lus Organizaciones
Populares en America Latina”, Buenos Aires ediciones FICONG (the Institutional Strengthening and
Training Programme for NGOs in Latin America and the Caribbean), which defines the characteristic
features of DNGOs: nen-profit agencies, independent of the government, which promote democratic
development, seeking to improve standards of living in the lowest income sectors, and generally operating
with international cooperation funds.
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organizations and thereby compromise their role as agents of social, economic and

political change for the benefit of the poor and marginalized.

Therefore, in conclusion, it could be argued that the end of the Cold War has provided the
aid industry with serious challenges. On one hand the proliferation of complex political
emergencies means that humanitarian and development agencies will be increasingly
intervening in these crisis. However, this also occurs at the same time that skepticism if
not outright disappointment with bath humanitarian and development aid interventions

has led to calls to abandon the projects all together.

The prowing trend towards increasing budgets for humanitarian as opposed to
development aid is problematic in the sense that it might signal a tactical withdrawal by
the Northern countries from any responsibility for the problems in the South. This
situation is unfortunate in a glﬂlﬂvﬁl‘izmgma-lmt:aiumld characterized by increasing
poverty and income gap as well ag-prefound struetural-ronstraints on the economies of
the South (which in themselves arca ru;i::gi pe| iur'ﬁ:ﬂhier uﬁisa.ater and turmoil), in the sense
that it could lead to NGOs and othérinipornant actors inthe aid industry being just simple
agencies whose main task is to fake résponsibility for/the effects of globalization and
economic restructuring in the South, without being agents of change. The patrimonial
relations that are embedded within the aid industry make it almost impossible for NGOs
to challenge the ideologies of their masters. Thus the post-Cold War aid landscape makes
it difficult to link humanitarian assistance with development aid in a world whose

ideologies and priorities have drastically changed, resulting in changes in the role of
NGOs themselves!
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Chapter 3
Establishing the linkage in Mozambique

The case of Mozambique

A combination of Cold War strategic interests, the quest for the defense of apartheid
economic and political power inside South Africa, and the legacy of a distorted colonial
economic inheritance plunged post-independence Mozambique into sixteen years of

“civil war’. Mozambique was for the most part of the 20" century a Portuguese colony.

The Portuguese initially established a colonial policy of economic activity that centered
on trade in gold and ivory, taxes from the African population and increasingly from the
slave trade, It is estimated that trading in slaves approximated 85 % of exports (by value)
104

in ports of Quelimane by the 1920s, " However, as ivory and slaves declined central

Mozambique increasingly turned to ggricutture;

From the 1870s onwards the intraduction! of a free| market” saw African peasants
encouraged 10 venture into food and oil seeds production for sale. Small plantations
producing opium and sugar soon gmerged alang the Zambezi River. These and coconut

producing plantations were soon enlarged to the biggest in the colony.

When Mozambique later bowed to increasing pressure from other European countries
such as Britain for a stake in the colonial economy African labor and crop produce were
forcibly extracted to serve foreign concession companies. Forced labor in the southern
part of the country was used to service the growing demand inside South Africa for the

development of the latter’s gold industry. '™

Thus the economy of Mozambique became increasingly dependent on remittances from

mines in South Africa. The African peasant societies were very distorted by this skewed

' For a detailed discussion on the history of colonial Mozambigue, see, Abrahamsson, H. and Nilsson, A.,
{eds. ) { 1995b). Mezambigne — The Troubled Transition, Zed Books:
London,




migrant system and the legacy of colonial forced labor and cultivation of crops further

dislocated rural communities.,

With a rural economy dominated by foreign owned estates and plantations as well as an
industrial sector aimed at supplying the white minority with consumer goods, the
distorted and skewed economic future of post-independence Mozambique was set in

motion.

Thus it is clear that from the colonial period the Portuguese government deliberately -
through policy interventions such as the granting of rights to British companies such as
Sena Sugar Estates, geared the economy towards servicing European powers and South
African white markets through the supply of goods and cheap labor. The contemporary

railway system in Mozambique is a testimony to this.

The above picture was the kind of geonomie-stoucture-that confronted the post-colonial

government led by the Frente de [’,tbcnuuu dgj'h’lbcmyﬂniqueff’mnt for the Liberation of

Mozambique (FRELIMO) when ittosk-over power from the Portuguese.

Gaining independence on the 35"0f Ture 1675, Mozdmbique was soon to face various
forms of assault on her independence.'®® The breakdown of the economy was one of the
major challenges facing the new government. A chronicle of events that started, inter alia.
with the settler shootings in the capital, the antacks by dissatisfied FRELIMO guerillas,
the flight of skilled Portuguese settlers, the emergence of RENAMO and direct South
African political and economic sabotage, Mozambique was soon plunged into a ‘civil

war' that lasted almost sixteen years.

At the center of this war were the counter-revolutionary forces of RENAMO who were
created by both the South African and Rhodesian security forces from the former Selous

Scouts after Zimbabwe's independence and transferred to Mozambique, This war was

" Hanlon, 1., (1986). Beggar Your Neighbour's', London: James Currey, 1986,
1y
ihid,
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fought with active support from apartheid South Africa under the pretext of fighting a
“total onslaught™ from black communist countries that were supporting the African
National Congress (ANC). The regional content of the war also shaped prospects for

peace in the country, almost two decades after independence.

The Humanitarian Crisis and Response during the emergency in Mozambique:
linking Humanitarian Assistance and Development Aid

The humanitarian cost of the ‘civil war’ in Mozambique was very huge. It has been
estimated by the United Nations that the country suffered economic losses of
approximately USS 15 billion between 1980 and 1988, a figure that is five and a half
times the 1988 Gross Domestic Product (GDP). "™ By the end of 1988, 978 rural clinics —
almost half the total in the country — had been destroyed or forced to close due to
RENAMO attacks. For the FRELIMO govemument the strategic focus on the education
and health infrastructure was icicatﬁgifc:ﬂl; motivated since the government perceived

these as symbolic achievements of “speialism™ thatthey had initiated.

Furthermore, UNICEF has estimated that 494, 000 Mozambican children under the age of
five died between 1980 and 1988 from war-related causes. '"“These were both direct
deaths due to the effects of war and those due to indirect consequences of war such as
increasing famine and disease. It has been estimated that during the emergency,

Mozambique's Gross Domestic Product (GDP) was only half of what it would have been

111

without the war.”"" As a result of this huge humanitarian catastrophe the humanitarian

community became involved in efforts ranging from reducing the negative impact of war

(such as the provision of medicine, foed and shelter), the rebuilding of infrastructure, to

helping the country on a path to peace.

" Hanlon, ., (1996). Peace Without Profit: How the I.M.F Blocks Rebuilding in Mozambigue, James
Currey: London, p. 15.

" Manlon. 1., (1996), Peace Without Profit: How LMF. Blocks Rebuilding in Mozambigque, James
Currey: Oxford. p. 13.

" Thid, p. 15.
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Amongst the major relief and rehabilitation projects that the ‘international community®
was involved in included sectors such as transportation (ports, railways, roads, etc),
energy, commodity aid and balance of payment programmes, the fishery sector, health,

oil and gas exploration, agriculture and emergency food support.

These programmes and projects were intended for both short-term relief (i.e. food and
medicine supply) and long-term development needs of the country, even at a past-conflict
stage. However, as will be shown below this was easier said than done since there were a
lat of institutional, conceptual, operational and security related problems that made the
link between humanitarian assistance and development aid in Mozambique problematic,
Some of these were associated with the broader regional dynamics (i.e. SADCC vis-a-vis

national developmental priorities) in which Mozambique found itself.'"?
The Transportation Sector

The transportation sector was ohe dre| wherd [thel| problems of linking relief and
development projects in an emergenes ﬂtﬂﬁt‘iﬁﬂprﬂveddl fficult. The colonial heritage in
Mozambique left the country With & fubtenahl2 sitiation where there are no roads
connecting the north, central and southérn parts of the country. Add o this the fact that
during the emergency insecurity as a result of sabotage and destruction roads were
difficult and costly to use, thus the government had to focus on the rehabilitation of the

coastal transportation sector.

For example, according to the WNational Directorate of Roads and Bridges, of
Mozambique’s 29,000 km of roads the war made 8,000 km (28%) unusable, while 14,000
(48%) were in ‘wretched condition™."" This means that a large part of usable roads were

only accessible only during the dry season and with a large lorry or four-wheel drive

12

The Southern African Development Coordinating Conference (SADCC) was formed in 1980 by the
Frontline States in order to reduce economic dependence on South Africa.

""" Hanlon, .. (1996). Peace Without Profit: How the LM.F Block Rebuilding in Mozam hique, James
Currey: Oxford, p. 39
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vehicle. Thus coastal ransportation proved a verv affordable and essential means of

transport for the Mozambican economy.

During the emergency the importance of coastal shipping was reflected by statistics
which revealed that coastal fleet in 1987 carried approximately 270, 000 tons for a total
of 135 mil. ton-km (whilst the railroads transported 58 mill. ton-km of national transport),
""There were various programmes and projects in which the government of Mozambique
was engaged in with various donor countries and agencies in order to rehabilitate this

sector.
Coastal Shipping

With regard 10 coastal shipping, the govermment of Mozambique was involved in
projects that covered technical assistances agnsuﬁanue;, and input supplies. There were
projects in hydrography, rchabiliim{gﬁ:u‘q}" ‘toustal etminals, personnel training and
improvement of shipyards. The major area | bf |[focus u‘}';iithin this sector was personnel,
There was a need to transfer skills dnd mr;;gia};. imptove the capacity of Mozambicans to
operale the sector such as taking pesitians in.the: feet and, maritime administration, Thus
the Maritime Training School (Escola Nautica e Motumbique) became involved ina
bilateral agreement with the Norwegian government for the training of ship officials and

others associated with the sector. !

The government of Mozambique and donor agencies saw transferring skills through
training as crucial in ensuring the concrete operationalization and adherence to principles
of self-reliance in relief and development programs. With regard to this, donor support
has resulted in an increased, albeit modest. rise in the number of Mozambican students

trained as 2™ officers, 3™ officers, ship’s masters and chief engineers. ''®

""" See, Brochmann, G. and Ofstad, A. (eds.) (1990). Mozambique: Norwegian Assistance in a Context of

Crisis, Christian Michelsen Institute, CMI, Bergen, Norway, p. 71.
T -
Ih]d. P- ?.:...
" Those trained included, inter alia, 16 2™ officers, 35 3™ officers, two uncertified ship masters, and two
uncertified chief engineers of Mozambican nationality respectively. See, Brochmann, G. and Ofstad, A,

« Mozambique: Norwegian Assistance in a Context of Crisis, CMI, Bergen, Norway, 1990, p. 72
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The modest rise in the number of trained personnel for Mozambique's coastal shipping
has not been without problems. Despite the school having been operational since the mid-
beginning of the 1980s. by the end of the same decade there was not much transfer of
skills at higher levels of teaching. The school continued to depend largely on expatriate
staff. This means that there was little ‘counter-part’ training that could enable
Mozambicans to take over vital tasks and responsibilities related to teaching, training and

management of the school.

This implies that during the emergency there was a lack of long-term clear policy with
regard o0 transfer of knowledge, technology, and responsibility within the training
component of the coastal shipping sector on the part of donors and aid agencies. This
problem is at the center of the debates aboul capacity building during emergencies and
the desire on the part of donorstg-promofe this.As-the war came 1o an end it was
becoming clear that the Mmamhu.mlauk. has been, de-capacitated instead of gaining

much needed capacity.
The Coastal Shipping Company Navigue

The other component of the shipping sector that received attention during the emergency
was the coastal shipping company called Navigue. As the only shipping company in the
country serving eleven international, regional and local ports; there was a very urgent
need to support the company during the emergency. This company urgently needed
investment in skilled personnel and capital resources in order to assist the company to
rehabilitate its fleet, and thereby increase its operational capacity to its maximum strength

under the then prevailing conditions.

There were been various on and off agreements reached between the government of
Mozambigue and various donors with regard to restructuring and improvement of

Navique Lo operational status during the emergency. Focus was more on training.



At the initial stages the company was faced with problems such as the relatively old fleet
in poor condition, pilling up debt and operational deficit, poor maintenance, below
required level availability of vessels. etc. However, the intervention of donor agencies
and bilateral agreements and projects slightly improved the situation. For example,
between 1985 and. 1989, the amount of freight carried increased from 161,000 tons to 275
tons respectively, ''"The total value of goods carried during this period amounted to

approximately above US$ 130 million. '

However, although ‘developmental’ aid projects by donor countries improved the
operational capacity of Navique, there were various limitations and problems that
constrained the impact of donor rehabilitation attempts. These included inefficient cargo
handling routines in ports. This inefficiency is responsible for the vessels only spending
15 — 20 per cent of its technically available time at sea. Thus there was a need for the
rehabilitation of coastal terminals-in@luding both-Maputo and Beira, although priority
was given to the former. This iA_tum, E&.u,:ia,.m Gther complications such as the
coordination of activities between [thosg belonging to SADCC rehabilitation and country

priorities, as will be shown belows:
Energy Supply Sector

The other sector that was central to attempts at socio-economic rehabilitation during the
emergency in Mozambique was the energy supply sector. Mozambique has had a vast
energy potential whose capacity was strongly limited by the war-induced emergency.
Lack of exploitation of energy resources was partly a direct consequence of war.
Mozambique’s huge energy resources included the huge Cahora Bassa hydropower
complex on the Zambezi river in Tete province, which at the time of the emergency was
producing at 1 per cent of its capacity because of sabotage activities by the then apartheid

regime of South Africa. '

""" Brochmann, G and Ofstad, A., (eds.) (1990) (op. <it.), p. 74.
"8 [hid, p. T4 75,
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The other energy supply potential for the country was the Moatize coalmines in Tete
province, which was also producing at low capacity due to the sabotage of railway lines.
As a result of this economic sabotage the country had to import its electric power from
South Africa for its Maputo region. Generally the periodic disruption of power supply
during the emergency resulted in economic losses as production was often disrupted.
Mozambique also possesses commercially exploitable gas resources, and possibly
petroleum. However, due to the emergency energy needs of almost 90 per cent of the

population were serviced by fuelwood or charcoal in rural and semi-urban areas.

Therefore, in the aftermath of independence, the government of Mozambique realized the
importance of the energy sector in driving socio-economic development and industrial
output. However, the general environment caused by the emergency together with the
tactics of sabotage practiced by RENAMO and South Africa (aimed at crippling the

general economy and vital econcmic outpuls sueh-asenerey supply) resulted in drastic

In the period shortly after independence Mozambigue energy sector played a dominant
role in the country’s trade but this"was dranvatically/ réversed in the subsequent period
between 1981 and 1986. The mdjor production plant the Cahora Bassa hydroelectric

supply line was reduced in 1981 and operations halted in 1984 due to the

abovementioned sabotage of transmission lines.

During the emergency and the PRE programme the government committed itself to
restore its capacity as a net exporter of electricity and thereby gain much needed foreign
exchange. Although the PRE played an initial ‘positive” role in boosting the Mozambican
economy during the middle to late 80s, it was becoming clear that it was having other
ncgative effects, especially in the energy sector. Although steady, there were increased
tariffs for electricity consumption for “general users” such as small industries, businesses,
and offices. This was, however, initially not the case at houschold level during the

emergency. However, through aid the country managed to increase electricity

" Hanlon, 1, (1996}, (op. cit.)
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consumption, although there were problems. These related to donor and government
prioritization and the programs ability to increase the capacity of local business that was

incapacitated by decades of colonialism and war.

For example, although statistics from Mozambique's electricity board (the EdM) revealed
that consumption increased in 1988 to highest levels ever since 1974, there was biasness
towards the southern part of the country, which accounted for almost 70 per cent! '*"This
clearly shows that aid support to this sector was not done in a manner that does not
discriminate or incapacitate other provinces in the country. This increased instead or
narrowing regional gaps, which in themselves intensified the conflict since RENAMO
could rally communities around the point of neglect and biasness of the government

towards other regions such as the Southern parts of the country.

Thus during the emergency some_aspecis=5F the-aid-pregram relating to the energy sector
were not contributing positively tofany ':qﬁ'i'[j'ibﬁscdllm_jg-mnn vision for the development
of the country. In other words within this se¢tor prajects|were not integrated to 4 post-war
vision of the country where equiin-and eguality-between people and regions constituted

bases for equitable development.

The Bretton Woods institutions and macro-economic context during the emergency

It is not possible to fully grasp the conditions under which attempts were made to link
humanitarian assistance and development aid during the emergency in Mozambigue
without highlighting the effects and impact of macro-¢conomic reform on the entire aid

machinery.

There were several interlinking factors that gave rise to the dominant role the IMF came
to play in the developing world. After the 1973-80 oil price rise, there were huge
surpluses in the banking system; developing countries were thus encouraged to borrow as

there were huge surpluses in the banking system and real interest rates were negative.

" Brochmann, G and Ofstad, A, (eds.) (1990) (op. cit.)., p. 82.
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However, the spectacular 1978-80 oil price rise triggered a huge debt crisis. A
consequent massive rise in interest rates resulted in increased debt repayments while the
higher cost of importing oil caused an economic crisis and worsened terms of trade for
many “Third World" countries. Many of these countries, including Mozambique, were
unable to repay their loans. Thus, Mozambique joined her counterparts in the IMF and
World Bank club.

During the early 80s World Bank and IMF were given new roles (shifting from their

carlier conception at Bretton Woods), and became interventionist. These included:

e imposing policy changes that would ensure that developing countries repaid their
debt;

e increase aid flows to developing countries (World Bank lending increased by 50
per cent between 1982 and-+988

= take a more active role inctheeold-werandampose free market and monetarist

policies.'!

The various attempts and programs nimed> bt' maérddeconomic restructuring by the
Mozambican government and global fihancial institations such as the IMF and the World
Bank were as a direct result of both the war related emergency and the collapse of the

post-colonial economy in the country.

Although it is not easy to clearly and precisely point out the exact factors leading to the
economic collapse, it could also be added (to the preceding two), that some of the
measures which could otherwise have been sustainable in the short-term soon acquired a
permanence that proved unsustainable in the long term. This was true with regard to the
governments need to maintain employment levels in industry as a temporary measure.
However, when the strategy of maintaining a high work-force whilst production levels

were dropping proved unsustainable, the government had to act in order to restructure the

"*! Hanlon, J.. (.....7). “It's the IMF that Runs Mozambigue", p. 18.
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economy. Since these otherwise temporary measures continued beyond their rationality

the result was a total breakdown of the economy.

The combination of, inter alia, food subsidies for urban consumers, subsidized housing,
free education and- health care, subsidized state-farms and heavy industries that produced
at a loss resulted in the government running at huge and unsustainable deficits, Thus as a
direct result of the situation outlined above, 1982 was the last year Mozambique was able
to service her debt. Even the previous debt service was clearly not to be sustained very

long since it consumed almost 100 per cent of all foreign exchange.

The signing of the Nkomati Accord between Mozambique and South Africa signaled an
attempt by the former to initiate regional, intermational and domestic changes that would
significantly change the domestic changes inside the country. This was the same year that
Mozambique joined the IMF andeWorld-Bank-and=¢oncluded its first debt rescheduling
with the ‘Paris Club'. Although Mozambiquesdidimotsachieve any level of commitment

from the South Africans in terms off honoring the tdrms Bf reference of the agreement, the

country did manage 1o become part of the global fimaneial institutions and could thus
access credit from these institutions. "However, this “meant a change in the whole

principles governing macro-economics in the country.

There were, however, other factors linked to the Cold War that put more pressure on the
Mozambican government to restructure her economy strictly according to the dictates of
the Bretton Woods institutions. For example, although the government and the World
Bank negotiated from 1984 through 1986, and by late 1986 the government was under
enormous donor pressure, whilst at the same time facing a serious drought and a looming
famine, the donors still could not provide food aid! The conditions under which the
donors would provide this much needed ‘humanitarian aid” was only if Mozambique

would strike a deal with the bank.

The government’s Economic Action Programme combined with the fresh inflow of

foreign exchange, which followed debt rescheduling, and the IMF/WB agreement
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produced a small about-turn in the economy in 1986, with a 2 per cent growth rate, The

1987 economic restructuring program of the government strengthened this.

Therefore, on the 14 January 1987 the Mozambican government unexpectedly introduced
the PRE (Programa de Reabilitacao Economica) without prior approval of the Bretton
Woods institutions.'™ The government, however, satisfied most of the institution’s
conditions such as huge currency devaluations (from | USD = 40 MZM to | USD = 400
MZM during the year), major cuts to price subsidies and regulations, a cut back to
subsidies to state companies, and privatization of smaller state-controlled companies.
'*!Although initially the government was able to maintain some of its own national
program and priorities such as, subsidized food ration in Maputo and credit directed to
productive industry, the Bretton Woods institutions were to further make subsequent
demands regarding some aspects of the PRE that were to make the state increasingly

dysfunctional in dealing with the Mfﬁs:ts&fmu.mtrgmaxun its people.

The impact of the broader mucru-euam@miq:en‘iikumnem; on the Mozambican emergency
and on attempts that the governnient made in order o initiate some form of long-term

development planning could be assessed By focusing’6n'a variety of programs that were

carried out during the emergency. Sincé the major focus of the PRE was aligned towards

a reliance on the market and a liberalized economy (with a limited role for the state), this
was bound to have an impact on the state's capacity to deliver both humanitarian and
development aid and on other donor projects. Since one of the major conditions of this
neo-liberal program was a minimalist role for the state, this caused some disruption on

the socio-economic fabric of Mozambique.

However, it is important to stress that there were both positive and negative aspecis to the
conditions set in motion by the PRE. On the positive side, the program increased grants

into the country from US$ 60 million in 1980 and 1981 to 200 million in 1986, reaching

" 1hid, p. 20.
'S Ibid, p. 20 - 21.
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LSS 400 million in 1988 and onwards. "**Thus in the middle 1980s, western governments
backed the demand that Mozambique join the Bretton Woods institutions. This resulted
in a general increase in aid, which jumped from USSS 250 million in 1983 to US$900
million in 1987 and to US$1200 million in 1991. " This resulted in imports of much
needed goods into-Mozambique rising quite dramatically. On the other hand this resulted
in exports shrinking, thus widening the current account deficit. Due to this rise in external

revenue the country was able to pay for imports of about USS 1 billion in 1988.'%°

Although the PRE contributed positively to the overall picture of the economy during its
initial phases it did affect the manner in which relief and developmental aid was provided
and operationalized in Mozambique during the emergency. This was in two ways, the
first was with Balance of Payment Support, and the second was the overall socio-

economic impact of the programs under conditions of war and emergency.
Commodity Aid and Balance of PaymentSuppers

This type of aid means that commadities tharwere negded during the emergency were
procured by Mozambique from a Hilatkral donor Most @f these were initially intended as
inputs for production in agriculture and industry (depending on the donor) but were later
to include those intended for direct consumption such as food. However, most donors
insisted that Mozambique list mostly those commeodities that could be purchased from
them. In this way commodity aid was included in bilateral programs as Balance of

Payment Support. especially when it was in form of inputs needed for reconstruction of

various sectors of the country’s economy.

Secondly, the macro-economic framework as determined by the PRE also impacted upon
these arrangements. This occurred because most of bilateral donor programmes aimed as
part of import support (which in turn was initial aimed at intra-SADCC trade) became

allocated to the overall Co-financing rehabilitation projects of the World Bank, resulting

‘f’ Hanlon, 1., (1996). (op. cit.).,, p. 16 =17,
"3 Ihid.
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in the latter setting conditions for the government and relief agencies. These conditions

were in most part in direct confrontation with conditions of emergency that the country

was facing.
Socio-Economic Impuact

On the negative side, the PRE resulted in the drastic increase in limiting effective demand
that could be sustained by purchasing power. Huge devaluations together with major cuts
in government spending resulted in drastic increases in prices of consumer goods, all this
under conditions of semi-permanent emergency. Thus the scope for using government
budgets for productive purposes and social spending was reduced by the PRE program,

something that was unsuitable for a country under a political emergency.

For ¢xample, the prices for basic Aeegssities-sueh-gs-housing, education, and medical care
increased dramatically as a direct donsequence’ nfi'ilr’hefl‘HE program. This means that
some of the long-term effects of mdcroseconomic restricturing during the emergency in
Mozambique, especially in the “period 1986-88, and perhaps beyond, were a major

decline in the provision of socio-cconomic goods by the government.

Linking humanitarian assistance and development aid during the transition from
war to peace: 1990 — 1995,

The second phase that this report focuses on is the 1990-1995 period when Mozambique
signed the General Peace Agreement on the 47 of October 1992 to officially end the war
induced emergency. This period is interesting, for the purposes of this report because it
highlights the role that extensive involvement of the ‘international community’ can play
in assisting a country move from a condition of protracted humanitarian and
developmental emergency to a period of reconciliation, rehabilitation and development.
However, as the report demonstrates, international humanitarian and developmental

interventions are not without ambiguities, tensions, contradictions and failures,

B hid.
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The General Peace Agreement of 1992 that formally ended the war between RENAMO
and FRELIMO, and constituted of seven protocols all of which were aimed at attempting
to provide a comprehensive framework for sustainable peace by involving the
‘international community” in a manner that ensures long-term removal of incentives for a

return (o war,

These seven protocols were:

* Protocol I (October 1991) on “basic principles” that obtained RENAMO
recognition of Government authority and institutions and the latter’s undertaking
not to legislate on any important issue until after ¢lections. It also established the
principle of a Commission to supervise the peace process, with UN participation.

e Protocol II (November 1991) on the recognition of political parties.

« Protocol IT (March I‘}92«I\{t’;':_i}'{féigjﬁ_l;iﬂﬁﬁl-ﬁ;ﬁfﬁé;gfrﬁdum.

e Protocol IV on military Mﬂmlnlﬂl issues,:the formation of the Mozambique
Defense Force (FADM), the withdrawal of forglgn troops, the functioning of the
security and police services, and demobilization and the reintegration of
demobilized soldiers.

o Protocol V on the election timetable and guarantees and the creation of the CSC,

» Protocol VI on cessation of the armed conflict and the creation of a Cease Fire
Commission (CFC),

o Protocol VII requesting a donor’s conference to mobilize funds for the

humanitarian and electoral aspects of the GPA."’

The December 1992 Rome Conference that consisted of the EU, and the Commonwealth
Secretariat that pledged USS 450 million for elections, emergency and reintegration and

the organization of refugee repatriation, aimed at helping Mozambique on her path from

1*? Hallam, A, {eds.) (et al.) (1997), "Evaluation of Norwegian Assistance to Peace, Reconciliation and
Rehabilitation in Mozambigue”, CMI, Bergen, Norway, April 1997,
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war to peace. The other meeting in Maputo in July 1993 produced a further USS 70

e - -
million, '**

Faced with some 3-4 million internally displaced and 1.8 million refugees, whose
difficulties had been intensified by the 1991/92 drought (which fortunately was reversed
by the return of good rains in 1992), the GPA had the following broad and general goals.

The general goals of the GPA were in many ways aimed at incorporating some aspects of

a long-term developmental focus on programs aimed at, inter alia, integrating people

back into ‘normal’ productive life after decades of war.
These were:

e Demobilization

* Repatriation and reintegration-fef felugecsandimemnally displaced persons)

¢ Rapid rebuilding

s Demining

¢ Promotion of political pluralism {including guarantee and protection of human

rights).”

The above broad goals could be said to have been in line with and closely related to those
categories identified by the “War torn Societies Project”™ of UNRISD. This project has

identified a four-fold broad categorization that include:

 Reforming security structures (e.g. demobilization);

¢ (Re) building political structures (e.g. towards political pluralism);

s Removing war-time distortions and rebuilding economic structures (e.g. demining
and rapid rebuilding); and

» Reintegrating and empowering populations on the local level (e.g. through

support for returnees).

'** tbid, p. 9.
129 Hallam, A., (et. al.) (1997).
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Although formal peace was and is always easier to locate, the relief — development
continuum also entails a continuous process that embraces, “ ... peace, reconciliation and
rehabilitation . Many organizations that constituted part of the broader donar community
involved in the Mozambican transition were aware of the need to intensify the linkage
between humanitarian assistance and long-term development since failure to de so could
have resulted in the loss of the peace momentum and perhaps reverse the trend back to
war, Thus Secretary General of the UN mission in the country remarked that, “... without
sufficient humanitarian aid, and especially food supplies, the security situation in the
country may deteriorate and the demobilization process might stall"."*® Thus there was a
need to work with maximum speed in coordinating humanitarian and developmental
efforts, a task not made less easy by the fact that an incapacitated Mozambican

government had to deal with no less than 170 NGOs at one point.

The broader complex and multi-fageted-eifort of the international community resulted in
a situation whereby between Odtober 1892 land  December 1994 about 4.3 million
Mozambicans moved back Imma"{ﬂiﬁﬁi}é through-ownomeans and spontaneously) and
organized movements of demobilized soldiers’ that wovered some 200,000 soldiers and

their dependents and 300,000 refugees.

Furthermore, through support from the UNHCR and with additional bilateral donor
contribution and under the overall coordination of the UNOHAC mission, resettlement
programmes aimed to provide food aid, seeds, restore basic social services (health care,
education) and repair basic infrastructure (water supply, roads and bridges) were
underway In addition by 1994 about 300 quick impact projects were implemented and

more than 30 NGOs launched area-based reintegration programs.

However, although most of the above ‘achievements' look convincing there are many
challenges, bottlenecks and various unanswered questions that resulted from the

Mozambican humanitarian and developmental effort between 1990 and 1995, These are

" Hallam, A., op. cit., p. 7.

101




both theoretical and practical The report will focus on some of the basic programs
targeted by the GPA with the aim of assessing how the manner in which these were
planned and executed promoted or hindered the linkage between humanitarian and

development aid.
Demobilization

There secems to be some consensus in the literature about the importance of
demobilization in any given peace process. In the Mozambican case this proved both a
complex and sensitive process. The conceptual provisions in the GPA saw this process as
a matter of simply pacification, entailing troop disarmament, documentation, initial

dispersion through home transport, and a cash and goods take-home package. L

The other reason demobilization ﬁ'ﬁ&ﬁ&ﬂtﬂuﬂﬂwﬁﬂtﬂmL fact that soldiers had a strong
sense of entitlement and a corresponding potential-forinstability. This means that donor
programs had to have a developmental lﬁ;har- than an emergency emphasis since the
needs of demobilized soldiers were mainly about reintegration back into civilian life. In
order to sustain peace, there was a néed td ‘miake suté ‘that there was external assistance
aimed at ensuring that in the medium 10 long-term, demobilized soldiers were provided
with socio-economic possibilities that would enable them easier adjustment into civilian

life.

A special commission (CORE) was charged with the task of executing some aspects of
the demobilization process."** Although at the heart of the establishment of CORE was
the realization by the donor community in general. the Like-Minded Group specifically,
that demobilization and reintegration were two distinct but equally significant
contributors to lasting peace. there were different bodies created for different purposes,

sometimes resulting in uncoordinated programs and redundancy.

&

Hallam, A., op. ¢cit., p. 67.
(EF

Hallam, A., op. cit., p. 68.
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CORE was chaired by the head of UNOHAC responsible for economic and social
integration of demobilized soldiers. However, it turmed out that the former became
inefTective in carrying out its mandate. This was partly due to the fact that CORE lacked
executive functions and could thus only operate at a conceptual level (where its major
occupation was about policy formulation), a level where it turned out that the commission
differed with UNOHAC.'"" The latter favored a medium-term development related

approach whilst most donors in the former preferred short-term programs with minimal

government intervention.

UNOHAC generally played a role of coordinator for donor reconstruction-reintegration
activities and managed funds for these (i.e. administering a multi-donor US$ 34 million
Trust Fund in conjunction with the United Nations Department of Humanitarian Affairs
(UNDHA)." The latter financed more than 60 NGOs and other community projects. The
successful operationalisation of 1#&Remmmn ‘Suﬁport Scheme (RSS), which was
instrumental in ensuring that commitments made on p'aitp:r were really fulfilled and that

as a result demobilization went snioeth,

The Reintegration Support Scheme (RSS) formed one of the chal lenging aspects of the
entire demobilization process. Since the broader aim of this project was to ensure a
smooth transition back to normal civilian life for those mobilized, this program did not
constitute a separate entity in the entire peace process but a concrete and integral scheme
with which relief to development transition could be ensured. This is so because the
program occurred at a time of serious economic constraints and its success entirely
depended on its interaction with the entire socio-economic landscape of Mozambigue at

the time. The latter proved an obstacle rather than an incentive for the achievement of the

former’s goals.

'** Ibid, p. 69.
P 1hid, p. 70,
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The RSS program was aimed at ensuring that demobilized soldiers went home to start
productive lives and was thus faced with a challenge of offering them the basic
necessities to do so. In order to fulfill the latter task, the RSS program offered an 18
month salary that was to be paid bi-monthly in order to extend benefits over time and
encourage beneficiaries to settle in their home areas where payments were made (since
one of the requirements at the DTU was for the ex-soldiers to state the BPD branch where

they would receive their money.

There were a number of problems associated with the RSS program. Firstly, BPD staff
lacked the training and capacity to deal with the procession of payments and other related
aclivities such as explaining procedure to the former soldiers. The other difficulty was
with the veterans themselves since most of them lacked formal education and made the
job for the banks staff even harder. The situation was not helped by the involvement of

USAID staff that provided backup-asihissimply-perpetuated the common problem with
e .

aid programs namely, conflicting lines-of command-and-vrientations. '
Although many of the above prabiems were later selved, they nonetheless pointed to
some fundamental conceptual and ‘practical ‘problem's'associated with the aid industry,
For example, the second problem’ contributing 1o the frustration experienced by the ex-
soldiers was related to the lack of infrastructure due to the emergency. Many of these
soldiers had to travel very long distances only to find that the payment is fragmented and
does not come as a lump sum, something that could have decreased the travel costs
drastically.

Repatriation and Reintegration of refugees and internally displaced persons

Repatriation and Reintegration of refugees and internally displaced persons was
identified as one general component of the GPA. This was due to the fact that the war-

induced emergency has resulted in displacement of about a third of the Mozambican

" This situation is further proof that although the Mozambican transition and donor involvement had some

measure of ‘suceess” in other areas, it also still suffered from age-old problems associated with the
conceptualization of aid such as capacity, timing and conflict of interests and line of commands. In the
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population, of which 3-4 million were internally displaced and 1.7 million had sought
asylum in neighboring countries. Therefore, the reintegration of these people formed part
of the general rehabilitation and rebuilding process in post-war Mozambique. Most of the

refugees have spent many years outside the country depending largely on assistance
rendered by the UNHCR.

Between October 1992 and the 1994 ¢lections a large number of the estimated 1.7 million
refugees had returned to Mozambique. However, most of these refugees and returnees
were coming back to a country where the distribution and presence of aid was heavily
skewed (i.e. spatially and regionally) and where local government and NGO partners
lacked capacity (both human and material) to deal with a large number of people
returning sportaneously (almost 80 % of the total) over such a short period. Now the
major task was how 1o resettle them whilst at the same time providing them with the
basic infrastructure and socio-econoimic-nceds in-pider. to enable them to rebuild their

lives,

In order to achieve the above task-a-varictyafmeastires.were undertaken by the broader
donor community in conjunction With the Moazambican: government. Programs consisted
of, inter alia, the provision of hand“outs of basic neéeds items such as food, seeds, tools,
household kits, material for shelter, and blankets), as well as rehabilitation and
reconstruction of infrastructure such as wells and pumps (at times forming part of the
UNHCR's Quick Impact Project), access to roads, school buildings, health posts, and the

provision of school and health materials.

The UNHCR repatriation program was the largest in the organization’s history and cost
an estimated US$ 145 million for a planned period of three years. “*The organization
assisted communities in about 34 districts in seven of Mozambique's ten provinces.

There were, however, a number of problems associated with the UNHCR's work.

ahove case, however, many problems were mediated through the appointment of three United Wations
Volunteers as RSS officers to assist the BPD.
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Donors such as Norway (which was part of the Like-Minded Group and was the sixth
largest) had programs that emphasized, inter alia, institution building and aid located
along the relief-to-development continuum in activities relating to repatriation and

reintegration.

The Norwegian Refugee Council (NRC) was amongst the most active NGOs
participating in the programs aimed at assisting the refugees and the internally displaced.
The Council's projects highlighted issues of institution building and aid provision along
the so-called relief-to-development continuum. Examples included the support given to
Nucleo de Apoio aos Refugiados (NAR), which was the government refugee agency;
support given to LINK (which was the major NGO co-ordinating body; and as well as
civil registration which served as NRC's conflict prevention and reconciliation activities.
Although these activities formed part of the organization’s contribution to the entire
peace process, individually and co!lir:f;ﬁgé'f;' ﬂm_y’ fﬁﬂm@mn number of issues of concern

Mozambican NGOs,

The NAR project was a limited progtdm Whate NREC agreed to channel funds to the
Mozambican partner in order to alléw the lattér to assume a diverse number of activities
related to repatriation and reintegration. The focus of the NRC and NAR project which
emphasized locality rather than beneficiary groups successfully ensured that a large
number of IDPs and as well as those locals who remained in the area benefited equal.
This strategy helped reduced tension between groups targeted for benefit. There were

however problems associated with the NRC — NAR project.

Firstly, since its formation early in the middle 70s to largely deal with refugees coming
into Mozambique as a result of regional wars of decolonization, the NAR project lacked
the capacity, experience and expertise to deal with a variety of tasks that the post-1992
period demanded. This was illustrated when audits carried out in 1993 into the affairs of

the NAR proved that there was a lot of financial resource mis-management.

'J“I-iallﬂm,p. 38,
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When the abovementioned audit revealed that approximately US$ 12 000 was
unaccounted for and that an estimated US$ 400, 000 or more had been transferred
Wwithout proper exchange rates estimates, the NAR complained that this was due to the
fact that they were expected to engage into massive refugee rehabilitation projects
involving massive sums of money without prior and adequate proper guidance,
supervision, training of staff in accounting procedures, financial reporting as well as
project implementation. Thus this was more of a problem related to neglect of capacity

issues by a Northern NGO when dealing with a Southern counterpart.

The above observation need not be taken as a sweeping depiction of the manner in which
the NRC dealt with the NAR on the repatriation project. Indeed the former did have some
appreciation of the problems that will arise due to the latter’s lack of capacity. This was
reflected in the initial tension betwesn-the NRC-and-ilie UNHCR with regard to the
conceptualization of the entire projectimthenfirst p’{thL NRC felt that theoretically
they were helping a government agency with resources and much needed capacity 1o
engage in a refugee repatriation—program as :-‘eqﬂsth;‘ taking on a wide range of
organizational and operational functions’ refited to répdtriation and resettlement, whilst
the UNHCR argued that the NRC was simply ereating a parallel structure (dealing with
refugee issues an area where the UNHCR has the overall expertise and mandate) that

would result in duplication.

The other aspect of refugee repatriation and resettlement that was seen as crucial was the
Civil Registration Project, Modeled along the Latin American experience it was aimed at
ensuring the restoration of returnee’s sense of citizenship through granting them
identification and registration that would enable them to reclaim their rights and
obligations as citizens of Mozambique. Although this project became a “success’ (in

terms of meeting its registration targets), it nonetheless raised some tensions in priority.

"7 Hallam; p. 91.
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Although most of those invelved with the project agreed on its importance (especially
since registration was essential in allowing people to reclaim access to basic services
such as health and education), there were unfortunate tensions with regard to the goal of

capacitating provincial government institutions.

The project used registrars from the ministry of Justice and Interior, which indirectly
meant that at provincial level the government would in the long-term benefit from the
documentation, However, since the political climate was not stable at the time, and also
because of the fundamental political nature of aid interventions, RENAMO was able to
exploit the registration process since it favored other regions instead of others, arguably

due to limited resources,

There were other projects such as those that were directly dealing with unaccompanied
children and women from RENA MO-captivity that-formed part of the broader activities
directed at reintegration and resettl¢ment ol rh;urﬂmfhmf. aspects of the projects and
others not discussed here highlight the ,t’fm?&!iﬁ-cutting.‘a:iﬂ central themes that this report
(i.e. capacity building, aid biasness-snd-donorpriority-tension, etc) has been attempting
to deal with in order to demonstrdte!He\ ki fadeted  féture and complexity of factors
that determine the linkage betweén ‘hirmanitarian’ assistance and development aid in

societies emerging from political emergencies.
Rapid Rebuilding

The projects that were undertaken by donors under the “Rapid building” banner consisted
mostly of short-term activities aimed at consolidating the peace process. These included,
rapidly providing basic and economic services such as “seeds and tools”, health,
education and water facilities; and as well as basic infrastructure such as roads and
bridges. '**These activities are clearly mutual reinforcing since reintegration of people
can never be sustainable if the returnees go back to areas where they still lack basic

services. Thus for sustainable peace to be achieved donors and other NGO agencies saw

"™ Hallam. op. cit.,, p. 91.
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the need for short-term rapid projects crucial if the people were expected to feel any

sense of change and benefit aceruing from the peace process.

Activities defined as “Rapid Rebuilding”™ usually lie somewhere in the “gray zone”
between short-term assistance and long-term development in the continuum thesis.
" Although theoretical the direct impact of such projects on the entire peace process in a
given conflict is not automatically clear, there is enough evidence suggesting that the
linkage of short-term assistance (i.c. for returning refugees) and long-term developmental
goals of these communities does provide people with both incentives and disincentives
that impact upon the difference between sustainable peace and the possibility of a return

to war and instability.

These projects were aimed at restarting the social and economic life of people whose
existence has been disrupted by decades Q’f, war—=theprojects incorporated activities
aimed at linking short-term relief projeciscwith-somesrequirements of the transition to
peace and eventually with long-term develdpmintal goals of the post-war Mozambican

economic and political system,

Although there were many projects'f this nattire in tHe transition to peace, the report will

focus on the following three. These are:

» Council For Africa (CFA) school rehabilitation project in Maputo;
* PESU —*seeds and tools” redistribution project;

* Rural Development Pogramme in Cabo Delgado,'*”

The major advantage of the peace process was that it allowed humanitarian and
development activities to take place in the rural areas almost unhindered. However, there
was also a need for a continued presence of operations in urban areas like Maputo where,

due to the influx of people escaping the war from the countryside, many basic services

' Hullam, A., op. cit,, p. 97, for a discussion of the institutional, financial and managerial problems

associated with these types of projects see, Marit Sorvald, (1995), in Norwegian.
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had been exhausted and others destroyed by the war. Thus a focus on Maputo was

essential.

The rehabilitation of schools in the country's capital in the period 1990 - 95 was mostly
done with direct cooperation with the Directorate for Education and Culture of Maputo
City. In the Council For Africa (a Norwegian NGO), project the purpose was to

rehabilitate eight schools.

The general outcome of the project was that it was successful in so far as achieving the
goal of repairing schools, and contributed to the security of both teachers and pupils,
Clearly without this initiative these schools would not have reopened or renovated 1o
acceptable operational standards again. The other positive spin-off from the project for
the Mozambicans was that they gained experience in so far as contractual management
such as bidding procedures is concerned-Eapacitv-buitding was further enhanced through

in-service training for technical staff.

However, despite some of the abovementioned-positive aspects of the project there were
problems around technical aspects Thekeekifed 16 repairing and maintenance of

building both as recurrent costs and provisidn bf peiSorrel.

Interestingly enough the trade-off between short-term “hardware™ rehabilitation vis-a-vis
“software™ needs went bevond the school project and showed the need of comprehensive
approach to rebuilding as one aspect was interlinked with others in the whole aid
industry. Thus although many people (e.g. Hanlon, 1996) have argued that part of the
negative effects of economic and political change from the SAP’s initiated in the middle

80s was the change in the attitudes of people towards their obligations as citizens.

However, although this was partly true of the attitude of people towards the schools

project (as a ‘government/donor’ thing they had little to do with), this project also

" Hallam., op. eit., p. 97.

110



revealed that rebuilding a war damaged economy is not only about peoples attitudes but

more significantly is determined by structural conditions of aid provision,

Thus, for example, despite the fact that in Mozambique almost 70 to 80 per cent of GNP
is danor funds, there was a lack of “public funds” in the education ministry to cover
recurrent costs. This clearly shows the problem of aid dependency in the sense that
despite the government’s own assessment of its needs donors will always prioritise those

that they deem deserving their attention, and tell the South what's best for them!

There were other ways, however, that the donors attempted to use aid in order to avoid
building unused infrastructure. For example, the partnership between the CFA and
Progresso made sure that from the start the schools they have helped rebuild were
“maintenance free”. This means that the responsibility of providing for recurrent costs

lied with the relevant authorities,

The other project aimed at ensurifig & smooth return to normal civilian life for the
and adjustment of the Mozambickf department oF Aprieultures programme started in
1987 aimed at improving agricultufal’ prédiction disrdpted by the war. During the
emergency Mozambique has become dependent on food aid for almost more than three-
quarters of its cereal needs. Thus this programme was seen as very essential in the
transition period since it would enable peasants 1o be able to restart their disrupted

livelihoods.

Since the period 1991-92 was a period of drought in the country the program still had to
focus on the provision of the then essential agricultural inputs that would enable rural

people to produce enough to meet their basic food needs.
Although the direct impact of the PESU program to the peace process becomes difficult

to isolate since its implementation during this period coincided with the return of good

rains, it is clear, however, that the intervention reduced the previously overwhelming
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number of people who were dependent on food aid. These numbers reduced from an
estimated 3.5 million in 1993-94 to a projected under 1 million mark. ' Furthermore, it
was estimated that by June 1995 agricultural production would increase by 45 per cent
from 1994 levels. Despite these huge improvements the PESU program has reflected
certain shortcomings that are usually associated with many aid programs, be they relief or

developmental in character.

One of the major problems identified in the program involved, inter alia, lack of a proper
accounting system, inadequate and poor state of records, unclear contractual obligations
with food suppliers, ineffective internal control over project funds, and inadequate bank
statements. Typical of most aid programs (of whatever duration), these problems
reflected a lack of commitment on the part of bilateral donors to devise systemic and

appropriate

The audits that showed mismanagément of funds grecgartly due to the fact that there
always has been a lack of serious cpnceprualizdtion of the relationship between bilateral
donors and implementing agencies {in- this case the Mezambican government), in the
sense that this reflected a lack of capacity bA'the part 6f sovernment to properly manage
the project. It is striking that those Bilateral donors involved in the PESU programme (i.e.
Sweden} for such a long time, could not anticipate problems inherent in making provision
for short-term measures (or “emergency procedures”), in project management when
dealing with weak governmental institutions expected to suddenly take control of large
projects whilst they have themselves just emerged from an emergency. Thus, for a project
that has been running since 1987 there should have been long established criteria and
institutional provision aimed at minimizing risk for abuse, especially by improving the

capacity of the Mozambican counterparts.

The last program of focus under rapid rebuilding is the rural rehabilitation program in

Cabo Delgado. This program was aimed at generally stimulating production and

"' Hallam, A., op. cit., 100.




strengthening local government structures. The main regions of focus were in southern

districts of Cabo Delgado namely; Balama, Namuno and Montepuez.

This project was a mixture of both rapid rebuilding and long-term development, It
consisted of projects such as assisting women as a target group and rebuilding
infrastructure such as “feeder roads”, whilst institution building of local structures was

conceived as a more developmental goal.

Generally, the rapid rebuilding of feeder roads as essential structures in aiding rural
production by providing access to marketing progressed relatively well. These roads were
labour intensive and remuneration was on the basis of “cash-for work™. The longer-term
aspect of the program consisted of agricultural rehabilitation, social action, public
administration and support 1o planning at all levels of government. All these aspects were
perceived to be mutually reinfocing—However—although the program emphasized
capacity building through the csmhﬁﬁg;gﬁ; ol a smallmanagement unit in INDER, after
two years it was concluded that, aimuufgh sticegssful interms of capacity enhancement,

the program was too biased to instiwtion building s national level, 14

There were other problems associated with' the seléction bf Cabo Delgado as a regional
target and priority. For some such as UNOHAC, the area was the least affected by the
war. However, for those agencies involved with rural development projects in the area
they argued that the region contained refugees from areas like Nampula and as such the
program aimed at inlegrating these groups as war affected groups through the provision

of employment schemes such as the building of feeder roads.

Thus, in conclusion, although many of the aspects of rapid rebuilding were relatively
successful in terms of addressing the immediate needs of a society recovering from
decades of conflict (and had to settle a variety of previously displaced groups), and
contribute to the recovering of socio-economic aspects of recovery, there were certain

problems inherent in the various projects.

" Hallam, A.. op. cit., p. 103.
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Most of these problems were associated with issues relating to the lack of adequate
capacity on the part of the Mozambican authorities, something that ironically did not
emerge during the transition period! As a matter of fact programs with such a long life
span as the PESU were not supposed to experience problems of capacity, which resulted
in mismanagement. Therefore, as has been highlighted elsewhere in this report, there is a
need to conceptualize and operationalize issues relating to capacity building in linking
short-term relief programmes with long-term development in political emergencies

experiencing a transition from war to peace.
Demining

In a country that was devastated by decades of civil war that was characterized by a
violation of the laws of war where mines wereused-as-a deliberate and unrestricted tool
of maiming civilian targets mine clearance .;ms_'l;;gni_;;;_j_‘_m any reconstruction, especially
in the country side where it would jenable people 1@ restart production in order to sustain
themselves., To aid this process lhe internationat d'_ﬁﬁﬁh._mmmunity was involved in a

variety of initiatives,

One of the donor agencies involved in the demining project was the Norwegian Peoples
Aid (NPA). The task was not an easy one since landmines have been used by both sides
during the conflict and have killed a large number of people. Moreover, demining was
central to a host of activities that included, possibly limiting access to soldiers willing to
be demobilized, preventing the return of 5-6 million displaced persons and refugees and
economically affecting the peace process through preventing people to start living

productive lives.

The NPA made contacts with UNOHAC in December 1992 since the latter was charged
with the overall co-ordination and responsibility for mine clearance. NPA teams arrived
in Tete province and trained 64 local sappers who were ready for deployment by July

1993, In order to be seen to have a fairly representative and legitimate program, the NPA
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met with representatives of the Mozambican government, RENAMO, ONUMOZ,

Norway, and UNHCR. and reached agreement on the modalities of the operations. '**

Although much of the mine clearing was successful, there were problems the NPA had
with other agencies involved with the mine clearing operation, For example, the UNHCR
was responsible for pointing priority areas for demining by anticipating those areas likely

to receive a large number of returnees.

However, the UNHCR provided the NPA with a list of priorities that was beyond the
capacity of the later. This reflected lack of effective communication that was later lead to
the UNHCR withdrawing from funding the NPA, albeit under different circumstances.
This occurred during the visit of the UNHCR High Commissioner in March 1994 after
she visited Tete province to find the Maputo office funding mine clearance! This incident
highlighted lack of operational cogimmnication within the UN agencies. The withdrawal
led 10 a shortfall in funds which, thaagt;f"tﬁuénﬁaﬁgwﬁ;;hunetheies& impacted negatively
upon the operations of the NPA

One of the major successes of the mine-cledring ‘projeét was with regard to capacity
building gained by the Mozambicans from earlier experiences. For example, the
Mozambicans have had experience with mine clearance when they sent their trained dogs
in Angola and in 1996 were twice sent to the UN missions in Bosnia. This reflected the
fact that local partners and recipients of emerzency assistance had to have the potential to
enhance their knowledge and gain capacity that they can use to either help themselves or

others.

Political Pluralism

Building sustainable peace requires a rebuilding of political structures and institutions
that seek to accommodate diverse voices in the political process. The major aim of the

international community was to ensure that RENAMO is kept in the political arena. This

"' Hallam, A.. op. cit,, p. 79.




was seen as essential following the experience of the Angolan peace process. There were
many incentives provided to ensure that this and other goals related to paolitical pluralism
were achieved. These included, inter alia, providing for the UN Trust Fund for
RENAMO. and other structures such as the electoral commission, and the UNDP Trust

Fund for elections.

Although innovative and very controversial, the UN Trust Fund for RENAMO was seen
to be essential in ensuring that RENAMO henors its obligations under the peace process.
This was made even more urgent (and perhaps abused by RENAMO), when in 1993 the
organization withdrew from Maputo citing lack of finance as the major reason. Since this
withdrawal also affected the organization's participation in the various UN commissions
supporting the peace initiative, it was correctly felt that there was indeed a need to
astablish a form of financial support for RENAMO in order to allow it to transtorm into a

political party.

Thus on the 10" of May 1993 the||Trust [Fund was established under the Secretary
General's office (and supportéd—through—a Special-Representative in Maputo), and
incorporated into the Protocol HI (70 0 of the' GPRA. "It was through this process
that the continued cooperation and partnership of RENAMO in the peace process was
ensured. This fund proved very significant if we consider that RENAMO as a guerilla
movement did not possess any valuable resources such as control over mining deposits

that other movements use in order to sustain themselves.

Therefore, it could be concluded that the establishment of the fund was crucial in
ensuring the continued cooperation of RENAMO in the peace process. This contributed
directly into the sustenance of the process, since without fundamental and meaningful
peace, it is doubtful whether some of the above reviewed components of the peace
process that were aimed at rebuilding through linking short-term reliel with long-term

development aid would have been possible.

V4 Hallam, A., (et al.) (op. cit). p. 1L
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The Bretton Woods institutions and the transition to peace

“Contrary to what we would like to believe, Africa belongs not to
the various African states, not withstanding their proclamations
of sovereignty and independence; nor to one or other of the
Jformer colonial powers. Africa belongs to the World Bank! Africa
and Mozambigue belong to the WE (and the IMF). lis program is
to force Africa into the system of neo-colonial economics, without
taking people's necessities into account. What counts is the free

market and its god — money”. — Vida Nova, November 1995

The above statement comprehensively captures both the programmatic approach of the
Bretton Woods institutions as well as the outcome of their programmes. The preceding
statement further highlights the poweér ol thesemstilitions vis-a-vis those of “Third
World" governments. For example; imthecasest Mozambique the decision not to build a
hospital in Nacala was taken by theé Warld Bank and not the Mozambican government, as
much as it was the former who ‘decided on the fiberatization of the export of the raw
cashew industry in 1994, Since the beginning of the' [980s global financial institutions
have increasingly de facto taken over the setting and management of macro-economic

policy in many countries of the developing world.

Furthermore, in the case of Mozambique the IMF plays a very crucial but destructive role
by limiting the scope and options that the government has in terms of rebuilding a
country that has just emerged from a prolonged war induced emergency. This is done
through setting a macro-economic environment that targets things such as inflation
reduction instead of prioritizing long-term socio-economic development of the
Mozambican people by providing the government with incentives that it could distribute
to the various sectors of the economy in order to stimulate “people-centered

development”.
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IMF, World Bank and Rebuilding in post-war Mozambique

Although the World Bank initially played a prominent role for the large part of
Mozambique's emergency (owing to the very nature of the emergency), the IMF later
played an even more significant role in shaping the macro-economic context in which aid
was provided, especially during the transition period and after. The IMF’s role shaped
and influenced both aid disbursement and prioritization in post-war Mozambique, thereby

impacting upon attempts at rehabilitation and rebuilding of the country's economy.

IMF policy known as stabilization generally aims at entirely reducing inflation by means
of controlling money supply. To achieve this the IMF (hereafter referred to as the Fund),
demands that governments in developing countries where most of their programs operate
drastically cut down on spending, increase taxes, put restrictions on credit provision, and

apply rapid devaluations,

In the case of Mozambique, IMF’$ dominance begun when the Fund approved a US$ 142
million Enhanced Structural Adj_w;;nan;ff?;;ilig (which was a form of long-term loan
conditional upon implementation af stabilization. measures). Within this framework the
goal was to reduce inflation. Howeyver, this.was nptjachieved. Instead inflation rose
during the 90s and the Fund imposed tighter “caps”, which amounted to fifteen different

targets in 1996 alone!

Furthermore, as part of IMF policy and the Structural Adjustment Programme (SAPF)
package, the Fund’s restricts government spending by limiting credit to the economy
(money lent by Banks to companies). This had very adverse effects on Mozambique's
ability to socio-economic development as the government was operating under strict
conditions that restricted its role as a provider of public goods and services. For example,
due to the Funds insistence on limiting credit to the economy (which fell from USS 438
million in 1990n to about USS 150 million in 1995, the government had to cut civil
servants wages. This increased vulnerability of this sector of Mozambican society as

more and more of these workers were forced to live below the poverty line.
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The other impact of IMF's emphasis on limiting credit in order to avoid inflationary
pressure has been on sabotaging the country’s ability 1o rebuild her economy and thereby
sustain peace in the long-term. Initially donors used to fill the gap caused by some of
IMF's policies on government by paying more the government’s budget. However, with
the end of the war in 1992 they shifted their priority to rebuilding and reconstruction of
the country's economy and infrastructure. Unfortunately, and paradoxically (but not
entirely ironical or surprising), the IMF argued that this tendency to provide additional

spending to government by targeting rebuilding was inflationary!

As a result of this the Fund argued and successfully pushed for a budget target that
effectively restricted donor spending on reconstruction and rebuilding through a policy
called “Deficit Before Grant” (defice global autes de donativos). "SThis policy means the
amount of money that donors «give for such projects, as school rebuilding and bridge
reconstruction is calculated as, the-diilerence between all government spending (capital
and current, tax-funded and dr:-rgqr-ﬁmded} in relation to the governments income from

taxes and customs payments.

The negative impact of this policy has beéen that'it blocks rebuilding in Mozambique.
More tragically, however, has been the tendency by the IMF to indirectly use the policy
of deficit before grant in order to compel the Mozambican government to follow its
prescriptions, no matter how dubious and disproportionate they were. For example, after
the government unilaterally increased civil servants wages (following “troika”
negotiations between government, business and labour), in 1993, the IMF threatened to
declare the country “off-track™. When it became apparent that this blatant assault was
more controversial the Fund argued for a decrease in the deficit before grant, especially

with regard to the World Bank’s road-rebuilding programme.

It is also important to note that with regard to wages, IMF policy has failed in its own

terms. The general purpose of the Fund with regard to inflation targeting was to decrease

"5 Hanlon, 1., (1996), op. cit.

119



money supply through cutting government spending and reducing credit. However, this
policy has resulted in many hardships for the people of Mozambique. For example, by
1995 government's civil service wages were only one-third of the 1990 level; resulting in
the UN estimating that two-thirds of all the civil servants had salaries below the poverty
level. It is no exaggeration to argue that IMF inflation targeting has increased poverty in

many sectors of the economy.

The decline in wages has affected the Mozambican government by encouraging donors to
incapacitate it through the provision of extra payment and hiring of top civil servants.
Some agencies have provided government employees with per diems for attending donor-
funded conferences (thus allowing the workers (o earn extra income), whilst others hire
them to provide services privately. This results in a vicious circle where donors accuse
the government for lack of capacity and portray themselves as better providers whilst

they are the ones incapacitating thestaie:

The credit limitations imposed by the IMF also [impact on foreign currency and reduce
production. During the initial pﬁﬁé-:ﬁf'ﬁhé%’-ﬁdﬁfﬁmﬁ@n economy donors provided the
bulk of foreign currency (by means bF dadh ‘dbnations/and loans through such projects as
‘import support’ or ‘balance of ‘payment support™), tied to requirements specifying that
use will only be limited to imports from the donor country or use in donor sanctioned
projects. This was in contrast to the government’s insistence on supplying the productive
sector with capital rather importing goods and commodities that would be in competition

with what was left of the countries very fragile industrial production.

Twao problems arose from the above clash of priority. The first was that due to limitations
on government credit provision, by 1996 local businesses did not have enough meticais to
buy the dollars available on the market. Secondly, the unrestricted sale of dollars
increased imports since it is more beneficial in the short-term to invest in import-export

than production.
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Furthermore, World Bank and IMF policy has resulted in a more structural and
permanent neglect and lack of attention being paid to the rural peasants as an engine of
growth and development. The colonial period in Mozambique denied the majority of the
rural peasants any entrepreneurial skills and accumulation of capital. Although the initial
PPl period (1978-1982) opened some for the peasantry as a productive and
entrepreneurial force, the PRES (stabilization) period has closed the little room was there

for the rural peasantry to play an active role in economic recovery,

The marginalization of the peasantry by denying them access to credit and markets for
their products (and better terms of trade), in the post-war economy simply widens the gap
between the poor and the rich and between the rural and urban areas. This is a very
serious situation if we consider that the Mozambican economy ‘s markets are poorly

functioning and highly cartelized.

economy rather than promote the pecessany ﬂmndﬁiups conducive to sustainable peace

through socio-economic advancement of those groups who were severely disadvantaged

by war.
Developmental NGOs in Mozambique during and after the peace transition

Like in most “Third World” countries, Mozambique did not survive the tide of the
privatization of charity through the phenomenal rise of NGOs. In Mozambique’s case,
these new ‘angels of mercy’ became very dominant in the provision of humanitarian
assistance. Almost all sectors of socio-economic goods and services provision were taken
over by donor agencies by the middle 1980s. By 1989 there were about a 180 agencies
working in Mozambique and they pledged USS$78 million in response to the emergency.
Emergency appeals. have increased donor dependency on the part of Mozambique

MHowever, it should be noted that this was aggravated by the former’s reluctance to

% Yanton, 1. (....), "It's the IMF that Runs Mozambique.
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improve the latter's capacity to administer and provide socio-economic goods to its

people.

Thus the overall experience that emerges out of Mozambique during and after the
emergency is that there was little or no effort made to strengthen the capacity of local
Mozambican NGOs on the part of the donor community. Instead what happened was that
IMF policies created a situation where the INGOs were simple contractors of financial
capital ensuring the implementation of benchmarks that were inappropriate for a nation
under a war induced emergency like Mozambique was at the time. Sadly this was the
similar situation where policies of both the IMF and the World Bank prevent meaningful
and 'people-centered” development in post-war Mozambique. Perhaps it is high time that
NGOS (whether national or international) review their relationship with their sources of
funds in order to determine whether are they agents of change that is beneficial to the

power or are just pawns of global capital:

Beginning with the signing of the Gengral Peatie Atcord in 1992, numerous international

agencies such as NGOs underwent various changes. ‘Fhese included that they:

e Suffer a reduction in revesiues and funds dué to the end of the emergency
situation;

e They concentrate their activities within more restricted geographical areas;

e They turn their programs from intervention to so-called developmental activities;

¢ They are seeking alternative partners to the traditional ones — government,
Mozambican NGOs, etc;

e They are becoming more dependent on funds made available through the states

& L - o 147
and governments of their countries of origin. ™'

The immediate post-conflict NGO scene in Mozambique was reflective of the

fundamental flaw that characterized the emergency period, namely the separation of

"7 yussuf Adam and Humberto Cimbra, “Medern Messiahs Seeking New Lazaruses: NGOx in
Muozambique — Wiat Partnerships for Eliminating Poverty?" date of publication unknown, p. 72.
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emergency from development programs. The post-conflict period was marked by a mare
developmental orientation for NGOs. Although the NGO sector in Mozambique, like
elsewhere, retains many aspects of diversity that require careful generalizations at the
level of analysis, there are certain activities and factors that make it possible to evaluate

the impact of their activities at a more general level.

With the *drying-up’ of funds brought about by the end of the emergency many of the
NGOs continued with their work and forming new working partnerships and strategies in
order to adapt to a changing scenario without proper and honest evaluation of the impact
of their interventions on poverty and local realities. NGOs in Mozambique have
continued with programs that disregard contacts with the local population in order to
determine their real needs, disregard for greater adaptation of projects to the reality of
each region serviced, and lack of serious concern for the poorest arcas and the

marginalized sectors of the population=

Indeed the above last points are contrary|to 'Wwhat| these organizations claim to do. For
example, although most NGOs claim 1o be bissed towards the poorest areas they in actual
fact most prefer (and in reality"do) "workidg" i ‘dreas with the best government
infrastructure and services. This means that tiie richer the area (i.e. in terms of seil and
water) the greater the presence of these NGOs resulting in further marginalization of

areas long destabilized by years of war, famine and drought.
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Chapter 4

Linking Humanitarian Assistance and Development Aid in Mozambique: problems
identified

This report has been aimed at analyzing the possibility of linking humanitarian assistance
and development aid in complex political emergencies in southern Africa by focusing on
the case study of Mozambique. The Mozambican case demonstrates conditions under
which a linkage between the two forms of aid can be made possible. The report argues
that although the linkage between humanitarian assistance and development aid is
theorctically and practically desirable and feasible, there are a number of outstanding
issues that the “continuum’ thesis fails to adequately address. The issues and problems
that militate against attempts at linking humanitarian assistance and development include,
inter alia, issues of conceptualization and operationalization, capacity building, the

effects of the international political econom), secunity,-and co-ordination issues.
e Conceptualization and nperuiiunnlimtiana of the continuum

One of the main problems this" repart ‘has’idéntified relates to the manner in
which the linkage betwgen humanitdrian assistance and development aid is
conceptualized. Although the reponts concurs with the major assumptions of the
continuum debate, namely that some of the problems caused by complex political
emergencies can only be better resolved by responses that encompass
humanitarian assistance and development aid, it is submitted here that there are,

however, many problems relating to the modalities of achieving such a linkage.

One of the major problems with regard to the successful attainment of the linkage
between these two forms of aid relates to issues of aid responsibility or ‘actor
ship’. The issue of aid responsibility is central to the whole aid industry (both
humanitarian and developmental) since it reveals the asymmetrical relations that
exist between those agencies form the North vis-a-vis the South. Indeed the aid

regime is a regime of paternalism. Northern donor agencies and INGOs control
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the disbursement and distribution of aid to the South. Obviously within such a
context relations are rarely based on equity and mutual benefit. Furthermore, the
aid industry is a multi-billion dollar industry where there is often a conflict of

interests that sometimes undermine the very principles of altruism on which it is
based.

Aid responsibility inevitably invites the issue of delegation. If the assumption and
critique of humanitarian assistance also relates to its sustainability under
protracted emergencies it follows that building capacity through delegation of
responsibility becomes a responsibility of those in a position to do so. In this case
it is mostly the Northern NGOs who have the funds and the expertise. However,
since the issue of delegation and capacity building between unequal partners (and
indeed within an industry with its own political economy as far as resources are

concerned) is complex capacify-building needste.be closely scrutinized,

Furthermore, since there seems to be Hn émcﬁgirlg consensus that the continuum
paradigm is based on theconvichorthatrelietand development aid are not only
tools to save lives but by s6 doirg 'thes preventithe renewal of conflict, there is a
need to identify the root’causes 'of the tonflidts. Unfortunately the continuum
thesis is not explicit as to what are the major causes of complex emergencies and
as to the interaction between various elements and forces (global vis-a-vis

national ).

It seems that the failure to highlight the often complex interaction of actors and
forces that shape the root causes of conflict directly results to the silence (within
the continuum school) to appreciate the impact of the global political and
economic forces on both the root causes of conflict and their influence on the
ability to allow post-war rebuilding that addresses these causes adequately. Indeed
this has been evident in development where the focus has been on perceiving
development as a means of preventing and solving conflict coincides with an

increasing understanding that protracted complex emergencies result from a




profound structural change in the political economy of a society, and more often

than not of entire regions.

The above sad state of affairs directly stems from the prevailing conceptualization
within the broader aid industry where there is a silence about the interaction
between the local and the international. Perhaps this is understandable given the
fact that such a focus reveals the double standards that underlie the patrimonial

aid regime.

Thus understanding the phenomena of both “failed states” and “quasi-states”
reveals some misconceptions that permeate the continuum thesis. For example,
for some state that if, "_.. conventional wisdom has it that this divisive trend (of
institutional breakdown and fragmentation) is a temporary phase in the process
of development and transilion towards diberal democracy. If this is wrong,
however, instability représemtsthesemergeney of new npes of socio-political
formation (sic) adapted 10 exist on|thg manging of the global economy, then the
implications are profourd—Policymakers wonld not even be asking the right

questicns . o

This means that the interrogation of the continuum and its feasibility should not
only represent a quest for technical probability but rather a profound and
intellectual exercise that seeks to analyze the interrelationship between both forms
of aid and global structural power since the latter influences (if not determine) any
progressive and sustainable linkage. Thus the role of development aid in a post-
war transition should include analyses how the conceptualization (from narratives
to discourses) on this type of aid form part of a global power structure that
militate against attempts at establishing the linkage between relief and “anti-neo-

liberal forms of sustainable and people-centered development.

M g, Mark Duffield, (1997), "NGOs and the New Aid Paradigm ™, in Third World Quarter}y, Vol. 18,
No, 3, pp, 527 - 542, p. 529,




e Capacity building for local actors: Mozambican government and local
NGOs

The issue of capacity building within the aid industry is dogged with controversy
and uncertainty, More often than not there is always conflicting views about its
meaning. Thus some have observed that, "Ouwr lack of an adeguate theory of
capacity building reduces our own capacity to engage in the practice. We lack
the theory because we are not thinking through what we see before us. And we
are avoiding thinking things through because to face the obvious will be to

radically transform our practice. We are avoiding genuine accountability”. o

Others add that the problem is also due to the fact that we do not know, "What is
‘capacity building? That is the problem. It includes everything that was covered
by the differemt u'qﬁm’n’rq@_';qf 'm;uuufﬂnﬁnﬁdmg ', and much more besides ...
Aid agencies would be wisegtoshavesnagtzuetvith the new jargon of ‘capacity
building ' and to insist ml{;_tr_s'i:{jg i{.yrj.,{i?ﬂj{ﬂ!m{d terms that have identifiable and
precise meanings """ Afthough the many contfoversies and problems regarding
the meaning of ‘capacity building® “defodsothé aid industry in general remain,
there seems to be some consensus regarding the need to strengthen the capacity
of local actors that include both the state and the indigenous NGO sector and

CcoOmmunities.

This consensus derives from the fact that capacity-building is seen as an integral
part of development (in both theory and practice) and that failure to strengthen
the capacity of vulnerable communities such as those living under emergency
situations results in an increase in dependency and consequently further
vulnerability. Thus it becomes more crucial for INGOs to devise self-conscious
strategies aimed at sirengthening the capacity of local people and local

institutions in order to break the cycle of dependency and patrimonial relations

“* Eade, 1., op. cit,, p. 1, quoting from CDRA, 1995.
" Moore, 1995, from Ibid, p. 1.
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that currently permeates the aid industry. The need is to interrogate the
relationship between local and global actors in strengthening capacities of

institutions and actors incapacitated by emergencies.

The above conviction have led some to argue that the debate must move beyond
technical and operative aspects and that it must incorporate an evaluation of such
seemingly shared values as ‘trust’ and ‘solidarity’ and provide for new forms of
imagining development. This will require that, "... the NGOs of the North nust
in future define more clearly and seriously their role and responsibilities. Thus,
they have to think beyond modernization in terms of strategic planning,
management, monitoring and evaluation. It also implies establishing a

substantive, horizontal dialogue with their counterparts in the South ™. ol

This is made even more argent-by the faetihat-the aid industry is an uneven one.
Thus, "No matter how ﬂ;ﬂﬁm&gﬂn&ﬁgﬁi& ;;I;_?_mmr may be, the fact that the
Northern NGO is the onelwithlthel matey means that the Southern NGO must be
the one with the begging—bowl—No-matter-how good the personal relationship
between the Northern 'dind! W& Ssbtherno NGO, the latter must accept the
humiliation of being the réceiver of charity. Perforce; there is a relationship of

uneguals, And inequality never built capacity 1

So there is an urgent need to thoroughly interrogate how the relationship between
Northern donor countries and their implementing NGOs vis-a-vis local
institutions (be they government or NGOs) hinders efforts at enabling the South
to give actual meaning to their own self conceived development. This is made
even more urgent by the fact that the Mozambican study currently under review
in this report demonstrate a disturbing trend where Northern NGO simple act as

implementing agencies for their financial institutions in the West. This is a very

8 See, IFC3, “Capacity Building and Accelerated Change in Latin America NGOs", p. 2.
132 Bee, Manji, 1997, quoted in Eade, D., op. ¢it.. p. 9.
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unfortunate but less puzzling situation since the policies of these financial

institutions hinder rebuilding of countries emerging from war and emergencies.

The transition in Mozambique illustrate the lack a mutual relationship between

INGOs and local partner NGOs.

The Role of International Political Economy and International Financial
Institutions: The IMF and World Bank

As mentioned elsewhere in this paper, debates about the feasibility of the
continuum under conditions of protracted complex political emergencies have
often overlooked the effects of the International Political Economic factors in
shaping both the conceptualization and operationalization of humanitarian
assistance and development=aid: Thiss—unfoctunate because without paying
attention to this factor it ia.dﬂﬂuuk mmdﬂ:stand the various interests and
constraints that attempts atl linking thidse two forms of aid are subjected to at a

global level.

Since the report has highlighted® the “coricdptual and normative problems
associated with the language and discourse of development and humanitarian
assistance (especially as produced and reproduced in the North), the focus here is
on the role of International Financial Institutions such as the IMF and World
Bank on attempts at linking humanitarian and development aid in the context of

complex political emergencies.

Since the middle 80s both the IMF and World Bank have been instrumental in

shaping the macro-economic policy framework in Mozambique. This report

demonstrates that even during the emergency the policies of prioritizing -

stabilization and adjustment above all else had negative effects in a country that
was experiencing an emergency. A similar situation also applies in post-war

Mozambique since the policies of these institutions limit any attempts towards




rebuilding by, inter alia, limiting the governments role in the economy (i.e. giving
credit to rural peasants and providing much needed affordable services to the
poor), and putting limits on government spending by such measures as the

“Deficit Before Grant™ benchmark.
Security

One of the central and major issues that are important in ensuring long-term
planning in situations of complex political emergencies is security. Needless to
say that these kinds of emergencies are characterized by profound insecurity that
often makes planning in the long-term almost impossible since any such attempts
are disrupted by the fragility of the situation. In Mozambique, like in other
emergencies such as Angola, the issue of security has had serious implications in
the sense that those aréas deemed-more—secure such as major capitals (i.e.
Maputo) receive a d15pmmﬂimatnﬂ1ma-i'aidﬂnd resource allocation.

Aid coordination

One of the other major problems that have been proven to have an adverse and
negative effect on the effectiveness of humanitarian assistance is the issue of aid
coordination during complex emergencies. This is very important when one
attempts to link humanitarian assistance and development aid because there
seems to be some consensus that one of the reasons that lead to ineffectiveness

within the aid industry in general is the lack of programme coordination,

In Mozambique the magnitude of the emergency and the accompanying
humanitarian response was so huge that it resulted in the fragmentation of aid
programs. Although this was the case during the emergency, it became more
problematic during the transition form war to peace and hindered some of the
efforts at linking previous short-term relief projects with long-term development

programs that the country needed in order to sustain peace,

130




Challenges and lessons for Southern Africa

One of the major challenges the humanitarian community is facing in dealing with semi-
permanent and protracted complex political emergencies concerns the establishment of a
workable relationship between humanitarian assistance and development aid in practical
and sustainable terms. However, as this report has attempted to demonstrate that there are
still various issues that need to be dealt with if such a linkage is to be feasible. The case
of Mozambique demonstrates, albeit in different ways, the powerful constraints that such
attempts face. Such constraints include, the underlying structural economic condition of
the countries of Sub-Saharan Africa and how these renders them subject to control by
multi-lateral financial institutions (which in turn limit options to these countries awn
development agendas that can be suitable to their own condition of moving away from
war emergencies), the power of aid discourses in influencing development practice, the
relationship between Northern NGOs and-globatpalitical power structures, the capacity
of national institutions to carry ouTTprograms ined -ﬂt.;“:iiding their countries to move
along the peace continuum, issues df.;s-ﬁ'{;.nr-ii;q;d'tlﬂng#mtﬁ_tgcncie&, and also the manner in
which whole relief industry favors ¢ertain Kinds of inmnt_;miﬂns and options as opposed

to others.
Conclusion

This report concludes by submitting that although the beljef that humanitarian assistance
and development aid can be conceptually de-linked in emergencies is erroneous, there is
a need, for analytical purposes, to interrogate each of these two felds in order to
highlight how they relate to structures of global power and hegemonic knowledge as

these processes inevitably impact upon the manner in which emergencies are mediated.

Thus although the report concurs with the view that both humanitarian assistance and
development aid once properly executed does provide incentives and disincentives that
can help reduce the ncgative effects of violence induced emergencies and promote

‘development, there is, however, a need for caution if we are to adequately understand
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the current processes that continue to shape the aid industry and be better informed about

ways in which interventions could be enhanced.

The above is important even more in a world of globalization and neo-liberalism which is
currently characterized by endemic poverty. This structural poverty contributes to
increased instability in other parts of the world. This means that developmental and
humanitarian NGOs will continue to play an increasing role in mediating the effects of
instability. Current statistics depict a world characterized by further ‘New Warld

Disorder’, especially in the South due to its peculiar economic vulnerable status.

The 1996 United Nations report on Human Development indicates that the developing
countries represent 80 per cent of the human population but produce only a little over 20
per cent of the global gross national product. In the last three decades the income earned
by the poorest 20 per cent of the poputatich hasTitten from 2.2 per cent of the world
income to a mere 1.4 per cent whi]ﬁ"ihﬁfiﬁchm‘rﬁﬂ.,p;r:mt have witness a share increase,
This means that the structures of the glll}bal?thhc}rm- promote inequality between states
and people. This more often than net contributes in"iﬁe{%&sing possibilities for instability
and emergencies (be they ‘naturall Of MHNMAIE) i the South. This means that the
provision of aid will still contindé' toSdominate felaidns between the developed and

developing worlds.

The need. therefore. is to come up with workable conceptual frameworks that can ensure
that the desire and attempts to “assist® these societies move from War 1o sustainable peace

are not underlined by paternal relations of domination as currently is the case.

These unequal relations that permeate the aid industry in general shapes particular kinds
of responses whilst silencing others, more often those that the people of the South
themselves deem as suitable to their own condition. The attempt to reverse this situation,
this report submits, should start with analyzing the relationship between dominant forms
of knowledge in the aid industry and their resulting policy prescriptions (as they are

practiced by such institutions as the IMF and World Bank) impact upon the kind of
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options that the developing countries have in achieving the linkage as suggested by the

continuum thesis,

Furthermore, since both humanitarian and developmental NGOs are at the center of the
delivery of aid to.the South, they constitute a crucial between the international donor
community, their Southern counterparts, and more significantly with the recipients of aid.
Although for the past four decades numerous studies have highlighted the intimate
relationship between hegemonic discourses and knowledge structures with aid agencies,
the current danger within the aid industry in general is that instead of being advocates for
change, NGOs have become the “delivery agency for a global soup kitchen'. The
consequence of this is that NGOs are no longer perceived to be offering alternatives to
the current state of poverty and marginalization but are instead seen as ‘useful fig-leaves
to cover government inaction or indifference to human suffering’, in both economic
restructuring and complex emcrge;:é-igs..','E_';fllﬂll_.:Egps'=:'.imren:-:}ngl}- seen as taking the
social costs of economic liberalizatiomthereds-amnged 10 evaluate their role and

consequences of their actions beforg we conglude as|to the feasibility of the continuum,

The other important aspect that the' Cohtiutim Hébad tiiches on is the question of the
concept of development itself, both a5 ah academic discipline and as a policy area. Since
the debates around the meaning of development and its consequences has ran full circle,
there is still a need to thoroughly interrogate the meaning of the concept within debates
on the continuum if we are to avoid arguing for the linking of failed humanitarian
assistance interventions with failed development paradigms, a catastrophe deplorable to

imagine.

Lastly, and in summary, this paper submits that the Mozambican case presenis a
challenging but interesting case in which attempts at linking humanitarian assistance and
development aid can be measured. This case clearly illustrate both the challenges and
opportunities presented by the inter-linkages between such factors as International
Financial Institutions, the global economic environment. protracted violence and (in)

security, the local macro-economic framework and socio-economic recovery prospects,
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issues of capacity building, and lack of synergy between emergency planning and lang-
term programming. All these issues are related and inter-linked at various levels of
analysis but where causality proves adequate there is more insight into the challenges
faced in attempts at linking humanitarian assistance and development aid in complex

political emergencies.

Thus, although conceptually and practically there are overlaps and backward and forward
linkages between relief and development aid in complex emergencies, the current lack of
adequate understanding of the consequences (both theoretically and practically) of
linking these two forms of aid, render the current uninformed attempts an exercise in
futility that will simply perpetuate the status quo where aid interventions continue to
perpetuate instability and entrench vulnerability in complex emergencies. Although some
scholars have prematurely claimed that the movement of Mozambique from war induced
emergency o peace was a din:cgc_[:;;ﬁi:lif:{ﬁf’ifii!ii:mes;_liu1 linkage between relief and
seauHhis_peper submits that although the

development, this paper argues *‘

intervention of the international community in the tdnsition in Mozambique was vital for

the sustenance of peace, the reasonsfornotretuming towar thus lie somewhere else.
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