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Forum for Social Studies:
A Brief Institutional Profile

The Forum for Social Studies (FSS) is a non-government, non-profit institution
engaged in conducting and sponsoring policy-oriented research and promoting
informed public debate on a wide range of development issues. It was
established in 1998 by a group of academics and CSO activists whose aim was
to help deepen and broaden a democratic tradition of public debates. Its work is
guided by the conviction that enhancing the public-government decision-makers
interface on key social and economic issues can promote a transparent,
participatory and all-inclusive policy-making and implementation process.

Since its establishment, FSS has been engaged in policy research on a
wide array of development issues, and has disseminated its findings to
government decision makers, legislators and the wider public. It has organized a
series of policy dialogues (workshops, seminars, panel discussions, etc.) around
the themes of poverty; gender; higher education; inter-generational transfer of
knowledge; good governance and democracy in Africa; culture and
development; and climate change, environmental management and sustainable
development in Ethiopia.

As part of its research activity, FSS has in the past successfully launched
two major book projects, viz. Ethiopia: The Challenge of Democracy from
Below, and Democratic Assistance to Post-Conflict Ethiopia: Impact and
Limitations. Since then it has published books and monographs on a wide range
of development and policy issues, including, poverty and poverty reduction,
natural resource management, decentralization, the quality of higher education,
culture and development, and environment and climate change. Its publications
have been disseminated to decision makers, institutions of higher education,
academics and researchers as well as non-government and international donor
organisations to stimulate further discourse and reflection. This book titled Food
Security, Safety Nets and Social Protection in Ethiopia is a continuation of that
tradition, and is intended to examine the PSNP and broader food security and
social protection issues in Ethiopia from different perspectives to promote
dialogue and constructive debate.
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Foreword

Capacity Building and Research
in Food Security at Bahir Dar University

Baylie Damtie

Ensuring food security has been -and continues to be -one of the greatest
challenges that Ethiopia has faced. The recurrent drought combined with many
other factors, such as lack of technology, infrastructure and human power, have
affected a substantial part of the population. The Federal Government of Ethiopia
has been taking aggressive measures to ensure food security for all Ethiopians.
The Growth and Transformation Plan (GTP) has included several objectives
with clearly stated annual targets that will ensure food security in Ethiopia.
These objectives include: increasing crop production by applying more suitable
agricultural practices, increasing cultivable lands, improving agricultural
production and productivity, strengthening agricultural markets, increasing
livestock production and productivity, and enhancing research. This ambitious
but achievable plan has brought with it unprecedented research and training
opportunities to higher education institutions.

Bahir Dar University has prepared its five year strategic plan in accor-
dance with the GTP. The University has various training, research and com-
munity service programs that are directly and indirectly aimed at improving the
nation’s food security. It is high time to not only carry out research on food
security but also to present the results in understandable and scientific manner to
policy makers, researchers and the general public. Bahir Dar University has been
pushing for a comprehensive publication program on the practices of food
security around the world and their relevance to the Ethiopian context. Such
publication would not only allow us to learn from the best global practices on
ensuring food security but would also allow us to appreciate and understand the
level of complexity and the associated knowledge gaps.

In this context, | congratulate the authors of this publication, which covers
many important topics including the roles of the Productive Safety Net Program
for achieving the GTP goals on food security. Conferences on food security, like
the national conference on food security which took place in Bahir Dar in April
2010, are important to bring various stakeholders on food security together and
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Capacity Building and Research in Food Security at Bahir Dar University

learn about various intervention options and the long term solutions. The
university shall continue to encourage and support such efforts.

The commitment of the Federal Government of Ethiopia to eradicate
poverty by ensuring food security is clearly shown in the GTP. Universities
should play a leading role for the success of this plan by producing appropriate
human power, creating knowledge and carrying out appropriate community
services including technology transfer and agricultural extension. Creating a
knowledge package has been identified as one of the basic principles that
underpin research at Bahir Dar University. We need to understand the issue of
food security by investigating the problem from various directions and
eventually integrating all relevant research outputs into a coherent and inclusive
knowledge package. | am very happy that our academic staff have contributed to
the present publication and have become part of the discussion.
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Preface

Introduction to the LEAFS Program®

Dorothea Hilhorst and Jan-Gerrit van Uffelen

Background

“Dawn, and as the sun breaks through the piercing chill of night on the plain
outside Korem it lights up a biblical famine, now, in the twentieth century”. With
these words, journalist Michael Buerk announced in October 1984 what became
known as the Great Ethiopian Famine. The BBC’s news coverage on the
unfolding famine disaster in the Horn set into motion a huge response, foremost
consisting of food aid for the starving people in Ethiopia.

Ever since the 1984-85 famine annual emergency appeals were addressed
to the donor community for massive food aid targeting around 5 million
Ethiopians annually (GoE, 2004). Ironically, throughout this period, food
security in Ethiopia has been declining. The country has remained among the
most food-insecure in the world with nearly half of the population being
undernourished (WFP 2006). Government, donors and I/NGOs all agreed that
decades of interventions have not resulted in sustainable assets at household or
community level (GoE 2004, Sharp et al. 2003, Raisin 2002). The critique on
this relief oriented emergency system resulted in the design of the Productive
Safety Net Programme (PSNP) which was introduced as a development oriented
predictable safety net in 2005. Since then the PSNP has been the key component
of Ethiopia’s Food Security Programme.

In 2008 the Groups of Disaster Studies and Law & Governance of
Wageningen University in the Netherlands and the Department of Disaster Risk
Reduction and Sustainable Development of Bahir Dar University in Ethiopia
embarked on a 4 year research programme® The research programme, entitled
Linking Emergency Aid to Food Security® (LEAFS) was designed to make a
contribution to the debate on reforms in food aid systems and food security

' LEAFS: Linking Emergency Aid to Food Security.
2 The programme was funded by WOTRO Science of Global Development of the Netherlands Organisation for
Scientific Research (NWO).

% The principal team members of LEAFS are Professor Thea Hilhorst, Professor Han van Dijk, Dr. Jan-Gerrit
van Uffelen, Dr. Alula Pankhurst, Dr. Aschale Siyoum and Drs. Hilde Geerling.
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policies. In particular the Productive Safety Net Programme as being the key
component of Ethiopia’s current Food Security Programme.

LEAFS’ Rationale

The objective of the PSNP is to assure food consumption and prevent asset
depletion of food insecure households in chronically food insecure ‘woredas’
(districts). The programme aims to protect household assets from distress sales
and to build community assets through productive safety net public works
activities through timely and reliable resource transfers. The success of the
programme is built on three principles: provision of predictable transfers for six
months per year for a five year period; functional links between the PSNP and
the so-called Other Food Security Programmes (OFSPs) including the household
package programme and resettlement, and; graduation of beneficiaries when
food sufficiency is attained. During the second phase of the PSNP, 2010-14, the
OFSPs have been modified with the Household Asset Building Programme
(HABP) and the Complementary Community Investment (CCI) programme.

Ethiopia’s Food Security Programme and the PSNP in particular form a
highly relevant case for research on linking food aid and food security, or more
broadly, on linking relief to development. In analysing the PSNP in relation to
the other components of Ethiopia’s Food Security Programme and the wider
policy environment it is important to consider earlier attempts to attain food
security in Ethiopia. Not only are such experiences reflected in present policy
but memories of former food security programmes shape people’s responses to
current interventions (Hilhorst 2003). Although linking relief to development has
been a major concern of humanitarian and development policies since the mid-
1990s, progress to realise this aim in practice has been slow (Barrett 2006,
Christoplos 2006). The LEAFS research hypothesises that lack of functioning
linkages at conceptual level, between institutions and between intervening
agencies and the local population form major constraints in realising these
objectives.

Disaster Studies

The LEAFS research has combined the disciplines of disaster studies as well as
governance and development studies. Disaster Studies at Wageningen University
examines situations of crisis and uses vulnerability and resilience as central
concepts. Although it is generally acknowledged that disasters are generated by
processes that create vulnerabilities (Wisner et al. 2004), disasters are
nonetheless mostly studied as isolated events, stressing discontinuity and
‘exceptionality’. Recent research, however, points out that the intricate ways in

XVi



Introduction to the Linking Emergency Aid to Food Security (LEAFS) Program

which policies and processes culminate in disaster, and the manifold ways that
people respond to crises, display a large degree of continuity and acquire a
measure of ‘normality’ (White and Nooteboom 2006). In cases of recurrent
drought, especially in combination with violent conflict, it has been observed
that long-term institutions and livelihood strategies are moulded by crises.
Institutions, far from breaking down, evolve in relation to catastrophic events
and following the responses of local, regional and national actors dealing with
emergency conditions. The LEAFS research programme therefore combined
disaster studies with the study of Law and Governance which focuses more on
the longue durée of institutional change as well as institutional complexity or the
ways in which multiple normative (discourses) and institutional frameworks co-
exist and interact in emergency conditions, at times drawing on and at other
times contesting each other.

The interface between disaster studies and governance and development
studies is especially pertinent in two interrelated conceptual developments.
Firstly, the distinction between transitory and chronic food insecurity, addressed
separately by disaster studies and development studies, is increasingly blurred
(Devereux 2002). This has resulted in the development of new policies and
response modalities, as well as the need for integrated academic concepts and
analysis. Secondly, the disaster studies body of literature on the transition from
relief to development is hampered by the assumption that development is an on-
going process, temporarily disrupted by disaster or crisis situations. Since many
recipients of humanitarian aid are in a position of chronic food insecurity, it is
imperative to open up the relief to development literature, by bringing in a focus
on social security and informal and formal safety nets, which is an area of
expertise of the Law and Governance group of Wageningen University.

Stakeholders and Interpretation Frames

Disasters, either natural, man-made or a combination of the two, can cause
production failures leading to reduced food availability which may result in food
insecurity and hunger. Food availability is thus a crucial element of food
security. In 1981, Amartya Sen published ‘Poverty and Famines: An Essay on
Entitlement and Deprivation’ in which he argued that rather than the availability
of food as such, entitlement is the critical factor in maintaining or achieving food
security. Sen’s idea that famine was caused by the lack of power of people to
command food, or exchange entitlement was quickly adopted and incorporated
as lack of access to food by vulnerable people in definitions of food insecurity.

The key stakeholders in food-insecurity are the affected population,
government and the international aid community. Different frames of explaining
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food insecurity have put part of the blame on these actors in terms of production
failure, exchange entitlement failure or response failure.

When researching Ugandan refugees in Sudan in 1982, Barbara Harrell-
Bond (1986) observed the widespread notion among aid workers of ascribing to
refugees a dependency syndrome. She described this as “The real and apparent
lack of support for each other, the refusal to co-operate under conditions where
co-operation appears advantageous, and the prevalence of destructive and anti-
social behaviour’ (Harrell-Bond, 1986:283). The notion of dependency
syndrome has been challenged as a stereotype by Gaim Kibreab (1993) and
others, whose research proved that refugees use all the means to their disposal to
cope with and improve their situation (van Uffelen, 2010). Nonetheless, in
Ethiopia the use of the notion of dependency theory is still widespread
particularly in a context of prolonged provision of food aid to chronically food
insecure people. Others talk about the aspiration failure by people since they
seem to have lost hope for a better future (Bernard et al. 2011). This is
considered by many a major constraint in attaining food security.

Other more political frames put the blame for food-insecurity on
governments and the ‘aid-industry’. A political perspective on food insecurity
starts with the analysis of its causes. It has been argued that famine is not in the
first place a failure of some kind (of food-supply, development, livelihood
systems or climate), but the normal outcome of economic and political processes
(Duffield 1993, Keen 1994). Alex de Waal labelled famine as a crime (de Waal
1997), attributing a major role to political regimes that breached the social
contract with their citizens and allowed famines or even made them happen. He
also put the blame for food insecurity on the relief industry which focused on the
wrong issues and often refused to work with governmental institutions, by
referring to their principle of neutrality. Political analyses of food insecurity
have inspired rights-based approaches (FAO 2005) that have been adopted by
several INGOs in Ethiopia.

All these frames highlight a part of the reality of food insecurity, yet have
at the same time contributed to poor or politicised stakeholder relations. These
interpretation frames have also differentially informed the policies and resulting
programmes of the different stakeholders. Interpretation frames are often
embedded in organizational dynamics and policy chains at work in the struggle
to combat food insecurity. Current policies that aim to bridge the gap between
food aid and food security are predicated on notions of policy integration and
stakeholder collaboration. Much progress has been made in Ethiopia to
coordinate food security programming and incorporate a high level of
participation.
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The LEAFS programme focused on analysing the different linkages in
addressing food insecurity as well as the frames and organizational dynamics
informing the constitution and maintenance of these linkages. The research has
focused on linkages that are vital to a large-scale intervention like the PSNP.
These concern relations between food security interventions and surrounding
processes, especially the everyday strategies people deploy to make a living.
Food insecurity in Ethiopia is a long-term phenomenon caused by natural and
man-made factors, such as lack of alternative income sources outside of
agriculture, unreliable rainfall, land degradation, poor infrastructure, lack of
agricultural inputs and limited credit facilities in rural areas (Macrae and Zwi
1994, Wisner et al. 2004). Violent conflict for long periods in the past has
undermined the vitality of production systems and hampered investments in
agriculture (Maxwell and Alemayehu 1994:65, Webb and Von Braun 1994:34-
37). lll-conceived land reforms have caused insecurity for millions of farmers
(Sharp et al. 2003:129-139). Living in this disenabling environment forces
people to deploy multiple means to survive, including accessing food aid. The
LEAFS programme focused on linkages and gaps between food security
interventions and people’s practices.

The LEAFS research has combined livelihood studies with the
ethnographic study of the interfaces within and between development actors
from the grassroots up to the international policy and implementation levels. The
research contributes to this tradition of ‘aidnography’ by combining ethnography
with linkage analysis (to be compared to network analysis), and with the
systematic research of the influence of perceptions and attitudes, and by
integrating the study of aid with the study of food security governance

One Programme, Two Research Projects

In essence the LEAFS programme consisted of two research projects.

The first one focused on coping with food insecurity and food aid
interventions. This project looked at linkages between people’s perceptions and
practices to cope with food insecurity and food security interventions, with a
special focus on the PNSP programme. Food insecure people develop their own
ways of dealing with food scarcity over time, embedded in local institutions and
social organization. These range from agricultural production, (temporary)
employment, home industries, migration to urban areas, the reliance on
remittances and help from kin and neighbours. Nonetheless, many development
actors attribute a dependency mentality to people (caused by prolonged aid-
dependency, loss of skills or aspiration failure) as a major constraint towards
food security. The research aimed to investigate these contradictory notions
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about the role of local people, by analysing their strategies and attitudes in an
integrated way.

Ethiopian communities are highly differentiated and stratified. People’s
room for manoeuvre is determined by access to resources, socio-economic
conditions and positions in local hierarchies (Van Dijk et al. 2003: 173-206). In
the process of outside interventions, new patterns of distribution and ways of
social interaction emerge, often to the detriment of informal safety net
mechanisms. One of the questions is how formal programmes contribute to
increased differentiation and intensify inequality or whether they result in a
positive impact on the social fabric and the restoration of informal safety net
arrangements.

This first research project sought to answer questions like: what are local
practices and attitudes of various groups in dealing with food insecurity? How
are these related to socio-economic differentiation and power? And, what is the
impact of interventions on food security and community relations?

The second research project focused on policies and programme options
with regard to linking food aid to food security. This project considered the level
of national and international approaches and institutions regarding the linkage
between food aid and food security, or relief and development. The problem of
food insecurity is framed differently in different approaches that consequently
arrive at different policies and implementation practices. These range from
humanitarian approaches to provide emergency relief aid to save lives, to
development approaches to strengthen and diversify livelihoods and to seek an
enhanced role for the market, to approaches involving social protection to
safeguard people from risks and shocks and rights-based approaches that aim at
the implementation of the voluntary guidelines on the right to adequate food.
Often these policy frames belong to different institutional environments such as
governments, multilaterals; institutions and I/NGOs which have their own
organizational dynamics. The way in which experiences in Ethiopia are
influenced by such institutional frames, and how these experiences find their
ways into new policy thinking have been investigated.

The research started from the notion that the framing of problems and
institutional arrangements to deal with them are intertwined. Humanitarian aid
has long been accused of misconceiving the problem of famine as an event,
which has hampered effective and timely interventions to chronic food insecurity
(Raisin 2001). This conception of humanitarian crises as events is built into the
response mechanisms that separate development from humanitarian aid. This is
manifested in aid flows, the organisation of donor agencies, international
agencies and even many implementing agencies. Aid reforms through Food-for-
Work programmes in the 1990s could not overcome these obstacles. The
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artificial distinction between humanitarian aid and development aid, where
humanitarian aid fulfils short-terms needs in situations where development aid is
not feasible or politically undesirable, has proven a major obstacle for addressing
chronic food insecurity. New programming on food security aiming to integrate
humanitarian and development policies faces the challenge of adjusting aid
modalities and institutional arrangements.

This second research project tried to seek answers to questions such as:
how do international stakeholders frame the problem of food insecurity and food
aid and how do they analyse realities on the ground? What is the relation
between problem frames and the institutional environment in which these
partners are functioning? And, what is the influence of institutional dynamics at
national and international level on the ways in which various partners engage in
food security programmes?

Contributions of the LEAFS Programme

LEAFS has also made a contribution to a better understanding of the
developmental impact of the PSNP by providing insights on patterns of
interaction and collaboration, information flows and capacities, and stakeholder
perceptions and attitudes. The LEAFS programme organized a national
conference on food security in Bahir Dar in April 2010 which involved various
stakeholders including government, donors, implementing agencies and
researchers. The conference has been instrumental in creating more space for
debate and research to inform food security programming. The LEAFS
programme has also organized panels at the World Conference of Humanitarian
Studies Association in Groningen in 2009 and in Boston in 2011.

Another important contribution of the LEAFS programme has been to
build the capacity of the Department of Disaster Risk Reduction and Sustainable
Development, a relative new department at Bahir Dar University. As an integral
part of the programme LEAFS has been investing in curriculum development, in
particular the design of a MSc ‘From Food Aid to Food Security’ and staff
training.

The LEAFS team is also very proud and pleased that the programme has
made possible this book project bringing together the work of international and
Ethiopian researchers on the issue of food security. It is our wish that the book
will make an useful contribution to the debate on addressing food insecurity and
hunger in Ethiopia.
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Introduction
Food Security, Safety Nets and Social Protection
in Ethiopia

Alula Pankhurst and Dessalegn Rahmato,

Hunger and food shortages have been endemic in rural Ethiopia for countless
generations; nevertheless, it was not until the mid-1970s, following the fall of
the imperial regime and its replacement by the military government, the Derg,
that food security became a concern in public policy discourse, and a variety of
program initiatives were put in place to tackle the problem. Since then there has
been increased awareness of the complex causes of food shortages and a
growing determination on the part of decision-makers to bring to an end the
blight of hunger and malnutrition that has been so much a part of the daily lives
of millions of poor and vulnerable people in the country. Over these years, the
goal of achieving food security has been pursued in various forms, involving
both short and long term programs, combining not just growth in food
production but also environmental protection, water management and irrigation
projects, employment creation, resettlement and credit provision — to mention
only some of the main measures — costing both the government and its
international development partners immense resources. Overall, public policy
and program management had benefitted from the experiences learnt from other
African and Asian countries as well as, domestically, the contributions of non-
state actors which have been actively engaged in relief, rehabilitation and food
security endeavors in many areas of rural Ethiopia from the second half of
the1970s. However, it was becoming apparent by the end of the 1990s that the
programs pursued were beset with serious challenges, and that, contrary to
expectations, the vulnerable population was increasing in size, and that the goal
of achieving food security was becoming increasingly unachievable.

When, in 2003, the government appointed the National Coalition for Food
Security (NCFSE) and its food security program (FSP) was adopted by the
government and subsequently incorporated in its poverty reduction strategy, this
marked a significant shift in public policy. In the first of his contributions to this
volume, Jan-Gerrit van Uffelen calls this shift the “de-disasterisation” of the
country’s food crisis. The FSP established a number of key interventions to
tackle food insecurity, of which the main ones were the Productive Safety Net
Program (PSNP) for chronically vulnerable households, the so-called Other
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Food Security Programme (OFSP) that involved loans and agricultural packages
and was later transformed into the Household Asset Building Program (HAPB),
voluntary rural resettlement for populations in land poor areas, and the
Complementary Community Investment (CCI) focusing on medium-scale
infrastructure development that cannot be undertaken through the PSNP public
works. However, the PSNP, which is financed entirely by the country’s
development partners and which was launched in food deficit areas in much of
the country in 2005, remains the centerpiece of the FSP, and the main focus of
investigation and critical appraisal in this volume. The PSNP provides resource
transfers (in kind, in cash or both) to beneficiaries in two ways: either as
payment for labor in public work projects or as direct support to individuals who
are unable to work for health, old age and other similar reasons. At present there
are more than 8.3 million rural people in 319 weredas covered by the PSNP
which at first was confined to the farming communities in food-insecure weredas
in the highlands and Rift Valley areas but has recently been extended to some
pastoralist communities. The PSNP is said to be one of the largest resource
transfer programs in Africa, and there are those who argue, such as Rachel Slater
and Anna McCord in their chapter, that it has much to offer to social protection
planners elsewhere in the continent.

As explained by Dorothea Hilhorst and Jan-Gerrit van Uffelen in the
preface, this book stems from the LEAFS (Linking Emergency Assistance with
Food Security) project initiated in 2007 as a collaborative project between
Wageningen University Disaster Studies Department and Bahir Dar University
Department of Disaster Risk Management and Sustainable Development. The
project sought to understand linkages between the global and local levels in food
security policy and practice, and included local level research by PhD students in
two weredas of Amhara Region. The project held a conference in Bahir Dar in
2010 and organized panels on food security at the International Humanitarian
Studies Association meetings in Groningen in 2009 and Boston in 2011. These
venues provided opportunities to relate findings from the project to other work
on food security and social protection issues in Ethiopia. At each of these events
participants expressed the view that it would be valuable if insights from the
project and debates with other perspectives were not restricted to academic
conferences but could be brought together in a book that could be made available
to various local stakeholders including federal and regional governments,
international and local non-governmental organizations, and researchers and
academic institutions.

Forum for Social Studies, which has considerable experience in poverty
and food security issues and has an established track record in organizing policy
related debates and publishing research outcomes agreed to take on the task of
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commissioning additional contributions, editing and publishing the book and
organizing a workshop to discuss the draft chapters. Dessalegn Rahmato who is
the founding Director of Forum for Social Studies and has devoted his career to
work on agrarian issues agreed to co-edit the book with Alula Pankhurst, also a
member of Forum for Social Studies and the LEAFS project, and Jan-Gerrit van
Uffelen who was involved in the LEAFS project since its inception. This
volume this brings together a wide diversity of research works, many of which
were specifically commissioned, looking at the effects of food security
interventions broadly, and the PSNP in particular, on individuals households,
communities, regions and the country as a whole, providing a springboard for
wider public debate and reflection.

There is a clear rationale for linking research and debates on food security
to social protection. Underlying the discussion on safety nets is the assumption
that sustainable public sector intervention to enable the poor and vulnerable to
improve their livelihoods will have to be embedded in a longer term framework
of social protection that will be inclusive and predictable. The PSNP has been
the most important social protection initiative in Ethiopia and has influenced
thinking over how social protection can be institutionalized in the country. Food
insecurity has been a historical predicament that has shaped the country’s social
formation, and the need to overcome seasonal hunger as well as shocks resulting
from crop failure and loss of livestock are survival concerns for large sections of
the rural population, especially the more vulnerable. In such a context it is clear
that food security concerns are currently — and are likely to remain for the
foreseeable future — a major component of social protection policy. Indeed
protecting those vulnerable to food insecurity through the social safety net is a
central concern and the first focus area in the recent draft National Social
Protection Policy (NCPP) (MoLSA 2012).

Worldwide, social protection has become a major policy concern in recent
times following United Nations declarations and conventions regarding social
protection as a human right. In 2009 the United Nations established the Social
Protection Initiative and the World Bank instituted the Rapid Response Fund.
The same year the African Union endorsed its Social Policy Framework of
which Ethiopia is a signatory (Daniel 2010). The Framework suggests that social
protection can contribute to sustainable and inclusive growth and calls on
member states to adopt a social protection strategy in their national plans of
actions.

In Ethiopia the first institutionalization of contributory social security for
civil servants, the police and the armed forces dates back to 1963 following the
International Labor Organization declaration on decent work and social security
(Amdissa 2010, 2012). However, apart from policy development in food
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security, the concern with institutionalizing social protection is fairly recent in
Ethiopia. Given the persistence of recurrent famine and its transformative role in
bringing about regime change from the imperial to the Derg periods as noted by
Jan-Gerrit van Uffelen in his chapter, it is not surprising that the formulation of
food security policies, strategies and institutions has been the most developed
aspect of social protection in Ethiopia. This began with the establishment of the
Relief and Rehabilitation Commission during the Derg, and has evolved with the
adoption under the EPRDF of the National Disaster Prevention and Preparedness
Strategy in 1993 and the Food Security Strategy in 2002 with the key role of the
Ministry of Agriculture and Rural Development Food Security Directorate in
coordinating food security interventions (Workneh 2008).

Social protection more generally, though, has been by and large an area
left to the informal sector and community institutions that provided the bulk of
support for vulnerable categories, notably destitute, orphans, older and disabled
persons. The Development Social Welfare Policy (DSWP) was formulated
1996, to address the social and economic vulnerabilities of children, women,
older persons and persons with disabilities. However, the focus was on welfare,
most of the responsibility was left to communities rather than the state, and
various draft national action plans formulated on the basis of the policy on
children, the aged and people with disabilities were not finalized (Daniel 2010,
Amdissa 2012). Moreover, as the draft NSPP notes, the DSWP was limited in
geographical coverage, had inadequate inter-sectoral linkages and coordination,
weak institutional capacity and lack of clarity regarding accountability for
delivering social protection outputs (MoLSA 2012:1).

Underlying the limited policy attention and institutional and programmatic
development has been a concern with focusing on economic deprivation,
following the mainstream paradigm of development rather than social
marginalization and cultural exclusion of various societal categories such as
female-headed households, orphans, disabled and older persons, artisans,
migrants and domestic workers (Freeman and Pankhurst 2003, Pankhurst 2011).
As Daniel and Northcut suggest: “This has meant that psychological and social
risks and vulnerabilities have been afforded little priority on the surface structure
of Ethiopia’s social protection landscape” (2012:10).

Though the 1995 Constitution of the Federal Government does not use the
term social protection, Article 45 provides for rehabilitation of the physically
and mentally disabled, the aged and orphans. The 1996 DSWP is also framed in
terms of rehabilitation and welfare. A number of policies, plans and strategies
have been developed since then which are broadly pertinent to the social
protection agenda. These include the Rural Development Policy and Strategy,
the Disaster Risk Management Policy, the National Food Security Policy, the

Xxviii



Alula Pankhurst and Dessalegn Rahmato

National Nutrition Policy, the Social Security Policy and Framework. There are
also policies and plans for women, youth, children, people living with
disabilities, on urban development, and the micro and small enterprises
development strategy. Sectoral plans of action notably in health and education
are also relevant to social protection, as has been the promulgation of legal codes
such as the Revised Family Code, the Revised Criminal Code, and proclamations
on labor, social health insurance, pensions, and rights to employment of persons
with disabilities.

The current Growth and Transformation Plan has a section on cross-
cutting issues which, in addition to strategies for women, children and youth, has
a sub-section on social welfare addressing the needs of older persons and people
with disabilities. However, social protection as such is not mentioned and the
formulation does not consider an integrated or comprehensive strategy for the
various vulnerable categories (MoFED 2010).

A recent breakthrough in social protection policy development is the draft
NSPP (2012). Following the adoption of the African Union Social Policy
Framework in 2009, to which Ethiopia is a signatory, a National Platform for
Social Protection was formed co-chaired by the Ministry of Labor and Social
Affairs (MoLSA) and the Ministry of Agriculture and Rural Development
(MoARD) with members from UN agencies, the World Bank, Inter-
Governmental Agency for Development (IGAD), civil society and NGOs. A first
draft was produced in 2011 and finalized by the end of 2012. The document
marks a distinct shift from the previously dominant social welfare approach
towards an integrated framework.

The NSPP envisages providing coverage to broad categories of society
that are in need of social protection focusing on the protective, preventive,
promotive and transformative actions in line with the current thinking of the
forms of social protection (Devereux and Sabates-Wheeler 2004). Protective
interventions aim to provide relief from economic deprivation, abolish barriers,
such as user fees, that prevent vulnerable groups from having access to basic
social services or provide alternative care to vulnerable populations in need of
special care. Preventive interventions aim to expand formal and informal
systems of pensions, health insurance, maternity benefits, child benefits and
unemployment benefits aimed at preventing risks and consequences of
livelihood shocks. Promotive interventions enhance income and capabilities,
skills development and provision of credits. Transformative interventions aim to
protect the rights and interests of people exposed to social risks and
vulnerabilities by addressing power imbalances and structural causes that
perpetuate economic inequality and social exclusion and coordinate a dialogue in
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society that aims to reach a consensus on how accountabilities for social
protection are to be shared (MoLSA 2012:16).

Regarding the vulnerable categories to be supported the NSPP suggests a
broad-ranging coverage including the elderly, labor constrained individuals and
households, people with disabilities, pregnant and lactating women, persons
living with or directly affected by HIV and AIDS and other chronic debilitating
diseases, vulnerable children, the unemployed, people affected by natural and
manmade calamities and victims of social problems (such as drug use, beggars,
victims of trafficking and commercial sex workers) and people having
difficulties in accessing basic social services (MoLSA 2012:16). The earlier
draft had not given much prominence to issues having to do with discrimination
and abuse, gender-based violence and protection of the rights of women, youth
and children; this was given more emphasis in the final draft.

The NSPP has five focal areas: 1) Social safety net to provide predictable
transfers to deal with vulnerability to shocks, build human capital, promote
public works for community assets, and introduce pensions; this involves
building on the PSNP experience and expanding to other areas, establishing a
core caseload of chronically vulnerable, providing micro-finance services, social
pensions, and scalable instruments to respond to disasters; 2) Livelihood and
employment schemes to promote employment and income generation and
improve capacity of rural people through provision of inputs; this includes
expanding off-farm income generating opportunities, public works programs,
labor market information, credits and grants and encouraging micro and small
enterprise schemes; 3) Social Insurance to expand and encourage insurance and
support informal social protection mechanisms; this involves expanding
pensions, introducing private health insurance, weather indexed crop and
property insurance, and building the capacity of the informal sector insurance
mechanisms. 4) Addressing inequalities of access to basic services by
increasing access to health, education and other welfare services, involving fee-
waivers and conditional transfers, and services for persons with special needs,
education and physical rehabilitation, adapting physical infrastructure for the
physically challenged, strengthening training institutions and expanding the
capacity of the social welfare workforce; and 5) Addressing violence and abuse
and providing legal protection and support to protect vulnerable groups from
abuse, violence and discrimination by providing legal support, promoting
community-based mechanisms, developing links to judiciary, police and
providing social services for victims (MoLSA 2012).

The institutionalization of social protection policy and practices can be
said to face three major challenges. The first and perhaps the most intractable
challenge is broadening fiscal space to cover the needs of the vulnerable and
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transition from primary dependence on external donor funding to internal
resource mobilization from taxation and other means as the economy grows
(Hailu 2010). It is not just that the tax base is low with currently 11.5 per cent of
the GDP with a target of 15% by 2015, but also that the share that goes to issues
related to social protection is limited and there is a reliance on international
funding for much of this. There are valid arguments that social protection can
have sound economic returns and investments in social protection can pay off in
terms of increased production (Dercon 2011). However, there is no escaping the
fact, as noted by Devereux and Amdissa in this volume, that social protection
initiatives are likely to be extremely costly. Even beginning to address only the
food security needs of vulnerable categories not just within food insecure rural
weredas, as targeted currently by the PSNP, but throughout the country
including the urban vulnerable population as suggested in the NSSP is a
daunting task, about which the Ethiopian government is understandably
concerned. The resources provided by the donor community to support the
existing PSNP and its related food security interventions, discussed in Dessalegn
Rahmato’s chapter, are quite substantial, and an expanded social protection
program is bound to strain the resources of the donor community. On the other
hand, as noted by Devereux and Amdissa and Jan-Gerrit van Uffelen in their
chapters, there are now voices within that community arguing that Ethiopia
should begin to shoulder a greater burden of the program costs given the
continuing growth of its economy and improvements in public sector resources
(Pearson et al. 2011).

Addressing social protection beyond food security to include broader
categories that require protection in particular vulnerable children, the elderly,
people with disabilities, the chronically ill (notably people living with
HIV/AIDS), pregnant and lactating women, the unemployed, labor constrained
households, victims of shocks and social problems, and people having
difficulties accessing basic services, as suggested in the NSPP, is a massive
undertaking and commitment. However, ultimately the issue boils down to
political will as well as the pressure of international commitments, notably the
African Union Social Policy Platform. Once the draft NSPP is approved this
should trigger the formulation of action plans with budgetary and programmatic
implications. The NSPP suggests committing the government to allocating 2-3
percent of the GDP to finance social protection, with an incremental provision
from the national budget to finance the National Social Protection Action Plan as
well as involving civil society, the private sector and encouraging community-
based social protection initiatives (MoLSA 2012:22)

The second challenge relates to the institutional linkages and professional
capacity required to translate social protection policies into effective strategies,
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plans and programs. For social protection measures to be implemented requires
a strong institution mandated to take the lead, coordinate initiatives, train and
deploy workers down to the community level. The Ministry of Labour and
Social Affairs which has been given this role has until recently had limited
resources, personnel and political clout. To bring about effective change will
require not just allocation of resources but also clearer definitions of mandates
and negotiation and collaboration between various ministries. This is particularly
the case given the disparate categorical nature of the clients of social protection
involving societal categorization by type of vulnerability (food insecurity,
disability, chronic illness) by age (children and the aged), and by status (lactating
women, orphans, unemployed, victims of social problems, people marginalized
from access to basic services). There is also a need for vertical integration of
social protection services from federal, through regional to wereda and kebele
levels. Recognizing the need for coordination, the NSPP proposes the
establishment of a Federal Social Protection Steering Committee. The chair
would be appointed by the Council of Ministers and MoLSA would serve as the
secretariat responsible for coordination. Furthermore a similar institutional
structure would be reproduced at regional, zonal and wereda levels (MoLSA
2012:24).

Historically the domain of food security has been the preserve of the
Ministry of Agriculture and Rural Development, whereas concerns for women,
youth and children have been recently been brought together under the new
Ministry of Women, Children and Youth Affairs. With the Ministry of Labour
and Social Affairs taking the lead on social protection, coordination with other
ministries, as well as with non-state actors including donors, international and
local NGOs and civil society organizations will be paramount to the success of
institutionalizing and operationalising social protection services. In particular the
involvement of civil society and non-government organizations which have
played a key role in providing social protection is vital. There had been strained
relations between this sector and government leading to the Charities and
Societies legislation of 2009, but the recognition that their involvement is crucial
in the NSPP is an important step forward.

Furthermore, there will be a need for training and deploying a vast cadre
of social workers which is acknowledged in the NSPP as required at wereda and
kebele levels (MoLSA 2012:14). Other sectors and line ministries have extension
workers at kebele level, with teachers in schools, three agricultural development
agents and recently or two female health extension workers per kebele. In
contrast let alone at having local level extension workers the MoLSA presence at
the wereda level is weak in many regions. It will also be important to reach an
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appropriate balance in the design of programs to address the needs of the
different societal categories of vulnerable persons.

The question of training of social workers is also a serious concern.
Professional training in social work goes back to the imperial period with a
School of Social Work established in Haile Selassie I University and the
establishment of the Ministry of National Community Development (Seyoum
1999). However, during the Derg period the prevailing socialist ideology
branded social work as a bourgeois aberration and social work only managed to
survive covertly as a minor part of academic training under the umbrella of
sociology in Addis Ababa University (Seyoum and Yeraswork 1989). In the past
decade there has been a resurgence social work training notably with the
establishment of the School of Social Work at Addis Ababa University in 2004
with a Masters program and a PhD program added in 2006. A professional
association, the Ethiopian Society of Sociologists, Social Workers and
Anthropologists (ESSSWA) was founded in 1999 and has held workshops with
published proceedings notably on social and child protection (Gebre 2007,
Melese 2011), and has attempted to establish collaborative projects involving
social workers.

The third challenge involves the linkages between formal and informal
social protection. Until recently, as Devereux and Amdissa note in their chapter,
the bulk of social protection was left to relatives, neighbors, communities and
religious institutions. There are a range of types of community-initiated
institutions that play some role in social protection. These include three main
types: 1) membership-based community associations, (which may be
differentiated in terms of their primary function as funeral associations, rotating
credit associations, socio-religious faith associations, and migrant associations),
2) customary institutions whose primary role has been dispute settlement, and 3)
resource sharing institutions (Pankhurst 2000, 2008b, Pankhurst and Assefa
2008, Amdissa 2012). There is a debate as to whether community institutions
have become weakened over time and if so whether this is due to globalization
and the extension of state institutions. Some have argued that customary
institutions may find their legitimacy undermined or tarnished by collaboration
with state institutions. Others have suggested that since a major characteristic of
such institutions is their informality involving community-initiated institutions
could stretch their capacity to breaking point and by co-opting them there is a
risk of destroying them. However, many community-initiated institutions have
already been changing and evolved recently and are becoming more formalized
with monetization of the economy, literacy and the use of writing, and concepts
of modernization and bureaucratic structures. Moreover, certain transformations
and expansion of customary functions have already been happening particularly
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in urban areas. For instance iddir funeral associations which emerged in an urban
context and were formed by migrants to Addis Ababa and have rapidly spread to
rural areas, have begun to take on roles in social protection of orphans and
people living with HIV/AIDS and given their community basis there may be
potentials for linkages with health care and insurance (Dercon et al. 2006,
Panhurst 2008b).

A major related challenge is to build on the positive protective aspects of
cultural traditions and institutions and encouraging collaboration with formal
institutions while avoiding, discouraging or transforming customary practices
that are harmful and thereby ensuring the protection of the rights of women,
children and minorities. There has been considerable attention given to harmful
traditional practices notably affecting women and children with a national
committee devoted to this topic (Yayehyirad et al. 2008). There have been
debates about finding ways of preventing such practices by involving
communities and cultural leaders given the potential for change in cultural
practices rather than imposing change through legislation and punishment which
may lead to practices going underground (Pankhurst and Getachew 2008,
Boyden et al 2012). The dual approach of seeking to strengthen collaboration
with customary institutions while protecting minorities against harmful practices
is reflected in the NSPP; whereas the third focus area of the NSPP Social
Insurance seeks to support informal social protection mechanisms which are
described as the “bedrock” of social protection and to facilitate their linkages to
the formal system, the fifth focus area that was added recently’ seeks to address
violence and abuse providing legal protection and support (MoLSA 2012).

Food security clearly needs to be an important and central part of social
protection and there are at least three specific challenges in strengthening the
linkages between food security policies, institutions and programs and the
emerging social protection approach. First, though Ethiopia has made
tremendous and internationally commended progress towards the Millennium
Development Goals and is believed to be on track to meet many of these, child
malnutrition and maternal mortality remain serious concerns and policies and
programs to provide protection of mothers and infants have been prioritized
notably with an important program for sustaining community management of
acute malnutrition through the health extensions workers. This is also given
prominence in the draft NSPP. Second, as noted in several chapters, there are
key issues to be resolved as to how to move beyond the current PSNP and, more
broadly, the food security model, to incorporate these within a broader

! The fifth focal area was included between the September 2012 and the December 2012 draft.
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institutionalized and lasting social protection framework. This raises the
question as to whether the PSNP be abandoned, expanded or transformed.
Several contributions, notably the chapter by Jan-Gerrit van Uffelen and the one
by Stephen Devereux and Amdissa Teshome argue for a transition from the
safety net program which, as it is envisaged in the PSNP, will be of relatively
short duration to a longer term and inclusive social protection program designed
with the experiences of the current program in mind. The NSSP plans to build on
the PSNP experience and expand safety nets to urban and other rural areas
(MolSA 2012:18).

As Hoddinott et al note in this book there has been considerable positive
learning and programmatic improvements from the process of managing the
PSNP. However, there have been criticisms of targeting not just due to errors of
exclusion and inclusion but also since the resources provided bolster power
relations and networks and since there is a disconnect between the strategy of
limiting transfers to beneficiaries to promote the likelihood of graduation at scale
and community values and preferences to spread assistance widely. As we shall
see several chapters in this book, notably that of Aschale Dagnachew, also
suggest that graduation is by no means a simple matter, that the process of
establishing targets than can turn into quotas may be divisive and that pressure to
graduate can erode voluntariness and jeopardize sustainable food security. Some
of the chapters, such as those by Pankhurst and Aschale question whether all
categories of household have the potential to graduate suggesting that
alternatives are needed for labor-short vulnerable categories, and others, such as
the chapters by Tafesse and Gelebo, provide some evidence of ‘backsliding’ of
graduated households into food insecurity. There have also been concerns that
PSNP’s focus on households may not address intra-household issues to do with
gender and especially the risk of promoting child labor directly or through
substitution as noted in the chapter by Yisak and Tassew. Insofar as the PSNP is
to be expanded to cover weredas that have not been included, mechanisms
would need to be established to target the food insecure in weredas that are food
secure. There is also a need to rethink the relationship between predictable multi-
annual transfers, and the ability to respond to emergencies through disaster risk
management.

The piloting of social protection initiatives has begun recently in Tigray
with a social cash transfer program through a local level Community Care
Coalition approach in which the various vulnerable categories have been assisted
through kebele level committees and the provision of transfers. This initiative
carried out by the regional government with UNICEF support is a commendable
initiative that seeks to coordinate assistance for various categories and
vulnerable groups from the bottom up in a participatory way. In considering the
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lessons learnt it will be important to avoid the tendency, unfortunately often seen
in Ethiopia due to the zeal for bringing out change rapidly, to move quickly to a
large-scale standardized uniform model carried out in a hasty campaign
approach throughout the country. Moreover, it will be important to avoid a top-
down imposed model which has tended to characterize relations between the
state and the people. Instead, given very different regional capacities and
political, social and economic conditions further piloting should enable
adaptation to regional and local conditions with a flexible and scalable design
which allows for variation in the types and proportion of vulnerable categories
assisted and linkages with other services, NGO programs and community
institutions. It is also important to appreciate differences at the community level
and how not just rural-urban and regional variation but also conditions at a
kebele level have been affected differentially by development interventions
(Bevan et al. 2010, Pankhurst and Agazi 2012).

Many of the contributions to this book are based on the findings of recent
research or a close reading of the available evidence on the FSP and PSNP. Most
of the chapters were first presented and debated at a two-day conference
organized by FSS in Addis Ababa in October 2012. The authors come from
different backgrounds and experiences: from academia, government, civil
society and the research community in Ethiopia and abroad, and most of them
are established specialists in their field with proven track records, though young
and upcoming researchers in the field in and outside academia have also been
given a chance to participate in what is hoped will be an on-going debate. The
subjects examined by the contributions in the volume are similarly wide-ranging.

The book consists of three parts after the foreword, the preface and this
introduction. The first part comprises eight chapters dealing with a range of
issues relating to food security and social protection focusing mainly on the
PSNP. The chapter by Berhanu Woldmichael provides a succinct overview of
the government Food Security Program and its major achievements to date.

Two chapters discuss the Ethiopian situation in a wider global perspective,
the first looking at how lessons from other cases may be pertinent to the
Ethiopian situation and the second at how the PSNP can be a model for social
protection programs in other countries. Jan-Gerrit van Uffelen reviews social
protection models in Rwanda, Zimbabwe and India in comparison with the
Ethiopian case. He argues that the examples demonstrate ambitious expectations
that safety nets can go beyond their role in providing social protection to
enabling beneficiaries to move out of poverty. He suggests that safety nets can
play a role in poverty reduction, but that on their own they may not enable the
poorest and more vulnerable to improve their livelihoods, and argues that a
comprehensive approach to social protection addressing the structural causes is
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required. He also raises issues concerning the cost and affordability of social
protection, institutional changes in addressing predictable needs, the importance
of better coordination between governments, donors and civil society. The
chapter also addresses issues relating to implementation capacity, targeting and
the need to include labor-short households, the appropriate modalities of cash
and food transfers, the social dimensions of impacts, the alignment of formal and
informal systems and the need for transparency and accountability. He concludes
that greater integration of food security measures within a broader pro-poor
development policy under the Growth and Transformation Plan with greater
emphasis on insurance mechanisms would be desirable.

In a complementary fashion, Rachel Slater and Anna McCord also present
an “outward’ view, comparing the design, objectives and operations of the PSNP
with social protection programs in other African countries. Their chapter focuses
on two major issues. First, lessons learnt regarding public works programming,
notably the challenges of combining welfare and asset creations objectives in a
single program, difficulties in deciding on wage rates and target groups, and
problems associated with measuring the impact of public works. Second, the
challenges of graduation, and in particular the need to combine interventions in
agriculture and social protection, to address shocks facing vulnerable households
across domestic and productive spheres jointly, and to link poverty reduction
approaches in productive and social sectors, particularly in a context of climate
change and global financial instability.

The chapter by Stephen Devereux and Amdissa Teshome is concerned
with the underlying implications of how to address the ongoing needs of the case
load of vulnerable groups currently being assisted by the PSNP direct support
and link these to broader social protection policies and programs. The authors
raise two main challenges. First, from the government perspective avoiding
dependency and the risk that transfers displace rather than complement informal
support from relatives and communities. Second the costs involved in social
protection and the options that need to be considered. In order to improve
assistance to direct support beneficiaries they suggest the need to delink direct
support from public works payments, to ensure that payments are adequate for
achieving food sufficiency, to target defined categories (such as disabled, elderly
or orphans), to ‘graduate’ suitable beneficiaries into productive activities, and to
move from discretionary grants to claims-based entitlements. More broadly,
they suggest the need to move towards an institutionalized social protection
system led by the Ministry of Labour and Social Affairs in collaboration other
ministries with the establishment of a Social Development Fund.

In his assessment of the food security challenges facing Ethiopia,
Dessalegn Rahmato argues that though there have been considerable gains and
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improvements in food security, nutrition, and disaster management, food
security remains a predicament for millions of households and the food security
program continues to be dependent on donors. The chapter raises three crucial
challenges for food security: agrarian and land shortage, demographic and
population pressure, and globalization with increased food prices. Dessalegn
advocates an expanded and better managed PSNP, integrated with agricultural,
health and other services and a shift to a longer-term and inclusive social
protection program in line with the African Union framework.

The evolution of interpretation of famines and food crisis is reviewed in
Jan-Gerrit van Uffelen’s chapter. He contends that the quest for food security
over four decades has resulted in the ‘de-disasterisation’ of responses. He
discusses the extent to which this is driven by policies that reproduce previous
approaches thereby normalizing crises, or by structural change allowing for new
responses. Van Uffelen suggests that structural changes were manifest on two
occasions. First, after the 1984-85 famine with the emphasis on putting food aid
to productive use; and second after the food crises in 1999-2000 and 2002-3
when these were understood as a reflection of chronic poverty and thus
predictable, leading to the development of an integrated food security strategy
linking humanitarian and developmental discourses and implementing multi-
annual programs. The key dilemma, however, is whether the PSNP should be a
temporary mechanism for promoting food security and graduation at scale out of
the safety net and poverty or whether it should be institutionalized to provide
permanent social protection against future shocks. This would require a further
structural change in food security policies and new response options such as
flexible safety nets that can deal with localized and global shocks.

The review of the implementation of the PSNP by John Hoddinott et al.
focuses on the roles of public structures at wereda and kebele levels responsible
for program management. The chapter focuses on the issues of payments,
targeting and appeals. Though there have been improvements in delivery, design
and administrative capacity, there are variations in timeliness of payments across
weredas and delays due to cumbersome administrative and institutional
arrangements that could be improved. Regarding targeting there are regional
variations in the effectiveness of kebele committees, as well as gender biases and
declining communication between the PSNP and beneficiary communities. The
authors suggest that there may be a tension between the desire of planners to
target limited numbers with larger transfers in order to improve the chances of
graduation and community preferences for broader targeting. Appeals were
found to relate to partial targeting, inclusion errors, deduction of payments, and
delay of transfers; however, these were very few which may result from a sense
that chances of appealing successfully are minimal.
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The chapter on migration and resettlement by Alula Pankhurst et al seeks
to address the links between population movement and food security in terms of
both causes and consequences. They review trends in and constraint on
migration, the types and motives of migrants, the extent to which these are
related to food security, and the impact of migration on the migrants themselves,
on those who remain behind, and on areas of in-migration. The chapter also
reviews the often tragic history of resettlement, generally leading to
impoverishment rather than food security not just for settlers but also for host
communities. Many of the excesses and abuses of earlier resettlement have been
avoided in the recent program and short-term food security may have been
achieved. However, many longer-term challenges persist, notably related to land
and resource availability, conflicting claims from local people and investors and
environmental concerns. The authors advocate in favor of a migration policy that
would promote a less costly and more participatory model of population
movement. This could create conducive conditions for positive influences of
migration on food security and development through appropriate incentives and
provision of infrastructure and services, while providing safeguards for the local
people and environment, and promoting social ties and mutual economic
relations between migrant and host populations.

The second part consists of five chapters presenting local perspectives
based on urban and rural cases studies. These include a chapter on Addis Ababa,
and wereda and community case studies from Amhara, Oromia, SNNP and
Tigray.

Bamlaku Alamirew and Solomon Tsehay’s contribution deals with urban
vulnerability and food insecurity, based on a survey of three sub-cities in Addis
Ababa. It is often assumed in Ethiopia that food insecurity is a rural problem and
that the urban areas are largely unaffected by food shortages, but as this and
other recent studies have shown, food insecurity is affecting a growing number
of poor urban households which are covered neither by the PSNP nor by other
forms of social protection. The chapter argues that vulnerable families employ a
range of informal *safety net” mechanisms to protect themselves, such as kin and
other social networks and customary associations, and cope with hunger by
reducing the number of daily meals, consuming lower quality food items,
borrowing and taking children out of school to put them to work to support the
family.

A case study from Amhara Region is provided by Tafesse Kassa’s study in
East Gojjam Zone based on surveys and cases studies in three kebeles of Enebse
Sar Midir wereda. The research raises a number of issues relating to targeting,
the timeliness and predictability of transfers, the level of payments relative to
entitlements, the sense of wellbeing of PSNP beneficiaries in comparison to non-
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beneficiaries, the use of transfers, the overall impact of the PSNP and the
constraints on graduation. The chapter concludes that there have been positive
outcomes; however, challenges that need addressing include complaints among
non-beneficiaries about the fairness of targeting, delays in payments, and views
that some graduation was premature. The author suggests the need for further
community involvement, improvements in the appeals process, reviewing the
graduation incentives, and provision of support to graduated households.

A further case study from the SNNP by Gelebo Orkaido, based on a
survey carried out in several kebeles in Konso wereda, discusses the
implementation of the PSNP and points out some of the challenges faced in
program management and some of the limitations and failures. The author notes
that while some gains have been made, there are a number of shortfalls that have
led to poor results, some of which include inadequacy of, and delays in, payment
for work done by beneficiaries, conflicting work scheduling, and lack of
integration of the PSNP with other food security interventions.

The third case study by Philippa Bevan et al. contrasts two villages in
Tigray and Oromia and the varied impact of the PSNP and other food security
interventions. The authors suggest that the PSNP support has been important,
particularly for vulnerable households, in overcoming seasonal food shortage,
preventing asset sales and distress migration. However, they argue that the
broader community contexts explain differential outcomes and community
trajectories. Whereas the core livelihood system may be unsustainable in the
Geblen site in Tigray and the packages on offer failed to improve livelihoods due
to repeated droughts, in Korodegaga in Oromia, irrigation and credit provided
opportunities for food security and improved livelihoods. Moreover, the authors
suggest that resources provided through the PSNP have boosted the power of kin
and clan patron-client networks, kebele leaders, extension workers and mainly
male household heads. Furthermore, community norms of sharing explain
resistance to full family targeting, cultural disconnects between assumptions for
watershed management and land use for grazing have undermined public works
conservation structures, and limited graduation can be related to incentives,
broader community resistance and unrealistic assumptions about the potential for
rapid growth in food insecure areas.

The chapter by Charlotte Hanlon et al.examines the relation between long-
term food aid and psychological morbidity based on a survey undertaken in rural
settings in four different weredas in Amhara Region using a self-reporting
questionnaire. The authors’ findings are that long term food aid and support such
as those through public works employment is not associated with psychological
morbidity. The association of such program interventions with “aid dependency
syndrome”, they suggest, is ill-founded. The findings suggest that in terms of
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psychological morbidity, predictable aid may be “protective” and have benefits
over sporadic emergency aid. The authors conclude that food insecurity and
inadequate interventions to alleviate it and poverty more generally appear to be
the most important factors leading to poorer mental health in these rural
Ethiopian communities.

The third part comprises five chapters addressing differential perspectives
at the sub-community level, in terms of differential food security of various
categories of households and individuals, especially women and children.

Aschale Dagnachew Siyoum’s first contribution deals with household
labor availability. Based on his detailed case study in two villages in Ebenat
wereda in Amhara Region, he argues that positive impacts of the PSNP along
with OFSP loans was limited to a few labor-rich households, whereas competing
labor claims, limited value of resource transfers and absence of full family
targeting reduce the effectiveness of the interventions for the majority of labor-
poor households. Time spent on public works prevented labor-short households
from engaging in other productive activities, raising critical questions about the
extent to which the PSNP, in tandem with credit, can enable labor-short
households to achieve food security. The author calls for rethinking the
effectiveness of conditionality of labor in exchange for resource transfers.

A further chapter on households by Alula Pankhurst considers how social
shocks, notably death and divorce lead to changes in ideal household cycles
resulting in the formation of vulnerable ‘off-cycle’ types of households. The
study shows that such households, many of whom are labor-short, risk-averse
and female-headed, are more likely to be among the extremely poor and are
more vulnerable to a range of further shocks which can render them more food
insecure. In particular illness and loss of livestock, especially when bought
through loans, often lead to indebtedness and distress sale of assets. The author
argues that the assumption that PSNP transfers alongside credit which tends to
be used for livestock purchases may not be suited to the needs of such vulnerable
households. Pankhurst suggests that, in addition to the existing twin component
of resource transfer, i.e. conditional public works and unconditional direct
support transfers, there should be a third component addressing the particular
needs of vulnerable households, involving appropriate forms of credit and health
and livestock insurance.

Aschale Dagnachew’s second chapter addresses the contentious issue of
‘graduation’ from the PSNP, based on a study of households that had already
been graduated in his case study villages. A household is said to be ready for
graduation if it is able to feed itself for a year without program support, and
capable of withstanding modest shocks. Initially, it was thought that graduation
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would occur after five years of program participation, however, both at the
national and Regional level, the number of households that have graduated so far
is far below expectations. There is now recognition both by donors and the
government that achieving food security takes far longer than originally
assumed. Aschale’s chapter examines the procedures and benchmarks employed
by local official to determine who may or may not graduate, and the experiences
of a group of households which graduated from the PSNP after the first phase of
the program in 2009. The author shows that the majority of the graduated
households were unable to support themselves afterwards and argues that they
should not have graduated in the first place. He maintains that the graduation
process employed was inappropriate and that the local authorities at the time
lacked management competence and a clear understanding of the requirements
for graduation. The program itself, he notes, does not provide enough income to
enable households which leave the program to have access to food on a regular
basis, nor help them gain sufficient assets to withstand periodic shocks. Despite
the best intentions, the author suggests, the PSNP has increased households’
dependency on external support.

The final two chapters focus on specific societal categories: women and
children, and the implication of food security interventions for them. The
chapter by Kidist Gebreselassie and Hirut Bekele examines the gender
dimensions of food insecurity and the implementation of food security
interventions, including the PSNP. The work considers food security policies
and the limited integration of gender issues. The authors consider the reasons
why food insecurity among women continues to be high and assess the extent to
which the needs of rural women have been addressed by the safety net program.
The authors contend that there are still serious gaps in the implementation of the
program insofar as women are concerned, despite the fact that encouraging
results have been achieved in recent years. Not only do they show that female
headed households are generally more food-insecure than male-headed
households, but they argue that intra-household gender differences are often
ignored in program design and implementation.

The PSNP does not employ a differential targeting approach: it does not,
in other words, purposefully target population groups or categories with special
needs such as, for example, children, vulnerable women, and people with
disabilities, but only households that are found to be chronically food insecure.
Dessalegn has raised the question whether in the circumstances of rural Ethiopia
the distinction, made in the safety net discourse, between the chronically poor
and those defined as the transitory food insecure serves a useful purpose in the
long term. The final chapter in this book by Yisak Tafere and Tassew
Woldehanna deals with the impact of the PSNP on children’s wellbeing in
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beneficiary households. The authors argue that the contribution of the program
to poverty reduction is questionable, and that since the payment earned for
employment in public works is inadequate, parents are forced to send their
children to work, or to substitute working at home instead of them when they go
to the public works . This has had the effect of reducing the time spent by
children in school and doing their school work, and, in some cases, aggravating
the dropout rate. The authors recommend the formulation of a child-focused
social protection program going beyond the existing PSNP.

We believe this book will be of interest to decision-makers, academics and
students, donor organizations, rural development practitioners within
government and civil society, and others. While the book has been prepared
primarily with an Ethiopian audience in mind, the subjects covered and, in
particular, the attention given to community level experiences will have wider
relevance. The PSNP is one of the largest and potentially most influential social
protection schemes in Africa, and as noted by Rachel Salter and Anna McCord,
provides important potential lessons beyond the Ethiopian context.

The efforts to build on the experience of the PSNP and complementary
FSP interventions and to link this experiment to broader, more comprehensive
and institutionalized forms of social protection culminated in the draft National
Social Protection Policy which was finalized as this book goes to press. As Jan-
Gerrit van Uffelen suggests this represents a potential structural transformation
and a new leap in the elusive quest to attain sustainable food security. We hope
that the perspectives offered in this volume will be useful in stimulating dialogue
and debate about how best to design and implement effective interventions that
anchor food security within social protection in ways that promote Ethiopia’s
goals of growth and transformation.

References

Amdissa Teshome 2010. ‘Mapping and Gap Analysis of de facto Social
Protection Interventions in Ethiopia’. Report submitted to the
Intergovernmental Authority on Development (IGAD) and the National
Social Protection Platform for Ethiopia. Addis Ababa: IGAD.

Amdissa Teshome 2012. ‘Informal and Formal Social Protection in Ethiopia’, in
S. Devereux and Melese Getu (editors), Informal and Formal Social
Protection Systems in Sub-Saharan Africa. Addis Ababa: Organisation for
Social Science Research in Eastern and Southern Africa (OSSREA).

xliii



Introduction: Food Security, Safety Nets and Social Protection in Ethiopia

Bevan, P., C. Dom, and A. Pankhurst. 2010. ‘Long term perspectives on
development impacts in rural Ethiopia, Stage 1 Final Report’. Oxford,
Mokoro Ltd.

Boyden, J. A. Pankhurst and Yisak Tafere. ‘Child Protection Challenges around
Female Early Marriage and Genital Modification in Ethiopia’.
Development In Practice 22(4):51-522.

Daniel Hailu 2010. ‘Towards and integrated social protection strategy in
Ethiopia’s forthcoming PSRP — The Growth and Transformation Plan,
2010/11 - 2115/16.” Ministry of Finance and Economic Development and
the United Nations in Ethiopia

Daniel Hailu and Northcut 2012. ‘Ethiopia’s social protection landscape: its
surface and underlying structure. International Social Work published
online 12 June 2012.

Dercon S. 2011. “Social protection, efficiency and growth’. Centre for the Study
of African Economies Working Paper WPS/2011/17.

Dercon, S. J. de Weerdt, Tessa Bold and Alula Pankhurst 2006. 'Group based
Funeral Insurance in Ethiopia and Tanzania” World Development'
34(4):685-703.

Devereux, S. and R. Sabates-Wheeler 2004. ‘Transformative Social Protection’,
IDS Working Paper 232, Brighton: Institute of Development Studies.

Freeman, D. and A. Pankhurst eds. 2003. Peripheral People: Ethiopia’s
Excluded Minorities. London: Hurst.

Gebre Yntiso ed. 2007. Children at Risk: Insights from Researchers and
Practitioners in Ethiopia. Proceedings of the 5th Annual Conference of the
Ethiopian Society of Sociologists, Social Workers and Anthropologists.
Addis Ababa: ESSSWA.

Melese Getu ed. 2011. People at Risk: Towards a Comprehensive Social
Protection Scheme in Ethiopia. Proceedings of the Seventh Annual
Conference of the Ethiopian Society of Sociologists, Social Workers and
Anthropologists. Addis Ababa: ESSSWA.

MoFED (Ministry of Finance and Economic Development) 2010. Growth and
Transformation Plan 2010/11 -2014/15. Addis Ababa: MoFED.

xliv



Alula Pankhurst and Dessalegn Rahmato

MoLSA (Ministry of Labour and Social Affairs) 2012. National Social
Protection Policy of Ethiopia. Final Draft, December.

Pankhurst, A. 2011. ‘Changing inequalities in rural Ethiopia: differential impacts
of interventions and exclusions’. Long Term Perspectives on Development
Impacts in Rural Ethiopia. Report for the UK Department of International
Development. Mokoro Ltd.

Pankhurst, A. 2008a. ‘The emergence, evolution and transformations of iddir
funeral associations in urban Ethiopia”. Journal of Ethiopian Studies 41
(1-2): 143-186

Pankhurst, A. 2008b. ‘Community-initiated associations and customary
institutions in Ethiopia: Categorisation, characteristics, comparisons and
potential for involvement in development and social Accountability. Paper
for the World Bank Protection of Basic Services Review.

Pankhurst, A. 2000. Towards an understanding of associative society:
characteristics, potentials and constraints” in M. Jabbar et al. (eds), Agro-
ecosystems, natural resource management and human health related
research in East Africa. Proceedings of an IDRC-ILRI International
Workshop held at ILRI May 1998. Addis Ababa: International Livestock
Research Centre.

Pankhurst, A. and Agazi Tiumelissan 2012. ‘Understanding community variation
and change in Ethiopia. Implications for children’. Young Lives Working
Paper 90.

Pankhurst, A. and Getachew Assefa eds. 2008. Grass-Roots Justice: The
contribution of Customary Dispute Resolution, with Getachew Assefa eds
Addis Ababa: French Centre of Ethiopian Studies.

Pearson, R. D. Webb, and Mekonnen Ashenafi 2011. ‘Towards a Social
Protection Strategy for Ethiopia’ in Melese Getu ed. People at Risk:
Towards a Comprehensive Social Protection Scheme in Ethiopia.
Proceedings of the Seventh Annual Conference of the Society of
Sociologists, Social Workers and Anthropologists. Addis Ababa:
ESSSWA.

xlv



Introduction: Food Security, Safety Nets and Social Protection in Ethiopia

Seyoum Gebre Selassie 2009. ‘The genesis and development of the Department
of Sociology and Social Administration’ in A. Pankhurst ed. Proceedings
of the Founding Conference of the Ethiopian Society of Sociologists,
Social Workers and Anthropologists. Addis Ababa: ESSSWA.

Seyoum Gebre Selassie and Yeraswork Admassie 1989. ‘The teaching of
Anthropology and Sociology in Ethiopia’, in Seyoum G. Selassie and El-
Wathig Kameir eds Teaching and Research in Anthropology and
Sociology in Eastern African Universities. New Delhi: Organisation of
Social Science Research in Eastern Africa.

Workneh Nigatu 2008. ‘Food security strategy and Productive Safety Net
Program in Ethiopia’, in Taye Assefa ed. Digest of Ethiopia’s National
Policies, Strategies and Programs. Addis Ababa: Forum for Social
Studies.

Yayehyirad Kitaw, Fesseha Hailemeskal and Amare Dejene 2008. Old Beyond
Imaginings: Ethiopia Harmful Traditional Practices. Second Edition.
Addis Ababa: National Committee for Traditional Practices in Ethiopia.

Xlvi



The Government’s Food Security Program’

Berhanu Woldemichael

Food insecurity has become one of the defining features of poverty,
in Ethiopia. Poverty is widespread in both rural and urban areas. However, the
magnitude is much greater in drought prone rural areas than in urban areas.
There are millions of people who have been facing food insecurity that can be
explained as either chronic or transitory in nature.

Cognizant of the level of vulnerability in the country, to address the issue
the Government, in close collaboration with development partners, has
developed the New Coalition for Food Security in Ethiopia and since 2003; the
program has been under implementation in 319 chronically food insecure
woredas.

The core objectives of the Food Security program were: to enable
chronically food insecure people attain food security, and to improve
significantly the food security situation of the transitory food insecure people.

The Food Security Program has four components, namely the
Resettlement program; the Productive Safety Net Program (PSNP), the
Household Asset Building Program (HABP); and the Complementary
Community Investment Program (CCI).

A remarkable progress has been achieved through the implementation of
the Food Security Program in the country. The main achievements in each of the
components can be outlined as follows:

The resettlement program started in 2003 (1995 EC), and in the last nine
years, the regions have been making concerted efforts to ensure that the settlers
attain food security in the shortest possible time. So far about 228,343
households have been resettled, and out of these 224,192 households or nearly
98.2% of those settled have attained food self sufficiency, many of whom have
exceeded this level.

! This chapter is based on the keynote address presented by the author to the workshop
on Food Security, Safety Nets and Social Protection in Ethiopia organized by Forum for
Social Studies held on 18-19 October 2012 in Addis Ababa.
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The Productive Safety net Program has demonstrated the value of a shift
away from a humanitarian response to more development oriented approach to
addressing food gap. More than seven million people have received PSNP
transfers which enables them to meet their consumption needs, reducing the risk
they face and providing them with alternative options to protect them from
selling their productive asset. So far measurable changes have been recorded in
the livelihoods of the program beneficiaries because of the implementation of the
Safety net program. Countless worthwhile public work projects have been
undertaken that have built community infrastructure, social services and
protected the natural environment.

Through the Household Asset Building Program, the program
beneficiaries received household packages. Most of the household packages
delivered have been agricultural packages. However, limited non agricultural
packages have also been delivered. Credit has also been provided to the program
beneficiaries. The credit is managed on a revolving fund basis, and a household
which repays its debt IS encouraged to borrow again. Up to 2012 (the end of
2004 EC) more than two million beneficiaries have received more than 4.3
billion birr for household package credit form the Government allocated budget
and from other sources. The program’s beneficiaries have been able to earn
additional income, build assets and increasingly cover their consumption needs
from own resources. As a result of credit provision, up to now more than
496,438 household heads have graduated from the PSNP.

The Complementary Community Investment Component of the FSP is a
program of capital intensive community infrastructure development aimed at
benefiting groups of food insecure populations living in selected chronically
food insecure woredas. So far considerable progress has been made in the
implementation of CCI. Access to water for both humans and animals has been
enhanced in pastoral and agro-pastoral areas. Large areas of land have been
developed through irrigated agriculture. Pastoral peoples have started living
settled life, and the food security situation in the pastoral areas has shown an
improvement.

| believe that these research findings will contribute a lot in providing
better information on what is happening on the ground, as well as contributing to
discussion and debate to improve the design and implementation of Food
Security and Social Protection programs in the future.



Social Protection in Situations

of Chronic Food Insecurity and Poverty:
Lessons from Different Models
and Implications for Ethiopia

Jan-Gerrit van Uffelen!

Introduction

1.1. Background

Ending hunger, food insecurity and malnutrition is a key challenge facing
today’s world. Recently local crises in food and nutritional security have
deepened as a result of global shocks to the food system. The 2008 food price
crisis and the current financial crisis have had a devastating effect on poverty
levels in developing countries (Von Braun2010, McCord 2010).

In situations of chronic food insecurity and poverty social protection is
becoming more central to food security and rural development programming. A
key component of social protection in such situations are safety nets which
provide a form of social assistance by re-distributing resources to food insecure
and poor people to protect them from livelihood shocks and to reduce poverty. In
recent years social protection has become a key issue in international policy
debate and has grasped the interest of governments, donors, UN agencies and
NGOs (McCord and Slater 2009). Social protection and the role of safety nets
are increasingly being recognised as crucial elements in pro-poor development
strategies. The role of social protection is also emphasized in achieving MDG-1
to eradicate hunger and extreme poverty and often take the form of transfer
mechanisms aimed at the needs of vulnerable people. These are the people left
out of traditional development instruments like agricultural investment, micro-
finance, chain development and at risk of being structurally locked out of the
economy

! The research for this paper has been undertaken as part of the Linking Emergency Aid to Food Security
(LEAFS) research programme which is a joint four-year research programme by Wageningen University in the
Netherlands and Bahir Dar University in Ethiopia. The research is funded by WOTRO Science of Global
Development of the Netherlands Organisation for Scientific Research (NWO).
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Lessons from Different Models and Implications for Ethiopia

Developments in the policy domain have resulted in a broad array of
programmatic responses and practices on the ground. There is however a need to
increase our knowledge regarding the role and contribution of safety nets to food
security and rural development. It is therefore important to review the experience
with different social protection models to draw lessons for increasing knowledge
and stimulating debate amongst policy makers and practitioners. This is of
particular relevance in the light of the role and importance of Ethiopia’s evolving
social protection system. Ethiopia’s Productive Safety Net Programme is
Africa’s largest social protection initiative addressing the needs of over 7.5
million chronically food insecure people.

The aim of this chapter is to contribute to the exchange of knowledge and
promote dialogue amongst policy makers and practitioners in Ethiopia regarding
the role of social protection, and in particular the role of safety nets, in food
security, poverty reduction and rural development. This is done by comparing
and contrasting the experience with selected social protection models with the
aim to draw important implications for Ethiopia’s evolving social protection
model. The chapter looks at the experience of the Protracted Relief Programme
(PRP) in Zimbabwe, Rwanda’s National Labour Intensive Works(HIMO)
programme and India’s Mahatma Gandhi National Rural Employment Guarantee
Scheme (MGNREGA). Based on the findings of these models this chapter
presents key issues for Ethiopia’s model in terms of policy debate, institutional
change and for addressing implementation challenges.

Social Protection in Contexts of Chronic Food Insecurity and Poverty

Social protection is about social policy which is the collective of interventions in
the economy to influence access to, and incidence of, adequate and secure
livelihoods and incomes. Although definitions of social protection vary most
underline central notions as constituted by Devereux and Sabates-Wheeler
(2004):*All initiatives that provide income (cash) or consumption (food)
transfers to the poor, protect the vulnerable against livelihood risks, and
enhance social status and rights of the excluded and marginalized’.

Social policy has always played a redistributive, protective and
transformative or developmental role. In line with this Devereux and Sabates-
Wheeler (2004) have categorised social protection initiatives as protective (e.g.
non-formal social safety nets), preventive (e.g. formal social security),
promotive(e.g. minimum wages) or transformative (such as anti-discrimination
campaigns).

2 HIMO stands for Programme de Développement Local a Haute Intensité de Main-d’Oeuvre.
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More recently Gentilini and Omamo (2011) distinguish three
components of social protection: social safety nets; social sector policies
providing social services including education, health and nutrition, and; labour
market interventions and insurance products (see figure 1). This chapter focuses
on the role of social safety nets as a key component of social protection models.
Safety net programme options include a wide array of options including cash
transfers and conditional transfers, free food distributions, direct feeding
programs, school-based feeding programs, food stamps, price subsidies,
subsidized agricultural inputs, public works programs, social health insurance
and microfinance (IFPRI 2004).

Figure 1.Components of social protection (taken from Gentilini and Omamo, 2011).
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In brief, social protection is nowadays seen as an important policy option
for reducing chronic food insecurity and poverty amongst vulnerable groups.
Safety nets, as an important component of social protection, are increasingly
recognised as crucial elements in pro-poor development strategies often
alongside other socio-economic policies and programmes. A key question,
however, is if safety nets live up to such expectations in situations characterised
by chronic poverty and food insecurity. This is a highly relevant question as
social protection is known to face challenges in chronically poor, shock prone
countries where the distinction between the chronic and transitory food insecure



Social Protection in Situations of Chronic Food Insecurity and Poverty:
Lessons from Different Models and Implications for Ethiopia

is often blurred (Gentilini 2005), such as in Ethiopia. In trying to answer this
question this chapter looks at the experience with social protection initiatives in
various contexts as relevant to the Ethiopian situation. This chapter reflects on
lessons learned and draws implications for the evolving social protection model
in Ethiopia.

The next section introduces the framework and methods used for this
study. A typology of different social protection models is presented based on
which the case studies have been selected. Section3 describes the evolution of
Ethiopia’s social protection model and introduces the Productive Safety Net
Programme (PSNP)which is the major component of Ethiopia’s current model.
In section 4 the findings of the case studies are presented and implications drawn
for the Ethiopian model. The last section, section 5, presents the summary and
conclusions.

Framework and Methods

Safety nets, as a major component of social protection, are often perceived to be
of temporarily nature even in protracted food crises. Reasons for this are several
and include issues of affordability and expectations of agricultural as well as
pro-poor inclusive growth and overall economic development. A key reason why
social protection is often associated with the idea of providing a short term
buffer is that safety nets were first promoted in the 1980s to address what at the
time were thought to be the short-term effects of structural adjustment (IFPRI
2004). Recent experience with safety nets in contexts of chronic food insecurity
and poverty indicates that social protection initiatives should be embedded into
longer term policy frameworks to have development impact (FAO 2010). In
reality however the social protection response to, for example, the 2008 food
price crisis and the current financial crisis has been limited as a result of weak
systems, low-coverage of pre-existing provision and with developing countries
struggling to even maintain pre-crisis social protection policy commitments due
to declining revenues (McCord 2010).This raises fundamental questions
regarding the perceived need and role of social protection in addressing food
insecurity and poverty. Sharing lessons from models in various countries is seen
as instrumental to innovate and advance knowledge and practice on social
protection initiatives (Gentilini and Omamo 2011). This study is interested in the
experience with social protection in contexts of chronic food security and
poverty as relevant to the Ethiopian context and social protection model.



Jan-Gerrit van Uffelen

Research Questions and Methods

The following research questions have been defined:

1. What is the impact of safety nets, as the major component of social
protection, on food security and poverty reduction in situations of chronic
food insecurity and poverty?

2. What lessons are relevant to innovate and advance knowledge and practice
on safety nets in Ethiopia?

3. What are the implications of this in terms of the evolution of Ethiopia’s
social protection model?

In order to answer these questions a number of case studies were selected
based on their relevance for the model in Ethiopia by reflecting the dynamics of
Ethiopia’s emerging social protection model. The selected case studies should
therefore fit within a typology of social protection models that span from limited
social protection measures or programmes to consolidated social protection
systems. The findings of the case studies as relevant to the Ethiopian situation
are organised in three domains that are seen as crucial for innovation and
development of social protection models: the policy domain, the institutional
domain and the implementation domain (Gentilini and Omamo 2011). Based on
the case study findings, the in depth knowledge of Ethiopia’s PSNP by the
author and discussions with senior staff of international agencies’the relevance
of the findings and their implications for the development of Ethiopia’s social
protection model are discussed.

Social Protection Typology and the Ethiopian model

In selecting a set of representative case studies this study adopts the typology of
social protection models as suggested by Gentilini and Omamo (2011). They
distinguish  between ‘limited’ social protection measures, ‘emerging’
programmes and ‘consolidated’ social protection systems. In all three models
innovations in knowledge and practice emerge although the objectives of the
models may differ as they are informed by specific sets of administrative,
financing and political factors. Figure 2 illustrates these different models on the
basis of their level of integration and co-ordination at policy and institutional

® Interviews were held in February 2009 in Rome with WFP, FAO and IFAD and in Washington with IFPRI
and the WB in June 2011. Meetings in Addis with the WFP, FAO, WB and IFPRI were held twice a year in the
period 2009-2011. During the same period Ethiopian government officials at federal level were met once a year
in Addis and twice a year at regional level in Bahir Dar.
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level, financing source and the balance of safety nets versus insurance
instruments®.

Figure 2. lllustrative typology of social protection models (adapted from Gentilini and

Omamo 2011)
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Adopting this typology Ethiopia’s PSNP can be situated as an ‘emerging’
social protection model. This is so as the central programme component of the
country’s Food Security Strategy, the Productive Safety Net Programme, does
not represent a ‘limited’ measure nor a ‘consolidated’ social protection system.

In terms of integration and co-ordination (see the top bar of the figure) the
PSNP is not part of a longer-term legislative framework, not integrated with
labour market policies or fully co-ordinated between various ministries.
Integration is sought with other policies, in particular financial and agricultural
policies in the form of the so-called Other Food Security Programmes (OFSPs)
as part of the first phase of the programme (2005-9). As part of the second phase

* In their typology of social protection models Gentilini and Omamo included a country’s domestic
redistribution and financing capacity (expressed as the Marginal Tax Rate on the rich to close the poverty gap
at two US Dollar per day). For the purpose of this study this is less relevant and therefore emitted from the

typology.
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(2009-14) the OFSPs have been modified with the Household Asset Building
Programme (HABP) and the Complementary Community Investment
programme (CCI).For the PSNP to promote graduation from the safety net and
social transformation the programme must, in combination with HAB and CCI
as complementary interventions, instrumental in creating assets and enable
people to diversify their livelihoods.

In terms of the funding source (left bar of the figure) most of the fund
needed for the PSNP is paid for by international aid with the government making
significant contributions to the HABP and CCI from its domestic budget. The
PSNP isa safety net that transfers resources, predominantly in the form of food
and cash, to chronically food insecure people for six months per year over a five
year period. The PSNP is not an insurance system (bottom bar of figure
2).Weather insurance schemes to trigger early disaster response and advance
financing are being piloted in Ethiopia but such initiatives are still small in scale
and not (yet) mainstreamed in the model.

Case study selection

To draw lessons for Ethiopia’s evolving social protection model it is important
to select case studies that represent a limited, emerging and consolidated model.
The selected case studies must be relevant to the Ethiopian situation and reflect
the origins of the country’s initial limited programme (relief oriented emergency
programming based on annual needs assessments) which characterised the
Ethiopian model up to 2005 ), the current emerging model (which started with
the introduction of the PSNP in 2005) and aspirations of a consolidated system.
The case studies have been carefully selected and reviewed based on project
evaluations that looked at the impact of safety nets on food security and poverty
reduction®.

The Protracted Relief Programme (PRP) in Zimbabwe has been selected as
representing a limited model as relevant to Ethiopia’s past assistance model (see
box 1). Prior to the PSNP in 2005 Ethiopia’s safety net was in essence a relief
oriented emergency system based on unpredictable international aid appeals. The
rationale of Zimbabwe’s PRP is to deliver, under conditions of severe
vulnerability and poor governance, targeted relief interventions not unlike
Ethiopia in the period following the Great Ethiopian Famine of 1984-85. The
PRP represents an effort to move away from reactive short-term emergency
programmes to longer-term yet flexible assistance to maximise programme
impact and tackle food insecurity and poverty. Similarly, following the 1984-85

® The studies are taken from a briefing note by the Dutch Working Group on Social Protection, Rural
Development and Food Security (van Uffelen 2010).
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famine successive Ethiopian governments tried to make food aid productive in
the form of public works aimed at environmental rehabilitation to have
developmental impact.

Rwanda’s National Labour Intensive Works (HIMO) is an emerging
model(box 2) and relevant to Ethiopia’s current model. Rwanda has been
developing labour intensive works since 1978 with the HIMO programme being
an integral element of Rwanda’s Economic Development and Poverty Reduction
Strategy. HIMQO’s aim is to contribute to poverty reduction by carrying out
employment intensive works and making income generating investments.
Likewise, Ethiopia’s PSNP is based on labour intensive works that seek to
sustain and enhance agricultural production and forms an integral part of the
country’s Food Security Programme (FSP). The FSP is an important element of
the Growth and Transformation Plan (GTP), the country’s longer term poverty
reduction strategy.

In seeking an end to its protracted food crisis Ethiopia looks at developing
and middle income countries as reflected by the GTP. In terms of safety nets
India is seen as a possible example for Ethiopia’s social protection model: the
productive aspect of the PSNP and the balance between wage share and other
inputs is based on experience from India®. India’s Mahatma Gandhi National
Rural Employment Guarantee Scheme (MGNREGS) is a job guaranteeing
system providing a minimum number of employment days to people living
below the poverty line (box 3). MGNREGS is an institutionalised scheme being
enacted by legislation in August 2005. The main international partners of the
Government of Ethiopia, in particular the World Bank, see Indian initiatives
such as MGNREGS and other Indian initiatives focusing on public works and
drought adaptation schemes as an example for Ethiopia to provide for flexible
safety nets in a consolidated social protection system’.

The three models are implemented in different socio-economic and
political contexts but have in common that they are implemented in situations of
chronic food insecurity and poverty. In all three models safety nets are utilised to
assist people with a limited asset base, people who are often socially excluded.
Such people are typically highly vulnerable to livelihood shocks which risks
further undermining their asset base locking them into chronic poverty.

Ethiopia’s current social protection model, in which the PSNP is the major
component, is an emerging model which has been predated by a decades long

® Pers. com. World Bank staff, Washington.

" Pers. com. World Bank staff, Washington. The World Bank is also looking with interest to pilot projects in
India on community based adaptation approaches to strengthen climate resilience as a way forward for Ethiopia
(World Bank 2011).
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limited model characterised by massive humanitarian responses to recurrent food
crises.

The Productive Safety Net Programme will be introduced in the section 3.
This is followed by a section 4 which presents the findings of the case studies
and the implications for Ethiopia’s emerging social protection model in section
five.

Box 1 The Protracted Relief Programme in Zimbabwe (PRP)

Delivering a flexible response in a complex crisis.

Zimbabwe experiences a crisis as a result of poor governance, economic decline and a
severe HIV/AIDS epidemic. The objective of the Protracted Relief Programme (PRP) is
to reduce hunger, poverty and vulnerability for up to two million of the poorest people in
Zimbabwe. The PRP is currently in its second phase (2008-2013) and builds on the first
phase which was evaluated positively though the lack of focus on the poorest and most
vulnerable was identified as a major challenge. The second phase therefore places
greater emphasis on social protection and community based demand-led approaches. The
programme is paid for by international donors and is implemented by NGOs supported
by technical partners.

The PRP aims to strengthen those households that are not labour-constrained in order to
lift them out of protracted poverty. At the same time the programme aims to prevent
destitution amongst the poorest and most vulnerable households. In particular those
households headed by elderly grandparents caring for their orphan grandchildren and
households with chronically ill or disabled members.

The programme’s main focus is to promote agriculture and to enhance food production
and income generation. The PRP makes use of a range of social transfer options such as
cash transfers, cash vouchers, food parcels and block grants. Besides this, the PRP
provides food security through vouchers to wvulnerable households with members
suffering chronic and debilitating diseases, and supports home-based care for people
living with HIV/AIDS.

11
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Box 2 National Labour Intensive Public Works in Rwanda (HIMO)

Aiming for lasting pro-poor programme outcomes.

Rwanda has been developing labour intensive work programmes to address food
insecurity and poverty since 1978. After the 1994 war, the government intensified its
commitment and involvement in labour intensive works and started the national Haute
Intensité de Main d’Oeuvre (HIMO) programme. HIMO is an integral element of the
Vision 2020 Umurenge Programme which is a social protection programme and a corner
stone of Rwanda’s Economic Development and Poverty Reduction Strategy. Following
the first phase (2002-2007) HIMO is currently in its second phase (2007-11).

HIMO’s objective is to ‘contribute to poverty reduction by carrying out employment-
intensive and income-generating investments using local resources by reinforcing the
capacities of decentralised structures and local actors’. The programme is oriented
towards rural development and targets the poor in economically disadvantaged areas of
Rwanda. Public works are aimed at improving marshland areas, terracing of hill sites and
rehabilitating rural roads. HIMO’s rationale for adopting labour intensive works is to
create jobs with cash transfers contributing to the socio-economic inclusion of poor
households.

Box 3 India’s Mahatma Gandhi National Rural Employment Guarantee Scheme
(MGNREGS)

Institutionalising social protection and making it inclusive and accountable to
vulnerable persons.

The Mahatma Gandhi National Rural Employment Guarantee Scheme (MGNREGS) is a
job guarantee scheme providing a legal guarantee of a minimum number of employment
days to adult members of rural households willing to work for a minimum wage.
MGNREGS was introduced with the aim of improving the purchasing power of rural
people in an attempt to bridge the gap between the rich and the poor by means of semi or
unskilled work to people living below the poverty line. Started in 2006, MGNREGS
covered all districts in India by 2008. Public work is targeted towards a set of specific
rural development activities including water conservation, reforestation and rural
infrastructure.

NGOs’ lobby and advocacy work to securing the rights of Persons with Disabilities, in
line with provisions in India’s Person with Disability (PwD) Act, made the Andhra
Pradesh State Government to adopt a special provision in the Andhra Pradesh Rural
Employment Guarantee Scheme Act. As a result the Act guarantees to provide 150 days
of employment for PwDs with less than 30% of the amount of work required as
compared to able-bodied persons participating in the scheme, but with wages at par with
them.

12
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Ethiopia’s Productive Safety Net programme

Ethiopia is a Low-Income Food-Deficit country and labelled as experiencing a
protracted crisis. This is because of the frequency of its recurrent food crises, the
high percentage of undernourished people and the high proportion of
humanitarian assistance as a share of total assistance® (FAO 2010). Ethiopia has,
however, made significant progress with the Global Hunger Index (GHI)*falling
by almost a third from 43.5 in 1990 to 30.8 in 2009 (IFPRI 2009). Though the
fall of the GHI measure over the 1990-2009 period has been impressive the
measure of 30.8 is still above 30 which is seen as extremely alarming™.

Following the Great Ethiopian Famine of 1984/85 annual emergency
appeals have called for massive food aid interventions targeting over 5 million
Ethiopians almost every single year (GoE 2003). Irrespective of this aid a high
percentage of the population in the Ethiopian highlands has remained chronically
food insecure and highly vulnerable to livelihood shocks, in particular drought.
In 2005 Ethiopia’s Food Security Programme opened up the way to transform
the relief oriented emergency system into a development oriented predictable
safety net. The PSNP and the so-called Other Food Security Programmes
(OFSPs) were designed to break the circle of food aid dependency while the
Voluntary Resettlement Programme (VRP) sought to relocate people from the
over populated highlands to agricultural areas in the less densely populated
lowlands.

The objective of the PSNP is to assure food consumption and prevent asset
depletion of food insecure households in chronically food insecure ‘woredas’
(districts). The programme aims to protect household assets and to build
community assets through timely and consistent safety net resource transfers and
activities. The success of the programme is built on three principles: provision of
predictable transfers for 6 months per year for a five year period; functional links
between the PSNP and the OFSPs (including the household package
programme) and; graduation of beneficiaries when food sufficiency is attained.
The annual budget of the PSNP is very substantial and has been around USD
347 million per annum for the 2005-9period.

At its inception in 2005 the Programme targeted over 5 million chronically
food insecure people with the number increasing to almost 7.5 million by 2009

& According to FAO the country has been reporting a food crisis almost every single year since the 1984-85;
41% of its population was malnourished over the period 2005-7, and; the share of humanitarian assistance as
part of total assistance was 21% in 2008.

® The GHI captures three dimensions of hunger which are insufficient availability of food, shortfalls in the
nutritional status of children and child mortality.

10 In 2009 Ethiopia ranked 79" out of a total of 84™ countries on the global hunger index country list.
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(MoARD 2009). Resource transfers in the form of food or cash are made
available on the basis of people’s participation in Public Works. Households
lacking labour, such as the elderly and people with a handicap, receive free
transfers in the form of Direct Support which accounts for around 10% of all
PSNP resource transfers. Most transfers are in the form of food but following
successful pilot projects cash transfers have been introduced and now constitute
around five percent of overall resource transfers. The Public Works programme
builds assets at community level particularly in the form of soil and water
conservation, rural roads, small scale irrigation schemes and drinking water
supplies as well as social service facilities such as clinics and schools.

Graduation is seen as central to the success of the Ethiopian programme
and has been defined as a two-staged process. At a first level households
graduate from the safety net as a result of the combined impact of the PSNP and
the supplementary OFSPs when they have achieved ‘food sufficiency’. This has
been defined as a households’ ability to meet their food needs for 12 months and
withstand modest shocks (MoARD 2009). At a second level households are
expected to graduate out of poverty. Graduation at scale form the safety net was
envisaged at the end of the first phase of the PSNP (2005-2009) but fell short of
expectations.

With the OFSPs being modified with the HABP and the CCI (second
phase of the PSNP, 2009-14) the government now expects all chronically food
insecure households who participate in Public Works to have achieved food
sufficiency by 2014.1n circles of the governments’ international partners there is
however serious doubt whether this is realistic. Some senior staff at the
headquarters of international agencies who are involved in safety net
programmes think that graduation at scale in Ethiopia by 2015 is even a naive
assumption. In general the understanding of the government’s international
partners is that the PSNP, as the core component of Ethiopia’s Food Security
Programme, should be seen as an evolving model and they underline the need
for a consolidated social protection system in dealing with chronic food
insecurity and in managing the effects of external shocks to people’s livelihoods.

Apart from a programmatic perspective the PSNP has made an important
contribution in creating policy space which has helped opening up a wider
debate on risk, vulnerability reduction and growth. This is instrumental as the
PSNP has the potential to evolve into a comprehensive and consolidated social
protection strategy in support of Ethiopia’s chronically food insecure and poor.

The next section presents the main findings of the case studies and
discusses the implications for Ethiopia’s evolving social protection model.

14



Jan-Gerrit van Uffelen

Case Study Findings and Implications for the Ethiopian
Model

The PRP in Zimbabwe, HIMO in Rwanda and MGNREGS in India represent
three models implemented in different socio-economic and political contexts.
The models have in common that they are implemented in contexts of chronic
food insecurity and poverty and assist people with a limited asset base. This
section draws out the general findings of the case studies as relevant to
Ethiopia’s evolving social protection system. Findings are categorised in line
with the three domains that are seen as central to innovate and advice innovation:
the policy domain, the institutional domain and the implementation domain. The
findings of the case studies and the implications for Ethiopia’s evolving model
are presented in the form of policy debates, institutional change and
implementation challenges.

Policy Debate

Experience with the three different social protection models show that from a
development governance perspective there are a number of key policy issues
highly relevant to the Ethiopian situation. These are the high expectations by
donors and governments regarding the role of social protection — safety nets in
particular - in contributing to food security and poverty reduction, the cost and
affordability of such interventions, and their perceived impact.

The role of safety nets in addressing food security and poverty

Recent rethinking of the humanitarian response to food insecurity and poverty
has led to the development of predictable and longer term responses (McCord
and Slater 2009). One of the consequences is that both donors and governments
see the utilisation of resource transfers not only as a consumptive expenditure in
order to smooth consumption and protect assets, but also as a productive
investment to reduce poverty and promote growth. As a consequence graduation
from safety nets and out of poverty is not seen as an additional and desired
outcome but as the planned outcome of social protection programming.

The case studies illustrate the ambitious expectations that donors and
governments have of the envisaged role and impact of safety net initiatives.
Zimbabwe’s PRP, a limited model, is ‘to reduce hunger, poverty and
vulnerability of up to two million Zimbabweans’. HIMO as an emerging model
aims to contribute to poverty reduction by targeting the poor in economically
disadvantaged areas. In both cases safety nets are associated with the idea of
providing a short to medium term buffer as the basis for poor and vulnerable
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people to secure food security and emerge from poverty. At the same time
however the PRP and HIMO are implicitly seen as having to evolve into longer-
term and more consolidated models such as India’s MGNREGS model (which is
aimed to improve the purchasing power of rural people living below the poverty
line). Donors thus perceive the PRP as the starting ground for a comprehensive
future social protection programme in Zimbabwe while HIMO’s labour intensive
works has in fact become an almost permanent feature of addressing rural
poverty in Rwanda. This indicates that while safety nets contribute to
consumption smoothing the impact of safety nets on longer term poverty
reduction appears to be limited, in particular for vulnerable households. This
seems to suggest that on their own social protection programmes are unlikely to
address underlying causes of chronic food insecurity and poverty.

In situations of chronic food insecurity and poverty it is evident that on
their own safety nets are unlikely to lift people out of poverty. This is because
resource transfers in such contexts are mostly utilised as consumption
expenditure and less so for making investments in productive assets to secure or
diversify livelihoods. It seems therefore justified in such contexts to de-link the
objective of providing a level of income security and asset protection with the
objective of graduation, at least in the short to medium term. For graduation to
happen social protection should be an integral element of a comprehensive
poverty reduction framework (a set of coherent pro-poor development policies),
particularly in situations where root causes of chronic food insecurity and
poverty are multi-dimensional such as in Ethiopia.

In Ethiopia a key methodological constraint is the poor integration
between the PSNP and the OFSPs (and its substitutes the HABP and CCI),
particularly credit. Designed as central to graduation OFSPs were absent in
many areas covered by the PSNP during the first phase of the PSNP.
Participatory decision-making on the ground regarding the type of public works
was poor and inclusion and exclusion of households for socio-political reasons
was reported. Also the relation between the PSNP and the OFSPs at the one
hand and Ethiopia’s poverty reduction strategy, the Growth and Transformation
Plan, at the other are functionally weakly integrated.

Cost and affordability of social protection

The cost and affordability of social protection is another key issue in the policy
debate on social protection. Middle income countries like India that show strong
economic growth are obviously much better positioned to pay for social

"According to World Bank officials only a quarter of the PSNP beneficiaries were covered by the OFSPs in
the period 2005-2009 (pers. com. World Bank staff, February 2011).
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protection initiatives from their domestic budget than low income countries. In
other words middle-income countries can afford consolidated programmes while
models in developing countries, where needs may be more pronounced, are
typically of a limited or emerging type not in the last place for reasons of cost
and affordability. The safety nets in Rwanda and Zimbabwe are paid for by
donors from international aid budgets. In Rwanda there is considerable
agreement between donors and the government on tackling poverty but as a low
income country Rwanda lacks the resources to afford programmes like HIMO on
its own. In Zimbabwe the international community fund a limited social
protection initiative because there is disagreement between the donors and the
government on the nature, extent and solution for the crisis.

Cost and affordability is an important issue as all three case studies
suggest that a significant proportion of people may be in need of longer term
safety net support. In the case of limited and emerging models there is a risk
that the costs of such interventions may threaten its continuation particularly in
times of economic crisis or changing donor or government spending priorities.
This will have serious consequences for those in need of assistance.

In Ethiopia the cost and affordability of social protection provision is a key
challenge both for donors and the Ethiopian government'2. Not only are costs of
the PSNP and its complementary programmes high but interviews with its
international partners, in particular the World Bank, also indicate that it is likely
that donor demands will require the government to commit more resources of its
increasing domestic budget (as a result of the country’s significant economic
growth) topay for a consolidated model.

Impact of Safety Nets: creating dependency, smoothing consumption,
promoting economic growth

Policy makers are well aware about the impact of safety nets with opinions
ranging from safety nets to contribute to creating dependency, consumption
smoothing or economic growth and poverty reduction. The creation of
dependency is particularly deeply engrained in donor and government circles.
This is, for example, clearly demonstrated by Zimbabwe’s limited PRP model
which has been explicitly designed to transform the initial emergency response
to the crisis by ‘lifting vulnerable and needy households out of dependency on
short-term food aid by providing longer-term and predictable social assistance’
(PRP 2007).

12 Gentilini and Omamo quote Pal et al. (2005) that in Ethiopia costs for basic social protection will demand a
high share of domestic budgets and that even with increased government commitment to social transfers major
international donor support would be required.
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The debate at policy level regarding the role and impact of social
protection initiatives and its affordability are interrelated. Reflecting cost- and
affordability-concerns social protection is often portrayed as a productive
investment over consumptive expenditure. Investments in productive safety nets
are therefore often presented as having a poverty reduction and growth affect
and are thus fundamentally different from old-style emergency relief
interventions to cover basic needs. The degree to which social protection can
contribute to poverty reduction and economic growth is an important argument
for donors and government accepting the costs in affording social protection.

In Ethiopia an inherent element of the policy debate is whether the PSNP
creates dependency amongst its intended beneficiaries(reflecting so to say ‘the
legacy of the past’)or contributes to consumption smoothing and economic
growth. This is likely to create an inherent tension between prioritising
developmental outcomes of public works (the productive nature of the safety net
programme) over core welfare objectives. That is to create a tension between the
objective of graduation from the safety net and rural development at the one
hand, and the objective of consumption smoothing and asset protection of
labour-short but poor households at the other.

Institutional Change

The case studies also yield important lessons in the institutional domain. In
particular in terms of the change required in delivering resource transfers as part
of a longer term safety net as compared with short-term relief oriented response.
Firstly, the case studies show that needs in situations of chronic food insecurity
and poverty are predictable and require forms of longer term assistance.
Secondly, evidence from the case studies also show that safety nets have impact
on food insecurity and poverty but that this impact may be of a temporarily
nature as they often do not address the root causes of food insecurity and
poverty. A third finding from the case studies is that the social protection agenda
can reinforce existing systems by strengthening donor co-ordination as well as
the role of governments and civil society in the management and delivery of
such programmes.

Addressing predictable needs: from relief oriented emergency systems to
developmental oriented safety nets

The case studies on the PRP, HIMO and MGNREGS illustrate that the needs of
people in situations of chronic food insecurity and poverty are predictable. All
three case studies are examples developmental oriented safety nets. In moving
away from short term emergency programmes to longer term social protection
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programmes they represent a fundamental break with the past when short-term
emergency relief oriented assistance was often the preferred response by the
international community.

The case of the PRP in Zimbabwe clearly illustrates the increased
understanding by the international community that needs of people in crisis are
predictable and that they require different approaches as compared with old-style
emergency relief assistance. Implemented in the context of a political crisis,
severe vulnerability and poor governance, the PRP has been envisaged and
devised as a medium-term safety net to avoid an emergency driven food aid
response. While the initial thrust of the international response to the crisis in
Zimbabwe focused on short-term food aid to those in need the objective of the
PRP aims for transformation by lifting beneficiary households out of
dependency on short-term food aid by providing longer-term and predictable
social assistance.

Ethiopia’s PSNP represents this paradigm shift by transforming a decades
old relief oriented emergency system into a longer-term development oriented
predictable safety net. The former system was based on annual emergency
appeals which, at the beginning of the third millennium, became considered an
inappropriate response to what were in effect chronic and predictable needs
(McCord and Slater 2009). The PSNP has managed to break this annual relief
cycle with predictable and productive resource transfers within a multi-year
programming framework. In other words the PSNP constitutes a move away
from reactive short-term emergency programmes to a longer—term predictable
social assistance to address predictable needs and protect people from chronic
food insecurity and hunger.

Evidence of impact on food security, poverty reduction and livelihood
diversification

Evaluations of the safety net programmes in Zimbabwe, Rwanda and India show
that they have made positive contributions to food security and reducing the
depth of poverty. The impact at beneficiary household level has been direct and
contributed to consumption smoothing and maintaining people’s asset base. At
the same time however it appears that impact on households that are
characterised by high dependency ratios is limited to the duration of the
programme. Such households are typically those without any economically
active members and they are often amongst the poorest and most marginalized
within their community.

Zimbabwe’s PRP aims to reduce hunger, poverty and vulnerability but
does not aspire to have a longer term impact on rural development. This is
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because the policy environment limits donors to work with the Government on
longer term development. The PRP is however designed to be flexible and when
the situation is further improving in Zimbabwe it can be adjusted by shifting
focus to have longer term sustainable impact in terms of food security and
poverty reduction, for example by taking a more market based approach.

Particular relevant for Ethiopia’s Productive Safety Net is the case of
Rwanda’s intensive labour programme. A recent HIMO evaluation found that
HIMO contributed to consumption smoothing of poor households but appears to
have had limited impact in terms of structural livelihood improvement(CDP
2009). While the programme was found to reduce the depth of poverty it fell
short in terms of livelihood diversification and longer term poverty reduction of
the poor participating in the programme. The evaluation found that a majority of
the participants used the money earned to purchase food, clothing and other
consumption items: little to no money was saved or invested in productive
assets. The evaluation team therefore suggested raising the daily wage to enable
poor households to save and make investments to diversify their livelihoods.
This advice was not followed by the donors because of concerns for distorting
market realities and for fear of encouraging better-off households to participate
in the programme which would jeopardise the inclusion of poor households. The
evaluators also advised the donors and the Rwandan government to guarantee
poor households a minimum number of working days on a yearly basis. This
advice was also not followed. It is interesting to note that the MGNREGS model
is precisely doing that: providing a legal guarantee of a minimum number of
employment days to poor households living below the poverty line.

The experience of HIMO indicates that the direct impact on poor
households participating in the labour intensive works is limited to consumption
smoothing and asset protection. Findings also indicated that relative better-off
households that participated in the scheme find it easier to accumulate assets and
diversify their livelihood strategies. This was clearly demonstrated by HIMO’s
efforts to open up new marshland areas for agricultural development and
rehabilitate older schemes to increase food security, by direct income in the form
of cash transfers to open up farmland and by access to productive farmland (food
production). HIMQ’s income generating investments were however found to
attract better-off individuals, such as employed people and people from outside
the area. They benefited disproportionally from swamp area development and
rehabilitation projects. This necessitated corrective measures such as reinforcing
the rule that only poor households could own agricultural land reclaimed from
swamp areas (with a maximum of 0,1 hectare per household either on an
individual- or group-basis).

20



Jan-Gerrit van Uffelen

In conclusion, the case studies’ findings suggest that safety nets on their
own are unlikely to lift chronically poor people out of poverty. This seems to be
consistent with evaluations of Ethiopia’s PSNP which found that the
programme’s resource transfers stabilised the food security situation by
smoothing consumption. For example, over the 2006 to 2008 period PSNP
households did not express a decline in self-reported consumption levels nor did
they report a decline in asset levels relative to non-beneficiaries (EC 2008). The
impact on transformation however was disappointing with graduation at scale, as
envisioned by the government and the World Bank by 2010, falling way short of
expectations. By April 2009 fewer than 57.000 households had graduated or less
than 10 percent of all PSNP households (MoARD 2009). This calls for
strengthening the functional linkages between the PSNP and its supplementary
interventions. It also seems to indicate that safety nets in situations of chronic
food insecurity and poverty are to be seen as a crucial component in a wider set
of coherent and consistent pro-poor development policies.

Strengthening systems: donor co-ordination, government involvement
and role of civil society

The case studies reflect that social protection initiatives can play a supportive
role in strengthening existing systems by enhancing donor co-ordination in
support of aid harmonisation, seeking government involvement to make
interventions more sustainable and allowing a role for civil society actors in the
design and implementation of social assistance programmes.

Donor co-ordination

The PRP in Zimbabwe and HIMO in Rwanda show that donor coordination is
instrumental to aid harmonisation and more coherent social protection
programmes. Both models also show that donor engagement with government is
instrumental to put social protection higher on the political agenda and promote
its adoption at government policy level. Even in situations where donors and
government disagree on the root causes of the crisis and how to find solutions
such as in Zimbabwe.

In Zimbabwe the multi-donor PRP steering group has been instrumental in
seeking a common stand on the situation in the country. This has resulted in a
harmonised aid initiative to respond in a flexible way to the transitional needs of
the poorest and most needy households. The PRP works closely with UN
agencies such as the World Food Programme. WFP’s regional focus on social
protection and special initiatives, such as cash and food vouchers, has been very
helpful in this regard. The PRP is also aligned with UNICEF’s National Action
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Plan for Orphans and Vulnerable Children. Donor co-ordination in Zimbabwe
has resulted in a wider social protection coordination mechanism which includes
the coordination of complementary transitional interventions such as food aid,
agricultural support and cash transfer programmes. This mechanism is not only
seen as instrumental to strengthen dialogue with the Government of Zimbabwe
but also to inform the design of a future social protection programme once the
government has gained credibility and developed capacity.

Donor engagement in Rwanda has placed the issue of social assistance
higher at the political agenda and has promoted its incorporation at government
policy level. HIMO is an integral element of the Vision 2020 Umurenge
Programme which is the corner stone of Rwanda’s Economic Development and
Poverty Reduction Strategy.

The case studies indicate that multi-donor funded programmes can
enhance complementarity of interventions and enable for a much needed
harmonised approach on dialogue and co-operation with national governments
(the case of PRP in Zimbabwe and HIMO in Rwanda respectively).

In Ethiopia donor co-ordination has played an important role in making
the PSNP possible with the programme developed by the Government of
Ethiopia and its international partners, in particular the World Bank. Various
donors support the PSNP and are active participants in the donor co-ordination
meetings. Good donor co-ordination is acknowledged to have resulted in a more
coherent programme and has facilitated debate amongst donors and the
government. As mentioned before it has also enhanced policy space and
stimulated dialogue on important issues like risk, vulnerability, and overall
economic development.

Government involvement

Government involvement in the design and implementation of social protection
initiatives is important but not always feasible. In Zimbabwe government
involvement is very limited as there has been little consensus between the
government and donors on the nature, extent and solution for the crisis™. For
political reasons the donor community has opted to implement the PRP outside
the government through NGOs.

¥ The formation of a Government of National Union in February 2009 has improved donor-government
relations and helped to create some room for dialogue. In due time, when the government has gained credibility
and developed capacity, the PRP, instead of continuing as a parallel structure, intends to hand over its social
protection activities to the Department of Social Services under the Ministry of Labour and Social Services.
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In Rwanda, where donors and the government do not fundamentally
disagree, the programme was designed together but implemented through
international NGOs for reasons of programme efficiency and effectiveness as the
local government has limited capacity to do. HIMO aims to reinforce the
capacity of decentralised government structures and local actors but in doing so
faced various challenges. The most important one was the lack of capacity by
local government actors and the resources available to them. The evaluators
found that the lack of government capacity and resources at local level
jeopardised the sustainability of potential longer-term rural development
outcomes of public works, such as for example the maintenance of roads as
created by HIMO (CDP 2009).

The case studies also highlight that bypassing government in productive
safety net programmes for socio-political or programme efficiency reasons is
likely to erode long term development outcomes that such programmes may
have.

Ethiopia’s PSNP is implemented by the government and NGOs and
findings of the case studies seem to suggest that donors must invest in building
the capacity of local government structures as a crucial link for public work
programmes to have a lasting impact on developmental outcomes.

The role of civil society

In all three case studies civil society organisations are playing an important role,
either in programme design, implementation or contributing to transparency and
accountability in making social protection programmes more efficient and
effective. Civil society, in other words, played a critical role in the
democratisation of programme management.

Zimbabwe’s PRP has been able to deliver at-scale in a flexible way by
working through civil society in the form of NGOs, faith based organisations,
community based organisations and community interest groups such as support
groups for people living with HIV/AIDS and community home-based care. Civil
society has also been instrumental in developing sustainable alternatives to food
aid by providing seeds, fertiliser and agricultural training on conservation
farming. The use of community-based approaches to assist and empower poor
people has been instrumental to reach the most vulnerable in communities and
address gender inequality.

Lobby of civil society organisations in MGNREGS has been playing a
crucial role for the model to adopt special provisions aimed at the inclusion of
particular vulnerable groups. The Network of Persons with Disability
Organisation, for example, has been playing an important role in mobilizing
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government resources and influencing policies on the inclusion of Persons with
Disabilities by enacting upon India’s National Rural Employment Scheme. This
has resulted in special provisions for Persons with Disabilities granting them
guaranteed employment with salaries at par of others participating in the scheme.

The case studies show that civil society organisations can play an
instrumental role in limited models (such as the delivery of flexible yet targeted
interventions in the PRP) as well as in consolidated models such as in
MGNREGS(with civil society involved in lobby and advocacy work to make
social protection inclusive and more accountable as to the needs of the most
vulnerable). In this regard the role of civil society in Ethiopia’s social assistance
model has been rather limited although the current PSNP underlines the
importance of adopting demand led approaches and seeks an increased role of
communities in the design and implementation of activities.

Implementation Challenges

Experience with the different social protection models yields important lessons
for the implementation domain that are relevant to the Ethiopian model. Key
issues are the capacity to implement safety nets (including issues of targeting
and the inclusion of labour short household) selection of the resource transfer
type, the importance to look beyond economic impact and consider the social
dimension of safety nets, alignment of formal with informal forms of social
assistance provision, and the need for transparency and accountability of formal
social protection initiatives.

Implementation capacity

Implementation capacity is an issue in all three social protection models and
Ethiopia’s safety net is no exception. The PSNP has met a number of operational
constraints resulting in a high variability in performance across and within
regions. These constraints formed an important contributing factor to delays in
resource transfers as reported by 70% of the PSNP beneficiaries in 2007 (IFPRI
2008) while predictability and timeliness of resource transfers is seen as crucial
to the success of the PSNP. Timeliness of resource transfers has improved since
but remains an issue (Hoddinott et al, this volume). In this regard the low
educational level of government staff and high staff turnover at field level are
serious issues of concern. Poor coordination across government departments in
support for PSNP public works resulted in fragmentation in oversight (World
Bank 2009). Programme implementation was also compromised due to a lack of
resources. This resulted for example in dropping full family targeting which is
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likely to have negatively affected programme impact and potential for
graduation.

In general the PSNP’s Public Works were evaluated positively, for
example soil and water conservation was found to contribute positively to
sustained agricultural production and small-scale irrigation schemes increased
farmers’ income (EC 2008).The PSNP’s impact on rural development in terms
of improved infrastructure and natural resource management was found to be
impressive in some areas while questionable in other areas*. A strong
relationship was found between impact and the local level of institutional,
technical and managerial expertise.

Targeting and the inclusion of labour short but needy households

The interest of policy makers and governments to emphasize the importance of
social transfers as productive investment can be an important contributing factor
for excluding labour-short but needy households.

lllustrative in this regard are the evaluation findings of the HIMO
programme. Labour-short and poor female-headed households in Rwanda found
it hard to participate in the programme. HIMO adopted a cash for work approach
and used a self-targeting mechanism in promoting rural development. This
meant that in practice the scheme was not attractive to poor but labour-short
households, in particular female headed households. Although HIMO lacked a
gender strategy in its first phase (2002-7) a large number of women participated
in the scheme. The evaluation established however that by prioritising
developmental impact over core welfare objectives (as per HIMO design)
labour-short but needy female-headed households were excluded.

Ethiopia’s PSNP targets chronically food insecure households with those
able to work participating in Public Works and those households lacking labour
receiving resource transfers under the Direct Support component. Around 90%
of the resource transfers are invested in the Public Works component while the
remaining 10% is available as a welfare mechanism in the form of Direct
Support. In practice however it may well be that the percentage of vulnerable
and chronically food insecure labour constrained households is over 10%.
Particular in areas where there is a high percentage of female headed households.
There are also indications that Ethiopia’s Public Works system is very tough on
households with limited labour capacity (Aschale et al. 2012), particularly in
districts where PSNP staff utilise public works to maximise developmental
outcomes which may contradict core welfare objectives.

% Pers. com. with WFP officials in Addis Ababa, February 2011.
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Productive safety net programmes such as Ethiopia’s PSNP carry an inherent
risk to discriminate against needy but labour-short households. Particularly in
areas where there is a tendency to emphasise on the public work component of
social protection programmes as productive investment over core welfare
objectives.

Transfer selection: cash, food or a combination or both

The use of food or cash as a social transfer has been an issue of much debate (for
example Poverty in Focus 2008). In the past food transfers have often been the
preferred type of transfer by donors. More recently however there is an increased
realisation that cash is a viable alternative, particularly in situations where food
is available on local markets and the food insecure and poor lack purchasing
power.

The appropriate type of transfer, whether cash or food, depends on local
context and circumstances and can vary across different household categories.
India’s MGNREGS pays a minimum wage on the basis of a legal guarantee for a
minimum number of employment days for people living below the poverty line.
Rwanda’s HIMO programme provides cash transfers for those involved in the
labour intensive work programme. Zimbabwe’s PRP makes use of a range of
transfers including cash, cash vouchers, food parcels and block grants. The PRP
has been designed on the basis of empirical evidence from regional programmes
that showed that resource transfers increased household food security, income
security and human development of the socially excluded. By using a range of
social transfers targeted at different household categories the PRP contributed to
improved nutritional status, positive health outcomes and increased school
enrolment. Apart from using social transfers in tackling extreme poverty the PRP
also provides in kind subsidies. These are used to stimulate agricultural
production and to support home based care programmes aimed at improving
health care, nutrition and social support for the terminally ill and their wider
family.

In Ethiopia food aid has been for long the typical response in situations of
acute as well as chronic food insecurity. Cash as a resource transfer was
introduced by the PSNP and evaluated positively although cash currently
constitutes a mere five percent of all PSNP resource transfers. In 2008 PSNP
beneficiary households receiving cash transfers saw its value being eroded as a
result of high inflation rates in Ethiopia®. This means that in times of rising food

!5 The international food price crisis of 2008 is believed to have had little impact on Ethiopia although it had a
significant short-term price effect on Ethiopia’s regional markets albeit with a great deal of heterogeneity
across regions as well as between rural and urban areas (Ulimwengu et al. 2009).
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prices or high inflation rates the value of cash transfers fall which demand an
increase in budget to compensate for the loss in transfer value.

Looking beyond economic impact: the social dimension

Social protection programmes and its evaluations tend to focus on the material
aspects, in particular those related to the nature of the transfer and its economic
impact. This often comes at the neglect of the social dimension and its
significance for disadvantaged groups.

Evaluations of the three models look at the impact on vulnerable groups
such as women, the disabled or elderly. Such evaluations, like in the case of
MGNREGS, tend to highlight the participation of the vulnerable disabled from
an economic perspective; that is by being economically empowered through
receiving a minimum but guaranteed income.

A recent evaluation shows that participation in MGNREGS has also given
the disabled confidence, self-respect and dignity (CORDAID 2010). Relative
simple things like issuing disabled people with a livelihood card gave them an
identity and dignity in the village. Inclusion in the scheme also contributed to
their rehabilitation as it has made their families and the community at large to
accept them because of their ability and power to earn income. In the case of
MGNREGS economic empowerment of the disabled contributed to their social
empowerment within the family and society at large. Other studies also indicate
that when managed well economic empowerment of disadvantaged groups can
contribute to their social empowerment. For example, a study on Older Peoples
Associations in India, Ethiopia, Tanzania and Bangladesh underlines the
importance of associations. Not only as a conduit for resource transfers but
particularly for its social meaning and significance. Research showed that
belonging to an association raised levels of self-esteem, self-confidence and has
contributed to improved psychosocial health (Erb 2010).

The debate in Ethiopia on the PSNP is limited to the material nature and
the amount or value of the resource transfers in relation to its impact on
consumption smoothing and asset protection functions. Evaluations and impact
assessments should however not overlook the social importance and implications
of resource transfers particularly for vulnerable groups.

Alignment of formal social protection with informal systems

Formal social assistance models provide important support to people in need,
particularly in situations where the capacity of communities and households are
already stretched. However, care has to be taken that formal programmes (often
of a limited nature in terms of duration and the amount of resources being
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transferred to individual beneficiaries or households)do not contradict or erode
the capacity of informal systems to provide social assistance to those in need.
One reason why the importance to align formal with informal systems is
overlooked is that formal social protection programmes tend to focus on the
material nature of transfers and their economic impact (see above). By doing so
they risk overlooking its social significance and implications for respecting local
informal systems.

Community based demand led approaches to assist and empower poor
people are important to align formal with informal forms of social assistance.
The PRP in Zimbabwe has therefore adopted demand led approaches which were
found instrumental in creating programme ownership by the community at large.
Demand led approaches were also found instrumental in ensuring that formal
social assistance do not promote inequality and grievances within the
communities itself. In that sense the adoption of community-based approaches
can avoid or mitigate negative impacts of donor and supply driven formal
programmes .Vulnerable people, and older people in particular, tend to rely on
informal sources of support such as family and friends. Declines in social
structure such as the transition from extended to nuclear and smaller families can
weaken these traditional sources of support underlining the need for alternatives
(Biblop 2010). In situations of chronic food insecurity and poverty this presents
a big challenge. Informal community based systems, such as Older Peoples
Associations, can thus provide a mechanism for social support in the
community as well as for facilitating activities and delivering services by local
and national governments.

Formal social protection programmes risk contradicting community-based
forms of social protection and can invoke feelings of inequality, tension and
even conflict in communities. This has, for example, been reported in Ethiopia
where in some instances the PSNP has created serious tension in communities.
Findings of the case studies and the study on Older People Associations in
Ethiopia underline that the fundamental importance of informal community
based social protection must be respected. Particularly as formal social
assistance initiatives are limited in terms of their coverage, transfer level and
duration.

Need for transparency and accountability

Transparency and accountability are crucial for the effective and efficient
implementation of social protection programmes. It enhances local ownership
and acceptance of social protection policy and practice by the community at
large.
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The three case studies underline that in all three models there is a need for
making the provision of social protection transparent and accountable. In India
the MGNREGS is enacted at national policy level and assures employment to
Persons with Disabilities. Practice shows that this is not a guarantee for PwDs to
have access to social transfers. The lack of awareness amongst government
officials implementing the MGNREGS Act, particularly at sub-district levels, as
well as amongst the community at large meant that initially few disabled people
were included in the scheme. Civil society actors therefore took the lead in
translating and disseminating relevant documents in the local language. They
also organised a State level workshop for government officials to underline the
importance of the effective implementation of the provisions of Persons with
Disabilities under the MGNREGS. This resulted in a declaration in April 2010
by the government of Andhra Pradesh with the instruction to form PwDs groups
with the same employment entitlements as guaranteed to other so-called Fixed
Labour Groups. The government of Andhra Pradesh also appointed disabled
people as district MGNREGS coordinators to focus specifically on inclusion of
PwDs in the scheme.

This example illustrates two important issues. Firstly, once special
conditions to include vulnerable people or disadvantaged groups in formal
programmes are adopted at policy level, stakeholders at all levels (and in
particular government officials) need to be sensitised and socialised with these
provisions and provided with practical instructions for disadvantaged groups to
participate in such programmes. And secondly, it highlights the important role
that civil society can play to enhance transparency and accountability of formal
safety net programmes

In Ethiopia the Government has the lead role in implementing the PSNP at
all levels from federal to local government structures. The quality of
implementation varies considerable across the districts™. This not only relates to
the level local capacity and manpower (e.g. a high staff turnover) but also to
different views regarding the aim of the programme and graduation criteria
although this has improved significantly over time (Hoddinott et al. 2012- this
volume). Knowledge and understanding of the PSNP’s objectives, principles and
processes at local level vary significantly both across and within regions. There
is thus a need to strengthen transparency and accountability of the PSNP, and its
supplementary programmes, by increasing awareness about the provisions of the
programme amongst all stakeholders.

The case studies illustrate that irrespective of the social protection model
formal social protection policy, strategy and operational response must be made

16 Pers. com. with WFP officials in Addis Ababa, February 2011.
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transparent and accountable. It is important to raise awareness about its
provisions across all stakeholders in order to enhance ownership and acceptance
amongst the target constituency. The role of civil society organisations in the
delivery of social protection, such as in the case of Zimbabwe’s PRP, and to
make such programme’s inclusive of the needs of the most vulnerable suggests
an enhanced role of civil society actors in Ethiopia’s PSNP. This with the aim to
increase transparency and accountability with regard to the needs of PSNP
beneficiaries and in particular the most vulnerable amongst these. Experience
with the programme in India suggests that rights based strategies may be
necessary for food insecure and poor people who qualify for social assistance in
line with the targeting criteria to claim the social transfers to which they are
entitled. Experience from India also shows that practical support may be needed
for accessing such resource transfers.

Summary and Conclusions

This chapter has looked at the experience with safety nets, as an important pillar
of social protection, in various countries and contexts characterised by chronic
food insecurity and poverty. By studying a limited-, emerging- and a
consolidated-model lessons learned as relevant to the Ethiopian context were
documented. These have important implications for the policy debate,
institutional changes and implementation challenges with regard to Ethiopia’s
evolving social protection model.

Up to 2005 Ethiopia’s limited social protection model was characterised
by annual emergency appeals and relief operations in address oft he needs of
millions of food insecure people. As the majority of these people were
chronically food insecure their needs were in essence predictable requiring
longer term approaches. Launched in 2005 the PSNP represents a paradigm
shift as it has transformed the country’s former relief oriented emergency system
into a development oriented predictable safety net. As an emerging social
protection model the PSNP has also been instrumental in opening up a much
needed wider policy debate in Ethiopia on risk, vulnerability reduction and
growth. These are important issues that need to be accounted for the country’s
current emerging model to develop into a consolidated social protection model.

The PSNP has been shown to contribute to consumption smoothing and
preventing asset depletion for millions of chronically food insecure households.
Graduation at scale, as a result of the PSNP in combination with the OFSPs, has
so far however fallen short of expectations. In other words the effect of the
combined programmes did not manage to lift substantial numbers of chronically
food insecure households out of food insecurity and out of poverty. The current
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second phase of the PSNP (2010-2014) is designed to address the major
weaknesses of the first phase of the PSNP but is still in its initial phase. The
government expects that by 2014 all of the chronically food insecure households
who participate in the Public Works component of the PSNP have graduated
from the safety net. There is however significant doubt amongst the
government’s international partners whether the majority of the chronically food
insecure households will have achieved food sufficiency by 2014. They therefore
underline the need for the current emerging model to evolve into a consolidated
model or institutionalised as part of the country’s development vision.

Based on the findings of safety nets in selected social protection models
in Zimbabwe, Rwanda and India it is evident that for Ethiopia’s current
emerging model to evolve in a consolidated model it needs to address challenges
in the policy-, institutional- as well as in the implementation-domain. In
summary and in line with the research questions of this study the following
challenges have been identified.

Research question 1 —‘What is the impact of safety nets, as a major
component of social protection, on food insecurity and poverty reduction in
situations of chronic food insecurity and poverty’? The case studies clearly
demonstrate that chronic food insecurity and poverty can be very persistent even
in countries that show strong economic growth such as in India. The case studies
also illustrate that safety nets alone are not likely to reduce chronic food
insecurity and poverty, particularly in contexts where households’ coping
mechanisms are already stretched and overwhelmed such as in the chronically
food insecure parts of the Ethiopian highlands. Enhancing resilience among
vulnerable households thus requires a comprehensive approach to social
protection and requires addressing the structural causes that main maintain
people in food insecurity and poverty. This suggests that safety nets are a
fundamental element in social protection programming and an integral element
of pro-poor development strategies aimed at reducing poverty and promoting
economic growth.

Research question 2 —“What lessons are relevant to innovate and advance
knowledge and practice on safety nets in Ethiopia’? The main lessons from the
case studies as relevant to the policy debate are related to the high expectations
by donors and governments of social protection as a productive investment over
consumptive expenditure, concerns about the cost and affordability of social
protection, and the perceived impact or contribution towards economic growth
and poverty reduction. Lessons to guide institutional change include the need to
change from relief oriented emergency systems to longer term development
oriented safety nets, the impact of social protection and need to make it an
integral component of longer term pro-poor development strategies, and social
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protection as a means to strengthen existing delivery systems. Lessons with
implications for addressing implementation challenges are related to the capacity
to implement safety nets, the targeting and inclusion of needy but labour short
households in productive safety nets, an appropriate combination of transfer
types, the importance of the social dimension of safety nets, the need to align
formal with informal social assistance provision systems, and the need for
transparency and accountability.

In Ethiopia formal safety nets will need to remain a central component of
Ethiopia’s evolving social protection model for the foreseeable future. Scalable
and flexible safety nets are needed to redistribute resources to chronically food
insecure people to address food insecurity, reduce poverty and protect them
against risks to their livelihoods. Social protection as an organising framework
can also be seen as providing a national agenda for a shift from a collection of
‘limited” programmes to an institutionalised and consolidated system. As an
organising framework social protection is instrumental in creating a platform to
gather actors and build synergies between approaches in order to better plan
national development (Gentilini 2005).1t is therefore important for the different
stakeholders in Ethiopia - the government, donors, knowledge institutions and
civil society organisations- to join in social protection platforms and engage in
dialogue by sharing experience and insights to inform the policy debate, discuss
the need for institutional changes and address implementation challenges.

The case studies show that civil society organisations can make important
contributions to all three knowledge and practice domains: that is in making
contributions to inclusive policies and improved design, enhancing
accountability and transparency of institutionalised formal systems, and play a
central role in the delivery of social assistance. This will strengthen the ability of
safety nets in contributing to consumption smoothing and asset protection. In
combination with other interventions, safety nets can help maximising the
impact for poverty reduction and increased food security for chronically food
insecure and poor households.

Research question 3 —*What are the implications of the above lessons in
terms of the evolution of Ethiopia’s current emerging social protection model?
There is a need for dialogue and debate to develop Ethiopia’s current emerging
social protection model into a consolidated model or institutionalised system as
part of a longer term planning and policy process. Ethiopia’s current Food
Security Strategy and the PSNP are therefore to be seen as a transitionary stage
in the development of the country’s former limited social protection measures
(the provision of large humanitarian responses to recurrent emergencies prior to
2005 to protect people from food insecurity and hunger) into a future
consolidated social protection system. In line with Gentilini’s typology of social
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protection models (see figure 2) this requires progress at three levels: at the level
of integration (such as poverty reduction and labour market policies) and co-
ordination (across different ministries), financing (an increase in domestic
funding over external financing), and a balance between safety nets and
insurance instruments.

At the level of integration and co-ordination programmatic linkages
between the main elements of Ethiopia’s current Food Security Strategy need to
be strengthened. In particular the linkage between the PSNP at the one hand and
the HABP and the CCI at the other. The main international food security actors
in Ethiopia are not so much concerned about the design of the current
programme but more so about the capacity of the government to implement the
programme as per the design. At an international level there is also a debate
amongst global food security actors like IFPRI and the World Bank whether
Ethiopia’s safety net programme transfers enough resources to facilitate, in
combination with the supplementary programmes, graduation form the safety net
and out of poverty. A second issue in terms of integration and co-ordination is
situating Ethiopia’s Food Security Strategy into a longer term pro-poor
development policy and programmatic frameworks, in particular Ethiopia’s
Growth and Transformation Plan, and other multi-sectoral linkages. While there
is impressive economic growth rural growth is limited and it is not realistic to
expect chronic food insecurity and poverty to be resolved in the short to medium
term. Therefore the functional linkages between the GTP and future poverty
reduction strategies at the one hand and Ethiopia’s Food Security Strategy needs
to be strengthened.

From a financing perspective there is clear anticipation by international
donors that Ethiopia’s strong economic growth will enable the country to assume
increased ownership of its social protection programme. In other words donors
anticipate that international aid financing for social protection in Ethiopia will
fall in favour of domestic budgets. Donors, including the World Bank, do realise
however that a consolidated social protection model cannot be sustainable
without substantial international financial support. They see a consolidated
model with scalable safety nets as essential to respond to acute food insecurity
following major external shocks, in particular drought, while catering for the
needs of the chronically food insecure. Such scalable safety nets are still seen as
a necessary and vital contribution to creating a springboard for households to
graduate from the safety net and out of poverty. International food security
actors, including the World Bank, WFP and FAO all underline the importance of
the PSNP and a future scalable safety net in dealing with internal but also with
global shocks to an increasingly globalised food system.
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A third element that needs attention for Ethiopia’s emerging model to
develop into a consolidated system is increasing the role of insurance
mechanisms over safety net functions. The government in conjunction with the
WEFP is currently undertaking interesting pilot projects for insuring harvest loss
as a result of external shocks in particular drought. Although these trial projects
are encouraging experience also shows that substantial subsidies are needed for
insurance companies willing to insure the risk of harvest loss.

In conclusion, safety net programmes are an essential component of social
protection models, particularly in situations of chronic food insecurity and
poverty. There is both a need and urgency for Ethiopia’s current model to
transform into a consolidated model that can tackle vulnerability upfront by
anticipating predictable shocks, and can make the response to chronic food
insecurity and poverty more developmental. In addressing the challenges in the
policy-, institutional- as well as in the implementation-domain Ethiopia’s future
social protection model can, in combination with longer term pro-poor
development strategies, play an important transformative and developmental role
in ending Ethiopia’s protracted food crisis.
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Learning from the PSNP:
The Influence of Ethiopia’s Social Protection Experience
in Sub-Saharan Africa and Beyond

Rachel Slater and Anna McCord

Introduction

Many of the chapters in this volume are inward looking in that they focus on the
internal workings and impacts of the PSNP within Ethiopia’s borders. In this
chapter, the view is outward, to other countries in sub-Saharan Africa and to our
understanding of how to deliver effective social protection programming more
broadly.

There are good reasons for comparison with other programmes in Africa.
Ethiopia’s PSNP dwarfs other social protection programmes in sub-Saharan
Africa, having gone to scale immediately, with the exception of South Africa’s
social assistance programmes. In Kenya, Malawi and Zambia, McCord (2009)
draws on work by Ikiara (2009), Chinsinga (2009) and Habasonda
(2009)respectively to estimate that social protection reaches less than 4% of the
poor across the three countries. Elsewhere, in Ghana and Uganda, efforts to
establish social protection programmes have found it difficult to establish the
momentum seen in Ethiopia, due to a range of political, fiscal and administrative
constraints.

There are some isolated examples of social protection systems with either
high numbers of beneficiaries or reasonable coverage of the poor, for example in
South Africa, but they are not held up as flagships for social protection in Africa
in the same way that the PSNP is. Certainly, the principle and rationale that
underpins the PSNP — that is providing a predictable response to food insecurity
that is predictably resourced in order to avoid the annual ‘merry-go-round’
(Raisin, 2001) of emergency appeals for food aid — and the simultaneous focus
on attempting to stimulate productivity and livelihoods — is a departure from
models of social protection found elsewhere in Africa and the rest of the world.
However, despite the uniqueness of the PSNP at its inception, the significant
efforts made to learn from the PSNP experience, have meant that elements of the
PSNP have been influential elsewhere in Africa. This influence of the PSNP —
its design, objectives, operations and outcomes — are the subject of this chapter.
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Beyond the similarities between the PSNP and other African social protection
programmes, an attempt is also made to highlight the lessons learnt from the
PSNP that have been useful more broadly in improving social protection design
and implementation and to highlight areas where challenges facing the PSNP
and other programmes are yet to be overcome.

The potential scope of the chapter is broad: the PSNP generates numerous
lessons for policy-makers, programmers and researchers — from donor roles and
relationships with government, to mechanisms for targeting, to the extent to
which the establishment of grievance procedures in the PSNP can contribute to
transformative structural change or can be seen as part of a compact between
citizens and the state. This paper focuses on two that are particularly important:
lessons about public works programming and lessons about programming social
protection to achieve graduation and stronger impacts on livelihoods. The
rationale for this focus is the recent completion of a three-year funded research
programme on linkages between agriculture and social protection that, among
other objectives, sought to generate lessons about graduation in Bangladesh,
Cambodia, Ethiopia, India, Malawi and Zambia. The research generated many
lessons about the effectiveness of programmes that include combinations of
protection, prevention and promotion.

Public Works Programming in Africa

McCord (2008) identifies four distinct types of public works programmes
(PWP): i) PWPs offering a single short term episode of employment; ii) large-
scale government employment programmes which may offer some form of
employment guarantee; iii) programmes promoting the labour intensification of
government infrastructure spending; and iv) programmes which enhance
employability. Overall she finds that in Africa the majority of PWPs fit the first
type. They offer only a short term period of employment (often as little as two
weeks) as a response to transient shocks (even when the shock is clearly of a
more chronic and long-term nature). Ethiopia is the only place in Africa that
truly transcends this general pattern of PW programming and the only place
where anything approximating the second type of government employment
programme can be found. Whilst the PSNP does not provide an employment
guarantee of the type seen in India, under the PSNP public works activities have
a credible long-term perspective, inasmuch as they are intended to provide
resource transfers for a period of up to five years, thereby providing beneficiaries
with some longevity and/ or certainty of participation and consumption support.
Thus, public works under the PSNP look different to the rest of the continent.
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The nature of public works activities under the PSNP provides an
opportunity to overcome other criticisms of often levelled at short term public
works programmes: namely that PWPs are rarely well-planned and often
produce assets that are not sustainably maintained. Where public work
programmes are short-term and poorly planned, the asset creation component of
public works often does little to support the livelihoods of poor people, but
rather simply provides a defence against those who object to providing
‘handouts’ to poor people in the form of cash transfers. While the quality of
assets constructed in Ethiopia varies considerably, the PSNP, with its medium
term perspective and focus on asset quality, has the potential to avoid employing
workers in activities which are essentially ‘digging in holes and filling them in
again’ (McCord and Farrington (2008), but rather contribute to future livelihoods
benefits.

The PSNP illustrates the difficulties of balancing two objectives or
outcomes of the public works programmes: the wage payment for work which
directly reduces poverty by increasing income and supporting household
consumption; and the benefits of the assets created through public works which
can have an indirect impact on poverty by improving, for example, access to
markets, healthcare and education or by improving productivity through soil and
water conservation so households can produce more. Whilst the limitations to
measuring the impact of assets created by public works reduces the scope for
setting benchmarks for the balance of programme expenditure used for capital
equipment versus transfers, the model in Ethiopia (where a minimum of 80% of
programme costs go towards the transfers themselves), has been followed in
recent programmes in many parts of Africa. In Rwanda, for example, the Vision
2020 Umurenge Programme (VUP, see Box 1 Similarities between Ethiopia’s
PSNP and Rwanda’s VUP

) is commended for achieving a high level of labour intensity in its public
works activity where 88% of costs went to transfers and only 12% to capital and
administration (Devereux, 2011). However, high labour intensity does not
necessarily mean that supporting household consumption is prioritised within a
programme: despite the high labour intensity of public works in both Rwanda
and Ethiopia, there are concerns that public works programmes focus more on
the public works objectives (i.e. building a road or terracing a field) than on
delivering social transfers to those who need consumption support. Similarly the
high labour intensity can compromise asset quality by restricting resources
available for capital inputs.
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Box 1 Similarities between Ethiopia’s PSNP and Rwanda’s VUP

The small but rapidly growing Vision 2020 Umurenge Programme (VUP) in Rwanda
shares many notable features with the PSNP including a public works component and
the inclusion of a financial services component to support graduation.

VUP has the objective of reducing extreme poverty in Rwanda using a social
protection instrument with three components: Public Works, Direct Support, and
Financial Services.

1. Public Works was launched first (May 2008) and offers temporary work, if
available, on community infrastructure projects at a locally determined wage
rate, to one member of extremely poor and land-constrained households that
have adult labour capacity.

2. Direct Support was launched second (January 2009) and provides regular
unconditional cash transfers, calibrated by household size, to all extremely
poor land-constrained households in targeted Imirenge that have no adult
member who is able to work.

3. Financial Services was launched most recently (January 2010) and offers
low-interest loans to a broader category of clients, including those eligible
for Public Works or Direct Support. Note also that bank accounts and
savings facilities have been made available for all VUP-eligible households
since the programme was launched in mid-2008.

Devereux notes that ‘there are two important distinctions between Public Works and
Direct Support. Firstly, Direct Support transfers unconditional grants, while Public
Works requires people to work for wages. Secondly, Direct Support is an
entitlement-based programme — all eligible households have a right to receive regular
cash transfers until the end of the cycle for which they are registered. Conversely,
Public Works is a discretionary programme that is constrained by Sector budget
allocations, project cycles and the availability of workplaces, so many eligible
households do not access employment at all, and no participants are employed full-
time on Public Works projects.

SOURCE: Devereux 2011

More evidence for this concern is found in both countries in the limited
capacity to plan, manage and ultimately deliver public works activities so that
participants can then receive transfers on completion of work. In Ethiopia, there
are frequent delays to payment resulting from late completion of public works
activities. In Rwanda, it is noted that public works participants are not always
provided with work to do. Devereux (2011) finds that public works opportunities
are inadequate and so the ‘average amount of work provided per participant was
70 days in 2009/10, which paid average earnings of RwF.63,000, compared to
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average annual cash transfers to Direct Support beneficiaries of RwF.169,000 —
almost three times higher. The low value of wages paid might explain why the
World Bank concluded that Public Works has had an “insignificant impact on
household consumption” (World Bank, 2010: 22) and no discernible impact on
poverty reduction.” (p. 6). In both Rwanda and Ethiopia, the tension between
meeting people’s basic consumption needs and contributing to broader
development objectives remains unresolved, with different actors in government,
donor agencies and NGOs clearly having different views about what should be
the first priority. Both programmes remain some distance from the principles
found under India’s employment guarantee system, where if public works
activities cannot be provided, then participants receive payment without doing
the work (McCord 2008).

Linked to the challenge of balancing welfare and productivity objectives in
the PSNP are questions about wage rates paid in public works programmes. A
perceived benefit of public works programmes is that they are self-targeting —
only the poor and unemployed will want to participate in public works, others
have better paid and / or more agreeable sources of income. For this assumption
to hold true, it is argued that wage rates should be below the prevailing casual /
agricultural wage rate. At the inception of the PSNP, the wage rate was the
subject of intense discussion. Some argued that paying a low wage rate would
undermine graduation, since households would have to work so many days on
the PSNP that they would have limited opportunities to invest in their own
independent livelihood activities. Others argued that paying a high wage rate
would increase the likelihood that beneficiaries became too dependent on the
PSNP. Ultimately, a compromise was reached and the wage rate was determined
based on something more tangible — the cost of a half a daily grain ration.
Kenya’s Hunger Safety Net Programme (HSNP) soon followed suite with
monthly cash transfers initially based on the cash value of a WFP food ration.
Notwithstanding the challenges associated with rising food prices which has
serious implications for both the PSNP and HSNP, the PSNP approach has
proved an important precedent for those challenging the growing practice of
setting transfer values at less than 30% of the ultra poverty line. The practice
based on analyses of programme performance in Latin America, tends to ignore
national or local poverty profiles and income levels, and risks the resulting
transfer having an insignificant impact on poverty (Pearson and Alviar, 2009).
The debate remains unresolved with donors in Malawi in 2009 recommending
the provision of transfers at 100% of the ultra poverty line (Chinsinga 2009). It
is in this context that the Ethiopia experience of attempting to peg the transfer
value to something real rather than a rule of thumb borrowed from elsewhere is
especially important.
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Another important feature which is influencing dialogues and debates on
social protection in Africa is the PSNP’s focus on the working-age poor.
Compared to other countries in Africa, where some governments and donors are
increasingly focused on supporting only those without labour, the PSNP
provides a critical safety net for the working age poor. Concerns about labour
market distortions and dependency have frequently led to the restriction of social
protection provision to those without labour — for example vulnerable children,
households with high dependency ratios, or the elderly — particularly those
affected by HIV/AIDS. This has led to a reworking of the notion of what
constitutes the ‘deserving poor’ based on the assumption that households with
available labour can generate income, even if there are no jobs available or they
do not have access to assets to improve their own livelihoods. Such an approach
fails to take into account chronic unemployment and under-employment, and the
fact that many people in the labour market receive incomes so low that they
remain poor (Wood, 1999).

A key difference between the PSNP and many other public works
programmes in Africa is that there are no formal training programmes within the
PSNP (McCord’s fourth type of PWP). Many public works programmes make
reference to building skills so that participants are more employable in the local
labour market. In Kenya, for example, the Kazi Kwa Vijana (KKV) or “Youth
for Jobs” programme has a very explicit focus on skills training. In Ethiopia, this
link is made only with the Household Asset Building Programme (HABP) where
access to credit is often linked to farmer training activities. It is not clear
whether this is a shortfall on the part of the PSNP or whether, given McCord’s
2012 assertion that skills-focused PWPs are not effective in the context of
chronic demand-deficit unemployment and concerns that social protection
programmes frequently try to achieve too many things within a single
programme, the lack of focus on skills training may actually be a strength of the
programme.

The PSNP highlights the difficulties of evaluating the impacts of PWPs
where the effects are indirect in two ways: first, the assets created don’t have
direct consumption effects but instead have an impact on productivity which is
more difficult to measure with any certainty. Second, the assets created tend to
provide benefits to all in the community, not just those who are beneficiaries of
the PSNP. The significant technical difficulties associated with generating
impact evaluations of public works programmes have not been overcome, in
Ethiopia or elsewhere (Box 2). Evaluations of the impact of asset creation
remain. However, policy-makers and programmers are increasingly looking for
something more definitive than the self-reporting that characterises most
assessments. Understanding the impacts of asset creation through PWPs is
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becoming increasingly important: without this it is difficult (if not impossible) to
get a handle on the potential role of the PSNP in, for example, disaster risk
reduction or climate change adaptation.

Box 2 Technical challenges associated with measuring the impacts of assets created in
public works programmes

The objectives associated with PWPs relate to reducing poverty, promoting livelihoods
and promoting economic development. However, there is little analysis offering a
robust evaluation of the medium term impact of PWPs on these outcomes on which to
base assessment of the efficacy and cost-effectiveness of such programmes. This
undermines prospects for evidence based policy selection (or value for money analysis)
in relation to the adoption of PWPs and makes any decision to follow the PSNP model
in other countries one that is based on the logical coherence of the programme design
rather than empirical evidence of its effectiveness.

Most existing impact evaluations do two things. They focus on the impact on income
poverty of the wage transfer made by PWPs and on self-reporting of the impacts of the
assets created. Each of these elements has problems, both of which are related to the
unit of analysis. First, the impact on income poverty is usually made by comparing
PSNP beneficiaries (or beneficiaries of other PWPs programmes in other countries)
with non-beneficiaries in the same location using something like a propensity score
matching approach (see for example Gilligan et al 2009, Gilligan et al 2010). For social
protection programmes that do not include the creation of assets, there is no problem
with this approach. However, where assets are created they benefit the entire
community. For example, soil and water conservation activities mean that there is more
water available for all villagers. It requires two units of analysis — one at village level
to understand the impact of the assets and one at household level to understand the
impact of the wages paid to participants — otherwise it is impossible to separate out the
income effect from the asset effect. The second problem is that most assessments of
the impacts of assets on livelihoods and well-being depend on self reporting. In
Ethiopia, for example, the evaluation of the impact of public works created through the
PSNP depended on self-reporting by households in PSNP villages about the works and
not on actual measures of water availability, soil depth, maternal mortality or
complications during childbirth. Donors in particular are increasing reluctant to base
funding decisions on perceptions and are looking for more robust empirical evidence
about the impacts of assets created through public works programmes.

The PSNP has also taught us much about the challenges of incorporating
such a large public works programme into the budgeting and plan of local level
authorities. First, we have learnt that when social protection programmes reach
a certain size, they begin to have strong influences at the local level. In Ethiopia,
the PSNP 20% budget (that is meant, in part, to cover capital works costs of
implementing public works) is significantly larger than woreda budgets. This
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creates a set of perverse incentives where woreda line offices seek to capture
PSNP resources in order to implement their own capital works projects. In turn,
the process of planning public works takes place against a backdrop of each
woreda line office (health, education, lands, water, agriculture) making a pitch
for activities in their sphere of interest. Second, early experience with the PSNP
demonstrated that the PSNP budget and planning cycle was not aligned with the
woreda annual cycle. This undermined the planning of PSNP activities and
limited the extent to which they could be integrated into a woreda planning
(Slater et al 2006) so that PSNP activities were delinked from longer-term
strategic development investments at woreda level. Those problems were
quickly dealt with by aligning annual planning cycles. Whilst scale is an issue
here, as programmes in other countries increase in scale, these challenges are
likely to become more relevant elsewhere in sub-Saharan Africa.

Productive Safety Nets and Graduation

Concerns about the affordability of social protection and the potential for
beneficiaries to become dependent on it have led to a common focus in Africa on
ways in which social protection programmes have both productive as well as
protective outcomes. Governments and donors care about graduation, and often
prioritise it in programming objectives, because it provides mechanisms by
which beneficiaries can make positive exits from social protection programmes
and it allays concerns about poor people becoming dependent on social
protection and, by extension, state support.

However, expectations of graduation are often not proportional to what
programmes are designed to deliver. For example, it has been assumed that
providing households with food will enable them to risk indebtedness and take
loans that they will have to pay back in cash. Another common assumption is
that cash transfers alone will enable households to suddenly become
entrepreneurial and identify business opportunities in their communities. This
section describes some of the different approaches to graduation that have been
adopted in a range of programmes around the world and identifies lessons from
Ethiopia about what is required for households to graduate from social protection
into independent and sustainable livelihoods that are resilient in the face of
shocks and stresses.

Defining Graduation

Graduation is defined in numerous ways in different agencies and among
different actors (Box 3 Definitions of Graduation). The main focus is generally
about breaking out of self-perpetuating, negative cycles of coping. Graduation is
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about breaking out of a cycle of impoverishment and can be defined as the
movement of households from a state of high vulnerability to shocks and stresses
(and usually high levels of poverty) to one of an improved income and asset
base, increased resilience to such shocks and stresses, and subsequent improved
livelihood security. Graduation objectives differ between programmes, but they
can include: i) moving households onto a different programmes; ii) moving
households out of extreme poverty; iii) moving households into an independent
and sustainable livelihood.

Box 3 Definitions of Graduation

In Ethiopia, numerous definitions of graduation have been used in relation to the
Productive Safety Net Programme (PSNP) including:

o  Graduation fromthe PSNP programme, which requires households to achieve
food security* for one year only according to the programme implementation
rules.

e  Graduationinto food security, which implies a more sustainable transition
away from chronic food insecurity

e  Graduation out of poverty, which is a more substantial objective which goes
beyond food security considerations.

In Malawi’s Social Protection Framework, graduation is tightly linked to livelihoods
and agriculture: ‘A coordinated approach to social protection requires that vulnerable
people are helped to climb out of their vulnerable circumstances, so that they end up
self-reliant and with the prospect of improving their livelihoods further in the future.
This is sometimes called the “‘graduation’ role of social protection, meaning that people
graduate out of requiring social protection altogether. It is therefore entirely
appropriate that transfers aimed at livelihood promotion should be included within an
integrated social protection framework. Such transfers include farm input provision
(seed and fertilizer packages), subsidised fertilizer schemes, and direct asset-building
(for example, provision of implements or livestock)’.

In Bangladesh, where there is good coverage of micro-finance programmes but not
among the extreme poor, the graduation objective of some social protection
programmes is for households to graduate into accessible micro-finance.

SOURCES: MoARD 2004, MoARD 2006, Slater and Tsoka, 2007; Matin et al, 2008;
Malawi Social Protection Framework (athttp://www.malawiagriculture.org/)

*MOARD refer to food security as ‘food sufficiency’ by MoARD. This is defined as a
households’ ability to meet their food needs for 12 months and withstand modest
shocks (MoARD 2009).
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Where governments and donors fear dependency of poor and vulnerable
households on various forms of relief, they typically start to look at ways in
which they can ensure going beyond contributing to basic consumption to
providing a route out of poverty by increasing asset portfolios and increasing
livelihoods opportunities. Governments have two main concerns: First, that
households will become dependent on social protection rather than pursuing
other, riskier but more remunerative, income generating opportunities; and
second, that, except where social protection programmes are conceived and
implemented in response to an ‘emergency’, once begun, social protection is
difficult to withdraw. Donor agencies are similarly reluctant to make long-term
commitments to funding. NGOs tend to implement through projects rather than
entitlement-based approaches and so need to demonstrate the sustainability of
their projects. As a result, in order for social protection programmes to be
accepted, there is often an imperative to demonstrate how and when
beneficiaries will graduate from social protection. Governments and donors are
often explicit about their expectations of graduation, but less clear about the
likely constraints.

Poor households in rural areas are frequently risk-averse and find
themselves trapped in a low input - low output poverty trap. Safety nets can play
a role in helping farmers to break out of this trap by turning the poverty trap into
a virtuous circle (Figure 1). How does this work? First, social protection
programmes that enable or smooth consumption — for example by providing cash
and in-kind transfers to meet basic needs — can protect households from hunger
and further impoverishment. Second, transfers or social insurance can prevent
negative coping strategies such as the distress sales of productive assets (i.e.
draught oxen, bicycles, farm equipment or land) to meet immediate needs — a
process that undermines long-term prospects. So prevention measures can,
therefore, make poor households more resilient in the face of shocks and
stresses. Finally, promotion measures, such as predictable transfers or
programmes linked to training can facilitate new investments by vulnerable
households in productive assets or skills development, enabling them to increase
their incomes and begin to reliably support their consumption needs
independently. Progress in one or more of these three areas (protection —
prevention — promotion) means that households are better placed to take
advantage of more remunerative income earning opportunities, and be more
resilient in the face of shocks and less reliant on external support..
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Figure 1 Graduation — From poverty trap to virtuous circle
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Graduating from Ethiopia’s Productive Safety Net Programme (PSNP)

Ethiopia’s PSNP is the largest of Africa’s safety net programmes and it has an
explicit focus on graduation. It seeks to achieve graduation in two ways: first, by
providing consumption transfers (of either cash or food) to food insecure
households for six months of the year; and second, by creating assets at
community level that increase productivity, or improve access to markets, or
reduce household costs, so that more can be invested in livelihoods.

In the first phase of the PSNP (2005-2009), the definition of graduation
and criteria for judging whether graduation had taken place was initially woolly
and was more of a tool for adjusting for demographic change at household and
community level. The PSNP’s Programme Implementation Manual (P1M) stated
that graduation was a key goal of the PSNP and described the following process:

e Anannual assessment to check if beneficiary households should stay in
the safety net programme or not, on the basis of its identified food
insecurity by the Community Food Security Task Force.

e The re-inclusion of households excluded from the list of Safety Net
beneficiaries in any given year if it becomes food insecure in subsequent
years.

o Adjustments to eligibility for public works and direct support in any
given year based on the needs of a household, births and deaths, and
ageing of individuals but inclusion of those households, especially in the
direct support component, that will never be able to graduate.

e Use of changing aggregate requirements for safety nets as an indicator of
progress towards graduation.

In 2005, the first year of the PSNP, pressure to demonstrate graduation led
to some perverse outcomes — including the targeting of many households who
were not ranked among the poorest in each village (Sharp et al 2006). But the
government and donor coordination team learnt quickly and in the second year
of the programme (2006) made a number of changes, including much more
explicit instructions to target the poorest households and the decision to overlap
coverage of the PSNP with other Food Security Programmes that provide
agricultural credit systems. It was hoped that this would enhance the
opportunities for PSNP beneficiary households to graduate into independent and
sustainable livelihoods that would support them in the absence of the PSNP.

However, expectations of graduation remained and even households
receiving direct support from the PSNP (i.e. those who were not required to
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complete public works because they had no or limited labour capacity) were
encouraged to take agricultural credit, in order to help them generate an
independent income.

Limited graduation took place during the first phase of the PSNP. There is
evidence that the real incomes of PSNP beneficiaries increased by more than
50% between 2006 and 2008. At the same time the real incomes of non-
beneficiaries (who had been wealthier in 2006) fell by 20% over the same time
period. Analysis of panel data by Devereux et al. (2008) confirms that this
income effect is attributable to the PSNP. Whilst the impact on income was
clear, for assets the picture was less so: Values of asset-holdings increased
substantially across all household categories but this change was not enough to
suggest that PSNP households had broken out of the poverty trap, nor could it be
attributed to the programme. In 2008, there was also evidence that some of the
households that had ‘graduated’ had been removed from the programme but
without reaching the prescribed graduation threshold. Devereux et al. 2008
noted that

o Past beneficiaries’ were worse off on several indicators than either
‘current beneficiaries” or ‘non-beneficiaries’, suggesting that they
were inappropriately removed or prematurely ‘graduated’ from the
PSNP.

o Past beneficiaries had the lowest incomes and asset values, they
adopted a wider range of coping strategies more intensively, and
they were more likely to self-report being ‘unable to meet basic
needs’ in 2008 than any other group.

o Only one in five PSNP beneficiaries surveyed have taken Livelihood
Packages, which are intended to generate complementary income
streams and facilitate ‘graduation’ from chronic dependence on food
aid or cash transfers. It is doubtful whether any PSNP beneficiaries
surveyed (past or current) have yet achieved graduation potential, in
terms of building resilience against future shocks.

Significantly less graduation was achieved in the first phase of the PSNP
when compared to other external programmes such as the Chars Livelihoods
Programme (CLP) and Challenging the Frontiers of Poverty Reduction (CFPR)
Programme in Bangladesh. The programme designs are fundamentally
differential though they have similar protection, prevention and promotion
objectives. The PSNP’s small monthly transfer in the form of wages is able to
secure some households’ consumption and protect some households from
distress sales or distress migration, so that households can start building assets.
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However, whilst there are isolated examples of saving or investments from
PSNP income, these will not result in asset building unless transfers are
increased substantially. In contrast, CLP and CFPR in Bangladesh transferred
lump sums in the form of productive assets which were allowed to mature and
start to generate income through the provision of small consumption stipends.

There is evidence that PSNP partners (government, donors and NGOs)
learnt lessons about linking to other programmes very early in the first phase.
The IDL group (2010) notes that ‘in the initial years of the PSNP, the focus was
on improving capacity and enhancing overall programme implementation. In
addition, greater emphasis was put on ensuring that food security inputs, such as
credit and household packages, were focused on PSNP clients in order that
households might not only meet food needs but build their assets and move out of
food insecurity. As programme implementation has proceeded and greater
complementarity of resources been achieved, greater focus has been placed on
ensuring that households which no longer require assistance in meeting
consumption needs (support from the PSNP) exit the programme through
graduation’ (p. 9).By securing household income, the PSNP has encouraged
households that were previously very risk averse, to take credit packages under
the Government Food Security Programme or other donor and NGO
implemented programmes. The policy enabled the combination of the two
programmes to achieve consumption smoothing, asset protection and asset
building objectives. Households have reportedly made investments in productive
assets including small ruminants, dairy cattle and beekeeping. Some households
were able to put their PSNP income into savings, either to buy more assets or to
enable them to pay back the loan. These effects have been reported to be far
more prevalent in woredas where beneficiaries received cash than where they
received food (Slater et al 2009). However, during phase 1, there were simply
not enough credit packages available to cover all PSNP beneficiary households.

Furthermore, evidence from Ethiopia therefore clearly demonstrates that it
is not sufficient to design programmes that address protection and prevention: ‘A
combination of PSNP and OFSP will enable some (but not all) households to
also build assets, but whether they thereby graduate into food security will
depend to a large extent on whether critical enabling elements in the wider
environment are in place. The logic that the combination of PSNP and OFSP can
provide the platform from which households are able to cushion risk and make
productive investments to transform their livelihoods stands up to analysis, but
the sustainability of this transformation, and whether it will result in food
security, is not guaranteed’ (Slater et al 2006: p. ix).
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Phase 1 of the PSNP also helped governments, donors and NGOs to
become more (although not entirely) realistic about the timeframe required for
graduation to take place in phase 2, although the government still formally plans
to ‘graduate’ all PSNP public works participants by 2014. In the first years of
the PSNP in Ethiopia, the government expected graduation to happen very
quickly. However, even with the decision to link agricultural credit and
extension to the PSNP it is now recognised that widespread graduation will take
decades rather than years.

The balance of objectives in the PSNP remains a concern. Some
implementers tend to understand the PSNP as having developmental objectives —
poverty reduction, graduation and self-reliance — and they prioritise these
outcomes ahead of relief / welfare objectives. In phase 1, this view led to
households with “‘graduation potential’ being registered for the PSNP ahead of
chronically poor labour-constrained households. In some localities the
proportion of direct support beneficiaries continues to decline as programme
implementers aim to maximise ‘productive’ outputs on public works activities.
In practice, focusing on public works as a means to ensure graduation threw up
some perverse findings: in the early years of the PSNP, whilst the public works
requirement was meant to prevent dependency on the PSNP by creating
household and community assets that increased productivity, it appeared to do
the opposite, especially for households with higher numbers of non-workers such
as children, the disabled and the elderly. The labour requirements of the PSNP
drew labour away from households’ own livelihood activities and affected their
choice of packages. There was a danger that households became more, not less,
dependent on the PSNP because the work requirement reduced their ability to
pursue successful alternative livelihood activities, such as those provided under
the Other Food Security Programmes (OFSP): the OFSP requires labour but the
PSNP absorbed it. This concern was partially addressed by 2008 with caps
placed on the number of days that any single household was expected to
contribute to the PSNP.

All of these lessons about graduation from the PSNP are important for
other countries, both in Africa and beyond.

Lessons about graduation from Ethiopia and elsewhere

Attempts to graduate, and levels of success achieved, vary widely. There are
positive stories of households moving from dependence on social protection
programmes to independent and resilient livelihoods. But these examples tend to
be few and far between, largely because in the countries that we have studied,
long-term predictable support from social protection is a new phenomenon and
the benefits transferred to programme participants are often very small.
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Even in individual countries, graduation is often a programme or project
objective, rather than a policy objective. As a result, programmes tend to have
their own distinct approaches to achieving graduation and design and
implementation features of different programmes are critical (Box 4 Graduation
in Bangladesh). However, a range of lessons about graduation have been learnt
through programming in a range of countries.

Box 4 Graduation in Bangladesh

ODI examined evidence on the impacts of four programmes in Bangladesh for signs of
graduation. Each of the programmes sought to achieve graduation in different ways, but
all had an emphasis on enabling the extreme poor to access micro-finance:

The BRAC programme Challenging the Frontiers of Poverty Reduction(CFPR)
transfers productive assets worth 8,000 to 13,000 Taka to the poorest households in
northern Bangladesh. It provides intensive training and support in managing these
assets and a daily stipend until income is generated from the assets (approximately
300 Taka per month). Other support includes subsidised health and legal services;
the provision of water and sanitation; and the development of supportive
community networks via Village Poverty Reduction Committees.

The Chars Livelihoods Programme(CLP) provides the poorest households in the island
Chars (low lying flood- and erosion-prone areas in northern Bangladesh) with
income generating assets (worth approximately 13,000 Taka). It provides
livelihoods intervention support including a monthly stipend for 18 months (worth
approximately 300 Taka per month); infrastructure development; social
development training; seasonal cash-for-work and safety nets; and promotes
enterprise to facilitate growth in agricultural and non-farm sectors.

The Vulnerable Group Development programme(VGD) is a national programme that
integrates food security and nutrition for poor households in food insecure areas into
development and income generating activities. The programme transfers monthly
food rations for two years and a package of services that includes life skills and
income generating skills training (Ahmed et al., 2007). The programme also links
beneficiaries to micro-credit service providers.

The Programmed Initiatives for Monga Eradication(PRIME) is implemented by PKSF
(Palli Karma-Sahayak Foundation) a micro-finance institution in northern
Bangladesh. It provides cash-for-work employment opportunities for one monga
season; emergency credit for households slightly higher up the income ladder;
consumption loans; remittance services; and specially designed flexible credit
support throughout the year. It also builds and enhances beneficiaries’ coping
capacity, skills and resources for the future (Kabir and Haque, 2007).

Evidence from the programmes suggests that there are positive interactions between
social protection and livelihoods at the household level. For example, in CLP and
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CFPR, combining small regular cash stipends with asset transfers has increased the
productive asset base of many households. In VGD access to credit resulted in a similar
change. However, it is still the case that when programme support ends assets often
either cease to grow or may contract.

Holmes et al (2008)

Combinations of social protection instruments are required

Social protection programme design varies significantly according to context and
need. Productivity enhancing interventions where objectives include creating a
sustainable rural livelihood have the most explicit linkages to agricultural
growth. These types of programmes and instruments include agricultural inputs,
subsidies or transfers to improve local agricultural production, asset transfers, or
public works programmes which support rural infrastructure, such as irrigation
channels, or roads.

A multifaceted approach helps households to address the multiple risks
that keep them trapped in a vicious circle of poverty and vulnerability.
Approaches which simultaneously address objectives of protection (protecting
household income and consumption), prevention (prevent loss of assets and the
use of negative coping strategies), promotion (enabling productive and
sustainable livelihoods), and voice (supporting households’ access to institutions
such as markets, and information, from which they were previously excluded)
have the most potential to achieve both social protection and livelihood
promotion objectives (Slater et al 2011). In Rwanda, the VUP programme
incorporates a financial services component in an attempt to help beneficiaries
access savings and credit opportunities through which they can invest in
productive assets (Devereux 2011).

Getting the balance right between protection, prevention, promotion and
voice is crucial. Where protection is emphasised at the expense of prevention
and promotion, households are likely to move out of poverty only very slowly
because they do not invest in activities that offer higher productivity (Holmes
and Slater 2007). They remain highly risk-averse, often sliding back down into
poverty and reverting to negative coping strategies. On the other hand, evidence
shows that core social protection components, combining protection, prevention,
promotion and voice, appear to reduce the constraints faced by poor households
engaging in productive activities (see Box 1 for evidence from Bangladesh). In
Bangladesh programmes tend to transfer large assets which give a substantial
boost to productive capacity. However, the beneficiaries are unlikely to be able
to build future assets without additional services and programmes — the types of
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these services and programmes, and the extent they are drawn on by different
households, will differ.

Links to complementary services beyond the programme are required

Enabling greater benefits from core social protection programmes, especially in
terms of agricultural livelihoods and productivity, requires other services and
infrastructure in both the social and productive sectors. Investments in, for
example, functioning markets, rural financial infrastructure, skills training,
agricultural extension, schools and health centres, are vital for ensuring that
livelihood improvements are sustainable and that beneficiaries build up skills for
the longer term.

In Malawi for example, an evaluation of the Agricultural Inputs Subsidy
Programme (AISP) demonstrated the complementarities between the AISP and
other investments. Agricultural and rural development, notably roads,
agricultural research and extension, maize price stability and other social
protection programmes are all critical for addressing the various underlying
causes that trap poor households in low input — low output maize production (see
Figure 2) (Dorward et al 2008; 2008a).

Matin and Hulme (2003) found that for households in BRAC’s Income
Generation for Vulnerable Group Development (IGVGD) programme to
graduate from extreme poverty, they required several interventions
simultaneously and not just regular food transfers (Box 5). Also, where
programmes are implemented in isolation, they can have unintended effects.
Where there are constraints to the production of more crops for sale locally, cash
transfer programmes can result in food price increases because increased
demand does not trigger a supply response. Where assets are transferred in the
absence of advice and training, they are often of little value to beneficiaries and
might be sold to meet consumption needs.
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Figure 2 Links between inputs vouchers and other policies and programmes in Malawi
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In Bangladesh, extensive investment is required to improve market
functioning so that households receiving asset transfers in remote areas can sell
their products in wider markets. For example, the Chars Livelihood Programme
(CLP) has specific market-focused components which aim to enable better and
more equal access to markets for poor and previously excluded households.
CLP’s Market Development Fund (MDF) for example has invested in making
markets work for the poor by encouraging the introduction of improved
technology, increased productive skills and the formation of new linkages with
commercial service providers and buyers in the private sector, as well as
encouraging the private sector to respond effectively to market development on
the chars. The private sector is potentially an important stakeholder in linking
poor producers and the market, to ensure both economic and agricultural growth
for new extreme poor entrepreneur groups. Some initial impact evaluations of
MDF pilot programmes show that the stimulation of poultry markets had
positively influenced the production of chicks, and individuals from char areas
have been reorganised by CLP to access the market better. Now traders move
door to door in search of products or sit in a recognised place near the river and
producers receive a higher net profit (Ayub 2007a). Similarly, MDF programmes
have improved the dairy milk chain through workshops with market actors for
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milk marketing and input supply; cooperative/group formation for milk
marketing; and cattle health and management aspects. Impacts of the pilot
project have been positive, for example, producers have better milk yields and a
regular market for milk, and they are receiving a higher price for their produce
(Ayub 2007b).

Box 5. Sequencing protection and promotion: the case of the BRAC Income Generation
for Vulnerable Group Development (IGVGD) Programme, Bangladesh

IGVGD was initiated by BRAC to address the needs of chronically poor households —
those that could not escape poverty and were predominantly assisted with only
‘protective’ measures, such as food aid. IGVGD attempted to increase productive
capacity as well as provide a protective base. Beneficiaries received a monthly wheat
ration (for two years), plus training and credit provision by BRAC.

Average incomes rose and ownership of homestead plots, land, beds and blankets
increased. After two years, when wheat distribution ends, many participants experience
a drop in income and consumption but the income generating activities founded on the
microcredit intervention kept many incomes above pre-programme level.

SOURCE: Matin and Hulme (2003)

Institutional linkages and coordination are critical for graduation

An integrated approach and coordination between programmes normally in the
domain of Social Development Departments and those in the domain of
Agriculture Departments is vital for achieving the twin objectives of protection/
maintaining poor people’s consumption, and promoting growth and agriculture-
based livelihoods. Indeed, in terms of the location of social protection within the
public administration, once an overarching social protection policy statement has
been made, social protection should not be implemented as a freestanding set of
interventions. It needs to provide inputs to, and receive inputs from, the
programmes and activities of other government departments.

Achieving effective complementarities and sequencing however is a
challenge in many low income countries with limited institutional capacities and
thinly spread resources. Any expectation that ministries of agriculture and of
social development will work closely together may be based on unrealistic
expectations of ‘joined-up’ government. However, ministries of finance, through
their leverage on departmental budgets, can exert positive influence on
collaboration. For international agencies, aid frameworks agreed with finance
ministries can leverage in the same direction, possibly through Poverty
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Reduction Strategies. At the same time care has to be taken to ensure that
sectoral support, through, for example, Sector Wide Approaches (SWAps), does
not take a narrow view that impedes cross-departmental collaboration.
Furthermore, addressing capacity requirements and coordination is not only
required horizontally across different ministries and departments, but also
vertically at regional, district and local levels to enable effective service delivery.
Mechanisms for delivery social protection at district levels should be clearly
articulated (World Bank 2007).

Governments, donors and NGOs should maintain realistic expectations

Whilst there are some long-term programmes in low-income countries, namely
social pensions targeted to the elderly, most social protection programming has
low coverage of the population, transfers small benefits and is of a limited
duration. In these circumstances it is unrealistic to expect to do much more than
protect household consumption and prevent the distress sale of assets. Overall,
expectations must be in proportion to what programmes distribute and the period
over which they do so. This is a key issue in Ethiopia where there are concerns
that the PSNP and its supplementary programmes are fundamentally under-
resourced.

In Malawi, for example, graduation is expected from the Agricultural
Inputs Subsidy Programme (AISP) which supplies vouchers for subsidised
fertiliser and seed, but not from the pilot cash transfers programmes which
mainly target the elderly in labour-constrained households. Whilst the AISP
provides an annual source of support to productive investment, helping
households break out of the low input — low output maize productivity trap, the
cash transfer is meant to protect consumption by providing a small amount of
income on a regular basis (Miller et al 2008).The Malawi cash transfer pilots
demonstrate clearly that some people will need permanent support — and whilst
households may be able to build up more assets when in receipt of social
protection, they are likely to see their asset base decline once support is
withdrawn (Holmes et al 2008)

Even where the benefits transferred in social protection programmes
represent a significant share of household income and are complemented with
additional services , graduation is still often limited (Box 5).
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Get the broader policy framework right and look outward, rather than
inward, for enablers of graduation

The likelihood of graduation is increased where social protection is nested in a
wider, comprehensive policy framework. Zambia provides a good example with
its logic of graduation whereby households move from receiving transfers under
the Public Welfare Assistance Scheme, to seeds and fertiliser under the Food
Security Pack, to subsidised inputs under the Fertiliser Support Programme
(Holmes and Slater, 2007). In Bangladesh, in the absence of a comprehensive
national policy framework, programmes such as the Chars Livelihoods
Programme (CLP) and the Challenging the Frontiers of Poverty Reduction
(CFPR), work more or less independently to combine social transfers with
extension, training and credit.

Slater et al (2006) identified a number of important enablers of livelihood
improvement and economic growth. Whilst social protection programmes can
push households up towards graduation, there also needs to be an enabling
environment that pulls them up. Where this does not exist the opposite is also
true: absence of such enablers act as inhibitors of graduation. The core enablers,
many of which are linked to agricultural and related programmes are:

e Absence of drought or other crisis

e Economic growth, both rural and national

e Agricultural extension services, training, decision support, and advice
e Agricultural services and supplies (seed, disease and pest control)

e New skills

e Roads - construction and maintenance

e Water/irrigation

e Access to investment capital and saving mechanisms

e Access to quality affordable health and education services

e Housing improvement

Develop clear conceptual and operational guidelines

The pressure to demonstrate graduation can lead to poor choices about targeting,
coverage or the inappropriate application of graduation criteria and benchmarks.
Work in Ethiopia and Bangladesh suggests that graduation needs clear, context-
specific and realistic guidelines that measure not only the income and assets that
households have built, but also how far households are able to employ their
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assets to self-protect in the face of shocks. In the next section, the development
of guidelines to support the operationalisation of graduation is discussed.

Conclusions

The experiences of the PSNP in Ethiopia provide important lessons for social
protection programming elsewhere in sub-Saharan Africa and beyond. Whilst
there are no replicas of the PSNP elsewhere in Africa, its influence has been far
reaching.

This chapter has focused on two key elements of the programme: the use
of public works and the objective of graduation. The PSNP shares many other
challenges with social protection programmes in other countries: poverty or
categorical targeting; coverage in the context of population growth; and
grievance procedures and entitlements but limited space has prevented an in-
depth discussion of all of these. The focus instead on public works and on
graduation generates important findings.  Lessons about public works
programming highlight the challenges of combining welfare and asset creation
objectives in a single programme, the difficulties of making decisions about
setting wage rates or target groups, and problems associated with measurement
of impact of public works. Many of these challenges remain unresolved and
there is no blueprint for social protection in Africa that will be appropriate or
feasible everywhere. In each country the rationale for social protection has
unique features that emerge from a combination of social, political, economic
and cultural effects.

The debate about whether graduation should be an objective of social
protection programmes is a debate that tends to be held among donors and
researchers. Beyond this, lessons about graduation for governments who
implement programmes include the following:

e if made in isolation of each other, interventions in agriculture may make
the poor more and not less vulnerable, and interventions in social
protection may undermine the local productive economy

e over and above this basic principle of “doing no harm”, there are
complementarities between production- and social protection-related
interventions that need to be exploited if desired combinations of growth
and poverty reduction are to be achieved more efficiently

e the more that poverty reduction can be made part of the agenda of
productive sectors such as agriculture, the less burden this will impose
on budgets for safety nets, and the greater the prospect that it will be
sustainable
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e many of the dimensions of complementarity between growth and safety
nets involve financial provision of various kinds (occasionally in-kind
provision) which are amenable to government and donor support

e poor households are best conceptualised as being vulnerable not merely
to investment-related risk, but to shocks and stresses more broadly

e the fungibility of money means that these shocks and stresses have to be
tackled jointly across domestic and productive spheres, and not
separately

e in the context of the shocks and stresses generated by climate change
and global financial instability, the need for complementarities in
approaches to poverty reduction between productive and social sectors
will become more, not less.

Partly because regular, reliable provision of social protection is recent, as
also is its integration with livelihood promotion, the cases of successful
graduation remain few. And whilst there are no examples of countries directly
following the PSNP graduation model, experiences with the PSNP have clearly
been a critical part of policies on social protection and on programme design.
From the PSNP, we have learned that concepts of graduation vary widely, and
early agreement must be reached on a definition compatible with programme
objectives and resourcing. It is also clear that progress towards graduation comes
from a combination of protecting against deprivation, preventing negative
coping strategies such as the sale of productive assets, and promoting improved
livelihoods. Programmes that only focus on protection are unlikely to contribute
to graduation and need to be linked to other programmes (such as Ethiopia’s
HABP). The Ethiopia experience also shows that clear sequences of operations
and careful monitoring of programme performance, with course-corrections are
required and that conditions external to a particular programme must also be
right if graduation is to succeed. These include improvements in agricultural
technology and infrastructure, progress in social sectors such as health and
education, and freedom from adverse weather conditions.

Despite these lessons, linking social protection with productive objectives
does not automatically generate a win-win situation but is it also not a zero sum
game where one objective must be prioritised at the expense of the other.
Ultimately, the experience with the PSNP demonstrates that social protection
programme design and implementation is a balancing act, sometimes requiring
trade-offs between different objectives and implementation approaches but all
the time attempting to capture synergies between them.
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From Safety Nets to Social Protection:
Options for Direct Support Beneficiaries

of the Productive Safety Net Program !

Stephen Devereux and Amdissa Teshome

Introduction

The main mechanism for delivering social protection in Ethiopia since 2005 has
been the Productive Safety Net Program (PSNP). The PSNP provides predictable
cash and/or food transfers for six months each year, to over seven million
Ethiopians in chronically food insecure rural communities. The PSNP was
initially designed as a five-year program, with the expectation that most
participants would ‘graduate’ out of the PSNP and dependence on transfers
within that period. The PSNP has two components — Public Works and Direct
Support — that target different groups of people with different vulnerabilities and
capabilities. The two components reflect a basic distinction in social protection
programs, between providing ‘social assistance’ to people who are unable to
work and depend entirely on support from others, and providing ‘social
insurance’ and ‘livelihood promotion’ to people who are vulnerable or poor
(either chronically or transitorily) despite being economically active.

! This chapter draws on and updates a report by the authors, commissioned by DFID Ethiopia, titled ‘Options
for ‘Direct Support’ in Ethiopia: From Productive Safety Net Program to Social Protection System’ (Devereux
and Amdissa Teshome 2009). Many people were consulted for that study. Government officials interviewed
included: Ato Berhanu Woldemichael (Director, Food Security Coordination Directorate); Ato Chala Worrdofa
and Ato Taye Bekele (formerly Commissioner and Head of PSNP, Oromiya DPPC, respectively); Ato
G/Egziabher Hagos and Ato Gizachew Gebru Deputy Head and Head of PSNP (Bureau of Agriculture and
Rural Development, Tigray), respectively; also from Tigray Bureau of Labour and Social Affairs, Ato G/Kidan
Hadish (Head of Social Affairs and Senior Expert on Disability Affairs), W/ro Nigisti W/Rufael (formerly
Senior Expert on the Elders) and Ato Tewelde Kibrom (Senior Expert on Children Affairs).

Key informants from donors and NGOs included: Rachel Cipryk, Wubshet Genene, Matt Hobson, Sue Lautze,
Tim Robertson, and Kay Sharp. The authors also thank Direct Support beneficiaries who participated in focus
group discussions in Oromiya, and Tigray regions. Gebrehiwot Hailemariam (Tigray) and Shumbash Tola
(Oromiya) facilitated the respective regional discussions and also directed documentary films that informed the
study. Tafesse Kassa and Teshome W/Mariam also provided some perspective from Amhara and SNNP,
respectively. Notwithstanding the contributions of these informants, the opinions expressed in the chapter
remain the responsibility of the authors.
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The PSNP is dominated by Public Works (over six million beneficiaries,
or 85% of the total), which targets the ‘productive’ poor — mostly smallholder
farmers who are able to provide labour for public works activities. A great deal
of attention has focused on efforts to assist these households to graduate into
‘food sufficiency’, with the support of complementary food security
interventions such as the Household Asset Building Program, which aims to
generate additional income streams for poor families.

Approximately one million PSNP beneficiaries (15%) are unable to
participate in Public Works — because they are elderly, disabled, or chronically
ill — so they receive gratuitous transfers (‘Direct Support’) with no work
requirement. Most of these people have no possibility of earning an independent
livelihood, so there is no expectation that they will graduate from the PSNP. It
follows that they will require social assistance indefinitely, not only for five
years. On the other hand, some Direct Support beneficiaries are able to perform
productive activities (e.g. home-based craft-work, administrative jobs, or child-
care at Public Works project sites). They require a strategy that involves them in
appropriate productive work, either under an expanded approach to Public
Works or as an employment creation strategy. For instance, private companies
and government agencies could be incentivised to preferentially employ people
with disabilities when filling certain vacancies. This option is discussed later in
this chapter.

Following its first five-year cycle (2005-2009), the PSNP was extended
into a second phase that started in 2010 and is expected to end in 2014. The
Growth and Transformation Plan (GTP) has set a target of 80% graduation from
the PSNP by 2014 (FDRE, 2010). For Direct Support beneficiaries, the prospect
of the PSNP ending is especially alarming, as their livelihoods are precarious
and the PSNP is providing them with essential support. There has also been
important lesson-learning during implementation of the PSNP to date, which
should not be lost and provides opportunities to modify it for enhanced impacts
in a future phase or any long-term social protection program. Although there are
long-term issues relating to Public Works participants (notably, whether or not
they can graduate as planned), the scope of this chapter is limited to options for
Direct Support only.

Apart from the PSNP, in Ethiopia there is a broad range of formal, semi-
formal and informal social protection mechanisms (for a comprehensive review
see Amdissa Teshome, 2012), as well as relevant laws, policies and programs.
This chapter focuses on formal social protection and, in particular, on the
potential for extending the PSNP experience into a long-term social protection
system for the most vulnerable. The chapter draws on three main sources: a
review of relevant academic literature and Ethiopian policy documents; key
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informant interviews with Government of Ethiopia officials and staff of donor
agencies and NGOs; and focus group discussions with Direct Support
beneficiaries in Oromiya and Tigray.

Following this Introduction, section 2 briefly reviews alternative
conceptual approaches to social protection, and recent shifts in Ethiopian
government thinking. Section 3 provides the policy context for social protection
based on a review of government policies, strategies and action plans in the areas
of safety nets, social welfare and social security in Ethiopia, as well as the roles
of key government and non-state actors in the sector. Section 4 discusses three
issues that are often regarded as obstacles to the adoption of social protection
programs — ‘dependency’ (on social transfers), limited graduation potential (for
Direct Support beneficiaries), and cost (‘unaffordability’). Section 5 explores
future options for social protection — with specific reference to PSNP Direct
Support beneficiaries — under the four components of the conceptual framework:
access to food (food, cash or vouchers), sufficient food (the level of transfers),
all people (target groups and coverage), at all times (timeliness, frequency and
predictability). Section 6 concludes and offers recommendations.

Conceptualising social protection

Social protection is a multi-disciplinary knowledge domain that encompasses
concepts from, among others, economics, political science, and social
anthropology. Economics is primarily concerned with the effectiveness and
efficiency of resource use, political science asks who are the ‘right holders’ and
‘duty bearers’, while sociology and social anthropology are concerned with
social relations — reciprocity and exclusion (Amdissa Teshome, 2012). These
diverse perspectives present challenges to the elaboration of an all-embracing
definition of social protection. Nonetheless, there is no shortage of definitions.
Brunori and O’Reilly (2010) review 27 “most influential” definitions of social
protection and find that the concept has been framed (i) as a policy response to
vulnerability and risk, (ii) as an agenda for building livelihoods, and (iii) as a
human rights issue.

The World Bank’s ‘social risk management’ approach is the most cogent
expression of a risk and vulnerability approach to social protection, linked to
livelihood promotion. ‘Social risk management’ focuses on public interventions
to assist individuals, households and communities to better manage risk, and to
provide support to the critically poor (World Bank, 2003). This approach views
social protection as a ‘spring-board’ as well as a ‘safety net’, and as an
investment rather than a cost — supporting the poor to access basic social
services, to avoid irreversibly damaging coping strategies during shocks, and to
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invest in livelihoods for poverty-reducing growth. The World Bank view is
reflected in the poverty reduction or social protection strategies of many
governments. Zambia’s Poverty Reduction Strategy Paper, for example, states
that “No meaningful and sustained economic growth can be achieved in the
absence of social protection” (cited in Brunori and O’Reilly, 2010: 3).

Alternatives to ‘economic’ approaches that see social protection
instrumentally, as targeted tools for risk management and poverty reduction, are
normative approaches that focus on ‘social’ dimensions of vulnerability and
argue for rights-based approaches to social protection.

One ‘social’ approach is ‘transformative social protection’ (Devereux and
Sabates-Wheeler, 2004), which asserts that social protection should address the
structural causes of poverty and vulnerability, not just the symptoms — for
instance by legislating and campaigning against discrimination that excludes
marginalised groups (e.g. people living with HIV and AIDS) from employment
opportunities. Building on Guhan’s “protection’, ‘prevention’ and ‘promotion’
framework (Guhan, 1994), Devereux and Sabates-Wheeler added
‘transformation’, to capture interventions that transform the social conditions
that generate and perpetuate poverty, complementing ‘promotion’ interventions
that address the economic drivers of poverty, such as low-productivity
livelihoods and lack of assets. Completing the ‘transformative social protection’
framework, ‘protection’ measures describe conventional social assistance such
as feeding programs and disability grants, while “preventive’ measures provide
social insurance against risks and shocks, analogous to the ‘social risk
management’ toolKkit.

Note that the four elements of this framework are by no means mutually
exclusive. The PSNP, for example, addresses three of the four elements. It
‘protects’ against hunger by providing food or cash to food insecure people in
the form of Direct Support transfers or Public Works wages; it ‘prevents’ hunger
and destitution by offering seasonal employment at times to those who need an
employment-based safety net; and it ‘promotes’ livelihoods by constructing
useful infrastructure and assets through Public Works, complemented by the
Household Asset Building Program. Crucially, however, the ‘transformative’
dimension underlines the importance of an enabling legal and policy framework
for social protection, one that is based on a °‘social contract’ between
governments and citizens, but this ‘rights-based’ feature is not yet well advanced
in Ethiopia.

The International Labour Organisation (ILO) is a champion of the human
rights approach. The ILO established minimum standards for social security
decades ago (ILO, 1952), grounded in the principle that citizens are rights-
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holders and States are duty-bearers. More recently, the ILO has led a United
Nations initiative on establishing a “social protection floor’ as the foundation of
national social protection systems. The ‘floor’ encompasses a wider set of
transfers and services than is commonly delivered through social welfare or
safety net programs in Africa, and includes social transfers to guarantee income,
food and nutrition security, as well as guaranteed access to essential services
such as education, health, water and sanitation. The ‘social protection floor’ is a
rights-based approach; it “contributes to the realization of the human right to
social security and essential services as defined in Articles 22, 25 and 26 of the
Universal Declaration of Human Rights” (ILO & WHO, 2009: 1).

The Ethiopian government should be credited for making provision for
‘social protection’ even before the term gained currency in the late 1990s, in its
Constitution of 1995 and in the Developmental Social Welfare Policy (DSWP)
of 1996 (see section 2). However, these early initiatives were either stronger on
paper than in implementation (in the case of the Constitution) or fell
significantly short of international standards that identify the State as the
principal duty bearer for social protection (in the case of the DSWP). The
Developmental Social Welfare Policy defined social welfare very weakly, in a
way that appears to shift the responsibility for social provisioning from the State
to the community.

“Social welfare refers to all the activities being undertaken by a community
with a view to facilitating the economic and social conditions that are
conducive to a healthy life and a sustainable development as well as activities
designed to meet the common needs” (MoLSA, 1996: 51).

In 2010 the Government of Ethiopia set out to update the DSWP, which
led to the drafting of the country’s first National Social Protection Policy in
2011. The Government’s new definition of social protection draws on the
African Union’s definition, as set out in its Social Policy Framework of 2008
(African Union, 2008).

“Social protection is concerned with preventing, managing and overcoming
situations that adversely affect people’s well-being. It consists of policies,
programs and actions, designed to reduce poverty and vulnerability by
promoting efficient labour markets, reducing people’s exposure to risks and
improving their capacity to manage economic and social risks such as
unemployment, social and economic exclusion, sickness, disability and old
age” (MoLSA, 2011: 6).
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In order to get an insight into how social protection is perceived by
implementers in Ethiopia, key informants from four regions were asked how
they define social protection (Box 1) prior to the new policy direction. Their
responses are heavily influenced by the then prevailing official position, but
capture some useful features of social protection. The Amhara Region
respondent mentions the instruments, target audience and purposes for which
social transfers are used. In Oromiya, the types of transfers — in cash or in kind,
including services — are specified. The SNNPR respondent talked mainly about
community-based social protection. The informant from Tigray drew a
distinction between contributory social insurance (which is partly self-financed
by contributions, typically deducted from employees’ salaries) and non-
contributory social assistance (which is financed entirely from public resources
such as general government revenues).

Box 1: Definitions of social protection by key informants in selected regions of Ethiopia

Amhara Region: Social protection (Maheberawi Digaf/Tibega) is all social support
related interventions (schemes, projects and/programs) whose focus is mainly to
address the welfare of the very poor households (marginalised and most vulnerable)
that are providing support (in cash or in kind) so as to help the beneficiaries spend the
received resources on basic consumption goods, education and healthcare for family
members.

Oromiya Region: Social protection (Dhimma Gargaarsaa fi hiikkaa rakkoolee
hawaasa) is the provision of social assistance either in forms of materials or finances
for marginalised groups of society. Social protection may include provision of free
basic education, health services, shelter and food.

SNNP_Region: Social protection (Mahiberawi Wsatina) is any arrangement to
guarantee some group of a society against any social problem. For example, members
of an association contribute some amount of money to get services. In addition to these
contributions, the association finds additional resources from other sources to help
people when they are in need of help.

Tigray Region: Social protection (Halewa mahberawi dihninet) is not only the social
insurance for civil servants and old age pensioners, but also elders who have no other
means of support, the poorest of the poor and other vulnerable groups like children and
women, to protect them from going into deep poverty. For example, free medication,
free school attendance up to grade 8 and the Direct Support component of PSNP which
supports the disabled, elderly, orphans, pregnant and breast-feeding mothers.
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The social protection context in Ethiopia

Ethiopia is known for a strong traditional support system that has been and
continues to be the first line of defence against shocks and vulnerabilities. It
starts from the extended family, which protects the young, old, disabled and
chronically ill members of the family. There are also community-based systems
such as idir (burial societies) and iqub (informal saving schemes) that provide
members with semi-formal insurance against unexpected risks (Amdissa
Teshome, 2012). However, these systems have themselves been vulnerable to
shocks such as drought and economic hardships and are increasingly unable to
cope with the increased number of poor and chronically ill people. The
Chairperson of an idir said:

“There is a plan to amend the by-law so that the poor can be paid the money
when alive. The challenge is that the patients are too many and if we support
all of them it will deplete the idir savings. However, we will make the criteria
strict in such a way that a person must prove that he has no supporter and is
seriously sick and unable to work™ (interview with idir Chair in Arsi Zone,
Oromiya).

The second line of defence against shocks such as droughts is the
humanitarian response system that has been dominant in Ethiopia since the
1970s. An average of 5-6 million people per year benefited from humanitarian
relief for almost 30 years (Degefa Tolosa, 2010). The system relied on a series of
early warning assessments and negotiations with donors that often led to delays
in response and sometimes human tragedy. These failures prompted the
Government of Ethiopia to move away from annual appeals for emergency
assistance to a more predictable resource transfer to households that have
predictable needs, in the form of the Productive Safety Net Program since 2005.

Ethiopia also has a number of laws, policies, strategies, action plans and
programs that commit the government to take responsibility for the welfare of its
citizens. Many of these are aligned with global conventions. However, these
documents also emphasise words like ‘sustainable’, ‘developmental’ and ‘self-
supporting’, reflecting the government’s intention to minimise the dependency
of citizens on the State. Apart from the PSNP, few government programs involve
long-term social transfers to individual citizens.

The Constitution of the Federal Democratic Republic of Ethiopia, enacted
in 1995, defines the economic, social and political rights of Ethiopian citizens,
with particular attention to disadvantaged groups. Article 41.5 establishes a right
to social protection for people with disabilities, older persons and vulnerable
children. (*“The State shall, with available means, allocate resources to provide
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rehabilitation and assistance to the physically and mentally disabled, the aged,
and to children who are left without parents or guardian.””) Article 41.6 focuses
on job creation and identifies a social protection instrument — public works - as
one government response to unemployment. (“The State shall pursue policies
which aim to expand job opportunities for the unemployed and the poor and
shall accordingly undertake programs and public works projects.””) These two
provisions in the Constitution are reflected in the two main components of the
PSNP: Direct Support and Public Works, but were also evident in the rural food
security programs that preceded the PSNP in the 1990s — notably Food-For-
Work and Gratuitous Relief.

The Developmental Social Welfare Policy (DSWP), enacted in 1996,
aimed to translate the principles of the Constitution into government programs
that ensure the welfare of vulnerable Ethiopians, defined as “those with
particularly difficult economic and social circumstances”. The policy has
‘preventive’, ‘rehabilitative’ and ‘developmental’ aspects which more or less
correspond with the protective, preventive and promotive roles of social
protection. However, the DSWP does not explicitly promote the delivery of
social transfers to vulnerable groups, but focuses instead on ensuring access to
social services. For instance, support for older persons includes ensuring that
they “receive appropriate social security services and assistance in the
communities where they live”. The welfare of persons with disabilities would be
enhanced by making “residential areas, work and other public places more
physically accessible to persons with disability” (MoLSA, 1996: 74-75).

In view of these limitations, the Government of Ethiopia has drafted a new
social protection policy (MoLSA, 2011), which reveals a shift in its position on a
number of issues. Conceptually, as noted above, the policy is more aligned with
the African Union definition, and it accepts the minimum standards for social
protection. Strategically, it has adopted four focus areas. First is social safety
nets, which aims to scale up the safety net elements of PSNP to cover all
woredas (and kebeles) nationwide, including urban areas. Second is labour
market and employment promotion, which aims to contribute to economic
growth through community public work programs and other employment
generating interventions. Third, social insurance has contributory and non-
contributory components and will be provided by the state and private insurance
markets. Fourth, addressing inequality in access to basic services has been a
longstanding government commitment, and is reiterated in this policy document.
Overall, the government’s commitment has shifted from ‘providing
rehabilitation and assistance within available means’ to ‘providing social
protection to vulnerable citizens’. The protective, preventive, promotive and
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even transformative roles of social protection have replaced the former
rehabilitative and developmental roles of social welfare.

The National Women’s Policy of 1993 pre-dates the Constitution but is
consistent with its principles. Article 25 prohibits any discrimination on grounds
of gender, while Article 35 establishes the principles of equality of access to
economic opportunities, employment and land ownership. The Ministry of
Women, Children and Youth Affairs (MoWCYA) is mandated to ensure that all
policies and interventions in Ethiopia are gender-sensitive, and to coordinate
implementation of the National Women’s Policy. The Ministry has developed a
package of programs that aim to address the needs of vulnerable women and
ensure equitable development for all Ethiopian women.

The Revised Family Law of 2000 is also relevant to this discussion, not
because it makes direct provision for social protection, but because it illustrates
the government’s view that a society with high moral standards will minimise
the social problems that generate social protection needs. The Family Law aims
to ensure that Ethiopian children are brought up in a healthy environment with
proper education, and will grow up to be responsible citizens. The family
(nuclear and extended) is seen as the main provider of support to vulnerable
members of society — children, older persons, persons with disabilities.
However, the Law also intends to protect the wellbeing of children in the event
of their parents’ divorce or separation. The Revised Family Law highlights the
fact that legal protection is an important part of (or complement to) social
protection.

The Social Security fund — popularly known as the pension scheme - is the
second largest provider of social protection after the PSNP. It has been in place
since 1963 and covers formally employed persons (civil servants, police and
army). It is a contributory social insurance scheme, as opposed to social
assistance, which is non-contributory. The fund is administered by the Public
Sector Employees Social Security Agency (PSESSA). The scheme subscribes to
six of the nine ILO minimum standards (see Table 1), and the pension currently
reaches about 700,000 older people. According to the revised proclamation, the
total contribution for civil servants is 18% (7% employee and 11% government),
and for the military and the police it is 32% (7% employee and 25%
government) (Proclamation No. 714, FDRE, 2011a) (see Table 8).
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Table 1. A comparison of Ethiopia’s social security package and ILO minimum
standards

ILO minimum standards of social security  Social security in Ethiopia

i) medical care
ii) sickness benefit sickness allowance

iii) unemployment benefit

iv) old-age benefit old age benefits
v) employment injury benefit work injury allowance

vi) family benefit

vii) maternity benefit maternity allowance
viii) invalidity benefit disability allowance
ix) survivors benefit survivors’ benefits

SouRcE: Compiled from Teshome Megerssa (2010) and Brunori and O’Reilly (2010:
14-15)

New legislation is in place to extend similar benefits to the formal private
sector (Proclamation No. 715, FDRE, 2011b) under a fund managed by the
Private Organisation Employees Social Security Agency (POESSA). Established
by the government, it is overseen by a tripartite board comprising government,
private sector employers and employees. Employees of NGOs, CSOs and UN
agencies have the option of joining this scheme voluntarily or to remain with
provident funds managed by their respective organisations. Some categories of
the self-employed are also invited to join the scheme, but the informal private
sector (which employs largely women) is left out of all these initiatives.
Nonetheless, these measures indicate that the Government of Ethiopia has
accelerated the process of extending access to social security to excluded groups.

In 2010, the Government of Ethiopia promulgated the Growth and
Transformation Plan (GTP), which sets out an ambitious plan to graduate 80% of
the PSNP caseload by 2014. By the end of the plan period, the number of
participating households would be reduced from 7.1 to 1.3 million (FDRE,
2010). By implication, the plan recognises that the remaining 20% of
participants, including most of the present Direct Support beneficiaries, will
continue to need some form of social assistance.
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The new National Social Protection Policy, described earlier, is very much
an instrumentalist agenda, with social protection seen as one set of instruments
for achieving national poverty reduction targets. This orientation is also reflected
in the policy’s *Objectives’, which include contributing to economic growth and
building human capital “to stop the intergenerational cycle of poverty”, but also
commit the government to providing predictable and timely social transfers to
vulnerable groups, expanding social insurance coverage, and increasing
“equitable access to quality health, education and other social welfare services
by all Ethiopians”.

Social protection policies are multi-sectoral in nature, and need to be
implemented with the collaboration of various government ministries, private
sector actors and community-based organisations. Given the heavy presence of
the donor community, international humanitarian and developmental NGOs and
local civil society organisations in delivering assistance to poor and food
insecure Ethiopians, this cannot be seen as exclusively a government function.
Cognisant of this situation, in 2005 MoLSA produced a directory of formal and
informal institutions providing ‘social protection’ services, which formed the
basis for the mapping exercise carried out in 2011 to inform the new policy
(Amdissa Teshome, 2010). Table 2 below gives a selective summary of social
protection related interventions provided by state and non-state institutions, and
their target groups.

Table 2. Selected institutions working on social protection related activities in Ethiopia

Institution Social protection related operations ~ Target group
Government
Ministry of e Rural safety net program (PSNP): e  Chronically food
Agriculture resource transfers through insecure rural
(MoA) (i) labour-based public works population

(ii) direct transfers to vulnerable e Transitory food insecure

groups rural population

e Emergency response

Ministry of Labour e  Study and document social o  Elderly persons
and Social Affairs problems of elders and persons .
(MoLSA) with disabilities

e Facilitate communities to help
elders to spend the rest of their
lives happily and peacefully

Persons with disabilities

e Victims of  social
problems

e Ensure equal participation of
persons with disabilities in the
struggle to combat disability and
rehabilitate these persons

77



From Safety Nets to Social Protection System: Options for Direct Support
Beneficiaries of the Productive Safety Net Program

Public Employees e  Determine pensions of ®  Public sector pensioners
Zomal Security government employees
gency . o
(PESSA) e  Collect pension contributions
®  Pay pension contributions
e  Keep register of active employees
Private Organisation o  Determine pensions of private e Formal private sector
Emp|9tyeeAS Social sector employees pensioners
ecurity Agency . _—
(POESSA) e Collect pension contributions
e  Pay pension contributions
Non-government
fﬁze the Children e Emergency response e Children
e Rural development ® Persons with disabilities
e Education and health
Action Aid Ethiopia e mplement poverty reduction e Women
programs e Children and youth with
e  Capacity building for poor disabilities
communities
® Assist efforts to control HIV and
AIDS
HelpAge e Poverty reduction, food security, ~ ®  Organisations working
International awareness raising on HIV and on or with elders
AIDS
Je:jui:alem Ch!:dren e Integrated urban development e Children
and Lommunity projects with multiple .
Women
Development components: education for i i
Organisation orphans, income support for their ~ ®  Chronically ill
carers, community care for AIDS
patients
Civic/informal organisation
Patriots Association o Financial support, clothing, food, ~ ® Patriots (male and
health, transportation and shelter female)
National Association ¢ Ayareness raising ®  Persons with disabilities

for Persons with
Disabilities i
[ ]

Basic education and training
Saving and credit scheme

(physical and mental)

SOURCE: Adapted and updated from MoLSA (2005)
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Figure 1 summarises the social protection context in Ethiopia, using key dates as a point
of reference.

Figure 1. A schematic representation of the social protection context in Ethiopia
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Within government, MoLSA has overall responsibility for the well-being of
most vulnerable groups in Ethiopia, and there was consensus among government
officials interviewed for this study that MoLSA should take a leading role in
coordinating social protection activities other than the PSNP, which falls under
the Ministry of Agriculture (MoA).

“The Ministry of Labour and Social Affairs is the one to take care of social
protection. Regarding the safety net it should be mainstreamed in the rural
development programs in such a way that it can be sustainable” (Oromiya).

“The social protection program could best be institutionalised under the Social
Affairs Office, but still others could have a stake in this” (Tigray).

However, there was also a view that a separate institution should be
established to assist Direct Support beneficiaries.

“Direct Support beneficiaries need a separate organisation to support them,
maybe comprised of government and non-government” (Tigray).

Several non-state actors complement the PSNP by delivering parallel
activities in communities not reached by the PSNP, or by expanding coverage in
woredas where the PSNP is operational. These actors include the Relief Society
of Tigray, which implements the PSNP in selected woredas of Tigray using
USAID resources; Save the Children UK, which implemented the Meket
Livelihood Development Project alongside the PSNP between 2005 and 2007
(Emebet Kebede, 2006); and CARE and its partners, which implemented the
PSNP Plus project to provide credit and market access to PSNP beneficiaries
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(Bogale et al., 2010). Regional and local government officials acknowledge the
various contributions that non-state actors can make to delivering social
protection, ranging from awareness raising and capacity building, to providing
technical and financial resources.

“Awareness creation and funding might be the potential areas of involvement
for the non-state actors in relation to social protection issues” (SNNPR).

“The role of non-state actors, including NGOs, in social protection will be as a
source of resources, capacity building — both human and financial aspects —
and assisting in program implementation and soliciting funds from donors”

(Tigray).

Both government and non-government bodies acknowledge that these
programs are under-resourced due to financial and personnel constraints, and
reach far fewer people than those who need assistance. This under-coverage
leaves a high proportion of poor and vulnerable Ethiopians exposed to livelihood
shocks and life-cycle stresses, and imposes a heavy burden on informal support
provided by extended families and communities, Moreover, formal interventions
are fragmented with inadequate coordination mechanisms. The Ministry of
Labour and Social Affairs recognises these problems, and called for a coherent
approach to social protection in Ethiopia, which triggered the process of
developing the Social Protection Policy.

“The existing social protection service in the country is fragmented,
uncoordinated and the coverage is very insignificant. Therefore, developing
Social Protection policies and programs is required as a solution and as an
urgent response to social inequality, crisis and to combat the incidence of
poverty” (MoLSA, 2008: 31).

Challenges to social protection in Ethiopia

The Government of Ethiopia’s approach to social protection aims to reduce
chronic food insecurity and annual food aid appeals. For this reason, the PSNP
explicitly links social assistance to more productive livelihoods. Only a minority
of participants receive unconditional Direct Support, because the government is
nervous about creating long-term ‘dependency’ on social transfers. The majority
of participants contribute their labour to Public Works and are expected to
‘graduate’ by the end of 2014. A pragmatic reason for graduating participants
out of the PSNP is the high cost of transferring cash or food to millions of
households for six months every year, which explains why the costs are largely
underwritten by donor agencies. This section therefore explores three strategic
issues which present challenges to designing and delivering social protection
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programs, not only in Ethiopia but also in other countries. These issues are
‘dependency’, ‘graduation’, and ‘affordability”’.

Dependency

Dependency on social assistance can be defined in one of two ways (Devereux,
2011):

1. Consumption outcomes: The recipient’s food consumption and nutritional
well-being would be seriously compromised if social assistance was
removed.

2. Behavioural change: Recipients adjust their behaviour (1) in order to qualify
for social assistance (e.g. they avoid accumulating assets in order to remain
‘poor’ and eligible), or (2) because social transfers undermine self-reliance
(by allowing beneficiaries to ‘choose leisure’ rather than work). This
strategic behaviour is also known as ‘moral hazard’, or ‘dependency
syndrome’.

The first form of dependency arises from genuine need. People who are
unable to make a living are, by definition, dependent on others for their survival.
Children, for instance, depend on their parents. If they are orphaned, they depend
on their adoptive families, or the state. Supporting vulnerable children is widely
accepted as a core responsibility of government. More broadly, every society has
its ‘social welfare caseload’ — the (usually small) proportion of citizens who are
unable to provide for themselves and require support, either temporarily or
permanently. The Direct Support component of the PSNP makes an important
contribution towards addressing this caseload.

The second form of dependency occurs when people who do not need
assistance adopt deceptive or strategic behaviour to access social transfers, and
this is what policy-makers strive to avoid, because it amounts to a ‘leakage’ of
scarce public resources to the non-needy. Unfortunately, in social protection
debates the ‘genuine’” and ‘strategic’ forms of dependency often get confused.

A major preoccupation of the Ethiopian government is to avoid creating
‘dependency’ on social transfers, and a number of key informants from the
regions reiterated this concern. For example:

“Socially, Direct Support beneficiaries have children or other relatives and
they can live under them” (government official, Oromiya).
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“PSNP Public Works participants who do not demonstrate graduation
potential are victims of dependency syndrome. Government will try to make
them aware to graduate from the program after some time” (government
official, SNNPR).

This is one reason why public works has dominated social assistance in
Ethiopia for decades — not only the PSNP, but its predecessors, including the
Employment Generation Scheme (EGS), Food-For-Work (FFW), and WFP-
funded Project 2488 (MERET). The reason is that the work requirement
discourages ‘strategic dependency’ by imposing high access costs (time and
energy expenditure) and paying low benefits (below-market wages or
subsistence food rations).

Direct Support beneficiaries face negligible access costs, since cash or
food transfers are provided free of any conditions or work requirement. This
raises concerns about dependency in two ways. First, claimants could be trying
to avoid work — but this is unlikely, because eligibility characteristics such as old
age, disability and chronic illness are more difficult to falsify than poverty status,
and because local communities are directly involved in identifying PSNP
participants. Second, there is a concern that the introduction of public transfers
simply displaces private transfers. Since ‘dependent’ community members were
being cared for by their relatives and neighbours before the PSNP was
introduced, won’t this simply shift the burden of care from families and
communities onto the state? An obvious response is that the costs of caring for
dependents are extremely challenging for poor families and communities, many
of which are unable to provide adequate support due to their own chronic
poverty. Social transfers that support these individuals also support their
extended families and reduce income poverty at the community level.

From the beneficiary perspective, a serious concern is that the shift from
private to public support sets up a relationship that is at risk of ending at any
time, especially if the intervention is *projectised’ rather than ‘institutionalised’
in government. In this context, the PSNP is a donor-funded project with a limited
timeframe, not a permanent, institutionalised government-run social welfare
program. If Direct Support beneficiaries stop receiving cash or food transfers
from the PSNP, they might be left even more vulnerable than before, because the
social networks that provided informal support to them before the PSNP started
might well have shifted to provide support to others in the meantime.

So dependency manifests itself in different ways on different levels.
Among the ‘economically active’, the main risk is behavioural change or
‘dependency syndrome’ by individual beneficiaries. Among the ‘economically
inactive’ (Direct Support beneficiaries), dependency could result from their

82



Rachel Slater and Anna McCord

exclusion from community-level support systems following their participation in
the PSNP. Although there is little empirical evidence for either of these
dependency effects in the literature, there is clearly a responsibility on all
government and non-government actors involved in social protection to assess
these risks before launching interventions that could elevate rather than reduce
the vulnerability of beneficiaries, especially if these interventions are badly
designed and implemented, or abruptly terminated.

Graduation

One way of minimising ‘strategic dependency’ on social transfers is to ensure
that beneficiaries ‘graduate’, by providing complementary support to livelihoods
that raise their incomes above the level where social grants are needed.
Graduation has been a preoccupation of the PSNP since its inception. The
Government of Ethiopia’s graduation guidance note defines graduation from the
PSNP as follows:

“a household has graduated when, in the absence of receiving PSNP transfers,
it can meet its basic food needs for all 12 months and is able to withstand
modest shocks” (GFDRE, 2007: 1).

Once again, however, it is important to differentiate between the two
components of the PSNP. For economically active participants on Public Works
projects, graduation is expected to be achieved through a combination of income
transfers (wages), infrastructure creation and income generation through
complementary Household Asset Building Packages. For Direct Support
beneficiaries, the situation is very different. Most Direct Support beneficiaries
have no prospect of graduating. Most are not able to earn income and they are
not expected to ‘graduate’ off dependence on social assistance. Conceptually,
this implies that two very different models of social assistance are embedded
within a single program. Officials interviewed for this study who are engaged in
implementing or monitoring the PSNP are fully aware of this distinction.

“We do not expect all Public Works beneficiaries to graduate at the end of the
project. With regards to Direct Support beneficiaries, graduation is
unthinkable” (Tigray).

Among most of these officials there is a consensus on the need to make
provision for longer-term support to Direct Support beneficiaries.
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“Nothing is planned for the Direct Support beneficiaries when the PSNP
stops. However, some sort of social security must be developed. Long-term
social protection is highly required for all who cannot work — particularly the
disabled, orphans and elderly” (Oromiya).

“These groups for whom graduation is not likely require long term social
protection. The likelihood of graduation for Direct Support beneficiaries is
low, so these groups have to be supported. Otherwise they will go to negative
coping mechanisms like begging or street children, and become a burden to
the society and the nation at large” (Tigray).

Some officials made an important point about the variation in capabilities
among Direct Support beneficiaries, arguing that many do have the capacity to
perform ‘light work’ and in this way to ‘graduate’ from unconditional grants to
employment-based transfers.

“Some Direct Support beneficiaries could engage in light activities such as
registering the names of participants, provision of consultation and
counselling in the community, or conflict resolution. Because PSNP is a
bridge from relief to producing a productive society, it is not something which
stays forever — it is temporary. In this case the disabled ones feel they are
recognised as productive and participating in development” (Tigray).

This argument applies to some people with physical or mental disabilities,
but it does not apply to children, older people who have retired from work, and
people with incapacitating disabilities. (As the same official in Tigray conceded:
“Of course there are Direct Support beneficiaries who deserve free transfers”.)
For these vulnerable groups, graduation is not an option and social protection is
needed.

The Government of Ethiopia’s new National Social Protection Policy is a
response to these and other concerns about the future of the most vulnerable
groups after PSNP. However, at the time of writing this chapter, there is no clear
strategy as to how these needs will be met.

Affordability

Any low-income country introducing social protection is understandably
concerned about the cost of these programs — whether they are affordable and
how they will be financed - especially when the intention is to introduce
permanent social assistance systems, rather than projects with a defined budget,
timeframe and exit strategy. As one MoLSA official we interviewed in Tigray
argued:
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“There are a lot of helpless elders, disabled and orphan children, both in rural
and urban areas. These groups become a burden to the society, so they need
continuous social protection. But considering our level of development, this
might not be possible from the government budget.”

We understand the main determinants of the cost of a social protection program
to be:

(1) the number of beneficiaries;

(2) the level of transfers;

(3) the frequency of transfers;

(4) administration costs (management and delivery).

Administration costs refer to all program expenditure other than direct
transfers to beneficiaries themselves — such as management, disbursement,
shipping and storage (in the case of food aid). The Government of Ethiopia’s
2009 proclamation governing NGOs and CSOs established a 70/30 ratio
(sometimes called the ‘alpha-ratio’) of program to administration costs. This
means that an organisation should spend at least 70% of its budget on activities
that fulfil the project’s objectives — such as transfers to vulnerable groups —
while administration costs should not exceed 30% (FDRE, 2009). This provision
is more or less in line with international standards. When programs are
implemented by the government (as with the PSNP), administration costs are
absorbed into the recurrent costs of the relevant Ministry, so these costs cannot
be isolated and analysed separately.

Beneficiary numbers

Ethiopia is a large country with a large number of candidates for social
protection. The population was estimated at 75 million in 2006, almost half of
whom (48%) are either under 15 or over 60 years old (MoLSA, 2008: 3). This
means there are a large number of potentially vulnerable people in Ethiopia — 3.4
million older persons, 32.6 million children, up to 7.5 million people with
disabilities (10% of the population) — who could qualify for social protection. An
interview with the Bureau of Labour and Social Affairs in Tigray revealed high
level of needs for social protection in that region — several categories of
vulnerable people, high numbers of people in each category, and declining
capacity of families and communities to support these vulnerable individuals
(see Box 1). Similar conditions are likely to prevail in all other regions of
Ethiopia.
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Box 1. Social protection needs in Tigray

““Social protection is important in our country, from the human rights and
development point of view.

In the Tigray region:
o Elders represent 6%, disabled 10% and children about 46% of the total
population.
¢ Elders are those above 60 years of age and their number is increasing.

o Social values are decreasing over time due to modernisation, development and
mobility.

e A lot of elders are also losing their children and grandchildren to war and
HIV/AIDS, implying that they cannot depend on their extended family.

e There are about 69,728 destitute elderly persons in 31 woredas.

¢ Orphans and vulnerable children amount to 85,645 in 42 woredas, 46,000 of
these are due to HIV/AIDS, the remaining are due to war and natural death.

e There are 5,879 street children.

e There are 2,975 child-headed households in 42 woredas (out of 47 woredas,
including the urban).

e There are no social security activities except the PSNP which is addressing
some of these groups and only 4% of the total target groups who are
government employees and military.

The above points justify the need for long term social protection options in Ethiopia.”

SouRce: Interview with Bureau of Labour and Social Affairs, Tigray

The number of beneficiaries of any program is defined by its eligibility
criteria — all people over 60, all people with disabilities, and so on. To control
costs, beneficiary numbers can be restricted by applying multiple rather than
single targeting criteria. For instance, instead of a single (age) criterion — all
Ethiopian citizens over 60 years of age — a social pension could be targeted only
at ‘poor’ citizens over 60 living in ‘food insecure’ woredas. Alternatively,
eligibility criteria can be made more rigorous — e.g. the age of eligibility for
social pensions could be raised to 65 or 70 (as in Lesotho). A universal social
pension for all over-60s in Ethiopia would reach 4 million beneficiaries, but a
pension that targets only poor people over 70 years of age would reach just over
700,000 (Annex Table 6).
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Payment level

The standard food aid ration on public works in Ethiopia is 3 kilograms of staple
grain (e.g. wheat), usually supplemented with beans and cooking oil. Because
the PSNP delivered food transfers to some beneficiaries and cash transfers to
others, it was important that the two modalities were equal in value, which was
achieved by calibrating the cash transfer to the cost of a food aid ration. For this
reason, the PSNP cash transfer was initially set at Birr 6 per day — enough (in
January 2005) to buy 3kg of staple grain plus a small quantity of beans, “on the
assumption that the average consumer price for grain would be Birr 1.7 per kg”
(Emebet Kebede, 2006: 584).

Prices of food and other commaodities increased steadily in 2005 and 2006
but accelerated in 2007 and 2008, eroding the purchasing power of cash. This
effect could have been avoided if the cash payment was adjusted regularly in line
with inflation, but there was no provision in the PSNP budget — which needed to
double in 3 years — for cash transfers to track food prices. One increase of 33%
was made in the PSNP payment level, from Birr 6 to Birr 8 per day, but this
provided inadequate protection against food price inflation, as Birr 8 could only
buy 2kg of cereal (at Birr 4) by 2008, and inflation has continued to spiral ever
since.

If the PSNP payment had doubled from Birr 6 to Birr 12 (or roughly from
US 50c to US$ 1) the total cost of the program would also double. The annual
cost of Direct Support, for instance, would increase from US$ 13m to US$ 26m
(for 865,000 beneficiaries in the highland regions, assuming six months of
payments per annum), or from US$ 32m to US$ 64m (for one million
beneficiaries in highland and lowland regions, assuming payments every month
of the year) (see Annex Table 6).

Frequency of transfers

Social transfer programs such as social pensions typically deliver cash monthly,
or every second month or quarterly, to reduce administration costs. On the
PSNP, monthly payments are supposed to be made for six months of the year,
between January and June, and the program is then suspended until the following
January. The reason is that the agricultural year in highland Ethiopia ends with
the main harvest in mid-year, after which food is relatively abundant and prices
are low for several months, so the need for social assistance is less than in the
pre-harvest ‘hungry season’. On the other hand, the exact timing of the harvest
varies across the country, and patterns of seasonality are very different in so-
called belg-dependent areas, especially if the belg rains fail, as happens every
few years. Also, crop farming cycles do not affect livelihoods as directly in
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lowland areas, where pastoralism is the dominant livelihood system. So the
timing of PSNP disbursements does not accurately reflect the seasonality of rural
livelihoods across all of Ethiopia.

As for Direct Support beneficiaries, most do not farm and they earn very
little or no income. So their livelihoods are not dependent on agricultural
seasonality, and they need consumption or income support continuously, all year
round. The argument for paying Direct Support beneficiaries for six months
rather than 12 months is partly pragmatic, to link Direct Support payments to
Public Works payments, and partly based on the assumption that communities
are better able to support their vulnerable members in the post-harvest months.
But for destitute and socially marginalised individuals who have little or no
informal support, the fact that PSNP transfers are only provided for six months
leaves them extremely vulnerable for the remaining half of the year.

Financing arrangements

The PSNP is implemented by the Government of Ethiopia and co-financed by
the PSNP Donor Group, which includes the UK Department for International
Development (DFID), the World Bank, the European Commission, USAID, the
World Food Program, CIDA and DCI (FDRE, 2005). Expanding the PSNP - in
terms of numbers of beneficiaries, payment level, or the duration of the program
(beyond its current second five-year cycle) — will require additional resources
that must be sourced from the government and development partners. Even if the
PSNP in its present form is terminated in 2014, the new National Social
Protection Policy will require substantial resources to implement — and
institutionalised social protection is a permanent commitment to vulnerable
citizens, not a five-year project. A sustainable long-term financing strategy is
therefore essential.

Social protection programs in other African countries are either fully
financed by the government or adopt co-financing arrangements between the
national government and its development partners — international donors and
NGOs. All five social pension programs in southern Africa — Botswana,
Lesotho, Namibia, South Africa and Swaziland — are entirely funded out of
domestic resources, as are Disability Grants in several of these countries and the
Child Support Grant in South Africa. These social pensions are underpinned by
legislation and are politically irreversible. Botswana, Namibia and South Africa
are middle-income countries with a sound fiscal base. Lesotho and Swaziland
are poor countries, but their small populations make social pensions affordable —
and Lesotho has set the age of eligibility at 70, in order to restrict the number of
eligible pensioners.
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Elsewhere, donors have taken the lead in designing and paying for social
protection programs, usually starting with small-scale pilot projects. Examples of
donor-led programs in Africa include social cash transfer projects in selected
districts of Malawi and Zambia, and the Hunger Safety Net Program in northern
Kenya. In these cases, the challenge is to build financial capacity and
government commitment such that the government takes on a steadily increasing
proportion of the cost, allowing donor support to be phased out over time. If this
is not done, no ‘social contract’ is established between the government and
citizens, and the risk is that donors will withdraw their funding when their
project cycle ends, leaving beneficiaries with no social protection support. The
PSNP differs from the “pilot project’ model because it was close to a national
program from the outset, and it is demonstrably ‘government-owned’ even
though donor agencies provide much of the financial and technical support.

Social protection options for Direct Support beneficiaries

Comprehensive social protection should reach every person who needs
assistance, but this raises questions about how to define ‘need’ and how many
people need assistance. This section considers the coverage of social protection
in Ethiopia, and considers the cost implications of delivering social protection to
two target groups — social pensions for older persons, and child benefits for
children.

Coverage

A simplistic distinction is typically drawn between the ‘productive’ and the
‘unproductive’ poor, or the ‘economically active’ and the ‘economically
inactive’. In the former category are able-bodied adults who are either working
or seeking paid employment — and the Public Works component of the PSNP is a
response to unemployment or underemployment among this group. In the latter
category are a number of “vulnerable groups’ whose inability to work is defined
by their demographic or health status: older persons, people with disabilities, the
chronically ill, pregnant women, young orphans. The Direct Support component
of the PSNP is a response to chronic poverty among these groups. In terms of
targeting criteria, Direct Support is closely related to its predecessor, ‘Gratuitous
Relief” in the 1990s. According to the Emergency Code for Ethiopia:

“The following persons will be eligible to gratuitous relief during disaster
periods, provided they have no close relatives able and custom-bound to
support them: (a) person who are aged over 60 years of age; (b) the infirm; (c)
the blind, crippled and insane; (d) pregnant women and young children; who
cannot be supported by their close relatives; and (e) persons who are required
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to attend constantly on young children and incapacitated adults. Apart from
these persons, having regard to the special conditions of nomadic areas,
payment of Gratuitous Relief may be authorised to nomads in a disaster area
by special orders” (TGE, 1991: 25).

Reality is more complex than this, in at least two ways. Firstly, instead of
two distinct groups there is a continuum of capacities. Many older persons or
people with disabilities are able to work, even if they cannot perform heavy
manual labour. These individuals could be employed on ‘light’ activities (as
discussed above) or they could perform important social functions, such as
caring for children in project créches while the children’s parents are doing
‘heavy’ public works activities such as road construction. Accommodating this
‘continuum of capacities’ would require changing the design of the Public
Works Program, to include more ‘light work’ activities for people who have
limited labour capacity. As the official we interviewed in Tigray suggested:
“Many Direct Support beneficiaries could engage in some light activities such as
registering the names of participants, provision of consultation and counselling
in the community, or conflict resolution.” Another option mentioned earlier in
this chapter is to provide incentives to public agencies and private sector firms to
offer preferential employment to people who have a disability that is not totally
incapacitating. For instance, most Public Works projects demand heavy manual
labour, but many administrative jobs could be performed by people with a
physical disability.

Secondly, many adults who are economically active fall ill or pregnant
and are unable to work for some time. They also need protection during this
period of disruption to their work. Recently, the PSNP has relaxed the barrier
between Public Works and Direct Support, allowing women employed on Public
Works to stop work and receive Direct Support during their pregnancy, after
which they will return to Public Works. This should be applauded as a radical
innovation, since it amounts to the introduction of social insurance principles
into a social assistance program. Effectively, Public Works employees have been
granted paid maternity leave.

Although the PSNP is the largest safety net program in Ethiopia,
significant under-coverage remains a problem. This was recognised by one
official we interviewed in Hararghe.

“Individuals who possess similar characteristics to Direct Support
beneficiaries are found not only in PSNP implementation areas but also in
non-PSNP areas. These people address their food security problems through
various local cultural coping mechanisms, but they will not easily access what
they need, due to the presence of food shortage within their locality. This may
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lead us to ask the question — why are such people who live in non-PSNP areas
not considered by support programs?”

The PSNP started operating in rural highland areas and has gradually been
rolled out to lowland areas, where livelihoods are dominated by pastoralism and
agro-pastoralism. The PSNP does not operate in urban areas. A national social
protection system needs to reach vulnerable pastoralists and the urban poor, as
well as crop farmers. For pastoralists and urban residents, agricultural
seasonality is not a significant determinant of vulnerability, so a case could be
made for a permanent (year-round) program rather than a seasonally restricted
disbursement schedule. On the other hand, both these groups are also affected by
periodic hunger when food prices rise for various reasons, including seasonality.

One response by PSNP officials to under-coverage is “dilution’, defined as
“spreading or sharing of transfer resources among a larger number of
beneficiaries than budgeted for” (Sharp et al., 2006). This can be done in three
ways: reducing food rations or cash transfers, registering only some household
members (instead of “full family targeting’), or rotating participating households
out of the PSNP between one program cycle and the next. Dilution expands the
coverage of a program at the expense of reduced impact at the individual level —
it trades off the objective of reaching all people who need assistance against the
objective of transferring sufficient food or cash to each beneficiary. However,
communities often prefer social assistance to be distributed more widely,
perceiving benefits to everybody as being fairer than targeting a minority of
‘poorest” households (Ellis, 2008). Following a shift to “full family targeting’, an
assessment of the PSNP found that rotation of households and under-registration
of household members both declined (Devereux et al., 2008).

Target groups and cost scenarios

Social welfare programs target ‘vulnerable groups’ who are unable to earn a
livelihood because of their age (too old or too young to work), ill-health or
disability. These ‘categorical’ groups are not all eligible for PSNP Direct
Support, although there are substantial overlaps. An alternative, more
comprehensive, approach is a ‘social minimum’ or “social protection floor’ that
would deliver several transfers and essential services to several vulnerable
groups.

This section presents indicative cost estimates for two alternative social
assistance programs — social pensions and child benefits — under different
assumptions in terms of coverage and payment levels. Note that these
calculations are based on data from 2008, when the report on which this chapter
is based was written. Although the general principles and orders of magnitude
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remain broadly consistent, a rigorous costing exercise would require
recalculation based on most recent population figures, poverty headcount, PSNP
wage rates and foreign exchange rates.

Older persons: Social pensions

Social pensions are increasingly popular in Africa (having been introduced in
Lesotho and Swaziland as recently as 2004 and 2005), not only because they
provide essential assistance to older citizens who have no means of support in
old age, but also because older people are taking on increasing burdens of care
for orphans and other vulnerable children. A universal social pension for all
over-60s in Ethiopia — the official retirement age — would need to reach just over
4 million people (see Annex Table 7 for population figures by age cohort). If the
payment was set at US$ 1/day, and paid for 5 days each month (as on the PSNP)
throughout the year, the transfer cost (net of administration and delivery costs)
would amount to US$ 243 million per annum.

However, expenditure on social pensions will inevitably rise over time, for three
reasons:

(1) Population growth means that more Ethiopians will reach 60 and become
eligible every year.

(2) Rising life expectancy means that people over 60 will remain in the scheme
for longer.

(3) Rising prices will create constant pressure to raise the payment to keep pace
with inflation.

There are four ways that the cost of a social pension could be reduced:

(1) Lower the initial payment level: If the payment was halved to US$ 2.50
(Birr 30) per month the total cost would fall to US$ 120 million per annum.
If the payment was set at US$ 1.25 (Birr 14) per month the total cost would
be approximately US$ 60 million per annum.

(2) Raise the age of eligibility: The cost of Lesotho’s social pension was
controlled by setting the age of eligibility at 70. In Ethiopia this would limit
the number of beneficiaries to 1.6 million, considerably less than the 4
million who would qualify if the age threshold is set at 60 years.

(3) Target the social pension on the poor: Headcount poverty in Ethiopia was
estimated at 44.2% in 2000 (GFDRE, 2004). Delivering the social pension
to only 44.2% of people over the age threshold reduces the cost by more
than half compared to a universal program.
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(4) Disburse the pension only for half the year: This is the practice on the
PSNP, which pays beneficiaries for six months between January and July. If
a social pension program followed this practice it would halve the costs of a
social pension that runs continuously.

None of these design modifications is recommended in principle, as their
consequence would be to reduce the coverage and/or impact of the intervention.
The only justification for considering these ideas is pragmatic — fiscal constraints
might necessitate finding creative ways to contain costs within a fixed budget.
Following this logic, program costs could be further reduced if several of these
design modifications were adopted simultaneously. Instead of a single figure for
the cost of introducing a social pension in Ethiopia, there are a range of estimates
depending on choices about the level of payment, age of eligibility, whether the
program is universal or targeted on the poor, and whether payments are made
every month or for only part of the year.

The estimates in Table 3 range from a minimum of US$ ém/year (for a
social pension targeted at poor Ethiopians aged over 70 and set at Birr 14/month,
paid for only six months each year) to a maximum of US$ 243m/year (for a
universal social pension to all Ethiopians over 60 paying Birr 55 every month).

Table 3. Cost scenarios for social pensions in Ethiopia (US$ million per annum)

Payment level

$1.25/mont  $2.50/month  $3.75/month  $5/month
h  (50cx5days)  (75¢ X5 days) ($1 X5

Social pension Beneficiar (230 x5 days)
eligibility criteria ies ays)

Birr Birr Birr Birr

14/month 30/month 40/month  55/month

(Birr (Birr 6/day) (Birr 8/day) (Birr

2.7/day) 11/day)

Universal: age 60+ 4,050,000 60 120 182 243

Universal: age 65+ 2,700,000 40 80 118 162

Universal: age 70+ 1,650,000 25 50 73 100

Poor only: age 60+ 1,790,000 27 54 80 107

Poor only: age 65+ 1,193,400 18 36 53 72

Poor only: age 70+ 729,300 11 22 32 44

6 months: all 60+ 4,050,000 30 61 89 122

6 months: poor 70+ 729,300 6 11 16 22

Note: See Annex Table 6 for an explanation of the calculations in this table.
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Children: Child benefits

Child grants are less common in Africa than social pensions, mainly because the
age distribution of all populations is pyramid-shaped, so there are many more
children than older persons. It follows that even a poverty-targeted child grant
would be considerably more expensive than a universal social pension in most
African countries. Nonetheless, the largest social protection program in Africa is
South Africa’s Child Support Grant, which is means tested yet reaches more than
10 million children (Department of Social Development et al., 2011). In 2010,
Zambia introduced a Child Grant to some of its poorest districts with the highest
under-5 mortality rates, as part of a phased scale-up of the Social Cash Transfer
scheme.

There are many more children in Ethiopia (34 million under 15 years of
age) than older persons (4 million over 60 years) (see Annex Table 7). A
universal grant of a dollar a day to all children under 15 years old would cost
more than US$ 2 billion every year. The lowest cost option, a poverty-targeted
transfer of 25c¢/day to the 5.6 million children under 5 for only half the year,
would cost US$ 42m per annum (Table 4). Paying higher benefits, or raising the
age of eligibility above 5 years, rapidly escalates the cost.

Table 4. Cost scenarios for child benefits in Ethiopia (US$ million per annum)

Payment level

$1.25/  $2.50/month $3.75/ $5/

month  (50¢ x5 days) ~ month month

. . 25¢ x5 (75¢ x5 ($1 x5
Child benefit T (

eligibility criteria Beneficiaries days) days) days)

Birr Birr 30/  Birr 40/ Birr 55/

14/month month month month

(Birr (Birr 6/day) (Birr (Birr

2.7/day) 8/day) 11/day)

Universal: age 0-5 12,675,000 190 380 558 761

Universal: age 0-10 24,150,000 362 725 1,063 1,449

Universal: age 0-15 34,275,000 514 1,028 1,542 2,057

Poor only: age 0-5 5,602,350 84 168 252 336

Poor only: age 0-10 10,674,300 160 320 480 641

Poor only: age 0-15 15,150,000 227 455 682 909

6 months: all 0-15 34,275,000 257 514 771 1,028

6 months: poor 0-5 5,602,350 42 84 126 168

Note: See Annex Table 6 for an explanation of the calculations in this table.
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Direct Support

As noted above, there are approximately one million Direct Support
beneficiaries on the PSNP, who received Birr 8 per day for 5 days each month
for 6 months of the year in 2008, at an estimated total annual cost of US$ 24
million. If the same beneficiaries received Direct Support payments all year
round, the total cost would double to US$ 48 million, and if the payment was
raised to US$ 1 per day the cost of a permanent program would amount to US$
64 million (Table 5). Approximately one in five of these beneficiaries are
pastoralists living in lowland areas, most of whom started as Direct Support
beneficiaries, though Public Works was introduced recently with specific
pastoral guidelines.

Excluding these pastoralist and agro-pastoralist beneficiaries from the
calculations leaves 865,000 Direct Support beneficiaries in the highland regions,
who have been correctly targeted on the basis of their inability to work. The cost
of reaching these beneficiaries increased from US$ 13 million to US$ 20 million
when the daily payment was raised from Birr 6 to Birr 8. If the duration of the
program was changed from 6 months to 12 months of the year, this would
double the Direct Support budget in the highlands regions alone to US$ 39
million (Table 5).

Table 5. Cost scenarios for Direct Support options in Ethiopia (US$ million per annum)

Payment level

$7.50/month  $15/month  $22/month ~ $30/month

Direct Support (25c/day)  (50c/day) (75c/day) ($1/day)
Beneficiaries

coverage Birr Birr Birr Birr

80/month  160/month ~ 240/month  320/month

(Birr (Birr  (Birr 8/day) (Birr

2.7/day) 6/day) 11/day)

Highlands only 865,756 6.5 13 20 26
(6 months/year)

Highland only 865,756 13 26 39 52

(12 months/year)

Highlands + lowlands 1,073,242 8 16 24 32
(6 months/year)

Highlands + lowlands 1,073,242 16 32 48 64

(12 months/year)

Note: See Annex Table 6 for an explanation of the calculations in this table.
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A ‘Social Minimum’

Some donor agencies are building the case for introducing a ‘global social
minimum’, arguing that: “a minimum package of essential social protection
should cover: essential health care, and benefits for children, informal workers,
the unemployed, older persons and persons with disabilities” (African Union
2008). Three features of this approach should be highlighted in the context of
social protection in Ethiopia.

1. It implies a shift away from ‘poverty targeting’ (defining the eligible as the
poorest 10% or 20% in each community) towards ‘categorical targeting’
(defining eligibility in terms of demographic characteristics such as age or
disability, or economic characteristics such as being unemployed).

2. It implies a shift away from “discretionary’ benefits (where benefits can be
provided one year and removed the next) towards ‘entitlements’ to benefits
(whereby anyone who is defined as eligible is entitled to claim their benefit
as a right — e.g. everyone over 60 is entitled to a social pension).

3. This comprehensive package is considerably more expensive than a
narrowly targeted project with only one or two target groups — a ‘social
minimum’ provides an extensive range of benefits to several target groups.
In a very poor country with a large population, as in Ethiopia, it is doubtful
whether such a comprehensive approach to social protection is affordable at
this time.

Although the Food Security Task Forces have been assessed as doing a
reasonably good job of identifying the poorest and most vulnerable community
members, the numbers of actual Direct Support beneficiaries are lower than the
numbers who are eligible in many communities, mainly because of budget
quotas and the fact that PSNP resources tend to be channelled more towards the
Public Works component. An early evaluation of PSNP targeting procedures
found that: “In all field sites where a Direct Support quota had been set, the
number of people assessed by communities as eligible was higher than the quota
received” (Sharp et al., 2006: 15), and there is no evidence to suggest that this
has changed subsequently. For this reason, a shift towards categorical targeting
is recommended for a future Direct Support program. Three priority target
groups could be: (1) all people with disabilities that leave them unable to work;
(2) all older persons living alone without support; and (3) all orphans identified
by Food Security Task Forces as living in poor households. Any individual
meeting these eligibility criteria would be entitled to Direct Support.
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Timeliness and frequency of payments

The timeliness and predictability of PSNP cash payments have improved since
the program started. However, delays persist, and are often caused by delays in
completing Public Works projects, or in disbursing payments to Public Works
participants. This is unfair on Direct Support beneficiaries. Either all PSNP
payments must be made more timely and punctual, or Direct Support payments
must be made independently of Public Works disbursements.

The issue of paying Direct Support beneficiaries for only part of the year
has been discussed above. The PSNP operates for six months each year,
effectively as a counter-seasonal employment program for underemployed
farmers. Direct Support beneficiaries receive transfers for the same six months
of the year. This is not related to variable needs for social assistance at different
times of year, but is dictated by seasonal labour requirements in the agricultural
calendar.

“it has become accepted that the transfer schedule should involve monthly
transfers for the period January to June reflecting the timing of the
predominant rainy season in Ethiopia’s agricultural areas which fall between
June and September. The peak labour period for populations dependent on
these rains falls between June-December (as does the hungry period) and
therefore it is inappropriate for public works to be undertaken during this
time” (SC-UK, 2008: 10).

A Direct Support program of social transfers to people who need
predictable social assistance should be de-linked from the Public Works Program
and should deliver transfers all year round, not only for part of the year.
Alternatively, Direct Support payments should at least be made during the
annual hungry season — which falls during months when the Public Works
Program is not operational. This does not necessarily require dishbursing transfers
every month. A double payment every second month would be administratively
simpler and direct delivery costs would be halved. However, it does require
designing a future Direct Support program on the basis of a needs assessment
that will establish precisely how much social assistance is needed and for how
many months, rather than seeing Direct Support as simply an add-on to a Public
Works Program that was designed for a different target group with very different
needs.
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Conclusion

This concluding section summarises the arguments made in this chapter, and
suggests some policy options for moving ‘from safety nets to social protection
system’ in Ethiopia.

Summary

The Productive Safety Net Program is one of the great success stories of social
protection in Africa. The PSNP delivers regular cash and/or food transfers to
more than seven million rural people in Ethiopia, either with a labour
requirement on Public Works, or for free, as Direct Support. Although there is an
expectation that Public Works participants will graduate out of the program,
there is no exit strategy for Direct Support beneficiaries. This raises an important
policy question: what are the longer-term social protection options for Direct
Support beneficiaries, and other vulnerable groups in Ethiopia, especially if the
PSNP is phased out in 2014? Also important (but not examined in this chapter):
what will happen to those Public Works participants who have not yet graduated
by 2014, or have graduated prematurely but remain highly vulnerable?

There are numerous laws, policies, strategies and action plans for poor and
vulnerable citizens in Ethiopia — such as children, older persons and persons with
disabilities. The right to social protection for these vulnerable groups is also
enshrined in the Constitution of 1995. In practice, however, there is inadequate
provision for delivering social assistance in Ethiopia. The Developmental Social
Welfare Policy, for instance, focused mainly on access to social services and
community-based initiatives. Since 2005, the PSNP has been the main
mechanism for delivering social transfers to the poorest and chronically food
insecure rural households, but coverage remains limited. Moreover, the PSNP is
administered by the Ministry of Agriculture, not the Ministry of Labour and
Social Affairs, which is the natural institutional home for social protection.
There is a need for more collaboration and coordination between these two
ministries, as well as with other increasingly influential ministries such as the
Ministry of Women, Children and Youth.

Delivering effective and comprehensive social protection presents several
challenges, especially in a very large, very poor country like Ethiopia. Firstly,
the government is preoccupied with avoiding dependency, in the sense that
beneficiaries change their behaviour, either to become eligible for social grants
(e.g. selling assets to appear poor) or because grants undermine their self-
reliance (e.g. beneficiaries stop working). For this reason, the PSNP is
dominated by Public Works, which has a heavy work requirement that self-
targets the poorest. Most Direct Support beneficiaries are physically unable to
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work, so dependency is not a valid concern. From the beneficiary perspective,
however, Direct Support transfers could potentially displace informal support
from relatives and communities — though in many cases formal and informal
transfers complement each other — so the possibility that the PSNP will end
constitutes a significant threat to their future well-being.

A second challenge to social protection programs is their cost. Although
the evidence suggests that social protection is affordable even in poor countries,
spending decisions are political choices, and questions of how expensive social
programs will be financed must be addressed. The cost of any social transfer
program is a product of the number of beneficiaries, the level and frequency of
transfers, and administration (management and delivery). All of these variables
can be adjusted to control program costs. For instance, Direct Support currently
reaches over a million beneficiaries. Introducing a universal social pension
would imply four million beneficiaries if the age of eligibility was set at 60, but
only 700,000 beneficiaries if the age threshold was raised to 70 (as in Lesotho).
Similarly, the PSNP runs for six months each year, so converting it into a
permanent year-round program would immediately double the cost — unless
payments were disbursed every second month. Administration costs could also
be reduced by disbursing booklets of post-dated vouchers that are valid for
several months ahead, so that only one or two disbursements are required every
year. These and other options would need to be carefully evaluated and costed
during the design phase for any social assistance program that replaces the
PNSP’s Direct Support program.

Policy options

The chapter concludes by identifying two related sets of challenges: firstly, to
improve the delivery of Direct Support under the PSNP (assuming it continues
for the foreseeable future); and secondly, to design a comprehensive
institutionalised social protection system for all vulnerable Ethiopians. Five
recommendations are made to improve the performance of the Direct Support
program.

1. De-link Direct Support payments from Public Works payments: (1)
Separate budgets for Public Works and Direct Support should be allocated at
every level, with the Direct Support budget based on the average proportion
of eligible beneficiaries in the national or regional population (e.g. numbers
of people with disabilities). (2) To protect Direct Support beneficiaries
against the irregular disbursements that Public Works participants face
(because of delays in completing work norms), a separate payment
mechanism should be established. (3) Since people who are unable to work
require continuous support, Direct Support beneficiaries should receive
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transfers every month of the year, or at least during the annual hungry
season, not only for those six months when Public Works is operational.

Ensure that Direct Support payment levels achieve food sufficiency: Given
the dramatic increase in food prices in Ethiopia in recent years, protecting
household subsistence needs might require either (1) index-linking cash
transfers; (2) disbursing a combination of cash and in-kind transfers (as is
being delivered in some woredas); or (3) disbursing commodity-
denominated vouchers rather than cash.

Target defined categories of vulnerable individuals rather than ‘quotas’:
Exclusion errors that arise from budget quotas and selection bias that favours
Public Works over Direct Support beneficiaries should be avoided, for
instance by setting categorical eligibility criteria, such as (1) all people with
disabilities that leave them unable to work; (2) all older persons living alone
without support; and (3) all orphans in poor households. This would also
signal an intention to move towards an entitlement-based system of social
protection in Ethiopia.

‘Graduate’ suitable Direct Support beneficiaries into productive activities:
A strategy should be devised to ‘graduate’ Direct Support beneficiaries who
have some labour capacity into productive employment. Options include: (1)
undertaking appropriate ‘light work’ to support PSNP Public Works projects
(e.g. registration of PSNP participants, or providing child-care at Public
Works project sites); (2) finding suitable non-manual jobs in government
ministries or agencies; (3) providing incentives to private sector firms to
provide preferential employment to people with disabilities; and (4)
providing educational support to orphans and vulnerable children (OVC)
until they acquire some qualification that enables them to secure jobs.

Upgrade Direct Support from discretionary grants to claims-based
entitlements: Every Ethiopian citizen who meets certain pre-defined criteria
of poverty and vulnerability should be entitled to receive assistance from the
State, and should be empowered to claim that assistance. Also, social
transfers should be underpinned by a ‘Clients Charter’ that specifies
minimum standards for delivery (e.g. maximum walking distances and
queuing times at pay-points), and is upheld by an independent grievance
procedure.

The second challenge is to move beyond Direct Support to an

institutionalised social protection system for all vulnerable Ethiopians that is
permanent, administratively viable, financially affordable, politically acceptable,
and has a sustainable financing strategy. Achieving this requires coordination
around a political process that is dominated by the new Social Protection Policy,
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led by the Ministry of Labour and Social Affairs, which is also establishing a
Social Development Fund for: (1) destitute older persons; (2) orphans and
vulnerable children; (3) street people; (4) persons with disabilities with severe
functional impairment. These initiatives provide an opportunity for MoLSA,
MOoA and other institutions such as MoOWCY to collaborate in the design and
delivery of a modified Direct Support program. Specifically, the transition from
a fixed-term program (the five-year PSNP cycle) to a permanent social
protection system requires coordinating the strategy for Direct Support
beneficiaries with the evolving social protection strategy. This will have at least
two advantages.

Firstly, the Social Protection Policy will provide a more comprehensive
package of support to vulnerable individuals than just cash or food transfers —
the Policy also mentions expanding social insurance and enhancing access to
basic social services. Secondly, if Direct Support beneficiaries also become
clients of MoLSA the risk of their being excluded from future government
support when the PSNP ends is averted — because social protection will be
mainstreamed rather than projectised. For Direct Support beneficiaries with no
prospect of graduating, a projectised approach is entirely inappropriate. Direct
Support for people who are unable to work and are dependent on others must be
institutionalised and permanent — there is no time limit and no exit strategy.
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ANNEX TABLES

Table 6. Cost scenarios for social protection options in Ethiopia, 2008 (US$ million per

annum)

Social protection
intervention

Direct Support

Highlands only
(6 months/year)

Highland only
(12 months/year)

Highlands +
lowlands
(6 months/year)

Highlands +
lowlands
(12 months/year)

Social pension
Universal: age 60+
Universal: age 65+
Universal: age 70+
Poor only: age 60+
Poor only: age 65+
Poor only: age 70+
6 months: all 60+

6 months: poor 70+
Child support grant
Universal: age 0-5
Universal: age 0-10
Universal: age 0-15
Poor only: age 0-5
Poor only: age 0-10
Poor only: age 0-15
6 months: all 0-15
6 months: poor 0-5

Beneficiaries

865,756

865,756

1,073,242

1,073,242

4,050,000
2,700,000
1,650,000
1,790,000
1,193,400

729,300
4,050,000

729,300

12,675,000
24,150,000
34,275,000

5.602,350
10.674,300
15,150,000
34,275,000

5.602,350

Payment level

(@
$1.25/
month
(25¢ x5
days)
Birr
14/month
(Birr
2.7/day)

6.5

13

16

60
40
25
27
18
11
30

190
362
514

84
160
227
257

42

(b)
$2.50/
month

(50c x5 days)

Birr
30/month
(Birr 6/day)

13
26

16

32

120
80
50
54
36
22
61
11

380
725
1,028
168
320
455
514
84

(©
$3.75/
month
(75¢ x5
days)
Birr
40/month
(Birr
8/day)

20
39

24

48

182
118
73
80
53
32
89
16

558
1,063
1,542

252

480

682

771

126

(d)
$5/month
($1 x5 days)

Birr
55/month
(Birr
11/day)

26
52

32

64

243
162
100
107
72
44
122
22

761
1,449
2,057

336

641

909
1,028

168

SOURCE: Authors’ estimates
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Notes: (1) These costs cover only payments to beneficiaries. Assuming an alpha-ratio
of 0.8, meaning that 80% of total budget is paid directly to beneficiaries, 20%
should be added to these figures to estimate total program costs.

(2) Exchange rate: US$1 = Birr 11 (December 2008).
(3) Population numbers are based on ‘Table 5.1: Age Structure of the Ethiopian
Population” (World Bank 2007: 47).
(4) Poverty headcount = 44.2% (GFDRE 2004).
(5) Column (a) is based on an average of US 25c/day across several transfer
programs in Africa (pers. comm., Michael Samson); (b) is based on the initial
PSNP payment rate of Birr 6/day; (c) is based on the 2008 PSNP payment rate
of Birr 8/day; (d) is based on the “dollar-a-day” poverty line.
(6) As on the PSNP, payments are made for 5 days per person each month.
(7) ‘Highlands’ = Amhara, Oromiya, SNNP and Tigray regions; ‘Lowlands’ =
Afar and Somali regions. Beneficiaries in the ‘lowlands’ are assumed to
comprise 4.4% of the rural population, the same proportion as in the
‘highlands’.
Table 7. Age structure of the Ethiopian population
Age category Share in total Cumulative Number of Cumulative
(years) population (%) share (%) people number
Children
Otol 4.3% 4.3% 3,227,881 3,227,881
2t04 12.6% 16.9% 9,458,442 12,686,323
5t09 15.3% 32.2% 11,485,251 24,171,574
10to 14 13.5% 45.7% 10,134,045 34,305,619
Adults
15t0 19 11.3% 57.0% 8,482,571 42,788,190
20t0 59 37.6% 94.6% 28,225,192 71,013,382
Older persons
60 to 64 1.8% 96.4% 1,351,206 72,364,588
65 to 69 1.4% 97.8% 1,050,938 73,415,526
70t0 74 1.0% 98.8% 750,670 74,166,196
75t079 0.6% 99.4% 450,402 74,616,598
80+ 0.6% 100.0% 450,402 75,067,000
Total 100% 100% 75,067,000 75,067,000
SOURCE:  Adapted from World Bank (2007: 47)

Note: Based on DHS 2000, total population updated to 75 million
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Food Security and Safety Nets:
Assessment and Challenges

Dessalegn Rahmato

Over the last four decades, considerable resources have been invested by
government and international donor organizations to tackle the problems of food
shortages and hunger in Ethiopia, but while some success has been achieved,
food security for a sizeable population of rural (and increasingly urban)
households still remains an elusive goal. By far the largest investment has come
from the donor community, which since the 1970s has provided resources with
an estimated value of over six billion US dollars in the form of famine relief,
emergency assistance, rehabilitation and safety net programs. Despite this large
resource inflow, however, the overall outcome leaves a lot to be desired. Indeed,
the evidence, discussed further down in this work, shows that as international
investment on promoting food security has grown, the size of the population
vulnerable to hunger and food shortages has increased considerably, making the
country ever more dependent on external support. On the other hand, Ethiopia’s
economy, which was badly damaged during the period of the military
government and stagnant for well over a decade, has registered relatively rapid
growth in the years since the late 1990s, with agriculture growing by double
digit figures, according to government sources, nevertheless, and paradoxical as
it may seem, it was in these years of growth that some of the worst food crises
occurred in the country affecting up to 15 to 20 percent of the rural population —a
sobering reminded that agricultural growth does not always translate into
improved access to food by the farming population.

My purpose in this work is two-fold: it is, first, to present a brief picture of
the government’s food security intervention, with particular emphasis on the
productive safety net program (PSNP). The PSNP is the most significant public
support program in the country at the moment, but while it has had a positive
impact on many beneficiaries, the gains made so far have not been adequate
enough to ensure robust food security for most households. Moreover, there are
a number of questions that may be raised with regard to the program’s long term
sustainability. Secondly, | shall focus on what | consider to be three critical
challenges to food security which have not been given sufficient attention by
policy makers and have not been critically examined in the debate on the subject
in this country. These are what | call the agrarian challenge, the demographic
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challenge, and the challenge of globalization, each of which is discussed in some
detail further down. My view is that it will be difficult to achieve the goal of
overcoming food insecurity in Ethiopia without addressing these challenges in a
sound and effective manner.

Food Insecurity: A Persistent Problem

Food insecurity and famine are deeply rooted in rural Ethiopia: they have
brought severe hardships to rural people for countless generations, shaped
livelihood strategies and social relationships, conditioned attitudes to the land
and the environment, and regulated the rhythm of production and consumption.
The country has achieved the dubious distinction of being the epicenter of
humanitarian disaster since at least the 1970s: food emergencies have occurred
here with greater frequency than in any other country in the world in recent
history. The high profile disasters and emergencies, which have attracted
worldwide attention, should not, however, obscure the grim day-to-day reality of
persistent hunger and malnutrition which is part of the lives of millions of
peasants and pastoralists and which in the end provide the fuel for the large-scale
catastrophes.

The nutritional failures which have plagued this country may be grouped
into three main categories: the first and extreme kind has been mass starvations
where there has been complete consumption and asset collapse leading to high
rates of human (and livestock) mortality; these are the series of famines that have
occurred in the country, some of which became media events across the world.
The second kind may be referred to as food emergencies which are characterized
by heightened food scarcity in which the threat of high mortality has been
averted by timely relief assistance. Here households may not have lost all their
assets and recovery from the disaster will be relatively shorter than in the case of
victims of famine. The third is day-to-day hunger where individuals are unable
to secure adequate food on a regular basis and suffer the consequences, namely
malnutrition, poor health and reduced ability to engage in work and physical
effort. It is clear from the evidence available (see below) that while the threat of
famine may have receded in recent years the country has made only limited
progress in meeting the challenges of nutritional failures and food insecurity.

This is not the place to discuss the history of mass starvations in this
country, but the evidence shows that there have been more frequent disasters
affecting a greater number of people since the second half of the twentieth
century. Since the 1960s, the country has suffered four major famines that have
caused high rates of mortality, and two near-famines where the death rate was on
a smaller scale. The famines in question are those of 1965/66, 1973/74, 1984/85
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and 1999/2000. The near-famines occurred in 1993/94 and 2002/2003. The
worst famine in living memory, that of 1984/85, affected several million people
across a wide geographical area, and is said to have claimed over half a million
lives (Dessalegn 1994). Does the fact that there has not been a major famine on
the scale of those in the ‘70s and ‘80s in the last ten years indicate that mass
starvations may have finally become a thing of the past? It is too early to make a
definite prediction.

On the other hand, the annual food shortages and the emergency appeals
for assistance by the government show no sign of coming to an end. Since its
establishment in the closing years of the imperial regime, the government’s
disaster response agency® has issued annual appeals for support from the donor
community to feed a hungry population the size of which varies from year to
year. These appeals are still going on despite the implementation of the safety
net program, and despite growth in the economy and in agricultural production.
The evidence indicates that access to food continues to be a major challenge for
the rural population and, indeed, vulnerability to environmental and other shocks
shows an increasing trend. Table 1 below, compiled from the government’s
humanitarian appeal documents issued over the years, shows that the magnitude
of people requiring emergency assistance is increasing steadily both in absolute
numbers as well as a percentage of the rural population. The vulnerable
population in the third column in the Table refers to people that are supported by
either emergency food aid (for years 2000 — 2004), or both emergency aid and
the PSNP (2005 — 2010).

! It was called RRC during the imperial regime and the Derg. It was changed to DPPC, then DPPA by the
present government. In 2008 DPPA was replaced by a new body under the Ministry of Agriculture called the
DMFSS (later changed to DRMFSS). The meaning of acronyms is given at the end of this chapter.
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Table 1 Rural Vulnerability 2000 - 2010

Year Rural Pop Vulnerable Pop Percent
2000 515 7.7 14.9
2001 52.9 6.2 11.7
2002 54.3 5.2 9.6
2003 55.7 11.4 20.5
2004 57.2 7.2 12.6
2005 58.7 7.4* 12.6
2006 60.3 9.8* 16.3
2007 61.9 9.2* 14.9
2008 63.5 14.7* 23.1
2009 65.1 14.5* 22.3
2010 66.8 13.0* 19.5

Source: DPPC/A for vulnerable population. T he 2007 census says average annual
population growth was 2.6% between 1994 and 2007.

NoTEe: *Since the launch of the PSNP in 2005, DPPC/A’s annual appeal for emergency
support does not include populations covered by the program.. The figures
marked with asterisks here include both emergency and PSNP beneficiaries.
Populations covered by PSNP: 2005 =5.2 million; 2006-2007 =7.2 m; 2008 -
2009 =8.3m (PASDEP); 2010=7.8m (GTP)

Food Security Program

The food security strategy now in place was formulated in 2003 in a major
document prepared by the National Coalition for Food Security in Ethiopia
(NCFSE) and subsequently incorporated in the government’s poverty reduction
program, PASDEP. The following are the main components of that strategy: a)
improve food availability through increased domestic production; b) provide
access to food for insecure households; c) build capacity for emergency
response; d) provide improved preventive and curative health services; and €)
carry out a program of voluntary resettlement for 400,000 households from
stressed and food deficit areas (see NCFSE 2003, MOFED 2006). Those said to
be chronically food insecure were to benefit by the productive safety net
program (PSNP), a new program designed and supported by the donor
community; others, said to be transitory food insecure, were to improve their
livelihood through increased agricultural production and health services. The
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NCFSE document states that the goal of the food security strategy was to attain
“food security of the chronically food insecure five million population and
significantly improve and sustain overall food security of ten million additional
food insecure people within five years” (2003:15). Under this broad strategy, the
government identified what it calls three main pillars or programs on which the
achievement of food security was to be constructed, namely the PSNP, Other
Food Security Programs, and Resettlement (GTP 2010). In recent years other
initiatives have been added to improve effectiveness and ensure program
success, and these include a program of asset building for vulnerable households
called Household Asset Building Program (HABP), which was designed to run
in coordination with the PSNP, and a Complementary Community Investment
facility (CCI), which is meant to identify and fund small-scale community
infrastructure to build up essential community assets. In terms of financing, the
donor community is responsible for supporting the PSNP, and provides funds to
cover some of the cost of HABP, with government responsible for financing part
of HAPB, the CClI, and other complementary interventions.

A full assessment of the food security program is difficult at the moment
because we lack sufficient and reliable information regarding some of the
components of the program, in particular rural resettlement. The resettlement
program, which was launched in 2003, is viewed by the government as a lasting
solution to chronic hunger and food insecurity, on the one hand, and a way to
meet the problem of land scarcity on the other. In the course of three years, the
program was expected to settle 440,000 households or about 2.2 million people
at an estimated cost of 217 million US dollars or 1.9 billion Birr. The program
was meant to provide people in the vulnerable areas access to improved land in
areas within their own Killil where, it was claimed, there is "considerable
amounts of land currently under-utilized” and “suitable for farm
activities"(NCFSE). Up until the end 2008, the government was able to relocate
nearly 200,000 households, which is about half of the planned settler population,
with more than 95 percent of them said to have achieved food self-sufficiency
(GTP). The program has not been actively pursued since then and the reasons for
this may have to do with the costliness of the program, the shortage of land
suitable for low-cost settlement, and the competing demands of the large-scale
investment program which the government is now actively pursuing. There has
not been an independent assessment of the current state of the program so far
and the government is not keen to open the program to outside scrutiny. Initial
visits by researchers to the newly established settler sites and interviews with
settlement officials has shown that the program was faced with a host of
problems that are typical of all poorly planned and hastily executed settlement
schemes, but an evaluation of the program’s impact on settlers, receiving
communities and the degree of success that has been achieved to date has not
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been undertaken?. It may be worth noting that resettlement in this country, both
now and in the past, has consisted merely of a shift of population from one rural
setting to another: it has not involved new technology, new approaches to
environment management on the part of settlers, nor new livelihood endeavors.

Before turning to an examination of the PSNP, a word or two about the
term chronic and transitory food insecurity frequently used in all discourses
having to do both with the PSNP and the food security program in general. The
distinction between the two is the following: the chronically food insecure are
said to be vulnerable households which, under normal circumstances, are unable
to meet their basic needs and hence require public assistance on a regular basis,
while the transitory food insecure are households which are, normally, able to
support themselves but become wvulnerable and seek assistance due to
extraneous factors such as environmental shocks and other adverse
circumstances beyond their control. The basis for such a distinction have not
been made clear and to the best of my knowledge there has not been a rigorous
and convincing attempt to determine which family falls into one category or the
other, independent of program interventions. The targeting initiative employed
for purposes of program support is based on community “wealth ranking” which
uses rough and ready criteria and is influenced by the limitations of program
costs and other constraints. In the conditions of widespread and abject poverty
such as we have in rural Ethiopia, the line dividing the so-called chronic from
the transitory food insecure is frequently very fine indeed and thus it is not easy
to separate one from the other. Moreover, the difference between one and the
other is not often fixed but time-bound and of short duration: a household which
may appear to be in the transitory category today may fall deeper into
vulnerability tomorrow due to loss of assets or labor, family life-cycle events and
demographic change, marital discord and personal misfortune, or other
unforeseen circumstances. In communities where resources available to
households are diminishing due to environmental degradation and climate
change, and where non-farm employment is scarce, which is typical of most
rural areas in the country, population growth is a cause of increased poverty. In
most instances, both the chronic and transitory food insecure are faced with food
poverty and the degree of vulnerability between the two is not wide enough to
merit a rigid distinction that is so often the basis of program intervention.

2 But see the chapter on migration and resettlement by Pankhurst et al in this volume. Laura Hammond (2008),
who interviewed settlers and officials in sending and receiving communities in 2003 and 2004 argues that the
program was an attempt to make the poorest of the poor invisible and more vulnerable. For Ethiopia’s
resettlement experience under the Imperial and Derg regimes see Dessalegn 2003.

116



Dessalegn Rahmato

The Productive Safety Net Program

The PSNP, the most important social protection program in the rural areas, is
examined at length by many contributors in this volume, and there is thus no
need for me to go over the same ground here. What | hope to do instead is
highlight what | consider to be the challenges inherent in the program, and to
pose the question whether, in the long term, the program will be sustainable and
will achieve its intended objectives®. The PSNP, which was planned in 2003 and
launched in 2005, is not an entirely new initiative for the country: public works-
based programs meant to transfer resources to vulnerable population groups and
to build up community assets in the rural areas had been tried extensively in the
1970s (the Food-for-Work program) and the 1980s (the Employment Generation
Schemes (EGS), but despite the immense resource outlay by donors and the
government, neither one nor the other was in the end able to achieve its intended
goals. The PSNP was meant to be a replacement and improvement of these
earlier programs but was implemented without sufficient assessment of past
experience, and a clear grasp of lessons learnt, and was launched on a national
scale without any “field testing” or piloting effort. The program is financed by a
consortium of nine development partners and some of the largest donors include
USAID, DFID, the World Bank, Irish Aid and WFP.

The main objective of the PSNP was to enable the government to move
away from an annual appeal system to a more predictable, productive and
development-oriented safety net program. The core element of the program, and
that which makes it different from earlier initiatives, was a multi-annual
commitment on the part of donors to provide resources to chronically food
insecure rural families through conditional or unconditional transfer schemes.
Chronic food insecure households were defined as those which experience a
consumption shortfall for three months or more during the year. Those in the
conditional transfer category are beneficiaries who are expected to engage in
public works projects planned and managed by local authorities for which they
are remunerated in cash or in kind, while unconditional transfer (or direct
support) refers to those who are unable to work due to old age, poor health and
similar other reasons, or to women who are pregnant or nursing infants. The aim
in both instances is to enable families to cope with shocks, and to help their
communities build up basic development assets. Public works employment
includes building or maintaining access roads and bridges, working on
environmental rehabilitation projects, repairing schools and health posts, and
managing water and sanitation schemes. The main work period was planned to

® Unless otherwise noted the discussion that follows is based on ESSSWA 2011, MOFED 2006, MOARD
2010, World Bank 2009, 2011b, c, and 2012; observations during my field work for another study in South
Wollo and Wollaita in 2006 and 2007.
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fall before or during the “hungry season”. The program does not intentionally
target special groups in need, such as, for example, children, women, the
unemployed or the landless, but only vulnerable households. The program is
managed at the grass-roots level by kebelle authorities, who, through the
committees they set up, are responsible for selecting beneficiaries, planning
projects, managing resource transfers, and monitoring and oversight. Targeted
beneficiaries were to “graduate” after five years participation in the program
when they are expected to be food secure (i.e. able to feed themselves year
round) and be sufficiently resilient to cope with moderate shocks. As initially
envisioned, the program was planned to run for five years in two phases: phase
one was called the transitional phase (2005-2006), and phase two, the
consolidation phase (2007-2009). However, it was realized by the government
and its development partners that enabling households to be food secure takes a
much longer period and is more complex than was assumed initially, hence,
donors agreed to extend the program for another five years through a third phase
funding mechanism (called the integration phase) to run from 2010 to 2015. It is
quite likely that there will be a further extension, perhaps in a new and revised
form going beyond 2015, although the government’s new plan document, the
GTP, suggests that the program will not be needed after 2015 as a great majority
of beneficiaries will have become food secure by then, with only a small
number, 1.3 million people, needing to be supported.

The donor-financed PSNP is complemented by other food security
interventions (often referred to as other food security programs (OFSP), but
since 2009, these interventions have been supplanted by a largely but not solely
government-financed scheme called HABP, noted earlier. There is some donor
input in the financing of HABP but the government shoulders a considerable
portion of the program cost. HABP is aimed at enabling safety net beneficiaries
to invest in and build up economic assets both as a security measure as well as a
productive investment. What was called OFSP, earlier, included rural extension
interventions, access to water services, and credit schemes, and other
productivity enhancement initiatives, with priority given to PSNP beneficiaries.
Credit provided to beneficiaries was meant to be invested not just in asset
building but also in supplementary income generation ventures such as animal
fattening, apiculture, craft products, petty trade, etc. The aim was to enable
households to build up their assets, improve their income and enhance their
resilience to shocks.

The PSNP has been and remains the centerpiece of the food security
program: it provides the major resource for tackling food shortages and covers
the largest number of vulnerable groups. The evidence does indicate that the
PSNP has made a positive impact: it has contributed to improvements in
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beneficiaries’ access to food, enabled many communities to acquire or improve
some basic services and to build up some essential public assets. Access to food
has saved lives, income from public works has helped some households to invest
in live assets, and, in a number of cases, children in beneficiary households have
been able to attend or stay in school®. This is no mean achievement considering
the plight of rural households before the safety net program was launched.
However, it is my argument that the impact of the program is not commensurate
with the costs incurred so far, that the program has not fully met some of its own
stated objectives, in particular in terms of poverty reduction and livelihood
diversification and transformation, and that there is a weak integration between
the program and other food security and rural development initiatives in place.
Some of the available evidence shows in fact that the achievement of the PSNP
would have been lower if it had not been for the collateral impact of programs
such as HABP and other public sector interventions. According to the findings of
a study commissioned by the federal Ministry of Agriculture, the PSNP
improved the food security of beneficiary households by 0.40 month (or 12
days), but if combined with HABP the improvement increased to 0.81 month
(that is 24.3 days) (MOARD 2010). Another study published by IFPRI comes to
similar conclusions: it notes that the PSNP alone showed mixed results but its
impact became greater when combined with agricultural service programs such
as OFSP (Gilligan et al 2008). In short, the program faces a number of
significant challenges which taken together raise questions regarding its long-
term viability. Some of the main challenges that, in my opinion, invite serious
debate are the following.

Limitations of Coverage

The woredas targeted by the PSNP constitute less than half the total woredas in
the country and are located in the four large and predominantly crop farming
Killils, namely Amhara, Oromia, SNNP and Tigrai. Until recently, the program
was designed for farming households and excluded pastoralist and semi-
pastoralist populations, but this has changed and a few areas in pastoralist Killils
have now been included in the program Within the woredas concerned
vulnerable households were selected by various methods and put on the kebelle
register”. The number of beneficiaries has grown from 5 million at the launch of
the program to over eight million subsequently, but despite this increase the
program cannot be said to be inclusive but benefits only part of the needy, i.e

* Donor-funded evaluations of PSNP provide a wide list of achievements; see World Bank 2009, 2011, 2012.
® There various figures on the number of woredas targeted: 287 according to MOFED, 300 according to
MOARD, 262 to 300 (World Bank 2009, 2011b), and others ranging from 290 to 320 (ESSWA, DRMFSS).

119



Food Security and Safety Nets: Assessment and Challenges

food-poor, population in the rural areas®. According to the PASDEP document,
the initial population of chronically food insecure covered by the program was
set at 5.2 million in 2005, but this figure was arrived at by taking the average of
the number of relief beneficiaries during the previous ten years. The figure was
scaled up in 2006 to 7.2 m, further scaled up to 8.3 million later, but despite this,
not all poor households eligible for support have benefited. Data on poverty
provided by the government indicates that over 20 million rural people are now
considered to be living in food-poverty and consequently subject to food
shortages. The rural food poverty index is said to have decreased from 39
percent in 2004/05 to 29 percent in 2009/2010 (see PASDEP and GTP 2010),
however, the population subject to vulnerability remains much higher than that
served by the PSNP. The program does not take into account aggravating factors
such as climate change or demographic dynamics, which, as is evident in other
countries in Africa as well as here, have been responsible for exacerbating
poverty and food insecurity and eroding the modest gains made by economic
growth. In the long run there is a danger that the PSNP will create a rift in rural
communities and that those excluded from the program will nurse a grudge
against those they consider unjustly favored by the state.

Heavy Resource Burden

As noted above, the PSNP is supported by a group of bilateral and multilateral
donor organizations, and at the time of the launch in 2005, the cost of the
program was estimated by the PASDEP to be 250 million USD per year. This
figure is now an underestimate because since the initial launch, the program has
been scaled up, and food and other commodity prices have increased sharply
both in the world and local markets. In 2009, the World Bank suggested that the
PSNP has cost donors approximately 1.7 billion USD in the period between
2005 and 2009'. | believe a conservative estimate of the contribution of
development partners to the PSNP and and complementary interventions from
2005 to 2011 would be in the range of 2.5 to 3.0 billion USD. This cost does not
include funds and resources provided by donors for emergency assistance each
year (see below).

Relief versus Productive Safety Net

One of the chief aims of the PSNP was to provide vulnerable households with
predictable resource transfers to enable them to support themselves and protect
their means of livelihood (World Bank 2009). The World Bank, one of the main

® The program is almost exclusively rural-based and does not address the needs of vulnerable people in the
urban areas.
7 See World Bank 2009; also World Bank 2011b, p. 29., and 2012.
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donors financing the PSNP states that its assistance to the PSNP was “designed
to support the efforts of the Ethiopian Government to transition away from an ad
hoc emergency appeal system to a more predictable safety net to tackle chronic
and seasonal hunger.” It notes that the PSNP would enable the government to
“shift from a relief-oriented to a productive and development-oriented safety net
(World Bank 2011b: 4; emphasis in original). The annual appeal system was
considered unreliable, because of the frequency of untimely and irregular food
deliveries, and unsustainable because of instability in the global food marketing
regime and uncertainties regarding donor pledges following the appeals. These
appeals had become fixed annual “events” during the previous Derg regime and
were continued with little or no change under the present government. On each
occasion, the government blamed drought and unfavorable weather conditions
for the food shortages and requested assistance from the donor community to
avert a humanitarian crisis. The primary aim was to save lives but on occasions
resources to help victims rebuild their livelihoods were included in the appeal
package. The annual appeals were increasingly becoming a cause of unease to
the donor community and an embarrassment to the government. It was envisaged
that a transition to a longer term safety net program with predictable and timely
transfer of resources to the needy would promote not just food security but also
livelihood improvements and community development.

Emergency appeals for assistance to households made vulnerable by
environmental and other shocks continue side by side with the PSNP and the
need for relief assistance has become an ever growing demand on the part of the
government. The mobilization of humanitarian assistance and the management
of its distribution remains a major responsibility of the newly set-up DMRFSS
just as it was for the DPPA it replaced. Indeed, the post-PSNP period has seen a
steady rise in the number of people falling victim to emergency shocks and
needing humanitarian assistance as is shown in Table 1 above, but what is also
noteworthy is that the cost of such assistance has often been as high or higher
than the cost of the PSNP. Given below are figures showing the value of the
food and other supplies requested by the government to meet the needs of people
affected by emergency crises (PSNP not included) in the period 2005 to 2011%:

& Source: DPPA and DRMFSSS documents for the years 2005 — 2011. The dollar value is that given in the
documents.
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e 2005: 2.2 million needy population. Fund requested 263 m USD.

e 2006: 2.6 million. Fund requested 166 m USD + 27 m for flood victims
e 2007: 1.3 million. Fund required: 179 m USD

e 2008: 6.4 million. Fund required: 440 m USD

e 2009: 6.2 million. Requested 454 m USD

e 2010: 5.2 million: Requested 457 m USD

e 2011: 2.8 million (Feb) and 181 m USD for the whole year requested,;
additional sum of 75 m requested for April and May; emergency pop
scaled up to 4.6 min July, and 398 m USD requested to cover July to
December.

For the years shown above, the government’s emergency request totaled 2.7
billion USD, and while it is true that donors did not always provide all the
resources requested, the evidence shows that the government did manage to
secure between 75 to 85 percent of what it had asked for on each particular
occasion. Clearly, the scale of the resources channeled to the country in
emergency support is quite considerable and there is no firm evidence that the
government’s dependence on such support and the relief appeal system will
come to an end any time soon. Some may argue that the emergency appeal is to
support the transitory food insecure and not the chronic food insecure. As | have
noted above the distinctions made between the two is spurious and serves no
useful purpose if the aim is to achieve robust food security for all.

Adequacy of Resource Transfers

Resource transfers, both conditional and unconditional are provided in the form
of cash transfers though in some cases commodity transfers are employed as
well. Right from the beginning opinion was divided as to whether cash transfers
are better than transfers in kind both among PSNP beneficiaries and kebelle
officials responsible for project administration. During field work for another
project in 2006, this author had informal talks with peasants and public officials
in South Wollo and Wollaita on the subject of resource transfer for labor on
public works projects. Some beneficiaries preferred cash payments while others
were in favor of payment in kind in both areas. Kebelle officials on the other
hand were in favor of cash payments on the grounds that it was easy to
administer, did not require storage facilities, and there was no risk of damage as
was the case with food assets. There is reason to believe that from 2008 on, due
to price instability, and, in particular, dramatically rising food inflation (see
below), a majority of beneficiaries would prefer payment in kind above anything
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else. At present recipients of cash wages have seen their income severely
reduced in value. Daily wage rates have increased from 6 to 8 to 10 birr in the
period up to 2011, despite this however, wages continue to be low (lower than
one USD per day which used to demarcate the poverty line some time ago), and
have not kept up with inflation. Consequently, the income received by
beneficiaries is inadequate to cover the cost of daily consumption needs, much
less provide the means to build up assets to enable them to be resilient in the
event of environmental and other shocks, which was one of the objectives of the
PSNP. It is thus evident that the program’s main impact appears to be to save
lives and to prevent households from falling deeper into destitution. This may
explain why there have so far been only a small number of households which
have “graduated” from the program, as the evidence discussed elsewhere in this
volume shows. There are plans to employ a variable wage rate, increasing the
daily payment to 14 or 16 birr, but this will not be sufficient to shield
households from the effects of inflation. In these circumstances, the best option
would be to switch to payment in kind®.

Limitations of Program Management

The program has been criticized for a number of shortcomings which have had
the effect of impeding its effectiveness and which have raised concerns among
beneficiaries. The issue of beneficiary targeting and whether it has been
conducted fairly or otherwise is a contentious one. Human Rights Watch (2010)
has argued that the government has used the PSNP as a political weapon:
inclusion or exclusion in the program has been a means of rewarding its
supporters and punishing those it deems are opposed to it. Others have argued
that while there are shortcomings in some localities and discontent among some
who believe they should have been included but are not, targeting has by and
large been fair and has met its intended objectives™. | have argued elsewhere
that the PSNP has given local public officials who are responsible for program
management as a whole greater powers of control over peasants and this has had
the effect of discouraging dissent, stifling the voicing of discontent, and
generally “dis-empowering” peasant households (Dessalegn 2010). Other
shortcomings identified are that public officials do not have sufficient capacity
for managing the program, that the quality of the public works undertaken are
not up to standard (with often maintenance a recurrent problem), and that there is
a lack of adequate linkages with other food security and development

® The new poverty line is one and half USD per day (one USD is 18+ birr ). Donors justify the low rate on the
grounds that a high rate would distort the labor market.
0 Coll-Black et al 2011, Gilligan et al 2008, ESSWA 2011, World Bank 2011b.
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interventions in the rural areas (see Amdissa 2007, CANGO 2007, ESSSWA
2011).

Moreover, many studies have shown that there have been frequent delays
in the disbursement of payments, which was a regular problem during the earlier
asset transfer programs such as FFW and EGS, and this has had a damaging
impact on beneficiaries and threatens to undermine the effectiveness of the
program. As inflation in the country continues to spiral, such delays have had the
effect of creating severe hardships for recipients, forcing some households to sell
their live assets and others to take out loans in order to meet their consumption
needs (ESSWA 2011, World Bank 2009, 2001). More importantly, these delays,
some of which extend from two to three months (Hoddinott et al, this volume),
subvert one of the key objectives of the program, namely the need to provide
chronically food insecure households predictable and timely transfer of
resources essential to meet their needs. Additionally, Tassew et al (2011) have
argued that the program has had a damaging impact on children and their
schooling since children in beneficiary households have been forced to engage in
labor either in the PSNP program or to cover family income. When beneficiary
parents obtain work outside the PSNP or are temporarily unable to engage in
public works for some reason or other, they tend to send their children to cover
for them instead. Finally, it may be relevant to ask the question: has the program
created dependency on the part of beneficiaries? It is too early to give a
definitive answer, nevertheless, the fact that there has so far been, contrary to the
expectations of program planners and decision-makers, only a small number of
“graduates” suggests that dependency is a concern and will become a serious
problem in the years ahead.

Food Security Challenges

Despite the considerable investment by the government and the donor
community over a period of more than four decades, food security continues to
elude a great number of rural households, with periodic shocks and the threat of
starvation facing millions of people. All the evidence suggests that the country
will not be able to achieve food security nor will the relief intervention be
brought to an end any time soon. Indeed, food insecurity, which until recently
was a hardship borne largely by people living in the countryside, has now
crossed into the urban areas and is becoming a growing problem among the poor
and the disadvantaged in the towns and cities of the country. This expansion in
the “geography of hunger” is not getting the attention it deserves from public
authorities and their development partners. The challenges facing the pursuit of
food security in Ethiopia are many and complex, and some of the issues
concerned have been discussed in the literature on the subject, including in the
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document produced in 2003 by the government-sponsored NCFSE. There is thus
no need to go over the same ground, instead | shall focus on the following three
challenges because | think they are significant, and, more importantly, because
they have not been seriously examined in the debate so far.

The Agrarian Challenge

Smallholder agriculture is burdened by a host of institutional, structural and
technical limitations, and while the government’s recent rural development
programs have had some success, especially in the health and education sectors,
the agrarian regime in place remains a serious impediment to peasant production
and an obstacle to efforts at achieving food security. The institutional limitations
are a product of the land tenure legislations issued both by the Federal
government and the Killil administrations of which the main ones for our
purposes are the rigidities of the tenure regime, the residency requirements for
rights to land, and restrictions on land transactions’. The land system is based
on state or public ownership, and private property in land is not allowed by law.
Land users have use rights over the plots they hold, and these plots cannot be
sold or mortgaged. The right to land is dependent on continued residence in one
kebelle, absence from which for any period of time may jeopardize these rights.
Some Killils have set limits for the maximum size of holdings (not more than 2
hectares, for example) as well as the minimum (half a hectare). The latest
Amhara land law, for instance, lists the following four reasons for loss of rights
to land: if the holder derives his/her main income from non-agricultural
employment; if he/she is absent from the kebelle for five consecutive years
without justification; if he/she leaves the land unused for three years (one year if
it is irrigated land); if he/she does not take “proper” care of the land. Land
transfers in the form of renting and sharecropping arrangements are allowed but
there are conditions imposed. Among these are: holders can only rent out a
portion of their land (in some Killils it should not be more than half their plots);
short-term rents should not exceed two years, longer ones not more than 25 years
and these require the approval of local officials. The land “market” is not, in
other words, open and free. Long term transfers are not quite common among
land users because of the fear of losing the land. Land transfers through
inheritance are similarly conditional: siblings and others have a right to inherit if
they are willing to engage in agriculture, if they do not have other means of
livelihood, and if they do not live in urban areas. Land registration, the first
phase of which has been completed in most rural areas, has been well received
by the farming community, however, the system in place at present is
inadequate, not regularly updateable, and has failed to meet many of its intended

1 What follows is based on Dessalegn 2009.

125



Food Security and Safety Nets: Assessment and Challenges

objectives. In brief, the land regime now in place is inflexible, and is a barrier to
enterprising endeavor, inhibiting peasant initiative and increased effort. The
system does not provide robust tenure security to land users, and gives local
officials undue discretionary power, allowing for frequent interventions by the
state.

For a majority of rural cultivators the scarcity of land and the fact that
family holdings are not just small but getting smaller and increasingly
fragmented poses a real and pressing threat to their livelihoods. Many cultivators
are in fact micro-farmers, operating tiny plots, often less than half a hectare in
size, which even under the best of circumstances only yields harvests which are
barely enough to meet the consumptions needs of families for a few months in
the year —not more than four to six in many cases. Such is the severity of land
scarcity that lands that had been used for generations as pasture, or designated as
community woodland, or land too fragile to sustain farming activity or
unsuitable for farming altogether are being brought under cultivation especially
in the most densely populated area, giving rise to soil erosion and other
ecosystem hazards. There is what | would call the saturation of space in the
northern highlands and the enset-complex areas of the Rift Valley. In the
northern highlands, average holdings now measure less than one hectare, while
in the enset-based Rift Valley areas a household which cultivates half a hectare
is considered well-off. Moreover, demographic pressure and land scarcity has
forced farmers to abandon sound land management practices which they had
inherited from their ancestors and which had stood them in good stead in the
past. Land fallowing and crop rotation are two of the more important practices
that are no longer widely employed. Peasants in the past had employed these
measures to regenerate the soil and reduce soil erosion but these useful
technologies have now all but disappeared, with the land cultivated without rest
all year round.

As a consequence of land scarcity, landlessness is growing to be a
significant problem, indeed, in some communities, particularly in the densely
settled areas, it has reached crisis levels, causing serious concern among kebelle
and woreda officials. While accurate figures indicating the extent of the problem
are not available, case study evidence suggests that in some communities the
landless make 25 percent or more of the adult population. Moreover, there is a
generational factor at work here: the tenure regime in place disadvantages young
peasants who, by law, should have been provided farm plots by the kebelles
concerned but are not because there is no arable land to distribute. Invariably
therefore it is this group that makes up the landless in almost all communities
and the main reason why local officials are particularly concerned. There are few
employment opportunities in the rural areas, and many landless peasants are
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reluctant to move to the urban areas, except those living close to large towns and
cities, partly because of the fear of losing the opportunity to acquire land, and
partly because they feel they are ill equipped to compete for jobs with the urban
unemployed. On the other hand, in more recent years, landlessness and rural
unemployment is forcing an increasing number of young peasants to seek to
migrate, often through illegal means, to foreign countries in search of better
opportunities. This often means falling into the hands of people smugglers,
facing extreme hardships, and in the end losing one’s property and sometimes
one’s life in the attempt to enter the Gulf countries, South Africa, and
occasionally Europe.

It is against this background that the large-scale land investment program
now keenly promoted by the government should be viewed. What in the
international media is known as “land grabbing” is proceeding at a rapid pace in
the country and in the last ten years a considerable area of land has been leased
out by public authorities to foreign as well as domestic investors. Moreover, the
government has earmarked a further three and half million hectares to give out to
investors in the GTP plan period of 2010 to 2015'. While some of this
investment has been made in Gambella and Beni Shangul Killils, which have
low population densities relative to land, some of it is taking place in Oromia
and SNNP, both of which have high population concentrations. Initially, the
investments did not lead to large-scale peasant evictions from their farms,
though it did involve the loss of resources valuable to smallholder agriculture
such as pasture, woodland and water sources. However, recent land investments
in Oromia in particular are taking place in circumstances leading to increasing
peasant displacement. Moreover, the relocation program launched in Gambella
and Beni Shangul in the wake of the investments there can be considered as a
case of massive human displacement. If the land investment program continues
at the rate planned by decision-makers, it will give rise to a re-concentration of
land in the hands of a few - specifically foreign capital and domestic elites- and
will pave the way for a return to the high forms of rural inequality and social
class formation that was such a distinctive feature of the agrarian system during
the imperial regime.

Despite considerable investment in smallholder agriculture made by the
government and its development partners, the rural development program
pursued so far has failed to bring about the modernization farm practices and to
stimulate significant improvements in agricultural productivity. Official figures
show that agriculture has been growing at an average rate of 8 percent from 2005

12 The discussion is based on Dessalegn 2011. The late PM Meles is reported to have told a press conference at
the World Economic Forum held in Addis in May 2012 that the country would provide up to 4 million hectares
of land to investors.
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to 2010, but a careful look at the figures shows that the trend has been downward
(GTP 2010). Moreover, much of the growth in crop cultivation has been due to
the expansion of the crop land area and favorable weather conditions, though the
increasing use chemical fertilizer by peasants has contributed to some extent.
Growth in productivity, in particular labor productivity, has been small or
insignificant. The expansion of the cropland area in the period since the 1980s,
shown in the Table below, has come at the expense of forest and woodlands,
rangeland, wetlands, and pasture land, and consequently the damage to the
environment, wildlife and biodiversity has been considerable.

Table 2 Expansion of Cropland Area (in hectares)

Mid-1980s 6 Million
Mid-1990s 8.5 Million
Mid-2000s 10.7 Million
2010 11.8 Million

SOURCE: CSA and GTP 2010

The countryside continues to suffer the damages of extensive natural resource
loss caused by environmental degradation that has been going on for many
generations. Resource degradation has been driven in large part by population
growth and increasing demands for environmental resources, on the one hand,
and, to some extent, by the shift away from sound farm management practices by
smallholders due to the tenure regime, poverty and land scarcity, on the other.
All the evidence shows that since the 1970s, when records on the subject began
to be available, the rate of deforestation and forest degradation has been
accelerating at an unsustainable rate'®, Deforestation has been driven by the
increasing need for farm land as a growing rural population has been faced with
little or no opportunities for making a living outside crop cultivation and
livestock. A recent government document suggests that 1.0 hectare of new land
has caused the clearing of 0.7 ha of forest land (FDRE 2011), thus, using this
ratio, the extent of deforestation from the mid-1990s to the mid-2000s may have
exceeded one and half million hectares. Similarly, forest degradation has been
aggravated by the increasing demand for fuel wood both by rural households and
a growing urban population. In recent years, the effect of climate change has
contributed to increased land degradation, aggravated existing natural hazards

%3 For the debate on environmental change in Ethiopia from the 1970s see Dessalegn 2001
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and created new ones. According to government sources, climate related hazards
that have exacerbated rural vulnerability include increased frequencies of
drought, new flood hazards, heavy rains, strong winds and heat-waves. Of these,
drought, and increasingly, floods are the greatest cause of loss of lives, of
livestock and farm assets*. Flood disaster has emerged as a cause of
vulnerability recently because large-scale flooding is now no longer a once-in-a-
lifetime occurrence, and DRMFSS now provides early warning information on
flood hazards. There have been five major floods in the country since the mid-
1990s, and numerous small ones. In 2006 and 2010, flooding of major rivers in
the south and north of the country affected several million people, and,
according to local press reports, over eight hundred lives were lost, tens of
thousands of people were of displaced and there was significant loss of livestock
and other property. Evidence compiled by OCHA shows that there have been
regular floods, both large and small, in the last ten years and flooding has
increasingly come to pose a major hazard to a growing number of rural people.

The Demographic Challenge

The country’s population has been growing at a very rapid rate for many
decades, although the growth rate appears to be slowing down in the period of
the last census. The first census, conducted in 1984, established the growth rate
at 3.3 percent, however, in the period of the second census (1994) the rate had
gone down to 2.9, with a further reduction to 2.6 percent in the third census of
2007"°. All the census figures show that the country’s demographic
characteristics are typical of underdevelopment especially with regard to the
dependency ratio and the proportion of the work force in the population. There is
however some change in both respects (the dependency ration declined from
49.8 in 1984 to 45 percent in 2007, and the work force increased from 50.2 to
51.9 percent), though it is not clear if the change may have been in part due to
improvements in data gathering and age-specific information as is implied in the
last census document. But, despite these changes, Ethiopia’s population remains
unacceptably high and will continue to exert immense pressure on the country’s
limited natural resources. By 2011 the country’s population had reached over 82
million, and at the current rate of growth is expected to reach 92 million by
2015, and will have doubled to 148 million by 2035, making Ethiopia the second
most populous country in Africa.

My main concern here has to do not just with absolute demographic
numbers and growth rates but more importantly with the spatial distribution of

14 See NAPA document (FDRE 2007) for more details. What follows is based on OCHA data base.
15 Census figures available in CSA’s website: www.csa.gov.et
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the population (or the demographic imbalance) and what this will mean in terms
of resource utilization and management, rural livelihoods, and specifically food
security.

Government policy on population has given greater attention to the need to
reduce fertility growth, arguing, understandably, that high fertility is responsible
for high population growth. The key policy paper on population was issued in
1993 and still remains the basic framework guiding government thinking on the
subject (TGE 1993). In it, the government’s main objective was reducing the rate
of population growth in the country which was to be achieved by reducing the
fertility rate from the existing 7.7 to 4.0 children per adult woman, and
increasing the use of family planning technologies (mainly contraceptives) from
4.0 to 44 percent, both by the year 2015. This was to be accompanied by
reductions in infant, child and maternal mortality and morbidity. Both PASDEP
and the GTP retain these objectives, and emphasize the importance of
“harmonization of the rate of population growth” with “sound utilization of
natural resources”; they recommend greater public information and education
activities to promote the goal and desirability of small families and less children.
The decreasing trend in the population growth rate noted earlier is clearly a
consequence of fertility decline, at least for the years between 2000 and 2011,
the period for which reliable survey data is available. According to the latest
demographic and health survey, the total fertility rate (the number of children a
woman will have in her life time) declined from 5.5 in 2000 to 5.4 in 2005 and
4.8 in 2011. The decline is attributed to the increasing use of modern family
planning methods, particularly contraceptives. However, currently, the fertility
rate is nearly twice as high in the rural areas (5.5) as compared to urban areas
(2.6). On the other hand, the evidence in the same survey is that child and infant
mortality rates have been declining in the same period (CSA 2011).

But neither the policy instrument nor the development plans prepared in the
last decade and half address, in any meaningful way, the country’s long-standing
demographic imbalance, which all the evidence shows will persist for many
decades in the future and which should be of as much concern as population
numbers and growth rates. What this imbalance consists of is the heavy
concentration of population in the rural areas and the low urban population. The
2007 census found that only 16 percent of the country’s population lives in urban
areas, making the country one the least urbanized in Africa. In the 22 years
between the first and last census, urbanization grew by a mere two percent. CSA
projections of the growth of urbanization from the mid-1990s to 2030 show that
approximately 23 percent of Ethiopians will be living in urban areas by the latter
date, and it may be the middle of the 21* century before Ethiopia will achieve
the level of urbanization reached by countries in Sub-Saharan Africa today
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(CSA 1999)'. We must note that there is a demographic imbalance within the
rural areas as well, between those with high densities of settlement (such as, for
example, the Rift Valley areas) and those with low densities, but in terms of long
term consequences this is not as significant as the urban/rural imbalance. The
rural population is, in large measure, quite stationary, i.e. we have not witnessed
so far a large influx of rural people into the urban areas, nor seen large internal
migration. There have been programs of population relocation undertaken by the
government for economic and food security reasons as noted above but these are
not of concern to us here. Among the main reasons for rural immobility are the
promise of land to all who wish to live by farming contained in the land
legislations, access to food during times of hardship and environmental crisis
both through the safety net and emergency support programs, and ethnic
federalism. Thus the countryside will continue to carry a massive demographic
burden for the foreseeable future. Some have argued that the country is about to
or will soon reap the “demographic bonus”: high population accompanied by
low fertility will lead to a decrease in the dependency ratio, increase the work
force and a combination of the two will stimulate investments and accelerated
economic growth (World Bank 2007b). The available evidence suggests that this
is not happening now and that is unlikely for this to happen under conditions of
high demographic imbalance.

This “ruralization” of the country, that is, the continued dominance of the
rural over society, has an impact on all aspects of livelihoods, on the economy
and polity. | have noted earlier that population pressure has unacceptable
consequences on land assets, natural resources, and environmental security.
There is what 1 would call the saturation of agrarian space, that is, shrinkage of
per capita holdings, fragmentation of plots and destruction of natural
ecosystems. PASDEP and other government documents recognize that high
fertility reduces per capita income, puts pressure on education, health and other
essential services, and has a negative impact on agricultural production. All these
factors are at play against a background of an unchanging agricultural
technology and limited if any productivity growth. Moreover, all the major
measures of economic and social well-being, such as per capita income, access
to education, health services, and clean water, mortality rates and children’s
nutritional status -all show that the rural population is far worse off than the
urban population (MOFED 2006). It is thus clear that high population growth
and the demographic imbalance has exacerbated food insecurity and will
continue to do so for a long time to come unless significant measures are taken
to address it.

' This projection was made on the basis of the growth rate of the second census. The average rate of
urbanization in SSA at present is over 30 percent.
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The Challenge of Globalization

The slow but gradual integration of the country into the world economic system,
proceeding intermittently since the 1960s, or arguably even earlier, has been
accelerated markedly during the present government, in particular since the
beginning of the new millennium. With this greater integration have come new
and critical problems, induced by a sequence of global crises, whose impact has
been felt by all population groups in the country but especially the poor and
vulnerable. These external shocks have had the effect of pushing up the price of
foodstuffs beyond the reach of the poor, creating food supply shortages in rural
and urban markets, and aggravating food insecurity in general.

In the last ten years or so, globalization has been accompanied by
worldwide economic, financial and market crises of unprecedented magnitude,
ushering in what may very well be a long era of insecurity and turbulence in the
world market and among the dominant capitalist economies of the West and
Japan. There are those who argue that the capitalist system in the developed
world is going through a major crisis with little prospect of coming to an end any
time soon. The effects of the global turbulence has hit developing countries
particularly hard, creating risks, undermining their development efforts and
bringing hardships to their populations. Critical opinion has long held that the
global system is a system of unequals and biased against the interests of
developing countries such as Ethiopia'’.

Among the global shocks that Ethiopia has recently had to cope with, the
most important for our purposes was the world food crisis of the second half of
the 2000s. The crisis was aggravated by increasing agricultural commodity
prices and shortage of supplies in the world market, which became especially
acute in 2008, and in 2010-2011. In 2008 especially, the price of food grains, oil
crops, livestock products, as well as fruit/vegetables and sugar rose sharply in
the world market, in some cases by more than a hundred percent within less than
two years. Figures provided by some of the major donor organizations show a
dramatic surge in prices posing an unprecedented threat to the lives of hundreds
of millions of people in the developing countries'®. According to the World
Bank, the price of food grains more than doubled in the period 2006 to 2008,
with over 60 percent of this increase occurring in the first quarter of 2008. These
global increases were transmitted to local markets in every country, including
Ethiopia, causing serious hardships to the poor and vulnerable. In the countries

7 Globalization is the elimination of all barriers to free trade and the integration of national economies
(Stiglitz 2002). The world market becomes a potent force. See Oxfam 2002, and Stiglitz 2002 for a contrasting
view.

8 What follows is based on FAO 2008, IFPRI 2008, OECD-FAO 2008, Oxfam 2008, and World Bank 2008,
2011a

132



fighting against poverty, in particular, it is said to have seriously eroded many of
the hard won gains of economic growth, caused escalating food inflation, and in
some cases led to civil unrest and political disorder (World Bank 2008, IFPRI
2008). Countries reliant on imports of food and thus on the global food market
were relatively worse off, while, conversely, those that were net exporters of
food were initially able to benefit, though as the crisis continued governments in
these countries decided to ban food exports in order to protect their populations.
Globally, the outcome was to swell the world’s hungry population, raising the
number from 800 million in 2006 to over one billion by the last quarter of 2008
(FAO 2008). The underlying causes of the crisis were varied and complex, but
the following are considered by many to be the most important ones and
pertinent to our discussion.

a. The shift of investment and land to produce bio-fuels in the developed
countries. Both the U.S and the E.U have provided heavy subsidies to
support bio-fuel production, justifying the measure on the grounds that it
offers an opportunity to move away from dependence on Middle East oil
and to ensure energy security on the one hand, and on the other to reduce
greenhouse gas emissions. The financial subsidies were strong incentives
for agri-business as well as farmers to employ food crops to produce bio-
energy and to shift land from growing food crops to energy production.
According to IFPRI, some 30 percent of American maize production went
into ethanol production instead of the world food and feed markets. Large
areas of agricultural land, and an increasing quantity of water and
agricultural inputs were diverted away from food and feed crops to
produce transport fuels. As a result of all this, less food was produced in
the countries in question in the run up to the crisis in 2008.

b. Extreme weather affecting major food producers. A spate of severe
weather conditions and drought in the major food producing countries in
the world, such as Australia (which was in the grip of drought for well
over three years), the U.S. and others, caused global stocks of
commodities to fall sharply. The combination of this and competition from
bio-fuels led to food supply shortages in the world market. Moreover, as a
result of a string of devastating natural disasters in 2007 and 2008
(hurricanes, cyclones, earthquakes, and large-scale floods) which affected
millions of people in Latin America, southeast Asia, China, Burma,
Pakistan, and southern Africa, large quantities of food supplies were
channeled to feed disaster-hit populations thus adding to global food
shortages.

c. Oil price volatility. The rise in oil prices began in earnest 2005, but it was
in 2008 that it actually soared. In the space of a few months in the middle
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of the year crude oil was trading at over 140 USD per barrel from a low of
40 — 50 USD in 2005. Prices then collapsed in October, though they did
not return to their level in 2005, before beginning a slow rise once more.
High oil prices feeds into increased costs of agricultural inputs and
transportation, thus contributing to higher food prices. The factors that
create oil price volatility are many and varied, but one of the most
important and enduring has been political instability in the Middle East
and North Africa. Instability in the region and elsewhere in the world
affecting other oil producing countries will continue for a long time to
come.

High food inflation in Ethiopia.

Figures from CSA show that price increases of essential foods have been going
on since at least 2005, but it was in 2008 and later in 2011 that they accelerated
quite dramatically. Among food items, prices of cereals, which are the basic diet
of most of the population, soared much more dramatically than those of other
commodities. The problem was compounded by the fact that food inflation was
accompanied by shortages of basic commodities in urban as well as rural
markets, and part of the reason for this was that grain merchants made more
profit selling the foodstuffs in the neighboring countries than selling them to
local consumers. We have already noted the deleterious effects of price inflation
on poor households and in particular on the efficacy of the PSNP and there is no
need to repeat the arguments here.

Inflation data from CSA for the past seven years is shown in the Table below.
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Table 3. General and Food Inflation 2005 - 2011

Year General Inflation Food Inflation
2005 6.8 7.7
2006 12.3 14.0
2007 17.7 18.8
2008 25.3 34.9
2009 36.4 44.2
[Month of Feb 2009 46.1 61.1]
March 2011 25.0 25.5
June 2011 38.1 453
September 2011 40.1 51.3
October 2011 39.8 51.7

SOURCE: CSA Consumer Price Index www.csa.gov.et

Despite government interventions to stabilize the market, there has not
been any appreciable price relief for consumers during the past seven to eight
years. The last quarter of 2008 and the first of 2009 were particularly hard for
consumers: in the month of February 2009, for example, food inflation shot up to
61.1 percent which was an increase of nearly 50 percent over the same month in
2008. Similarly in the months from July to October 2011 food inflation rose
unabated reaching nearly 52 percent in October before beginning to ease off in
the following months. The data indicates in fact that the price of cereals has
more than doubled in many markets in the country in the years since 2008. Food
inflation has remained higher than general inflation because food accounts for
the largest share of household expenditure for many households and especially
for the poor.

The government has taken a number of measures to bring down the
galloping inflation, but while they have gone some way to help poor households
cope, they have not succeeded in fully stabilizing the market. The main factors
underlying the inflationary pressure have been quite varied: they include global
inflation and supply shortages, a rapid growth of the money supply, rising fuel
costs, and bottlenecks in the domestic agricultural market- in short while
domestic economic pressures have been significant factors, external shocks have
greatly contributed to aggravate the problem. A look at the food security
situation in 2008 and 2009 is instructive here.
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Figures from the government’s disaster management agency™® show that
the number of hungry people in the country needing emergency assistance (and
excluding those covered by the PSNP) had risen to 6.4 million in 2008, and 6.2
million in 2009. The high rate of vulnerability in these years is clearly a result of
the impact of the global food crisis. In 2008 the government and its humanitarian
partners had to revise their estimate of the needy population three times, in
response to the escalating food shortages and price inflation: in April the number
of people requiring emergency food aid was put at 2.2 million, in June this was
raised to 4.6 million, and finally in October it was scaled up to 6.4 million.
Similarly, in 2009 the estimate in January was 4.9 million but this was raised to
6.2 million in October®.

All the evidence suggests that the global food crisis of the past few years
was not a product of passing circumstances, and while some of the factors
driving it at the time were transient in nature, many were expected to endure for
a long time. Climate change is expected to trigger extreme weather for many
years to come, and this will in turn depress agricultural production and
contribute to food shortages worldwide. Secondly, the bio-energy sector will
continue to draw increased investments and remain attractive both to farmers and
agri-business in the developed countries. It appears unlikely that either the U.S.
or the E.U will remove their bio-fuel subsidies, indeed the evidence suggests that
the contrary is the case (OECD 2008). On the other hand, there will be strong
demand for food by the emerging Asian economies as well as by growing
urbanization in Africa. What this all means in brief is that in most countries, but
especially in the less developed ones, the era of cheap or affordable food is now
over, and high food costs and hence hunger and malnutrition will be the new
reality for the foreseeable future.

Conclusion

The government has invested considerable resources in the food security
program and in agricultural, health and other services which have a collateral
impact on food security. The aim from the beginning has been to achieve
national food self-sufficiency and access to food by rural households. In this, the
present government has a better record than the previous two regimes. The fact
that there has not been a major killer famine for about a decade, and that some of
the households covered by the PSNP have improved their livelihoods to some
extent by the resource transfers are important gains of the food security program.
There are also some improvements in the nutritional status of children and the

19 DPPC 2008 DPPC, DMFSS 2009
20 See DPPA 2008a,b and DMFSS 2009. The 2010 humanitarian document is posted in DRMFSS’ website
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severity of malnutrition as is indicated by the last three DHS reports. Moreover,
the country’s capacity for disaster management and its ability to respond to
humanitarian crisis has improved considerably in the last ten years. There have
been a number of measures put in place to promote rapid disaster response of
which one of the important ones has been the establishment in 2000 of the
Emergency Food Security Reserve (EFSR), initially with a capacity of 210,000
MT of emergency stocks expanded subsequently to over 400,000 MT. The EFSR
holds buffer stocks of emergency supplies which it provides on loan to agencies,
which may be government, non-government, UN or others, engaged in relief
work to bridge the gap until the agencies themselves are able to procure supplies
of their own (www.dppc.gov.et ) The Reserve has constructed seven main
centers located strategically and local storage facilities in nearly 30 cities close
to vulnerable populations for pre-positioning stocks for rapid and effective
response. However, EFSR’s stocks are often quickly exhausted when a major
crisis occurs, as happened in 2008 and 2009 because of limited capacity, and this
often means that in the initial phase relief activity is considerably constrained,
leading not infrequently to reductions of emergency rations or worse.

On the other hand, the food security program as a whole is heavily
dependent on donors and all the indications are that it will remain so for many
decades to come. The expectation of the GTP that by 2015 over six million
beneficiaries will have graduated out of the PSNP is highly unrealistic. Donors
believe that an optimistic estimate of graduation by 2015 will not be more than
40 percent of the beneficiary population (World Bank 2012). The program is
faced with serious challenges, as has been shown in the preceding pages, and |
believe it is important to have an extended public debate on all aspect of the food
security program.

The conclusion that should be drawn from this discussion is that food
security will not be achieved without a robust safety net program, and there is
therefore a need for an expanded and better managed PSNP that is well
integrated with agricultural, health and other services provided to communities
by government and no-government agencies. Some of the limitations of the
existing program, discussed at some length earlier, have undermined the
intended objectives. An inclusive PSNP will mean expanding the coverage by
several million participants but this should not incur additional costs. Currently,
donors finance not just the PSNP but also the emergency assistance, but the
beneficiaries of the latter are for the most part vulnerable households that are not
covered by the PSNP, and thus bringing them into the program will actually
reduce the financial burden on donors. Moreover, in view of increasing
vulnerability among urban households there should be an urban version of the
PSNP to meet the needs of the urban poor.
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But in the final analysis it will be important to shift from PSNP, which is of
limited duration, to a longer-term and inclusive social protection program
enriched by the experiences and challenges of the safety net initiative. Such a
program should go hand in hand with sound policies that will open up
opportunities for smallholders and the poor, enabling them to improve their
livelihoods, protect themselves from shocks and become resilient. Sound social
protection schemes should safeguard vulnerable populations from global
economic and financial shocks as recommended by the African Union’s social
policy framework which this country has signed. A well managed social
protection program coupled with dynamic policies addressing the development
challenges the country faces, such as the ones noted above, will make it possible
for the rural as well as urban poor to make hunger and food insecurity a thing of
the past in the not-too-distant future.
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Acronyms

CANGO: Canadian Network of NGOs

CSA: Central Statistics Agency

DFID: Department for International Development (UK aid)

DHS: Demographic and Health Survey

DPPA/C: Disaster Preparedness and Prevention Agency/Commission
DRMFSS: Disaster Risk Management Food Security Sector

EFSR: Emergency Food Security Reserve

EGS: Employment Generation Scheme

ESSSWA.: Ethiopian Society of Sociologists, Social Workers and
Anthropologists

FAO: Food and Agricultural Organization

FDRE: Federal Democratic Republic of Ethiopia

GTP: Growth and Transformation Plan

HABP: Household Asset Building Program

IFPRI: International Food Policy Research Institute

MOA(RD): Ministry of Agriculture (and Rural Development)
MOFED: Ministry of Finance and Economic Development

NAPA: National Adaptation Programme of Action

NCFSE: New Coalition for Food Security of Ethiopia

OCHA: Office for the Co-ordination of Humanitarian Affairs
OECD: Organization for Economic Cooperation and Development
OFSP: Other Food Security Program

PASDEP: Plan for Accelerated and Sustained Development to End Poverty
PSNP: Productive Safety Net Program

RRC: Relief and Rehabilitation Commission

SSA: Sub-Saharan Africa

TGE: Transitional Government of Ethiopia

USAID: United States Agency for International Aid

USD: United States Dollar

WEFP: World Food Programme
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From Disaster Response to Predictable Food
Security Interventions:

Structural Change or Structural Reproduction?

Jan-Gerrit van Uffelen *

Introduction

The reduction of hunger and food insecurity is a matter of great urgency to the
world. The number of hungry people today is higher than in 1996 when world
leaders at the World Food Summit set the target to reduce the number of hungry
by half by 2015. Though the prevalence of hunger in terms of undernourishment
has declined significantly over the past decades the number of hungry people has
risen to 906 million in 2010 (FAO 2010a).

Hunger is a measure of undernourishment and indicates that a person’s
caloric intake is below the minimum dietary energy requirement. The absence of
hunger is closely related with food security which is commonly defined as a
situation where “all people, at all times, have physical, social and economic
access to sufficient, safe and nutritious food that meet their dietary needs and
food preferences for an active and healthy life’ (FAO 1996). A precise
operational definition of food security is lacking. It is generally acknowledged
however that food security has four dimensions relevant to food security
programming: production of food, access to food (via informal or formal
networks such as markets), the utilisation of food and the stability of the food
system.

One of the most challenging contexts for the international community to
address hunger and food insecurity is in protracted crises situations. These have
been defined as environments in which ‘a significant proportion of the
population is acutely vulnerable to death, disease and disruption of livelihoods
over a prolonged period of time’ (Harmer and Macrae 2004). Protracted crises
differ across various contexts but share some of the following characteristics:
duration or longevity of the crisis, conflict, weak governance or public

! The research for this paper has been undertaken as part of the Linking Emergency Aid to Food Security
(LEAFS) research programme which is a joint four-year research programme by Wageningen University in the
Netherlands and Bahir Dar University in Ethiopia. The research is funded by WOTRO Science of Global
Development of the Netherlands Organisation for Scientific Research (NWO).
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administration, unsustainable livelihood systems and poor food-security
outcomes, and a breakdown of local institutions (FAO 2010b).Positive food
security outcomes in such situations often require improvements in all four
dimensions of food security. This requires a balance between relief and
development oriented activities; however linking the divided relief and
development domains has been a persistent challenge for decades(Maxwell et al.
2008).

Crises, both at a global as well as local level, pose significant risks to poor
and vulnerable households often with serious consequences for their food
security. Particularly in countries characterised by protracted food crisis local
shocks to the food system may turn into catastrophic famines when a shortage of
food or purchasing power leads to excess mortality from starvation or hunger-
related diseases. Traditionally the provision of food aid has been central in
addressing hunger and food insecurity. The use of food aid in humanitarian aid
and development assistance has however come under increased scrutiny both
from food policy makers and practitioners in the delivery of the humanitarian
response (Barrett and Maxwell 2005, Maxwell et al. 2008).

Central to this debate is how positive food security outcomes in countries
prone to food crises can be realised through a combination of the globalisation of
relief, better food aid governance, development assistance and economic
progress. The occurrence of famine and outcomes of food crises are known to be
as much a function of the conditions that cause such crises as the policy response
(O Grada 2009: 3). This places food security policy making at the heart of the
debate in efforts to effectively address hunger and food insecurity.

This chapter looks at the policy process and the resulting response options
to tackle hunger and food insecurity. This is done by focusing on Ethiopia’s
protracted food crisis by tracing the evolution of changing interpretation frames
and resulting policies and response options amongst the successive governments
of the Ethiopian State and its international partners in dealing with past famines,
current famine vulnerability and recurrent food crises. Ethiopia’s decades’ long
quest to promote food security has culminated in the Productive Safety Net
Programme (PSNP) which is the key component of the country’s current Food
Security Programme (FSP). Both globally and in Ethiopia, the PSNP is
presented as the result of a structural change in food security policy.

My interpretation, based on a review of relevant literature and interviews
with senior policy makers at both national and international level, ist hat in
essence Ethiopia’s food security policy-making process has resulted in the “‘de-
disasterisation’ of the country’s famine vulnerability and recurrent food crises.
With the term ‘de-disasterisation” | mean the process by which structural or
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recurrent crises become ‘normalised’ and are no longer framed or perceived as
disasters. De-disasterisation can be positive in cases where it results in structural
changes in policies resulting in programmes aimed at addressing the root causes
of the disaster. In such a case de-disasterisation de facto means ‘doing away
with’ or ending disaster. On the other hand de-disasterisation can be negative,
when it leads to the de facto acceptance of high levels of acute or chronic food
insecurity (that used to be seen and considered as disastrous) resulting in
affected people not receiving the support they need for immediate survival or
covering their basic food needs. In this case de-disasterisation means that the
meaning of disaster is lost at policy and programme level while crisis affected
communities continue to face a very difficult or even life threatening situation.
The key issue is whether the policies that are institutionalising this de-
disasterisation are structurally reproducing past response options, and thereby
‘normalise’ the crisis, or whether such policies reflect a structural change that
enable for the emergence of new types of response options that can contribute to
a lasting solution of Ethiopia’s protracted food crisis and recurrent disaster.

The following section presents the study methodology and an introduction
of the response to food insecurity in protracted crises based on which a discourse
typology is suggested. Section 3 provides a short overview of Ethiopia’s famine
and food crises and is followed by section 4 which presents the evolution of
changing perspectives and interpretation frames by successive Ethiopian
governments and its international partners in dealing with hunger and food
insecurity. In section 5 we focus on Ethiopia’s current Food Security Strategy
which the culmination of Ethiopia’s four decades long quest to end the country’s
chronic as well as acute food insecurity. Section 6 presents the main findings and
conclusion.

Methodology

To characterise the evolution of the food security policy-making process
amongst successive Ethiopian governments and their international partners, we
trace the history of the different interpretation frameworks of the major
stakeholders. We do so by concentrating on Ethiopia’s key famine periods 1972-
1973, 1984-5 and the food crises of 1999-2000, 2002-3, 2008 and 2011.1t is
particularly interesting to explore how food security response has, and still is,
evolving and whether food security policies are structurally reproducing
response options or constitute a fundamental break from the past that allows for
new types of programmes to emerge.

Ethiopia is used as an exemplar as the country has had a long history of
food crises with the international community becoming increasingly involved in
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the management of food crises and disaster response following the famines of
the mid-1970s and mid-1980s. Famine disaster at the scale of the 1984-85 crisis
has been averted since then but the country has remained vulnerable to famine
and is chronically food insecure with an average of five million Ethiopians
requiring food aid every year since the mid 1980°s (IFPRI2009a and 2009b,
GOE2004).

FAO labels Ethiopia as a country facing a protracted crisis because of the
frequency of its recurrent food crises. The country has reported crisis almost
every year since the 1984-85 famine with a high percentage of the population
being undernourished (41% in the period 2005-7), humanitarian assistance as a
share of total assistance since 2008 is high (21%) and the country is on the list of
Low-Income Food-Deficit countries due to its poor economic and food security
status (FAO 2010b).

Interpreting and responding to food crises: a discourse typology

Countries in protracted food crisis make for difficult contexts for the
international community to work in. This is because of the different ways in
which the relief and development community perceive and interpret protracted
crises, understand its relationship to the development process, and provide aid to
address such crises (FAO 2010b).

Food security policy is based on the interpretation frameworks of the
major global and national food security actors: governments, donors and
agencies. The frameworks reflect how they understand and respond to protracted
food crises, in particular in relation to the complex interrelationship between
humanitarian aid and development assistance. Such interpretation frameworks,
or discourses, constitute a set of ideas, concepts, and categories through which
meaning is given to particular phenomena (Gasper and Apthorpe 1996: 2).
Discourse is not only central to policy making (Colebatch 1998) but also
determines governance and development trajectories (Booth 2011) and
structuring response options by being in competition with alternative
interpretation frames (Hoben 1995).

Three main discourse typologies of the response to hunger and food
insecurity may be distinguished: the humanitarian discourse, the development
discourse and the social protection discourse (table 1). Whereas the first is often
perceived as welfarist the other two are seen as pro-poor developmentalist.

In problematizing hunger and food insecurity the humanitarian discourse
explains hunger and food insecurity as a result of disaster either of man-made
origin such as war and conflict or natural origin such as a drought, or a
combination of the two. Disaster can cause food production failure resulting in
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acute hunger and food insecurity which is often perceived as being of a
transitory nature. The developmental discourse problematizes hunger and food
insecurity as a result of chronic poverty which contributes to people’s exchange
entitlement failure which may result in chronic food insecurity. With both
interpretation frames classically being presented as two extremes along a
continuum there has been a longstanding dynamic competition between the relief
and development discourse in dealing with protracted food crises. Effective
programmatic linkages between the relief and development discourse are known
to be highly problematic (e.g. Maxwell et al. 2008).

Out of a critique of the classic relief and development discourse, which
has failed to result in food security for millions of people (FAO 2010b), the
social protection discourse is recently emerging as an alternative interpretation
framework. The social protection interpretation framework explains hunger and
food insecurity as a result of people’s vulnerability to external (e.g. drought) and
internal (e.g. lifecycle) risks and shocks. Although definitions of social
protection vary most of them underlining central notions as noted by Devereux
and Sabates-Wheeler (2004) ‘.. all initiatives that provide income (cash) or
consumption (food) transfers to the poor, protect the vulnerable against
livelihood risks, and enhance social status and rights of the excluded and
marginalized’. These different dimensions of social protection are referred to as
protective, promotive and transformative respectively.

Each of these interpretation frameworks represent a different institutional
domain, the humanitarian-, economic- and socio-political-domain, with each of
them promoting and prescribing different solutions to end hunger and food
insecurity. Humanitarian governance prescribes emergency relief assistance as a
needs-based response to acute hunger with the aim to save lives by smoothing
consumption (Barrett 2006, Maxwell et al. 2008).Development governance of
hunger and food insecurity emphasizes the need for demand-driven interventions
in agriculture and the rural economy to promote and diversify people’s
livelihoods (Barrett 2008, Maxwell et al. 2008). The focus of the development
discourse is on promoting sustainable livelihoods by improving agricultural
production or a household’s ability to generate the exchange entitlement needed
to avoid hunger and food insecurity. Social protection governance systems
underline the need to protect people from the adverse impact of risks and shocks
and promotes initiatives to protect the vulnerable against livelihood risks such as
safety nets (Devereux and Sabates-Wheeler 2004, McCord and Slater 2009,
FAO 2010b).

The three discourses reflect different styles of governance that promote
different solutions and response options. The discourses and the institutions that
operate from them may also be in competition with one another.
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Table 1. Discourse typology of response to hunger and food insecurity in protracted food

crises.
Aid Architecture
Strategies Welfare Pro-poor Development
Discourse Humanitarian Development Social Protection

Problematizing Hunger and food insecurity

Structural cause

Symptom

Duration
Seeking Solutions

Institutional
domain

Solution

Disaster & Crisis

Acute food
insecurity

Transitory

Humanitarian

Relief

Poverty

Chronic food
insecurity

Chronic

Economic

Development

Vulnerability

Acute/chronic food
insecurity

Transitory/Chronic

Socio-Political

Social Protection

assistance
Structuring response options
Typical Emergency Sustainable Safety nets
Programme response livelihoods
Objective Saving lives (needs  Promoting Protect, Promote
based approach) livelihoods and transform
(demand driven) livelihoods
Aim Consumption Asset Building Managing risks and
smoothing and asset shocks
protection
Programme Food aid and food  Food assistance, Transfers and
areas assistance livelihood subsidies

promotion and
diversification
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The policy response to protracted food crises: structural reproduction or
change?

My understanding is that when a particular discourse is prominent in the policy-
making process, food security policy is characterised by a structural reproduction
of response options as prescribed by that discourse. A structural reproduction of
response options can be of a cyclical or cumulative nature. It is cyclical when
merely reproducing a given response option such as, for example, provision of
food relief following drought. It is cumulative when making gradual
improvements in the way response options are designed or delivered such as, for
example, improvements in targeting and the timely provision of emergency relief
resources to beneficiaries.

The policy process is characterised by structural change when an
alternative discourse gains prominence in the policy domain and promotes new
types of programmatic response. Structural changes often reflect a fundamental
rethinking of explanations of hunger and food insecurity and can result in
additional or alternative solutions and new response options that constitute a
break from the past.

The research questions

In looking at Ethiopia as a case we focus on how successive Ethiopian
governments and their international partners understand and frame food crises
and promote response options. This is done in the light of three research
questions:

1. How have global and national food security actors framed and responded to
Ethiopia’s recurrent food crises?

2. Do the resulting policies promote structural reproduction of old
programmatic response options or promote structural change in policy
thereby producing new response options?

3. Isthere a need for additional structural change in Ethiopia’s food security
policy to end the country’s protracted food crisis?

Key policy documents of the main global and national food security actors in
Ethiopia’s food security policy-making process were reviewed including
literature on famine and food crisis response as relevant to the Ethiopian case.
Senior staff of the main agencies involved in food security policy making in
Ethiopia and at their international headquarters were interviewed?. This was

2 Interviews were held in February 2009 in Rome with WFP, FAO and IFAD and in Washington with IFPRI
and the World Bank in June 2011. Meetings in Addis with the WFP, FAO, World Bank and IFPRI were held
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done to solicit their views and opinions regarding the evolution of policy, the
resulting response options, their impact and the implications for future policies
aimed at solving Ethiopia’s protracted food crisis.

Famine and Food Crises in Ethiopia

Famines and food crises are not new phenomena to Ethiopia. Famine in Ethiopia
was first recorded in the ninth century with ten major famines occurring in the
15th to 17th century (Pankhurst 1985, Hoben 1995). The great famine of 1888-
89 caused widespread death and devastation with more localised, but no less
lethal famines, occurring in 1916-1920, 1927-28, and 1934-35 (Hoben 1995). In
recent times Ethiopia has experienced famine in 1972-73 and in 1984-85 causing
an estimated excess mortality of 60,000 and 500,000 respectively (de Waal
1997, Devereux 2000). Recent food crises were recorded in 1999-2000
(Hammond and Maxwell 2002, White 2005, Devereux 2009), 2003 (Kehler
2004, Lautze and Raven-Roberts 2004), 2008 (OCHA 2008) and 2011.
Following the famine of 1984-85 a minimum of five million Ethiopians have
required food aid annually (CfFS 2003) peaking at close to thirteen million
people in 2003 (GoE 2003, WFP 2004).The recent 2011 crisis in the Horn has
resulted in 13.3 million people in need of humanitarian assistance of which 4.6
million® were Ethiopians (OCHA 2011).

Analysts of food insecurity in Ethiopia can be divided into two camps: the
‘physical ecology cluster’, which focus on population growth, declining soil
fertility and drought, and the ‘political economy’ cluster, who blame government
policies, weak markets and institutional failure (Devereux 2000). The role of
conflict in the decline of food security and livelihoods has been mentioned by
various authors as a contributing factor tipping local food shortages into
catastrophic droughts (de Waal 1997, White 2005). Many of the major famines
of the 20th century, the Ethiopian famines of 1972-73 and 1984-85 being no
exception, were linked to either civil strife or warfare with human action greatly
exacerbating ‘acts of nature’ (O Grada 2009).

In Ethiopia local food crises are typically triggered by erratic weather
conditions, in particular drought, with rural overpopulation and land degradation
commonly being mentioned as underlying causes. People’s survival strategies
are forced responses to structural food deficits (Dessalegn 1991, Sharp et al.
2003). Livelihoods of Ethiopia’s overwhelmingly rural population are heavily

twice a year in the period 2009-2011. During the same period Ethiopian government officials at federal level
were met once a year in Addis and twice a year at regional level in Bahir Dar.

® These 4.6 million were in addition to the millions of people covered by Ethiopia’s Productive Safety Net
Programme.
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reliant on peasant agriculture in the highlands and agro-pastoralism in the
lowlands (Sharp et al. 2003, White 2005). Rural Ethiopia is unusually
undifferentiated with small farmers accounting for 90 per cent of the total crop
area and agricultural output (Bollinger et al. 1999). In much of Ethiopia’s
highlands, increasing population pressure has reduced landholdings that are
becoming too small to provide subsistence under current farming systems. High
population growth, averaging around three per cent annually, reduces
landholdings to “starvation plots’ and drives agricultural expansion onto hillsides
and grazing lands, thus contributing to degradation (Dessalegn 1994, White
2005). People’s food and income strategies are further reduced as off-farm
employment opportunities are limited in both availability and income-generating
potential (Devereux 2000).

Both the ‘physical ecology’ as well as the ‘political economy’
interpretation lenses have merit as partial explanations of Ethiopia’s famine
vulnerability and food insecurity but neither are thought to be sufficient in
themselves (Devereux 2000). In their landmark publication *‘Famine and Food
Insecurity in Ethiopia’, Webb and von Braun (1994) stated that Ethiopia’s food
secure future without famine must rest on three pillars: active emergency
preparedness, sound growth policies, and good governance®. This highlights the
centrality of the food security policy-making process in Ethiopia and the crucial
importance of appropriate programmatic response options for the country to
become structurally food secure.

The Evolution of Response

This section looks at how global and national food security actors have framed
Ethiopia’s recurrent food crises and defined policies and response options
accordingly.

Famine as a Disaster ~ the 1972-1973 and 1984-5 Famines and the
Institutionalisation of Emergency Relief Aid

The Sahel drought of 1968-73 caused a serious decline in food availability in
parts of northern Ethiopia. Localised food shortages turned into a crisis causing
mass displacement and starvation that claimed an estimated 40,000 to 80,000
deaths in 1972-1973 (O Grada 2009). Authorities initially sought to suppress
news of the crisis but when a BBC documentary reported on the ‘unknown
famine’, it quickly became the focus of an international relief effort by mid-

* Regarding good governance Webb and Braun state that it means: 1) an efficient use of resources that is
accountable, 2) an allocation of resources in a transparently non-discriminatory fashion in in regional and
ethnic terms, and 3) participatory planning and control of resources at a decentralised, local level.
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October 1973. Ethiopia’s 1972-73 famine eroded Emperor Haile Selassie’s
legitimacy and became one of the few famines known to have triggered regime
change (O Grada 2009). The Derg government (1974-1991) discredited the
Imperial regime blaming responsibility for the famine on its feudal land policies
and practices with the Derg’s socialism presented as an anti-famine political
contract. The 1972-73 famine contributed to a strong growth of UN and NGO
disaster relief institutions in Ethiopia and resulted in the creation of the Relief
and Rehabilitation Commission (RRC) in 1974.

Return of serious droughts in the Sahel during the mid-1980s caused
harvest failures in northern Ethiopia particularly in Tigray and Wollo. Harvest
failures in 1983 and 1984 were exacerbated by the war waged by the Derg
against secessionists in Tigray resulting in famine. The situation was
compounded by the Derg’s ill-advised economic policies which reduced the
private food trade and undermined agricultural output because of low prices and
forced collectivization (Wolde Mariam1985, Dessalegn1991, Webb and von
Braun 1994). A 1984 BBC news coverage that showed images of Ethiopians
dying from starvation revealed the dimensions of the ‘greatest humanitarian
disaster of the late 20™ century’. It caused a global public outcry which
transformed the ‘face of aid’ (Gill 2010). The 1984-85 famine left almost one-
fifth of Ethiopia’s population in need of aid with an estimated mortality of
500,000 people (O Grada 2009).

International news coverage of the 1972-73 and the 1984-5 food crises
exposed government inaction calling upon intervention by the international
community. By declaring both crises a famine disaster, the international
community initiated large-scale emergency relief operations. The Imperial
government’s inaction and the ability of famine to trigger regime change served
as “an historical fact of which subsequent officials and politicians have remained
intensely aware’ (Lautze et al. 2009). It made the management of disaster
response and food crises central to Ethiopian politics. The Derg’s response to
the 1984-85 crisis was however very late with the RRC claiming a catastrophic
drought by May 1984 (RRC 1984). Its late ‘early’ warning was met by limited
donor response as the RRC was increasingly seen as being politicised. When
massive international aid in the end did arrive it was instrumental in saving lives.
It was also clear however that the Derg used the international relief presence to
its economic, diplomatic and military advantage (de Waal 1997).

In the aftermath of Ethiopia’s 1984-85 famine, the provision of longer-
term developmental aid by western donors for the Ethiopian government was not
an option, particularly so on account of the Derg’s Marxist ideology and with the
West seeing the government to be ‘violating human rights, pursuing a protracted
civil war in the north, following bad economic policies and aligned with the
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Soviet Union’ (Hoben 2005). In order not to be blamed for merely alleviating the
symptoms of the crisis by providing continued emergency food aid, donors
adopted the “physical ecology’ lens, framing the underlying causes of Ethiopia’s
famine and famine vulnerability as environmental degradation due to population
increase, poverty and poor farming practice (Hoben 2005). This structural
change in policy made new programmatic response options possible in the form
of large-scale land reclamation programmes, most notably in the form of soil and
water conservation works. These were implemented through Food For Work
(FFW) activities which were seen as the ‘least bad development-oriented
intervention option’ (Hoben 1995: 1013). Applying the physical ecology lens
meant a fundamental break from emergency food aid to putting food
distributions to productive use in the form of FFW.

The effects of the large scale soil and water conservation as well as
afforestation programmes have been mixed at best. According to the WFP the
quality and sustainability of Food for Work activities fall short of expectations
and contributed globally to a poor image of Food for Work as a developmental
tool in subsequent decades (Nedessa and Wickerema 2010). Unpredictable and
uncertain land ownership practice meant that farmers had no secure access to
programme benefits which made them unable or unwilling to maintain the
conservation and afforestation innovations induced by the programme
(Yeraswork Admassie 2000). Forestry interventions also reduced the area of
grazing land available to local communities restricting their livestock options
(Pankhurst 2001).

While there was convergence between the government and its
predominantly western donors to use food aid in a productive manner by
promoting FFW there was at the same time divergence with the Derg’s formal
policy® on resettlement as a developmentalist approach in promoting durable
solutions to famine and food insecurity (Clay and Holcomb 1986). Development
theorists and practitioners never considered the government’s state-sponsored
and large-scale resettlement of chronically food insecure people from the
highlands to less densely populated areas low-land areas with allegedly better
agricultural potential as a developmentalist perspective to link relief to
development as a lasting and sustainable solution to end food insecurity and
hunger.

Being voluntary in nature at the initial stages the resettlement programme
became highly politicised towards the end of the increasingly brutal Derg
regime. Forced resettlement and the Derg’s villagisation and collectivization

% During the imperial period resettlement was ad hoc with the Derg initiating a formal resettlement policy
which was facilitated by the land reform and the creation of institutions to carry out resettlement.

155



From Disaster Response to Predictable Food Security Interventions:
Structural Change or Structural Reproduction?

programmes served political-military interests in contested areas over a
developmentalist agenda aimed at increasing agricultural production (Clapham
1988). The Derg’s resettlement as a form of population relocation quickly turned
into a tragedy with the majority of settlers not becoming food secure (Dessalegn
2003). The resettlement of over 200.000 households, representing almost
600,000 people in 1985-86 resulted in failure due to misconceived plans and
careless implementation (Pankhurst 2009: 10).

As a result of the 1972-3 and 1984-85 famines, the humanitarian discourse
became central to the food security policy-making process, albeit with an
important break from food aid to Food-for-Work, and contributed to the
institutionalization of emergency relief aid. This saved lives and suppressed
Ethiopia’s famine vulnerability. Food insecurity, however, remained both
widespread, as well as persistent, as clearly demonstrated by the re-occurrence of
food crises in 1999-2000 and 2002-3.

Famine Vulnerability as an Embarrassment & Disgrace ~ the Food
Crises of 1999-2000 and 2002-3 as a key Transition Period

Following the downfall of the Derg, the Transitional Government of Ethiopia
(1991-1995) adopted a more liberal market model in line with its Economic
Development Strategy. On the basis of its1993 National Policy on Disaster
Prevention and Management (NPDPM), the government sought a stronger co-
ordination with the international community requesting NGOs to focus on
Disaster Risk Reduction. The government also decided to replace all remaining
free food distributions with Food for Work under the Employment Generation
Scheme with the aim of rebuilding productive assets. The programme had,
however, serious flaws: relief food was unreliable (often too little and coming
too late) and essential complementary inputs like tools, equipment and supplies
were largely unavailable (Kehler 2004).

In 1995, the government gave the Relief and Rehabilitation Commission a
newer function and institutional responsibility rebranding it the Disaster
Prevention and Preparedness Committee (DPPC) with the aim to prevent
disaster, reduce its impact and ensure timely assistance to disaster victims. This
institutional reform underlined a shifting emphasis from addressing the
consequences of food crises to preventing such crises from happening in the first
place. In 1995, the Federal Democratic Republic of Ethiopia (FDRE) was
established and following a number of years with favourable weather conditions
and good harvests, the issue of famine vulnerability and food insecurity became
less salient. The government decided to reduce its disaster response capacity
even though over two million Ethiopians needed food aid during the bumper
harvest year of 1996. But instead of an improvement in the situation, food
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shortages became more frequent in Ethiopia affecting more people. Towards the
end of the millennium, Ethiopia’s food security had steadily worsened despite
the country being the largest recipient of emergency aid per capita in Africa and
despite thirty years of food aid (Kehler 2004).

In 1999-2000, Ethiopia faced another serious drought with international
donors opting for a ‘food aid bias’. They focused on short-term humanitarian
needs rather than longer-term support for food security in part because of serious
international concerns about the 1998-2000 Ethiopian-Eritrean war (White
2005). Mass mortality of the 1999-2000 crisis in Ethiopia’s Somali Region was
less than that of the ‘Great Ethiopian Famine’ of 1984-1985 but still claimed
between 72,000 and 123,000 lives (Salama et al. 2001).

The beginning of the third millennium also proved to be a key transition
period with food security actors framing Ethiopia’s recurrent food crises and
persistent food insecurity in new ways. In 1981 Sen, in his seminal work on
poverty and famines, had already shown that famine was not created by the
absence of food per se but by the lack of people’s entitlement to access food
(Sen 1981). At an international level, critical rethinking of the humanitarian
response to food insecurity had reconceptualised famine vulnerability as the
outcome of a process rendering people vulnerable to external shocks, rather than
the outcome of a sudden event. Food crises in southern and eastern Africa during
the early 2000s stimulated a further radical rethinking of the humanitarian
response to food insecurity and hunger in Africa. This led to the recognition that
hunger and food insecurity, far from being unpredictable emergencies, were
essentially a reflection of chronic poverty and vulnerability and thus, predictable
(McCord and Slater 2009).

At the same time there was a recognition that food aid was no solution to
Ethiopia’s chronic food insecurity, as evidenced by declining per capita food
production since the beginning of the 1970’s (Devereux 2000). Food aid to
combat chronic or acute food insecurity in Ethiopia saved lives but it did not
succeed in halting a decline in people’s livelihood assets, improving malnutrition
or mitigating people’s vulnerability to shocks (Kehler 2004). This was
dramatically demonstrated by the drought of 2002-3 which required ‘exceptional
food assistance’ for well over 13 million Ethiopians and with acute malnutrition
peaking at 52% (WFP 2004, MoARD 2009). The 2002-3 crisis exposed once
again the weakness of the humanitarian needs-based approach which had
consistently prioritised the use of food aid in dealing with Ethiopia’s recurrent
food crises. It showed that in protracted crisis situations interventions that
maintain food entitlement of affected populations must extend beyond ensuring
immediate human survival (Flores et al. 2005). It also showed that while
emergency food aid is often a necessary part of humanitarian response to acute
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food security it is not sufficient to build the foundations of longer-term food
security (Barrett 2006, FAO 2010b).

The 2002-3 crisis also highlighted the fact that declaring a famine is a
political act (de Waal 1997) and that who decides has implications for
international vis-a-vis national responsibility in dealing with famine and its
effects. While the government downplayed the scale and seriousness of the
situation on the ground in 2002-3, a group of international specialists visiting the
Gode area stated that, ‘you have a widespread livelihood crisis leading to
emergency levels of malnutrition, morbidity, mortality, with alarming
implications for destitution: that for us is a famine’ (Lautze and Raven-Roberts
2004).The reluctance of declaring the 2002-3 food crisis a famine was clearly
associated with political vulnerability on the part of the Ethiopian government as
well as its international donors, in particular the USA (Lautze and Raven-Robert
2004). The compromise, according to Lautze and Raven-Roberts, was for
USAID to refer to the crisis as a ‘localised famine’, implying ‘that the situation
was serious, but not unmanageable’.

In a sense, the 2002-3 food crisis made clear that Ethiopia’s famine
vulnerability was perceived as a disgrace, something bad and to be ashamed of,
both by national politicians as well as the international community, and
something to be addressed at all cost. In the aftermath of the crisis, Ethiopia’s
Prime Minister Meles Zenawi declared food security a top national priority and
voiced the government’s commitment to break the decade-long dependency on
external aid. Following the Prime Minister’s declaration, humanitarian and
development actors in Ethiopia joined hands as part of the New Coalition for
Food Security formed in 2003. This initiative sought to find ways to ‘reduce
dependency on foreign emergency food aid’ and to ‘phase out the use of food aid
altogether’ (MoARD 2009). The coalition recommended a gradual transition
from humanitarian assistance to a system of productive safety nets as a bridge
between emergency and development in disaster-prone food-insecure areas. The
WFP supported this transition in line with its new policy guidelines which
promoted the use of safety nets as more central to the aid system ‘to safeguard in
the event of shocks, assist those in need and ensure that livelihoods are built
upon’ (WFP 2004).Donors and development partners also underlined the need to
shift from food aid as a resource transfer to cash, which the government
supported. The World Food Programme also underlined the need for
complementary interventions besides cash or Food for Work as the solution to
Ethiopia’s chronic food insecurity. By boosting local production to replace
imported food aid with purchase of locally produced crops and capacity building
to enable a reliable cash transfer programme, Ethiopia would, according to the
WFP in 2004, ‘graduate from relief aid by 2015” (Kehler 2004).
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In conclusion, the 1999-2000 and 2002-3 food crises made it clear that the
institutionalised humanitarian response, albeit with food aid increasingly
provided in the form of Food for Work in non-crisis years to address production
failures, suppressed Ethiopia’s famine vulnerability but did little to end hunger
and food insecurity. This shifted the focus and interpretation frames of the major
stakeholders not only to Disaster Risk Reduction (in line with the NPDPM) but
even more so towards a focus on poverty reduction to address food entitlement
or exchange failures.

The critique on the hegemony of the humanitarian needs-based discourse
that dominated Ethiopia’s food security programming during the last decades of
the 20" century was that though it did save lives, it failed to save livelihoods.
Ethiopia’s new Food Security Strategy was designed to do both - thus
representing, in theory at least, a structural and fundamental change in food
security policies.

The End of Famine Vulnerability and Food Insecurity?~ Ethiopia’s
current Food Security Strategy and its Productive Safety Net
Programme as a Longer Term Developmental Approach

The ‘“localised famine’ of 2002-3 signalled a change in approach away from the
humanitarian discourse towards a more development-oriented discourse. The
focus broadened from the use of relief food aid and Food for Work in response
to food production failures to a focus on poverty reduction and livelihood
diversification to address food entitlement failure. This paved the way for
Ethiopia’s 2005-9 Food Security Programme (FSP) that aimed to transform the
institutionalized relief-oriented emergency system into a more developmental-
oriented predictable safety net.

The resulting programmes, the donor-funded Productive Safety Net
Programme (PSNP) and the government-funded so-called Other Food Security
Programmes (OFSPs), were designed to break the circle of food aid dependency.
The third component of the FSP, the government-funded Voluntary Resettlement
Programme (VRP), is in response to the ‘physical ecology’ explanation of
famine wvulnerability, an explanation shared by the government and its
development partners. However, unlike the government, its international partners
never considered the government’s developmentalist perspective on resettlement
as a lasting and sustainable solution to end food insecurity and hunger.

The PSNP is the main component of the FSP and receives by far the
largest budget allocation of the three FSP components. As such, the PSNP does
not reflect a structural change in policy as its design of Public Works and Direct
Support is identical to the system in the 1990°s with Food-for-Work for
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chronically food-insecure households with labour capacity and Gratuities Relief
for labour-constrained households. Most of the Public Works activities are also
similar to the Food-for-Work activities of the 1990s.

The PSNP thus structurally reproduces response options but these do
reflect an important cumulative change in nature on at least four accounts. First,
resource transfers are no longer based on unpredictable annual emergency needs
assessment and appeals but PSNP beneficiaries receive, at least in theory,
resource transfers for a five-year period. Beneficiaries are engaged in community
asset building (such as soil and water conservation works, road construction) and
in return receive resource transfers for which predictability and timeliness are
seen as key to the success of the programme (MoARD 2004). Also, cash has
been introduced as a resource transfer and currently represents around five
percent of all resource transfers. Secondly, the WFP as the main provider of
resource transfers to the PSNP has started to procure food in Ethiopia (through
its Purchase for Progress projects) and regionally. Thirdly, in terms of targeting,
the PSNP distinguishes between the chronically food insecure and the transitory
food insecure. The first group is covered by the safety net function of the PSNP
and the second group by the PSNP’s contingency budget for addressing acute
needs following an external shock. And fourthly, the PSNP has benefitted from
gradual improvements in WFP’s ‘Project 2488’ and the MERET programme
which succeeded it in 1999. MERET has adopted a community-based
participatory watershed development approach by using resource transfers to pay
for disaster risk reduction. Rehabilitation of degraded lands is complemented
with a range of income-generating activities, such as horticulture, animal
husbandry and beekeeping, and productivity improvement including low-cost
soil fertility management and small-scale irrigation (Nedessa and Wickrema
2009).

The combination of the PSNP and the OFSP reflect an important structural
change in policies enabling new types of programming and programmatic
linkages. The PSNP and OFSPs were designed to link, in new and innovative
ways, relief to development by harnessing the humanitarian and developmental
discourses in a multi-annual timeframe.

In essence the PSNP and OFSP comprise three strategies: addressing acute
humanitarian emergencies in the event of external weather-related shocks, in
particular drought (the PSNP’s emergency utility function), the provision of a
safety net for consumption smoothing and asset protection, and asset building
among the chronically poor as a pathway out of the safety net and poverty
(graduation).The PSNP and its emergency utility thus address short- term needs
aimed at consumption smoothing and asset protection and is seen as conditional
for the OFSPs. The OFSPs are aimed at increasing poor people’s productive
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assets (both to enhance production and exchange entitlement) by increasing
agricultural productivity and promoting livelihood diversification through on-
and off-farm productive investments such as the provision of agricultural
production packages, small-scale irrigation and rainwater harvesting projects,
and the provision of credit.

The de-disasterisation of Ethiopia’s protracted food crisis

The evolution of responses to Ethiopia’s recurrent food crises show significant
changes in the ways in which the Ethiopian State and its international partners
have interpreted and framed Ethiopia’s famines and food crises.

My contention is that the food security policy process in Ethiopia has in
effect resulted in the de-disasterisation of Ethiopia’s protracted food crisis. The
1972-3 and the 1984-5 food crisis were declared famine disasters by the
international community and responded to with massive emergency food relief
to save lives but with food aid becoming quickly institutionalised. Following
these disasters, famine prevention became more central to food security policy.
The 1999-2000 and 2002-3 food crises, however, exposed Ethiopia’s continuing
famine vulnerability which was perceived as a disgrace both nationally and
internationally. As a result both crises were being downplayed for political
reasons with the 2002-3 crisis described as a ‘localised famine’ to underscore
that “the situation was serious, but not unmanageable’.

The 1999-2000 and 2002-3 crises paved the way for Ethiopia’s 2005-9
Food Security Strategy which aimed to transform the institutionalised relief-
oriented emergency system into a development-oriented safety net. The
government is of the opinion that Ethiopia’s famine vulnerability and food
insecurity is now under control and that its current 2010-14 FSP and highly
ambitious broader growth-oriented policies will end Ethiopia’s dependency on
international emergency food aid and food assistance. In that sense the
government regards the PSNP, the major component of the 2005-9 and the 2010-
14 FSP, as a short-term mechanism for achieving rural development and
graduation out of food insecurity and poverty.

So, after nearly forty years of famine relief and structural approaches to
address food insecurity, Ethiopia’s recurrent food crises and famine vulnerability
are seen as a developmental challenge rather than an emergency. The boundaries
between crisis and normality have faded with emergencies being ‘normalised’ in
terms of policies and programmes. The question is whether the current policies
that are institutionalising this de-disasterisation are ‘normalising’ the crisis or
contribute to a lasting solution of Ethiopia’s protracted food crisis. The answer
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to this question crucially depends on the success or failure of households’
‘graduation’ from the PSNP and OFSP.

The PSNP as a Lasting Solution to Ethiopia’s Protracted
Food Crisis?

Differential views on Resettlement as FSP component

The government and its main international partners subscribe to the FSP but hold
different views and understanding regarding the importance and impact of the
three components of the FSP. The government and its international partners are
in support of the PSNP and the OFSPs but the Voluntary Resettlement
programme, the third pillar of the FSP, has met with ambivalence. There has
been a powerful continuity in terms of the consistent divergence between
successive Ethiopian governments and international donors on resettlement as a
durable solution to hunger and food insecurity. The current government itself
opposed resettlement initially but a gradual shift in policy made resettlement to
be seen as a necessary aspect and crucial component of food security and
therefore as an integral element of the FSP. As a result large-scale state-
sponsored resettlement took place from 2003 onwards (Pankhurst and Piguet
2009).

The government’s international partners and donors have remained
sceptical. They do not see resettlement as a lasting solution to Ethiopia’s food
insecurity. Donors are of the opinion that resettlement as a radical measure to
achieve positive food security outcomes in the short term will fall short of
expectations. Worldwide experience indeed suggests that state-sponsored large-
scale settlement programmes often fall short of attaining food security and
sustainable livelihoods (de Wet 1995, Mc Dowell 1996, Cernea 2000). The
government’s current resettlement policy has also been criticised as a strategy to
make the poorest of the poor invisible through their participation in the
programme while in fact renders many of them needier than they were before
leaving their areas of origin (Hammond 2008, Bishop and Hilhorst 2010).

Programming Priorities and Impact

There are important differences between donors on FSP programming priorities.
For the World Bank, the major funder of the PSNP, the PSNP programme is the
result of a long overdue paradigm shift and signifies the transition of an
emergency relief oriented systems towards a longer term developmental oriented
productive safety net. The fact that Ethiopia has not experienced a serious food
crisis beyond its management capacity since 2003,is seen by the World Bank as
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proof that the system is working. Interviewed World Bank staff do however
acknowledge that the 2008 food crisis stretched the system to its very limits®.

The World Bank’s internal assessment reports indicate that the combined
impact of the PSNP and OFSPs, when implemented as per design, contribute to
graduation. The World Bank therefore underlines the importance of the 2010-14
FSP to strengthen the linkages between the PSNP and its complimentary
programmes to produce graduation at scale. Ethiopia’s current 2010-2015 FSP is
a continuation of the 2005-10 programme albeit with a particular focus on
strengthening on- and off-farm investment and livelihood diversification options.
The PSNP remains the main programme but with the OFSPs being modified
with the Household Asset Building Programme (HABP) and the Complementary
Community Investment programme (CCl). Another internal study by the World
Bank that looked at graduation scenarios of the 2010-14 FSP found that, with
implementation challenges being addressed and beneficiary households covered
by both the PSNP and the OFSPs, around half of the chronically food insecure
households have the potential to graduate from the safety net by 2014’. This by
itself would signify a highly significant achievement but at the same time falls
way short of the government’s expectations that all chronically food insecure
households will graduate from the PSNP by 2014.

The Food and Agricultural Organisation (FAO) also acknowledges the
importance of the PSNP and the OFSPs but is of the opinion that the FSP has an
overemphasized focus on the productive aspect of both the PSNP and OFSPs
and the HABP and CCI that modified the OFSPs in 2010. According to FAQ®
the potential for increasing agricultural production of the main staple crops in the
degraded highlands is limited and comes at a very high cost. From a national
food security perspective FAO is of the opinion that with the available financial
resources it is far more effective and efficient to make productive investments in
areas of better agricultural potential both in and outside the chronically food
insecure areas. Such investments should include measures to stop natural
resource degradation outside the chronically food insecure areas as degradation
not only undermine the long-term production potential of such areas but has in
fact contributed to the geographic expansion of the PSNP.

® Interview World Bank staff, Addis Ababa, Ethiopia (January 2011).

" These figures are consistent with estimates from senior government officials in Amhara who also estimate
that around half of the households can graduate from the safety net by 2015. This forms an interesting contrast
with the official policy to graduate all PSNP households from the safety net by 2015. It reflects that not only
the programme is very ambitious but outweighs political considerations over technical food security
programming.

® Interview FAO staff, Addis Ababa, Ethiopia (January 2011).
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As a major player in the implementation of the safety net senior staff in the WFP
claim that the FSP’s stronger focus on the poverty dimension of food insecurity
has resulted in apolitical drive by the government to reduce on its disaster
response capacity at federal level’. WFP Ethiopia is in particular concerned
because the reduction in federal disaster response capacity has not been matched
by an increase in capacity at regional level. So while the federal government
remains at the centre of the emergency response system the country’s regional
response capacity and ability to deal with sudden shocks is being undermined.
The WFP regards the emergency response capacity as a fundamental asset to
avoid future food crises tipping into disaster and sees international and local
relief resources as essential to respond to such crises. With the emergency
response system being stretched to its limits during the relative modest shock
caused by the 2008 drought, the WFP is of the opinion that there is a need for a
much tighter response system. This to anticipate and respond to crises such as
the 2011 food crisis in Ethiopia and the wider Horn.

The Impact of the Food Security Programme

The expected results of the combined impact of the PSNP and OFSPs were very
ambitious. The aim of Ethiopia’s 2005-9 FSP was to ‘enable the 8.29 million
chronically food insecure people to attain food security within a five year period’
and to ‘improve significantly the food security situation of the remaining 6.71
million facing transitory food insecurity problems’ (MoFED 2006). This high
ambition is a reflection of the objective of the Coalition for Food Security which,
when established in 2003, was to ‘achieve a major turn-around of the food
insecurity challenges within the timeframe of three to five years’ (MoARD
2009). However, the number of chronically food insecure had increased from the
estimated five million’®“at the design stage in 2003 to 8.29 million at the
inception of the programme. A development to which the 2003 food crisis
contributed significantly.

Evaluations of the PSNP and OFSPs do demonstrate significant
programmatic impact. A number of evaluations found explicit evidence of the
PSNP smoothing consumption and protecting assets (IDL 2006 and 2010,
Devereux et al. 2008, IFPRI 2008, SCF 2009). In areas where the PSNP and
OFSPs were implemented well, and where the two programmes were combined,
household asset holdings increased and crop production improved (Gilligan et al.

® Interview WFP staff, Addis Ababa, Ethiopia (January 2011).

19 The five million estimate being the previous ten years relief beneficiaries over the period 1994-2003 (DPPC,
2003). The proper estimate of the caseload at the beginning of the programme put the number of chronically
food insecure at 8.29 million (MoFED, September 2003)

™ The estimate of the new caseloads at the beginning of the programme subsequently reduced the number of
transitory food insecure from around 10 million to 6.71 million.

164



Jan-Gerrit van Uffelen

2009). Progress towards graduation from the safety net has, however, been
disappointing with only 56,895 households graduated by April 2009, that is less
than 10 percent of all PSNP households (MoARD 2009). Graduation at scale as
expected by the Ethiopian government did not happen.

Senior staff of the government’s main international partners, both in
Ethiopia and at international headquarters, expressed the view that achieving
livelihood diversification proved a far more complex and time-consuming
process than initially anticipated. In explaining why graduation fell short of
expectations they stated capacity and implementation challenges rather than
design faults. For example, only a quarter of the PSNP beneficiaries were
covered by the OFSPs in the period 2005-2009 which was seen as compromising
households’ ability to graduate from the safety net. Concern was also expressed
regarding the quality of the Public Works (the ‘productive’ element of the
PSNP). Soil and water conservation activities, for example, were not logically
sequenced but instead ‘doing bits and pieces of everything with the work being
rushed’ and with resource transfers not made conditional on the quality of work
done or the level of transformation taking place® .

As mentioned above the risk management utility of the PSNP was put to
the test in 2008 when drought hit parts of northern Ethiopia. By the time
additional resources were required to deal with the drought both the PSNP’s
contingency budget'and Ethiopia’s Emergency Food Security Reserve were
already depleted. This raised questions amongst agencies like the World Bank
and the WFP whether the safety net was not overstretched and fundamentally
under-resourced. The 2008 drought**also coincided with high inflation rates in
Ethiopia which eroded the food purchasing power of those households receiving
cash transfers (around five percent of all PSNP beneficiary households). Both
donors and the government were confronted with dramatic budget increases to
raise PSNP wages.

Contestation of the graduation narrative

With graduation seen as central to the FSP’s success but falling way short of the
government’s expectations, differences between the government and its donors
and development partners are becoming increasingly apparent. The government
of Ethiopia aims to end the PSNP in 2014, arguing that after ten years of Public

2 Interview WFP staff, Addis Ababa, Ethiopia (January 2011).

13 20% of the overall PSNP budget is reserved as risk management utility to deal with ‘sudden disaster’ and
‘situations of immediate need’.

% The international food price crisis of 2008 is believed to have had little impact on Ethiopia although it had a
significant short-term price effect on Ethiopia’s regional markets albeit with a great deal of heterogeneity
across regions as well as between rural and urban areas (Ulimwengu et al. 2009).
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Works participants should have graduated, though some Direct Support
households might receive some on-going assistance. But while the government
plans graduation at scale before the end of 2014, and demands regional
governments such as Amhara Regional State to graduate all Public Works PSNP
beneficiaries by 2013, the government’s development partners expect that most
PSNP beneficiaries will not achieve ‘self-reliance’ by 2014. They therefore think
that the PSNP should continue in some form.

The graduation narrative is therefore at risk of becoming contested.
International partners of the government fear that PSNP beneficiaries will be
graduated for political reasons in order to achieve the government’s pre-
established targets to end people’s dependency on aid. If true this would mean
that many of the ‘graduated” households have not done so on the basis of real
improvement in their livelihoods. They are therefore at risk of being left as
vulnerable and food insecure as before the start of the programme in 2005. If this
happens it will result in the structural reproduction of the humanitarian needs-
based response to addressing people’s acute food needs, rather than the
envisaged structural changes in policy to find a lasting solution to end Ethiopia’s
recurrent food crises.

The praxis of graduation is central in bridging the emerging divide
between the government and its international partners. This requires a more
fundamental debate about what can be regarded as the holy grail of the
graduation narrative: the level of assets required for chronically food-insecure
households to become food secure and graduate from the safety net.

Conclusion

Based on a review of key literature, interviews with senior government officials
and staff of other key food security actors, this chapter has examined how
Ethiopia’s famines and food crises have informed the making of food security
policy.

There has been a significant change in how successive governments and
its international partners have interpreted and framed Ethiopia’s famines and
food crises. It is my contention that in essence Ethiopia’s four decades long
quest for food security has resulted in the de-disasterisation of its famine
vulnerability and recurrent food crises. The key issue is whether this de-
disasterisation is driven by policies that structurally reproduce given or ‘old’
response options, resulting in the ‘normalisation’ of crises, or by a structural
change in policy that allows for new types of response options holding a promise
to end the country’s famine vulnerability and recurrent food crises.
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Emergency food relief as prescribed by the humanitarian discourse was the
key response to the 1972-3 and the 1984-5 famines. In the wake of the 1984-85
famine however, the Derg government and its western donors initiated a
structural change in policy by converging on the idea to put food aid to
productive use. Policy developments by the Transitional Government of Ethiopia
and the Federal Democratic Republic of Ethiopia in the 1990°s resulted in
structural reproduction of the Derg’s programmatic response options albeit
characterised by an important cumulative change, in particular by seeking
improvements in the quality of Food-for-Work activities. The food crises of
1999-2000 and 2002-3 led to the recognition that far from being unpredictable
emergencies, hunger and food insecurity were also a reflection of chronic
poverty and thus, predictable (McCord and Slater 2009). This resulted in a major
structural change in policy in 2005 that promoted new types of programmes
aimed at seeking an end to Ethiopia’s recurrent food crises. In addressing food
insecurity, Ethiopia’s 2005-9 and 2009-14 FSPs link in new and innovative ways
the humanitarian and developmental discourse. The multi-annual PSNP and
OFSPs, with the OFSPs being modified with the HABP and CCI for the second
phase of the PSNP (2010-14)were seen as essential and complementary for
people to become food secure and to graduate from the safety net.

Graduation from the safety net, seen as central to the success of the PSNP
and OFSP and the HABP and CCI which replaced the OFSPs in 2010 has so far
fallen short of expectations. This has contributed to the contestation and
politicisation of the graduation narrative and highlights the different perspectives
and expectations between the government and its partners. The government has a
‘developmental’ vision and regards the PNSP as a temporary mechanism for
achieving rural development and graduation-at-scale out of the safety net and out
of poverty. The government’s developmental partners see the PSNP as a safety
net that should be institutionalised to provide permanent social protection against
future external shocks. Recurrent drought in particular is seen as an inevitable
shock that may push people back into poverty and food insecurity given the
highly risky livelihood context in large parts of rural Ethiopia.

Experience of graduation on the basis of real improvement in people’s
livelihoods will tell whether there is a need for a further structural change in
Ethiopia’s food security policy. Evidence so far strongly suggests that there is a
need to institutionalize safety nets as a core component of a longer term social
protection system and that such a system should be a permanent and integral part
of Ethiopia’s wider policy environment. Such a development reflects an
important additional structural change over current food security policies and
creates space for the emergence of new types of response options, such as
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addressing people’s vulnerability up front in the face of external shocks, that
potentially can end Ethiopia’s famine vulnerability and recurrent food crises.

As an integral part of wider pro-poor development assistance frameworks
flexible safety nets, as a key element of social protection, are important in
dealing with localised shocks. Increasingly so they will also be important for
dealing with global shocks to the food system that render poor and marginalised
people in less favoured areas vulnerable to food insecurity and hunger.
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Implementing Large Scale Food Security Programs
in Rural Ethiopia:

Insights from the Productive Safety Net Program

John Hoddinott, Rachel Sabates-Wheeler, Guush Berhane,
Mulugeta Handino, Neha Kumar, Jeremy Lind, Alemayehu
Seyoum Taffesse, and Mulugeta Tefera

Introduction

Historically, interventions designed to improve food security in rural Ethiopia
were well-intentioned but haphazard. Often implemented in response to an
emergency appeal, these were ad hoc interventions that did little to address the
underlying causes of this food insecurity. For example, between 1993 and 2004,
the Government of Ethiopia launched near-annual emergency appeals for food
aid and other forms of emergency assistance." While these succeeded in averting
mass starvation, especially among the asset-less, they did not banish the threat of
further famine and they did not prevent asset depletion by marginally poor
households affected by adverse rainfall shocks. Further, the ad hoc nature of
these responses meant that the provision of emergency assistance- often in the
form of food-for-work programmes- was not integrated into ongoing economic
development activities (Subbarao and Smith 2003). Starting in 2005, the
Government of Ethiopia and a consortium of donors implemented a new
response to chronic food insecurity in rural Ethiopia. Rather than annual appeals
for assistance and ad hoc distributions, a new program called the Productive
Safety Net Programme (PSNP) was established.

The objective of the PSNP is “... to provide transfers to the food insecure
population in chronically food insecure woredas in a way that prevents asset
depletion at the household level and creates assets at the community level”
(GFDRE, 2004, 2009a, 2010). Unlike the annual emergency appeals, it was
conceived as a multi-year program so as to provide recipients with predictable

! Aspects of the effectiveness of these appeals are assessed in Gilligan and Hoddinott (2007), Jayne, Strauss,
and Yamano (2001), Jayne et al. (2002), and Lautze et al. (2003).
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and reliable transfers. In selecting these beneficiaries, geographic and
community targeting is used. The program operates in the most food insecure
woredas in rural Ethiopia defined in terms of their past history of food aid needs.
Most beneficiary households do Public Works (PW): criteria for selection into
these are that these households are poor (for example, they have low holdings of
land and/or cattle) and food insecure but they also have able-bodied labor power.
A much smaller proportion of beneficiaries receive Direct Support (DS): these
households are poorer than those receiving public works employment and lack
labor power; this includes those whose primary income earners are elderly or
disabled. From 2005-2007, the PW component paid beneficiaries either 6 birr
per day (increased to 8 birr in 2008 and 10 birr in 2010) in cash or three
kilograms of cereals for work (depending on where they lived) on labor-
intensive projects building community assets. Most activities occur between the
months of January and June so as not to interfere with farming activities which
occur in the second half of the year.

Discussions surrounding the PSNP frequently focus on its household level
impacts. While these are clearly important, they neglect an important feature of
the program — namely the significant investments made at the woreda and kebele
level in the delivery of food security services and the implications of these
investments for the capacity to deliver transfers and respond to food crises. The
core components of the PSNP - the identification of public works projects,
beneficiary selection, payments and appeals - are decentralized to woredas,
kebeles and local communities. Citizens are supposed to have considerable voice
in the operations of the program. Further, all aspects of the PSNP are intended to
be gender-sensitive. As such, the PSNP represents a considerable departure from
past food security interventions in Ethiopia and much of Africa. Rather than
simply report how the program has affected household livelihoods and food
security, we are interested, here, to take a system-wide approach to the
program’s impacts by focusing on how its design and inputs (such as funding,
physical and human infrastructure) shape outcomes (such as, targeting,
payments, the smooth functioning of institutions). This is a useful and often
over-looked area of evaluation and is frequently relegated to the ‘black box’ of
causality within technical impact evaluations. However, it is precisely these
institutional design and context issues related to program delivery that mediate
hypothesized impact results and lead to variation in results across communities
and groups. Understanding how program inputs and context influence (and
constrain) effective administration and capacity is critical in the future
development of the program and in anticipation of how to respond to future
shocks.
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In this chapter, we assess the development of capacity to implement this
large scale food security intervention in four ways: woreda capacity to
implement the PSNP with particular attention to the payments process; the
functioning of food security task forces; the extent to which targeting is truly
participatory; and the mechanisms that exist for appeals and complaints. We
conclude by considering the implications of these for future large scale food
security interventions in Ethiopia and elsewhere.

Data sources and methods

There are three distinguishing features of the data sources and methods used in
this chapter. First, nearly all results are based on primary data collection
undertaken between July and August, 2010. Second, mixed methods—data
collection techniques using both qualitative and quantitative methods—have
been employed. Doing so provides a richer pool of data and greater analytic
power than would have been available with either of these methods used alone.
Third, we adopt a “cascading” approach whereby data are collected at all levels:
federal, regional, woreda, kebele, household, and individual.

Quantitative surveys were undertaken at the woreda level, in kebeles, and
with households. These data were collected in Tigray, Amhara, Oromiya and
Southern Nations, Nationalities, and People’s Region (SNNPR). The first survey
was implemented in June-August 2006 with the bulk of the interviewing
conducted in July. A second round was fielded between late May and early July,
2008 and the most recent (third) round in June and July, 2010. The structure and
content of the questionnaires remained largely unchanged across survey rounds.?

The sample was constructed by randomly sampling woredas proportional
to size from a list of woredas where the PSNP was operating in 2006. Within
each woreda, Enumeration Areas (EAs) were randomly selected from kebeles
where the PSNP was active. Within each EA, 15 beneficiary and 10 non-
beneficiary households were sampled from separate lists for each group. This
procedure yielded a sample of 3,688 households. Across all three rounds, 3,140
households appear in all rounds yielding an attrition rate of 14.8 percent or, over
five years, just under three percent per year.’In addition, in 2008 and 2010, the
survey was extended to woredas in Amhara where USAID supports the
provision of the PSNP through a High Value Food Basket (HVFB).

2 See Gilligan et al. (2007) for a complete description of the sample and 2006 survey.

® Berhane et al (2011) investigate whether potential differences in attrition rates can be attributed to differences
in baseline characteristics by examining the correlation of the probability of attrition with household
characteristics and region dummies. They show that being a beneficiary was not highly correlated with the
probability of attrition. Older and smaller households were slightly more likely to attrite than other household
types but the impact of these characteristics on attrition was small.
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The household questionnaire was complemented by a questionnaire
administered at the community-level. In this questionnaire, the community is
defined as the kebele or peasant association (PA). Enumerators were instructed
to interview at least five people, perhaps together, who are knowledgeable about
the community (e.g., community leaders, PA chairmen, elders, priests, teachers).
They included at least one member of the Kebele Food Security Task Force and
at least one woman and they are told that they may need to meet with other
members of the Kebele Food Security Task Force in order to complete some
sections of this questionnaire. The community questionnaire covered the
following topics: location and access; water and electricity; services; education
and health facilities; production and marketing; migration; wages; prices of food
grains in the last year; and operational aspects of the PSNP. In addition, a price
questionnaire obtained detailed information on current food prices.

A novel component of the 2010 survey was a woreda-level guantitative
capacity survey. It provides data that clarify how the flow of funds from regions
to beneficiaries works in practice. It included questions on: Staffing and
resources; Planning and management of cash flow; and a flow of funds
analysis—"“following the money” from the region to the woreda to the
beneficiaries. This survey instrument was implemented in all 85 woredas where
the quantitative household survey was implemented. Interviews were completed
by experienced survey supervisors who were instructed to meet with staff
associated with the Woreda Food Security Office as well as those knowledgeable
of the payment system.

In fieldwork carried out in 2010, ten woredas were selected for in-depth
qualitative work. These were allocated across the four regions as follows:
Amhara (3), Tigray (2), Oromiya (2), and SNNPR (3). These were chosen based
on the following criteria: Representation of livelihood zones; Comparability of
similar livelihoods across regions; Coincidence with quantitative household
survey work; Extent of graduation (indicated by administrative data) and at least
one woreda where the PSNP is supported by USAID.

Key informant interviews were held at the federal level and at all four
regional levels. These were designed to deepen contextual understanding of
implementation and outcomes as well as learn from institutional perspectives
across different levels of administrative input and responsibility. At the woreda,
kebele, and community level, a “cascading” interview approach was used
involving interviews with officials and knowledgeable observers to build up a
detailed understanding of issues around implementation of PSNP. Key informant
interviews were also used to triangulate findings from the focus group
discussions as well as add nuance and texture to these. A structured interview
format was used to obtain information on a range of issues, including targeting
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procedures, appeals and grievances processes; gender representation at local
level.

Focus group discussions were held at the kebele level in all regions with
households with varying levels of food security as well as separate discussions
with men and women. Discussion in focus groups covered the following topics,
although not all topics were covered in all groups: Gender/intrahousehold
dynamics; Institutional access constraints; Appeals and grievances: Targeting
and graduation procedures; and experiences with Public works and Direct
Support.

Woreda capacity to implement the PSNP

“The woreda is the key level of government that determines needs, and
undertakes planning and implementation of safety net activities” (GFDRE,
2010). Woreda responsibilities for the PSNP include:

- The Woreda Office of Agriculture and Rural Development (WOARD)
manages the PSNP.

- The Woreda Food Security Task Force (WFSTF) reviews kebele annual
PSNP and HABP plans and budgets, ensures that contingency plans for
PSNP risk financing are in place, and provides assistance to kebeles.

- The Woreda Food Security Desk (WFSD) coordinates safety net and
household asset building activities.

- The Woreda Office of Finance and Economic Development (WOFED)
ensures that the budgets for the safety net and household asset building
programs are received in a timely manner at the woreda level and
subsequent transfers to beneficiaries are undertaken on a timely basis
(World Bank 2009, 25).

Given that under the PSNP, there has been a deliberate strategy to
increase implementation capacity at the woreda level and significant resources
have been dedicated to implementing this strategy, here we consider the success
of this strategy in terms of improvements in measurable dimensions of capacity
and whether these have resulted in more timely transfers to beneficiaries. We
also consider the role played by early warning systems.

Woreda Resources for the PSNP

We begin by describing the characteristics of key woreda staff involved in the
implementation of the PSNP (Table 1).
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Table 1: Characteristics of key woreda staff

Head, Woreda PSNP PSNP cashiers
Food Security accountant
Office

Sex (percent)
Male 95 76 65
Female 5 24 35
Age
Mean years 32 27 27
Schooling (percent)
University degree 75 40 5
High school plus some post 25 52 48
high school education
High school 20
Less than completed high 27
school
Mean years worked in this:
Position 2.5 34 3.3
Woreda 7.0 3.9 3.9
Occupation 3.2 3.1 3.2
Job status (percent)
Full-time 94 25 18
Part-time 6 75 82
Received training specific
to the PSNP
Percent 93 95 50

SOURCE: Woreda quantitative questionnaire 2010.

Levels of formal education are high; these officials are predominantly male
and young. They are relatively new to their positions. The Head of the Woreda
Food Security Office (WFSO) works full-time while the PSNP accountant and
cashiers generally work part-time on the PSNP. Nearly all heads of the WFSO
and accountants working on the PSNP have received training. This was also
apparent during the key informant interviews held at the woreda level. For
example, knowledge and comprehension of the three types of the PSNP budget
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lines (the Transfer, Capital and Administrative, and the Contingency) among the
Woreda food security task forces (WFSTF) was high across all regions. In eight
out of ten woredas in this study, the key actors of the program (WFSTF/OFSP
coordinators) are familiar with the different budget lines of the PSNP. Training
of cashiers is less common and focused on financial management.*

The quantitative woreda questionnaire contained a series of questions
about infrastructure access and quality. Access to electricity varies widely and
slightly less than 50 percent (40/85) of woredas had generators. There are
considerable differences in phone access across these four regions. Tigray, and
to a lesser extent SNNPR, had excellent (available all the time) or good
(available most of the time) communications by landline, cell phones or both.
Phone access in Amhara is mixed with about half the woredas surveyed having
excellent or good access but a quarter having both landline and cell phone access
that is “okay” or worse. Phone access is poorest in Oromiya. Internet access is
largely absent. Seventy-two percent (61/85) have no internet access at all and of
the remainder, only two woredas described access as either excellent or good.
Access to government-owned vehicles is “rare or never available” in more than
half the localities. In principle, woreda officials can rent private vehicles when
government vehicles are not available. However, in less than 30 percent of
woredas where access to government-owned vehicles was ‘“sometimes
available” or “rarely or never available” was a vehicle rented. On average, there
are 1.84 computers available for the exclusive use of the PSNP. More than 90
percent were in working order at the time of the survey. Respondents were asked
about their access to PSNP-related manuals. Generally, access is good but not
perfect. Out of 85 surveyed woredas, 75 reported that they had the PIM, 75 had
the targeting manual, 79 had the graduation manual, 72 had the financial
management manual, and 67 had the manual covering watershed management.
Access to manuals was most problematic in Oromiya.

One way of considering these resource data in aggregate is by assessing
whether woredas have access to manuals, computers and printers, and
vehicles—items that the program has some control over. Table 2 provides these
summary data. Several features are apparent. First, relatively few woredas have
all the resources needed to provide transfers on a timely basis. Across all
surveyed woredas, only 17.7 percent have all manuals, at least one working
computer and printer, and reasonable access to transport. Second, transport
emerges as the single largest gap in capacity in many woredas in Tigray,
Ambhara, and SNNPR. Third, access to resources is—by a considerable margin—

* During the workshops held in August 2011, regional representatives expressed some surprise about the low
level of PASS training. They intimated that training is ongoing and that, given the timing of the survey, that
staff turnover may have temporarily reduced the number of cashiers trained on PASS.
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poorest in Oromiya. There nearly a quarter of surveyed woredas lack working
computers and/or printers, and have poor access to transport.

Table 2: Aggregate PSNP resources

Transport At least Woreda  Tigray Amhara Amhara- Oromiya  SNNP Total
always one has all HVFB

available or working manuals

available  computer

on short and

notice printer
Yes Yes Yes 7.7 30.0 10.0 9.5 23.8 17.7
Yes Yes No 7.7 0.0 0.0 4.8 0.0 2.4
Yes No Yes 0.0 0.0 0.0 0.0 4.8 1.2
Yes No No 0.0 0.0 0.0 0.0 0.0 0.0
No Yes Yes 46.2 55.0 40.0 19.1 52.4 424
No Yes No 23.1 10.0 10.0 28.6 14.3 17.7
No No Yes 7.7 5.0 30.0 14.3 0.00 9.4
No No No 7.7 33 10.0 23.8 48 9.4

SouRCE: Woreda quantitative questionnaire 2010.

Woreda differences in the timeliness of cash payments

How do woreda-level resources affect the timeliness of payments to
beneficiaries?® To answer this, we begin by describing how the cash payments
system works and how long it takes for payments to be made. With this
information in hand, we look at the relationship between the timeliness of cash
payments and woreda-level resources available to support the PSNP.

The cash payment system and the timeliness of payments

The system for making cash payments consists of the following steps. Kebeles
are responsible for forwarding public works attendance sheets and lists of
individuals eligible for Direct Support to the WFSO. The WFSO enters these data using
a payroll software system called PASS. Nearly all woredas surveyed, 90 percent, use

We had intended to provide an analysis of the timeliness of food transfers similar to that provided above for
cash payments. However, it proved difficult to obtain information from enough woredas to do so. We suspect
that the principal reason for this is that responsibility for food distribution is split across a number of actors in
many woredas and along with this makes it difficult to obtain a full picture as to how this works. For example,
we have data from 49 woredas on who was responsible for arranging transport of food. This was handled by
WFSO in 28 woredas, by an NGO in 15 woredas, by WOFED in one woreda, and by others (not specified) in
five woredas.
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PASS to enter these data, 6 percent use PASS only for public works participants, and 4
percent do not use PASS. When this is complete, this information is given to the
WOFED. The regional Bureau Office of Finance and Economic Development
(BOFED) notify WOFED when funds have been transferred to the branch of the
Commercial Bank of Ethiopia from which the woreda can withdraw funds. Once
funds are withdrawn, arrangements are made to pay beneficiaries.

The woreda quantitative survey asked staff from WFSO and WOFED to
construct a timeline listing the different dates on which these activities took
place for the last month on which a cash payment was made; 71 out of the 85
woredas surveyed were able to provide this information.® Figure 1 summarizes
this information showing the cumulative mean number of days taken to deliver
payments. This shows that, on average, data entry into PASS begins 3.1 days
after the receipt of the first attendance sheet. Data entry is completed 14.6 days
later and so the payment information is given to WOFED 17.7 days after receipt
of the first attendance sheet. On average, 5.7 days later, staff go to the Ethiopia
Commercial Bank to withdraw funds for payment and 3.9 days after that, make
the first payment trip. It takes 11.6 days to make all payments with result that, on
average, 38.9 days elapse between the receipt of the first attendance sheet and
the last day on which payments are made. There are a number of woredas where
the process of entering data into the PASS continues after payments are made;
this is described in Figure 1 as “to end of processing.”

Figure 1: Cumulative mean number of days to deliver payments, by activity
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% In eight cases, the woreda had not made a cash transfer since January 2010 and in six cases, information was
incomplete.
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Table 3 shows how the time taken to complete these activities varies by
region showing the time taken by the fastest woreda, the woreda at the 25th
percentile of the regional distribution of processing time, the median, the 75th
percentile, and the slowest woreda. The rows are ordered from the fastest region-
as measured by the median-to the slowest.

Tigray reports the fastest time between receipt of the first attendance sheet
to the end of processing, the median time being 23.5 days. SNNPR and Amhara-
HVFB are close behind with median times of 31 and 33 days, respectively.
Median processing times in Amhara are slower at 39 days and the median in
Oromiya, 50 days, lags far behind the other regions. Table 3 also shows that
there is considerable variation within regions. If we look at the 75th percentile-
which tells us that three-quarters of woredas processed payments at or faster
than this number-we see that Tigray still outperforms the other regions but that
there is now a smaller difference between Amhara and SNNPR. Generally,
Oromiya processes payments more slowly than other regions, but while it has the
woreda with the slowest processing time, it also has one of the fastest. This
suggests that while a regional disaggregation is informative, it would be helpful
to focus on additional factors that are associated with differences in processing
cash payments.

Table 3: Regional variations in number of days taken to deliver cash payments

Sample Fastest 25th  Median 75th  Slowest

size woreda  percentile percentile  woreda

Tigray 12 13 18.5 23.5 34 123

SNNP 21 14 23 3 44 78

Amhara- 6 6 30 33 34 42
HVFB

Amhara 16 17 30.5 39 49 60

Oromiya 16 6 325 50 104.6 125

To do so, we begin with Figure 2. It divides this sample of woredas into
three groups based on the speed at which they completed all activities and shows
the median cumulative time taken from the receipt of the first attendance sheet to
final payment for each group.
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Figure 2: Timeliness of payments, by tertiles
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Virtually all woredas start data entry immediately on receipt of the first
attendance sheet. It is worth noting that, generally, woredas do not receive all
attendance sheets at the same time. On average, 12 days elapsed between receipt
of the first and final attendance sheets, but this hides considerable variation. In
75 percent of surveyed woredas, it took less than 15 days to receive all
attendance sheets. In the remaining woredas, between 16 and 120 days passed
between receipt of the first and last attendance sheets. When asked for their
perceptions of what caused delays, 8 out of 13 woredas in Tigray and 17 out of
30 woredas in Amhara indicated that delays in receiving attendance sheets from
kebeles was a problem. In both Tigray and Amhara, a number of respondents
indicated that kebeles would not send attendance sheets until a specified amount
of work had been completed. Few woredas wait until receipt of the last
attendance sheet before beginning data entry, but in nearly all cases, this resulted
in longer (than the median) processing times.

Comparing the fastest and middle group of woredas, the amount of time
taken from the start of data entry to the first payment trip is approximately the
same. The median time taken by the fastest group to complete all payments is 8
days compared to 16 days for the middle group, and this difference largely
accounts for the overall difference between the fastest and middle groups. The
slowest woredas take a long time to submit payment information to WOFED,
have to wait 17 days before making the first trip to the bank to withdraw funds,
and do not make their first payment for a further 10 days after that.
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BOFED notifies WOFEDs when funds have been transferred to the branch
of the Commercial Bank of Ethiopia from which the woreda can withdraw
funds. About 72 percent of woredas call BOFED to see if funds have been sent
to these branches. In nearly all cases, BOFED sends a letter verifying that funds
have been deposited. On average, 16 days elapsed between attendance sheets
being given to WOFED and the final trip to the bank to withdraw funds needed
for payment. But variation in elapsed time across woredas is large. It took five
days or less to obtain money for payment in half of the woredas surveyed but it
took more than 15 days in 30 percent of woredas surveyed. Approximately one-
third of all woredas reported that they were not able to withdraw the funds they
needed to pay all beneficiaries.

Resources and payment delays

As part of the woreda quantitative survey, respondents were asked to provide
their views on what problems affected the timely payment of beneficiaries.
These are described in Table 4.

Table 4: Woreda perceptions of problems affecting payments

s = 56 3 £ 3 £oo 5 g o
2 3 ® ‘;)O 2 a8 ° RN 1) 'S~

IS o8 c o 8 5 582 & S

< c = - c [SIY] = c

n £ ® o O o © = $ [

>E O a 6 S < 2

3£ £ %5 8 e

Y ©

e 8 g8 ° £

g ] 3] =

[a)] I o

| ~
Tigray 13 8 2 5 1 2 4 1 3
Ambhara 19 8 9 5 6 0 4 3 1
Amhara- 11 4 6 5 2 0 5 0 0

HVFB

Oromiya 21 1 19 16 4 0 2 0 1
SNNP 21 7 17 9 4 0 4 3 0

Source: Woreda quantitative questionnaire 2010.

These issues were also discussed during the qualitative key informant
interviews held in 10 woredas. Many of these discussions highlighted significant
delays in the release and transfer of budgets from regions to woredas. Somewhat
surprisingly in light of Table 4, only two of the 10 woredas covered in the
gualitative study reported that the front-loaded sources were insufficient to
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effectively implement the program. The WFSTF in Gursum Woreda in Oromiya
region indicated that they did not receive front-loaded resources:

We didn’t receive any front-loading. The region sends us the first 40 percent
PSNP resource transfer usually in March after 2-3months implementation of
PSNP. This is inadequate to procure all required items for the PWs and other
programs. As a result, we are forced to postpone procurement of capital items
for PWs [ORO_G/W-FG-1].

Are these concerns consistent with what we observe across all woredas
where we have quantitative data on payment delays? To examine this, we ran
regressions in which the dependent variable is the logarithm of the number of
days taken by a woreda to complete a particular task (Table 5). Because the
dependent variable is (log) days spent undertaking a task, a variable associated
with this activity occurring more quickly will have a negative coefficient and a
variable associated with this activity occurring more slowly will have a positive
coefficient. These characteristics used as regressors are either Yes/No variables
or they are expressed in logarithms. Where the characteristic is a Yes/No
variable (for example, “Bank not local and more than one trip was required to
obtain funds™), the reported coefficients can, to a first approximation, be
interpreted as percentage changes. For example, the number 0.611 in column (2)
means that, controlling for other characteristics, the time taken from the
submission to WOFED to the first payment trip was 61.1 percent higher in
woredas where PSNP staff could not use government vehicles.

Table 5: Associations between woreda characteristics and time spent on PSNP payment

activities
@ @) ®)
(Log) Number of days between
Receipt of first  Submissionto  First payment
attendance sheet WOFED and trip and last
and WOFED first payment  payment trip
submission trip
Both landline and cell phone -0.617* -0.180 0.194
service is excellent or good
(-1.663) (-0.423) (0.373)
Electricity supply is -0.562*
excellent or good
(-1.737)
PSNP funds were front- -1.700*** -1.220**

loaded
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(-3.909) (-2.140)
Bank not local and more 0.101 -0.268
than one trip was required to
obtain funds
(0.179) (-0.473)
PSNP staff could not use 0.611* 0.730**
government vehicles
(1.710) (1.994)
Number of cashiers working -0.447* 0.066 0.108
exclusively for PSNP?
(-1.875) (0.195) (0.296)
PSNP accountant trained in -0.957***
PASS
(-2.916)
Number of years PSNP -0.016 -0.042
accountant has worked in
woreda (log)
(-0.0537) (-0.119)
Travel time to 0.380 -0.071
furthermostkebele (log)
(1.343) (-0.157)
Constant 2574 2.075%** 2.925
(1.530) (2.983) (1.135)
Observations 50 46 46
Adjusted R-squared 0.207 0.182 0.062

NOTES: t statistics in parentheses. Standard errors robust to heteroscedasticity. * =
significant at the 10 percent level; ** = significant at the 5 percent level; *** =
significant at the 1 percent level.

Table 5 presents a number of interesting results. Good access to
communications infrastructure is associated with faster processing of the
attendance sheets. Better electricity supply helps, too, as does having more staff.
The most striking result in column (1), however, is the coefficient on whether the
PSNP accountant was trained. Where this has occurred, processing of attendance
sheets goes much faster. We explored whether other characteristics (not
reported) of woredas affected the time spent on this task. Access to working
computers and printers did not affect this, but this may be because virtually all
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woredas now have these. Access to manuals did not seem to matter nor did the
characteristics (age, sex, education) of the staff working on the PSNP.’

What accounts for the length of time it takes from the submission of
information to WOFED to the first trip to pay beneficiaries? As described above,
the key constraint is whether funds have been transferred from the regional
BOFED to the local branch of the Commercial Bank of Ethiopia. Where these
funds have been front-loaded (i.e., pre-transferred), the amount of time taken to
complete this step is dramatically lower (column [2]). The mean time to
complete these activities in woredas where funds have not been front-loaded is
about 20 days, while in woredas where front-loading occurs, it is only two days.
Table 6 indicates that this difference persists even when we control for other
woreda characteristics.

Lack of access to vehicles appears to be the most important factor when it
comes to assessing what influences the amount of time it takes to make all
payments. Column (3) shows that where PSNP staff did not have access to
government vehicles, and hired private vehicles or walked to payment sites, it
took approximately 73 percent longer to complete all transfers. Front-loading of
funds was also correlated with faster payments. In these results, and in others not
reported, other characteristics, such as the age, sex, and education of PSNP staff,
travel times, and other woreda resources (such as availability of computers) did
not have statistically significant associations with the time taken to complete
these activities.

It should be noted that woreda staff expressed considerable concern about
these delays. They resulted in the procurement of poor construction materials for
the public works and this, in turn, led to low quality of public works. In addition,
delays in transfer reduce the amount of time available to complete public works
and created difficulties in managing these activities. These problems were
compounded when disbursement of the capital budget was delayed.

The budget delay causes inappropriate procurement of materials that lack
proper quality. Besides, it is difficult to properly administer the work
[AM_S/KI-1].

The budget is supposed to be released in January, but is usually delayed for
over a quarter of the year. Even when it is released, by the time we are able to
purchase materials with the capital budget, we are not in the intended fiscal

" We considered whether woredas that had more experience with cash transfers processed payments more
quickly. Using data collected in the woreda quantitative survey, we calculated the number of times in 2010 that
the woreda had made cash payments prior to the payment cycle described here. Neither descriptive statistics
nor regression analysis showed a correlation between prior experience with cash and processing times.
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year anymore due to the delay; rather, the work is postponed for the
subsequent year[TIG_S/KI-1].

If the capital budget is delayed, we will not have time to buy industry products
or construct infrastructures since there is a limited time before the end of the
budget year. We will not be able to buy tools on time. It prevents us from
putting plans into action. The time that could be used for implementation will
be shortened [SN_D/KI-1].

How are these variations in the timeliness of payments viewed by
beneficiaries? In 2008, respondents were asked a series of Yes/No questions,
while in 2010, respondents could say if they strongly agreed, agreed, disagreed,
or strongly disagreed.

Table 6: Beneficiaries perceptions regarding the timeliness of payments (percent)

2008 2010

(% saying  Strongly  Agree Disagree Strongly Did not

yes) agree disagree state
Tigray 17 8 27 34 22 8
Ambhara 40 9 35 38 16 1
Ambhara- 52 32 36 24 8 1
HVFB
Oromiya 15 5 9 41 37 9
SNNPR 53 27 27 28 16 1

SouRCE: Household questionnaire 2008, 2010.

Table 7: Number days notice that beneficiaries had that payments would be made

(percent)
Tigray Amhara Amhara- Oromiya SNNPR
HVFB
1 day 68 83 72 76 72
2-3 days 21 14 24 16 25
4-5 days 2 1 2 4 2
More than 5 days 8 2 2 4 1

SouRcE: Household questionnaire 2010.
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In Oromiya, considerable concern was expressed about timeliness of
payments. Only 14 percent of beneficiaries agree or strongly agree that they
receive payments on a timely basis and 37 percent strongly disagree. While
Oromiya is the worst performing region by this measure, beneficiaries clearly
perceive that there is considerable scope for improvement in the timeliness of
payments.®As a general rule, beneficiaries have no idea when their payments are
coming (Table 7). Between 68 and 83 percent receive only one day’s notice that
they will be paid.’

Timeliness of payment elicited considerable comment during the
qualitative fieldwork. Twenty-four out of 30 focus groups came to consensus
that payments were made irregularly and often they did not know from one
month to the next when to expect payment.

We got paid 3 months in cash and 3months in food. There is a delay in time of
the payments. For instance, PSNP starts in January every year but payment
delays up to March [TIG_A/FG-1].

We are paid every 2-3 months. The payment time is not predictable and timely
information not given. We receive when transfer comes [ORO_G/FG-4].

[We have] no clue [when we will receive next payment]. We are not informed
when the next payment will be [ORO_Z/FG-3].

We do not know when the payment is coming. We only know the arrival
when it is announced. We prefer to be paid monthly. If the payment could
have been paid without delay each month, this would have been the basis for
our growth [SN_D/FG-3].

We get our payments accidentally, in an unpredictable way [SN_S/FG-1].

When asked, “Do you know when you will receive your next payment?”
the majority of responses indicated that there was a lot of uncertainty when the
next payment will arrive. Twenty-four out of 26 focus groups that answered this
question said that they did not know the date. Only two groups indicated that
they expected the next payment to be made on a specific date.

Table 8 shows that nearly all (93 percent) beneficiaries typically walk 12 to
16 kilometers to the place where they will be paid. Given that beneficiaries have

® Regional level discussions indicated that there may have been some issues specifically relating to the 2010
payment cycle which affected the timeliness of payments. In Oromiya, it was indicated that payments were
delayed to those woredas that had been tardy in the distribution of client cards. Tigrayan authorities noted that
lack of grain availability led to payment delays in some localities.

® Participants in the regional workshop in Tigray provided a caveat to this finding. They noted that in Tigray,
beneficiaries are given an approximate date about a week before payments are made; this date is subsequently
confirmed. Where this approach is implemented, our data will understate the amount of notice that
beneficiaries receive.
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to cover this same distance when they return home, and given that being paid
requires long periods of standing in line, it is not surprising that many
beneficiaries must sleep at the payment site. The fact that 84 percent of
beneficiaries incur no costs when travelling to receive their payment, and that the
average cost in all regions is usually less than one day’s wage, this must be put
in context. These costs are low because (outside of SNNPR) beneficiaries are
walking long distances and are sleeping in the open. Fortunately, reports of
harassment or robbery during the travel to or from the payment site are quite
low. This is true for both male- and female-headed households.

Table 8: Beneficiaries experiences with travel to the payment site

Region Distance to Average cost  Beneficiaries Beneficiaries  Beneficiaries
payment incurred for had tostay  were subjectto  were robbed

site  travel/overnight  overnight at harassment of food or

stay at payment  the payment during the cash during

site site  travel to/ from the travel

the payment to/from the
site payment site

(kilometers) (birr) (percent) (percent) (percent)
Tigray 124 7.0 39.6 1.6 15
Ambhara 14.2 124 26.9 2.6 2.0
Ambhara— 16.6 8.5 52.5 2.7 2.9
HVFB
Oromiya 11.6 15.6 27.6 2.8 1.3
SNNPR 8.4 6.7 12.3 4.1 1.6

SOURCE: Household questionnaire 2008, 2010.

Early warning capacity

Another topic investigated in the qualitative work was early warning and
response (EWR) capacity at the regional and woreda level. The PSNP PIM
clearly indicates that the PSNP will incorporate the information from the
findings of the Early Warning System while preparing a contingency plan to
effectively respond to the imminent risks in a given area. Strikingly, many of the
capacity concerns raised in those discussions echo those that emerge from these
quantitative data on capacity to make transfers. While the regional bureaus were
generally adequately staffed, staff and capacity limitations were widely reported
at the woreda level and this adversely affected the collection and reporting of
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early warning data in an accurate and timely manner, the preparation of
contingency plans, and the ability of woreda officials to respond to shocks.

Poor communications and lack of transport were frequently cited as
significant constraints to EWR activities. The regional EWR Case Team in
Amhara described the condition as follows: “...there is no transportation and
logistics to immediately deliver assistances to the required locations. Even it is
difficult for yourself to get public transport” [AM/ R-FG-3].These concerns were
echoed at the woreda level. A key informant on EWR from Saesi Tsedamba
Woreda in Tigray stated, “Vehicles and motorbikes are nearly nonexistent”
[TIG-S/ W-KI-3].

Respondents were asked whether there were any significant delays in
responding shocks from the federal level. Across the ten focus groups that we
conducted on this topic, eight indicated that the response was not timely, often
arriving after communities have deployed negative coping strategies already.
Respondents explained that the resources arrive, on average, two-to-three
months after the shocks struck. However, the early warning and transfer experts
in Shebedino and Tembaro Woredas indicated that the responses were timely. In
part, this might relate to the fact that these two woredas are more easily reached
from the regional capital.

Kebele Perspectives on Implementation

The PSNP relies heavily on the creation and use of new administrative structures
at the kebele and community level. Do they function as envisaged? Are
households aware of these Task Forces and do they understand their role in the
implementation of the PSNP? How do beneficiaries perceive their experiences
with the payment process? We examine these questions here

The Kebele and Community Food Security Task Forces

All kebeles should have a Food Security Task Force (KFSTF). These task forces:

e Undertake community mobilization activities to identify and prioritize
community needs;

e Plan prioritized activities with community members;

e Target beneficiaries and participants for public works and direct support
with input from the community;

e Prepare a Kebele Safety Net Plan in consultation with woreda sectoral
offices;
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e Maintain minutes of KFSTF meetings on Safety Net issues, lists of
participants, and progress reports;

e Establish and training Community Food Security Task Forces; and

e Participate in the monitoring and evaluation of safety net activities
(GFDRE 2010).

Kebele FSTFs existed in all surveyed localities. Table 9describes their
composition. Broadly speaking, these match what was set out in the PIM. In
nearly all (98 percent) surveyed kebeles, there is at least one woman and at least
one Development Agent on the KFSTF. Table 10 describes aspects of record
keeping undertaken by these task forces. Participant lists and minutes of
meetings are well-kept and some, but not all, keep progress reports.

Table 9: Composition of the Kebele Food Security Task Force (KFSTF), by region

Percent of KFSTF that contain:

Region Surve  Chairperso A member An elected An elected
yyear n of kebele of the representative representative
council kebele from elders from youth
council
Tigray 2010 74 83 81 89
Ambhara 2010 94 83 80 86
Ambhara— 2010 90 92 87 87
HVFB
Oromiya 2010 96 96 96 88
SNNPR 2010 100 91 94 83
Number of elected Number of Development
representatives from Agents
women’s groups

0 1 2 >2 0 1 2 >2
Tigray 2010 5 37 17 40 0 54 31 15
Amhara 2010 0 37 40 23 0 51 29 20
Amhara— 2010 0 22 42 36 0 22 8 70
HVFB
Oromiya 2010 0 13 48 39 0 39 31 30
SNNPR 2010 0 37 34 29 3 46 14 37

SouRCE: Community questionnaire, 2010.
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Table 10: Kebele Food Security Task Force (KFSTF) record keeping, by region

Does the KFSTF keep:

Region Records or Progress reports List of Participants
minutes of of activities
meetings

Tigray 83 69 89
Amhara 86 64 100
Amhara- 95 76 100
HVFB

Oromiya 79 79 96
SNNPR 77 54 100

SOURCE: Community questionnaire, 2010.

Households’ Interactions with the Community FSTF

At the local level, Community Food Security Task Force’s (CFSTF) are
established to:

Identify potential participants for the PSNP;

Undertake needs assessments so as to identify those households who can
participate in public works and those without sufficient labor or other
support who will need direct support;

Ensure that the proposed list of participants is commented on and endorsed
by the general meeting of the village residents;

Finalize the list of participants and submit it to the KFSTF;
Prepare a pipeline of projects; and

Monitor periodically public works projects to ensure that they are
undertaken as prioritized.

Given its role as the link between the PSNP and the community, it is useful

to begin by seeing whether respondents were aware of the existence and function
of the CFSTF. We disaggregate the sample into three groups: households that
had participated in the public works component of the PSNP, households that
had received any transfers under the Direct Support component of the PSNP, and
households that had received work under PSNP and Direct Support payments.
Table 11 shows a consistent, but also somewhat surprising, pattern across all
regions. Between 2006 and 2008, knowledge of the CFSTF has increased among
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the program beneficiaries, particularly in Tigray and Amhara. It also shows that
the percentage of program beneficiaries that are aware of the CFSTF and had
contact with the CFSTF increased significantly in all regions and among both
kinds of beneficiaries from 2006 to 2008. However, this pattern reverses
between 2008 and 2010 with awareness of and contact with CFSTFs at best
remaining static and in some cases declining. One, admittedly speculative reason
for this could be that the frequency with which beneficiary lists are being
updated has declined, resulting in less contact between CFSTFs and
beneficiaries. In general, female-headed households were 5 to 13 percentage
points less likely, depending on the region, to have contact with the CFSTFs.

Table 11: Household contact with the Community Food Security Task Force (CFSTF),
by region, year, and beneficiary status

PSNP beneficiary Tigray Amhara Amhara-HVFB

status,received:

2006 2008 2010 2006 2008 2010 2006 2008 2010

(Percent)
Aware that the CFSTF exists
Public Works 76 92 86 70 89 86 - - 96
Direct Support 62 83 64 45 79 57 - - 78
Public Worksand 64 98 88 33 - 80 - - 93

Direct Support

Aware that the CFSTF exists and had contact with the

CFSTF
Public Works 44 75 81 49 83 81 - - 78
Direct Support 17 57 54 21 69 59 - - 55
Public Works and 34 73 71 17 - 77 - - 76

Direct Support
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Oromiya SNNPR
PSNP beneficiary 2006 2008 2010 2006 2008 2010
status, received:
(Percent)
Aware that CFSTF exists
Public Works 79 86 78 88 91 87
Direct Support 54 66 50 84 76 77
Public Works and Direct 73 - 80 93 - 85
Support
Aware that the CFSTF exists and had contact with the
CFSTF

Public Works 53 80 69 67 83 86
Direct Support 24 62 61 47 69 68
Public Works and Direct 46 - 89 80 - 83
Support

SouRCE: Household questionnaire: 2006, 2008, 2010.

NoTE: Cells are left blank if there were fewer than 10 responses.

Households were also asked to identify the purpose of the CFSTF and
Table 12summarizes their responses. Gilligan et al. (2009, Table 3.4a) showed
that between 2006 and 2008, there was a significant increase in the proportion of
PSNP beneficiaries who could identify specific CFSTF functions. Table 12
shows the extent of this awareness using data from the 2010 household survey,
disaggregated by beneficiary status and region. When compared to 2008, there is
a decline in households’ ability to identify CFSTF roles. Also note that
respondents in Oromiya had the greatest difficulty in identifying the role of the
CFSTF and Oromiya is the region where contact with CFSTFs is lowest.
Female-headed households, and households headed by individuals with no
formal schooling, were less likely to be able to identify these roles.
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Table 12: Household knowledge of the role of the Community Food Security Task Force
(CFSTF), by region and beneficiary status

Tigray Amhara Amhara- Oromiya  SNNPR
HVFB

Percentage of households who indicated that one purpose of the
CFSTF was to mobilize the community for public works

PSNP 717 74.4 82.9 59.8 79.3
beneficiary
Non- 68.2 46.9 68.4 41.6 63.0
beneficiary
All 70.7 59.5 74.3 49.6 70.6

Percentage of households who indicated that one purpose of the
CFSTF was to identify individuals to participate in public works

PSNP 62.0 54.8 70.9 48.5 65.2
beneficiary
Non- 57.3 338 64.6 35.7 51.4
beneficiary
All 60.7 43.4 67.2 41.3 57.8

Percentage of households who indicated that one purpose of the
CFSTF was to identify direct support beneficiaries

PSNP 62.3 51.8 67.9 40.7 62.1
beneficiary
Non- 56.9 305 58.8 29.5 48.6
beneficiary
All 60.8 40.3 62.5 34.4 54.9

Percentage of households who indicated that one purpose of the
CFSTF was to monitor public works activities

PSNP 64.5 76.9 72.2 58.5 71.8
beneficiary
Non- 63.6 43.7 63.6 38.6 57.7
beneficiary
All 64.2 58.9 67.1 47.3 64.2

The PSNP Log Frame states that beneficiaries should be able to understand
how the program works. In both 2008 and 2010, PSNP beneficiaries were asked
directly if they felt that they had received all information needed to understand
how the program works. In 2008, this was asked as a Yes/No question, while in
2010, respondents could say if they strongly agreed, agreed, disagreed, or
strongly disagreed. In 2008 between 55 (Oromiya) and 80 (SNNPR) percent of
respondents answered “yes.” If we assume that “strongly agree” and “agree” are
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equivalent to “yes,” then Table 13 shows that there have been noticeable
improvements in understanding in Amhara (from 65 to 83 percent), Amhara-
HVFB (74 to 84 percent), and SNNPR (from 80 to 88 percent). There are slight
declines in understanding in Tigray and a considerable percentage of
beneficiaries (45 in 2008 and 47 in 2010) in Oromiya who do not feel that they
have sufficient information. Female-headed households and households where
the head had no formal schooling were slightly less likely to strongly agree that
they had sufficient information to understand how the program works.

Table 13a: Beneficiaries received all information needed to understand how the
program works (percent), by region

2008 2010
(Percent  Strongly Agree  Disagree  Strongly Did not
saying yes) agree disagree state

Tigray 74 22 47 14
Ambhara 65 23 60 12
Ambhara- 74 38 46 11 3 2
HVFB
Oromiya 55 18 35 22 15 10
SNNPR 80 47 41 8 3 2

SouRCE: Household questionnaire 2008, 2010.

Table 13b: Beneficiaries received all information needed to understand how the
program works (percent), by sex and schooling of household head

2010
Strongly Agree Disagree Strongly Did not state
agree disagree

Sex of head

Male 304 454 124 7.1 4.

Female 269 464 15.9 4.9 5.¢
Education of head

No schooling 29.3 4438 14.1 6.5 5.4

Any formal 359 445 10.1 6.3 3.
schooling

Source: Household questionnaire 2010.
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Targeting

Targeting under the PSNP combines both categorical and individual selection
using both administrative and community mechanisms. Administrative
mechanisms include the provision of a specified number of clients that can be
included within a specific administrative area (woreda, kebele, etc.); guidance on
targeting criteria to be used at the community level; and oversight to ensure
transparency and accuracy. Oversight ensures upward accountability, through
regional oversight of woredas and woreda oversight of kebeles. Accountability
relations work downward as well through community targeting, which includes
the identification of clients by community FSTFs and verification of the client
list in a public meeting, leaving open the possibility for appeals and complaints.
The PIM specifies that households who are targeted should fall into the
following categories:

e be community members;

o have faced continuous food shortages (three months of food gap or more
per year) in the last three years;

o be acutely food-insecure due to a shock resulting in the severe loss of
assets; and,

e lack adequate family support and other means of social protection and
support (GFDRE 2010, 24).

The PIM specifies supplementary criteria to assist communities in targeting:

e Status of household assets: landholding, quality of land, food stock,
labor availability;

¢ Income from agricultural and nonagricultural activities; and,

e Specific vulnerability, such as female-headed households, households
with chronically-ill members, and elderly-headed households looking
after orphans.

According to the PIM (GFDRE 2010), public works participants include
men and women over the age of 16 who are able-bodied. Pregnant women after
four months and lactating mothers 10 months after the birth of their child are
exempt from public works.

The PIM specifies a number of administrative criteria to determine
individuals who should receive unconditional transfers, including the elderly,
disabled, and people who are temporarily unable to work, such as those who are
sick, pregnant women after four months and lactating mothers up to 10 months.
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Government and donor officials have worried that direct support beneficiaries
have been asked to contribute to public works, although this clearly runs against
the PIM. However, in all but one woreda, officials indicate that direct support
beneficiaries do not contribute to public works. In Gursum, Oromiya, the Public
Works Focal Point explained that it is common for direct support beneficiaries to
provide childcare at public works sites and prepare coffee for workers, but that
they do not provide physical labor.

The revised PIM (June 2010) introduced a new targeting rule that all
members of eligible PSNP households should be listed as clients of the program.
This rule is known as “full family targeting” (FFT). The reasoning behind
introducing the new rule was to help client households to graduate by providing
a transfer for every household member and prevent dilution of transfers. Along
with FFT, the targeting rules for the PSNP incorporate a “labor cap.” This covers
households with labor but who have some members who are unable to work. The
able-bodied household member(s) are required to work additional days on behalf
of those who cannot work in order to help earn their transfer. Under the labor
cap rule, the able-bodied household member cannot work more than 20 days in a
month. These households are targeted for public works assistance, even though
some of the household members may be unable to work.

Key informants and participants in focus groups stated that the amount of
funds available for PSNP payments are governed by a quota extends all the way
down to the lowest administrative level, the kebele. (This is disputed by regional
and federal officials who state that no such quota exists.) FSTF officials and
development agents in all kebeles visited confirmed that the kebele quota is
divided among sub-kebeles, following a similar process of assessing population
size, livelihoods, and wealth in different areas. Community FSTFs prepare a list
of beneficiaries based on the quota they receive and Development Agents train
community-level officials on targeting procedures. All focus groups confirmed
that community members participate in targeting by verifying and agreeing on
the list of clients. In nearly all kebeles, members of the community FSTF, which
are elected by the community, determined the initial list of beneficiaries. A
public meeting is called and the list is read and subsequently adjusted according
to the feedback and views of community members. There were few indications
that the process at this level was exclusive, with the exception of the women’s
group in Sekota Woreda who insisted that “low class” women stayed away from
the community targeting meeting. The beneficiary list is submitted to the kebele
FSTF for review and approval. Any questions and concerns are referred back to
the community FSTF, although few instances of this happening in practice were
mentioned by kebele officials. Kebele FSTF officials gather beneficiary lists
from all sub-kebeles and submit these to the woreda FSTF.
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While the quantitative data does not show systemic evidence of receipt of
public works employment being influenced by a household’s social or political
connections (see Tables 16 and 17),'° there were reported instances of favoritism
and nepotism by elites at the community-level. When asked if better-off
community members were targeted, a development agent in Oromiya noted:

Aba gare (the community headman) has the upper hand in the targeting
process and this has at times undermined the transparency of targeting because
of favoritism and the inclusion of individuals that are not eligible [ORO_Z/K-
Kl-2].

In some areas, there were exclusion errors because of absenteeism at
targeting meetings and because community members were not fully informed of
the wealth status of their neighbors. When asked if better-off community
members had been included on beneficiary lists, a development agent in Soyame
Kebele explained:

Yes, they have. There were problems with targeting and some were excluded
who should have been listed. Targeting was done without a proper wealth
ranking exercise being carried out. Wealth ranking was done later (after the
initial targeting), but many were not covered because of the community vote.
The community voted on those to be included but they did not have reliable
data on which to base their decisions. Others were excluded because they
could not make it to the targeting meeting for reasons such as being ill
[S_T/K-KI-2].

Do households understand these processes? Across all regions, Table 14
presents a consistent, yet somewhat unsettling pattern. As previously discussed
in Gilligan et al. (2009), between 2006 and 2008 respondents increasingly
described program criteria in terms of poverty and were able to do so in
increasingly specific ways. However, between 2008 and 2010, this trend reverses
with fewer respondents describing poverty-related criteria. Instead, access to the
program is increasingly described as random or is determined by a quota system.

9 Coll-Black et al (2011) provide further evidence consistent with this claim.
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Table 14: Percentage of households reporting that the following criteria were used to
select Public Works participants in their locality, by region and year

Tigray Ambhara Ambhara-
HVFB
2006 2008 2010 2006 2008 2010 2008 2010
Poverty
People who are 424 621 241 557 759 227 86.2 258
seen to be poor
People with small 327 445 249 334 551 231 814 270
or no landholding
People with few 96 221 133 106 302 112 51.2 16.2
or no cattle/oxen
Connections
Religious or 0.3 1.3 0.2 0.4 0.6 0.0 4.1 0.0
ethnic groups
Family friends of 3.2 3.0 15 5.0 2.8 15 8.7 2.9
project staff or
village leadership
Other
Randomly 2.3 15 19.0 1.8 30 1738 6.1 204
Quota for each 117 175 265 113 73 207 244 215
kebele
People badly 141 191 65 147 220 4.9 35.2 8.7
affected by
drought
Oromiya SNNPR
2006 2008 2010 2006 2008 2010
Poverty
People who are seen to be 45.3 67.3 21.4 68.0 724 265
poor
People with small or no 42.0 40.6 20.3 444 545 29.6
landholding
People with few or no 20.4 15.4 8.7 180 253 106
cattle/oxen
Connections
Religious or ethnic groups 05 0.3 0.0 1.2 2.6 15
Family friends of project 8.4 14.3 3.3 45 2.1 1.9
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staff or village leadership

Other

Randomly 2.7 2.5 9.3 12 80 18.0
Quota for each kebele 10.6 5.4 18.7 25 108 224
People badly affected by 28.2 13.7 9.6 166 263 82
drought

Perceptions of the criteria applied to allocate Direct Support are given in
Table 15. These results mirror those found for identification of access to public
works—namely a reduction in the percentage of households that could provide
specific criteria and an increase in those who perceive that access is either
random or governed by a quota.

In the focus group discussions, there is an overall understanding that the
“poor” or the “poorest of the poor” are targeted under the PSNP. Again there
was a tendency among the groups that were interviewed to view the “poor” as an
undifferentiated category. There was little understanding of the program criteria
for determining which population groups should be targeted. This could be
interpreted as ignorance of the targeting criteria. A different explanation is that
respondents are reluctant to over-specify who should benefit, because needs are
so extensive and under-coverage is a problem. This, in turn, relates to the
preference of most communities for broader targeting, including more
households rather than larger transfers for a smaller segment of the population.
Instead, focus groups offered their own targeting criteria of who should benefit
from the program. Three of four focus groups in Shebedino Woreda in SNNPR
stated that the “landless” are deserving of PSNP support. Elsewhere,
landlessness was not mentioned consistently. Disability or the inability to work
was the next most common criterion, mentioned by focus groups in all regions.
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Table 15: Percentage of households reporting that the following criteria were used to
select Direct Support participants in their locality, by region and year

Tigray Amhara Ambhara-
HVFB

2006 2008 2010 2006 2008 2010 2008 2010
Demographic
Old people 708 840 234 643 735 230 924 245
Disabled 559 751 234 546 726 191 889 239
Connections
Religious or 0.1 0.0 0.0 0.0 0.0 0.1 0.0 0.1
ethnic groups
Family friends of 15 1.0 0.9 1.9 1.6 14 4.8 1.8
project staff or
village leadership
Other
Randomly 0.3 42 195 1.7 09 158 36 187
Quota for each 4.9 73 237 12 05 221 168 2238
kebele

Oromiya SNNPR
2006 2008 2010 2006 2008 2010

Demographics
Old people 65.7 69.5 21.9 655 677 25.2
Disabled 59.5 50.1 20.8 694  74.0 21.1
Connections
Religious or 0.2 0.5 0.2 0.3 2.3 0.8
ethnic groups
Family friends of 3.0 8.5 3.1 1.1 0.9 14

project staff or
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village leadership

Other
Randomly 2.0 1.2 14.6 0.4 5.7 18.5
Quota for each 3.1 1.4 15.2 0.3 6.6 19.4
kebele

Although nearly all groups do not recall specific targeting criteria for the
PSNP, nearly all expressed a basic understanding of the criteria for targeting
direct support. In general, this is understood as those who are unable to work,
whether because of disability, sickness, or old age. The poor who can work are
regarded as those who should participate in public works. Only 3 out of 40 focus
groups expressed ignorance of the criteria for receiving direct support. Further,
there was broad agreement with the rules for targeting direct support.

Yet, in spite of problems with targeting, 24 of 40 focus groups that were
interviewed maintained that targeting had been carried out correctly. Ten groups
suggested there were problems with targeting, although in some groups members
disagreed with at least some claiming that targeting had been done correctly. A
further six groups gave no response. Overall, ten groups referred to a limited
quota size as having contributed to the exclusion of some chronically food-
insecure households.

Furthermore, there is a general understanding that the community should
also be involved in agreeing on the list of direct support beneficiaries, even
though none of the focus groups provided any detailed description of the precise
selection process. The process for selecting those put forward to the community
for agreement is slightly more varied. Some focus groups reported that it is the
community who identifies the initial list of proposed direct support beneficiaries.
In Tembaro and Shebedino Woredas of SNNPR State, all focus groups explained
that the community identifies the neediest beneficiaries at a community meeting.
However, in Demba Gofa Woreda, the third area of SNNPR covered by the
assessment, and in woredas in all other regions, focus groups reported a slightly
different process in which a kebele leadership committee first proposed a list of
beneficiaries to the community, which then debated the list at a public meeting.
Only one focus group explicitly named the community FSTF as having an
acknowledged role in helping select direct support beneficiaries, although it can
be assumed that what many groups referred to as “kebele leadership committees”
were, in actual fact, community FSTFs. One women’s group expressed explicit
dissatisfaction with the selection process, noting that it was male-dominated and
that women did not take part in decision-making. Another complained:
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“They [kebele officials] registered the better-off people. | complained and the
village (Ganda) leader said, ‘they have the right to cancel your name.’
Nepotism is high. They accused me of insulting the kebele ‘Arada’ leader. The
Arada people work for their kin... They do replace names of people they want
to benefit. The better-off people are registered” [ORO_G/FG-3].

Appeals and Complaints

An important component of the PSNP is the existence of a formal system
through which beneficiaries as well as those excluded from the program can
appeal decisions made regarding their inclusion or exclusion from the program
as well as the management of public works, timeliness and completeness of
transfers and any other perceived abuses of the PSNP (PIM, p. 27). In each
kebele, a Kebele Appeals Committee (KAC) is established. Its main role is “to
hear and resolve appeals regarding Safety Net matters in a timely manner” (PIM,
p95). At least one member of the KAC should be a woman. Where grievances
are taken to other formal structures at community, kebele or woreda level, such
as a woman raising grievances to the Women’s Affairs Office, these will be
transmitted to the KAC for action and resolution.

Table 16 shows the size and composition of the KACs which have been established in 8
out of 10 kebeles covered in the quantitative study. Table 17 shows the gender
composition of these KACs.

Table 16: Composition of the Kebele Appeals Committee

Composition of KAC

Region  Kebele

Two elders/religious
leaders

Health extension
Kehele snnkes-nersnn
Food security secretary
Kebele secretary

Kebele Chairman
Kebele Manager
wnrlker

\Women’s ren
School teacher
Kelele Militia
rommander

DA

AN
AN

SNNPR  Gurade
Furra v v v
Soyame

Oromiya Barite
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Amhara

Tigray

DimtuRar
etti

Serawudi v

ShengoDe v
far

Wal
Adizata

Sendeda

v v
v

v
v
v

v

Table 17: The composition of the Kebele Appeals Committee, by gender in study areas

Region Kebele Number of the Number of  Number of

KAC members men in the women in

KAC the KAC
SNNPR Gurade 5 4 1
Furra 3 2 1
Soyame 0 0 0
Oromiya Barite 0 0 0
DimtuRaretti 6 5 1
Amhara Serawudi 3 2 1
ShengoDefar 5 4 1
Wal 3 2 1
Tigray Adizata 5 3 2
Sendeda 7 6 1
Total 37 28 9

The composition of KAC members varies from religious leaders, women,
and school teachers, to health extension workers, kebele administrators, and
kebele managers. As specified in the PIM, there is at least one woman in each
KAC. The appeals and complaints process is supposed to be managed by
individuals not involved in the targeting pro