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Executive summary 
 
Ethiopia is once again faced with the threat of famine. More than 14 million people could be 
affected in 2003 unless the international community responds and delivers up to two million 
metric tonnes of food aid.  Within and outside Ethiopia, people will respond with generosity 
and concern.  But at the same time, they will ask why there is such widespread hunger in 
Ethiopia yet again. 
 
Securing a sustainable supply of food for its people has been a priority for the Ethiopian 
government and donors for 20 years. In spite of this, food insecurity remains the country’s 
most deep-rooted problem. The major famine of 1984-85 was followed by further food 
shortages in 1992, 1994, 2000 and 2002.   By the year 2025, Ethiopia will need to double its 
production of cereals – to 24 million metric tonnes – in order to feed its people. 
 
The international community has been forced by public opinion to respond to food crises in 
Ethiopia with food aid.  But it has never sufficiently addressed the causes of those crises by 
investing in Ethiopia’s poor rural communities. As a result, Ethiopia, its people and the 
international community have become trapped in a cycle of dealing only with immediate 
crises. This cycle must be broken.  
 
Ethiopia’s problem is a structural one which cannot be solved by food aid. It is the decline in 
its people’s assets and the collapse of their livelihoods, as well as the lack of infrastructure in 
poor communities, rather than drought, which creates vulnerability to starvation. The failure 
of rains is only the proximate cause of famine, merely revealing the width and depth of chronic 
poverty.  
 
Precarious lives 
Out of a population of 67.2 million people, almost half – 28 million – live in deep and long-
term poverty. Ethiopia’s poor communities are vulnerable to drought, acute malnutrition and 
even, at extreme moments, starvation, because: 
 

• poverty limits their ability to buy food, both during and in between droughts 
• after successive crises, and with little consistent help, Ethiopia’s poor communities have 

been left without productive assets. Livestock, land, tools and labour have often been 
forfeited in order to survive  

• the Ethiopian government alone cannot afford to pay for the fundamental 
improvements required in their communities.  

 
With nothing to fall back on, and no cash to buy their way out of danger, drought simply 
pushes poor communities into dangerously precarious situations by depriving them of their 
food supplies and assets.  
 
A land of abundance — or scarcity? 
Ethiopia is capable of producing food in abundance and in years of better production it may 
achieve this. But, even at times when there is plenty of locally grown food on the Ethiopian 
market, several million people continue to need food aid.  This is a paradox rooted in people’s 
poverty and a lack of purchasing power in communities which have lost their assets and 
livelihoods and found no alternative source of income.  
 
The central approach of donors is now to distinguish acute from chronic food insecurity, and 
unpredictable from predictable needs. But there is a tendency to say that the average number 
of 5.4 million people who ‘surface’ in the government’s annual appeal as being in need of food 
aid are the chronically insecure rather than those in acute need. In fact, these numbers are just 
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the tip of the iceberg. Latest estimates of the proportion of the population in food poverty 
suggest 42 per cent of all Ethiopians were inadequately nourished in 1999-2000.  
 
Government policies and the aid that can be mobilised must offer solutions appropriate to the 
poverty and livelihood problems of the 28 million as it is impossible to predict which of them 
will be slipping in and out of acute insecurity from year to year. Food supplies in Ethiopia 
must try to meet three objectives: 
 

• eliminate import dependence (average 475,000 MT food aid per year) 
• match population growth of 2.8 per cent per year 
• absorb an increase of 15 per cent in food demand due to under-nutrition. 

 
Currently, however, Ethiopia is moving in the wrong direction. Its under-fives mortality rate 
worsened from 166 per thousand in 1997 to 179 per thousand in 2000 and its rural people – 
83 per cent of the population – are becoming poorer. The number of people who are hungry 
and vulnerable to starvation appears to be growing. The collapse in the price of coffee, 
Ethiopia’s main export, is pushing coffee farmers, hitherto more insulated against crises, 
towards chronic poverty. 
 
The country must boost massively the quantity of food it produces and kick-start the 
livelihoods of those who currently cannot afford to buy food at any price. It must also better 
store and distribute the food it currently produces in order that crops from surplus years can be 
used in poorer years to supply areas where food is scarce. But Ethiopia must also be helped in 
cash rather than in kind to bridge shortages when they occur, with locally or regionally 
produced food. 
 
Above all, donors and the government must invest in poor communities in Ethiopia’s 
countryside so they can make better use of the plentiful land and water available. This 
means that the enhancement of people’s livelihoods and the development of rural 
infrastructure must be made a priority as urgent as the delivery of life-saving food aid. 
 
Mobilising aid 
Only five per cent of Ethiopia’s irrigable land has been cultivated. The country has large 
reserves of under-utilised groundwater and annual surface water; the main constraint has been 
lack of investment in water harvesting. A further lack of investment in roads and grain stores 
means that three-quarters of farmers still face a walk of more than half a day to the nearest 
market.  
 
Government and donors agree, in principle, that annual food aid appeals are an unsatisfactory 
strategy but they continue because they have become the main tool for mobilising resources. 
The 2002 appeal was seen as a transitional appeal towards more long-term support.  
 
The cornerstone of the Ethiopian government’s rural development policy has been ADLI 
(Agricultural Development Led Industrialisation). While most observers endorse the primacy 
of agriculture in the Ethiopian economy, perhaps the best way to view ADLI is as an economic 
growth policy and not as a poverty reduction policy. 
 
Other government initiatives are voluntarily resettling people from over-populated to under-
developed lands and supporting rural people’s livelihoods by creating employment through 
food-for-work programmes, which have the added benefit of supplementing local 
infrastructure.  These initiatives are set out in the government’s Food Security Strategy, the 
Rural Development Policy and the National Policy for Disaster Prevention and Management.  
While in food-scarce communities food for work has often been welcomed, cash for work 
would provide a more dynamic engine for development. 
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A call for livelihoods 
This report is a call for the protection of people’s livelihoods to begin in earnest. It argues for:  
 

• cash-supported programmes focused on building skills and infrastructure through 
public works in return for money, which stimulates recovery in rural communities 

• rapid development of Ethiopia’s ability to store food and transport it from areas of 
surplus to areas of deficit 

• restocking of pastoralist communities which have lost many of their animals, and 
improved marketing of processed meat and dairy products in urban centres to boost 
herders’ incomes 

• enhancement of women’s access to and control over resources and assets as well as their 
empowerment in decision-making at all levels 

• the need for protection of infant industries in order to promote diversification in both 
agriculture and manufacturing. 

 
Donors have often limited their major investments of resources to belated responses to 
impending famine. The food aid performance of donors has often been neither adequate nor 
timely. But the habitual giving of food as aid, rather than providing cash to pay for long term 
development, has created a chain of dependency from wealthy donors to poor communities. 
 
The European Union and bilateral donors such as the UK have begun to change these policies.  
However, Ethiopia’s biggest donor, the US, continues to give the majority of its help in kind – 
food. 
 
NGOs are also important mobilisers of resources for the country: on a rough estimate, they 
account for between a fifth and a quarter of its international aid.  They have contributed to 
many types of district-based programmes, including food economy studies and nutritional 
assessment.  Their potential to make up the capacity deficit in planning local EGS schemes and 
to be a source of credit for non-farm income-generation should not be overlooked. 
 
Long-term aid for food security 
The report concludes with recommendations identifying poverty as the root cause of the 
problem by addressing the need for livelihood support. Multi-annual planning towards this 
objective, with a timeframe for transition, should replace annual food aid allocations which 
have been shown to offer only temporary relief. 

 
1. Planning should focus on the livelihoods, agricultural and water development and 

nutrition of specific poor communities. One option the government may wish to consider 
is to ensure that every food insecure district has the support of a specified stakeholder 
(donor or NGO). Peer pressure could then get to work: no donor would wish to have a 
portfolio of the hungriest districts. 

  
2. More fundamental economic planning is needed to assess the best use of government 

and donor resources for food security. A government/donor dialogue should ask the 
question: ‘What are all the resources available to us and how can we best deploy them?’ 
The need is for nothing short of a large-scale livelihoods rescue plan, with government and 
all donors putting their resources on the table. 

 
3. The aim should be to boost purchasing power to close the gap between targeted levels of 

food production and people’s ability to buy it. Cash-for-work must be the preferred 
option. Labour-intensive public works are an effective medium for such resource 
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injections. What would it take to resource a sufficient livelihood support programme and 
are donors prepared to invest more widely in it? 

 
4. Support to farmers and pastoralists should target outputs (prices) as well as inputs for 

production. A thorough review should be undertaken of all the options for improving 
price support to farmers and herders. 

 
5. Imported food aid will be needed until the macro and micro economies respond to 

financial incentives. While local purchases of grain are recommended in the first instance, 
in most years some food imports, mainly in the form of food aid, are still required. 

 
6. Ethiopia needs a new focus on good utilisation of food including an effective nutrition 

policy with an institutional focus for its implementation.  
 
7. A forum of government, donors and NGOs should be established to consider and 

develop solutions and share out responsibilities. A culture of dialogue and cooperation 
among partners in Ethiopia’s development needs to be put in place. 

 
Ethiopia’s problem is a long-term one of chronic poverty, asset depletion and entitlement 
decline. Poor people have nothing to fall back on. For poor people, if loss of assets and 
purchasing power is the problem, livelihood support is the solution and cash may be the best 
fertiliser. 
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Chapter 1 

‘Not again!’  
 
The widespread reaction to television pictures of starving children in April 2000 reflected 
concern that, although food security – access by all people at all times to enough food for an 
active and healthy life – had been the priority for government and donors in Ethiopia for 
nearly 20 years, it remained the country’s most deep-rooted problem. Despite large amounts of 
food aid and efforts to kick-start Ethiopian agriculture, the scale of hunger seemed not to have 
been reduced. The 1984-85 famine, which galvanised the world, was followed by severe but 
less dramatic food shortages in 1992, 1994, 2000 and 2002-03. Why? 
 
Food aid is not the solution 
In 2000, the numbers of people in need of food aid, for at least part of the year, rose to 10.6 
million, or 16.6 per cent of Ethiopia’s population, exceeding in absolute terms the numbers of 
people affected by drought in 1984-85 (FDRE, 2002a). A good harvest in 2000 allowed the 
number to fall to 6.2 million in 2001 but a slightly reduced harvest in that year, followed by 
poorly distributed rains in 2002, sent alarm bells ringing again: the initial estimate of those 
requiring food assistance rose from 5.2 million in January to 6.3 million by October when the 
Disaster Prevention and Preparedness Commission (DPPC) issued a revised appeal. It 
estimated that the number of people in need of food aid could rise to between 10 and 14 
million in 2003.  
 
Prospects for future years also came into focus with the forecast by Catholic Relief Services 
(CRS, 1999) that the country’s cereal needs were set to increase to 24 million metric tonnes 
(MT) per annum by 2025, double the present level of demand. By then, Ethiopia would need 
to grow or import an additional 12 million MT of grain each year. A population rate growing 
at 2.8 per cent per year, with agricultural growth at only 2.4 per cent, seemed to guarantee that 
the structural food gap would increase. Most observers now agree that the problem is a 
structural one which cannot be solved by food aid as it does not address the root causes of 
hunger.  
 
Causes of food insecurity 
There is also a measure of agreement on what these causes are. Ethiopia’s revised Food Security 
Strategy (FDRE, 2002a) claims:  
 

Long-term factors, such as the interaction between environment, high population 
growth, diminishing landholdings, and a lack of on-farm technological innovation, 
have led to a significant decline in productivity per household. These trends have 
combined with the repeated effects of drought over the years to substantially erode the 
productive assets of communities and households. A loss of community assets (eg 
pasture and forest) has led to increasing environmental degradation and increased the 
pressure on-farm, leading to declining investment in soil and water conservation 
practices. More importantly, households are less able to cope with shocks because they 
cannot accumulate savings (eg livestock holdings and food stores) even in good years. 

 
The original 1996 Food Security Strategy also discussed the contributions of conflict, 
transport, storage, infrastructure, poor nutrition and health provision, the heavy workloads of 
women and the special problems faced by pastoralists to the worsening trend. Drought and 
rain failure are often the proximate causes but what they do is reveal the width and depth of 
the chronic poverty which lies at the root of hunger. 
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Ethiopia’s food production 
Farmers in Ethiopia have to work ever-smaller plots of overworked land to produce their food. 
Per capita, cultivated land for food grains has declined from 0.4 hectares in the early 1960s to 
0.1 hectares in the mid-1990s (Debebe, 2000). Where gains have been made in foodgrain 
production, these have not resulted mainly from cereal yield increases, which improved by only 
0.5 per cent per annum between 1980 and 1996: ‘The recent increase in production is largely 
attributable to an increase in cultivated areas… There is no indication that yields have 
improved since 1994’(Ethiopian Economic Association, 2000).   
 
How much Ethiopia produces – and when 
Ethiopia produces a much higher proportion of its own food than do European countries. 
Apart from food aid, it cannot afford to import much. The annual average proportion of food 
aid to total grain production between 1985 and 2000 was 9.7 per cent (FDRE, 2002a), 
meaning that Ethiopia produces 90 per cent of its own food. Total production of cereals and 
pulses from the 2001meher harvest was 12.33 million MT (FAO/WFP, 2002). 
 
The main harvest season is December-January, based on the meher growing season following 
the main, or kremt, rains from June to September. These rains were late in 2002 with 
damaging effects on the harvest. A secondary growing season, the belg, whose rains come from 
February to April, contributes only a few per cent to national production but is more 
significant in certain locations. 
 
These seasons characterise the crop-growing areas of the central and northern highlands. In 
parts of the south, the main growing season is the genna from March to May, with a secondary 
season, the hagaya, from September to November. The pastoral south-east has a similar rainfall 
pattern but calls its seasons the gu and the deyr; water for pasture, and its impact on livestock 
products, is its main importance. 
 

 
Ethiopia is a country of diverse farming systems and many of its food shortages are location-
specific. Unlike the 1984-85 famine, whose epicentre lay in the northern highlands, the harvest 
and pasture failures of 1999-2000 affected especially the belg-dependent cropping areas and the 
pastoral areas of the south and east, Somali Region in particular. The zones worst affected by 
this drought were areas where institutional capacity to address food insecurity was at its 
weakest and where few food aid delivery systems were in place. At the time, the national Food 
Security Reserve had been allowed to run down to dangerously low levels owing to delayed 
replenishment of stocks.  
 
Ethiopian food crises illustrate well the principle that ‘the problem is one of imbalances 
between population densities and the capacity of local economies and environments to provide 
decent livelihoods’ (FAO, 1995). Except in the context of resettlement, population policy has 
not been widely discussed in Ethiopian policy-making; it is an issue that should no longer be 
ignored. Nor could the balance between surplus and deficit areas come to our aid. Even in 
better years, ‘increased production does not translate into increased household income and 
food security due to poor marketing infrastructure and binding transport limitations. There is 
little effective integration between surplus and deficit regions’  (Raisin, 2001c). 
 
As production improved during 2000, another worrying feature of Ethiopia’s food crises 
appeared: the fall in cereal prices that followed an improved harvest was not reversed as 
supplies became tighter again. Although several million people remained in need of food 
assistance in 2001 and the first half of 2002, surpluses remained on the market and prices 
stubbornly refused to rise. Grain was cheap but farmers lost their incentive to produce. 
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The answer to this paradox lies in a lack of effective demand, the lack of purchasing power of 
hungry rural communities whose asset base has been eroded and who have found no 
alternative incomes. Just as chronic food insecurity is based on the depletion of livelihood 
assets through successive droughts, a multi-annual approach to enhancing people’s livelihoods 
offers the only sustainable way of ensuring their food security. The sustainable livelihoods 
framework places the focus on people, their assets and their activities, rather than on sectors 
and their performance. Assets, or the lack of them, are fundamental to livelihood strategies 
(Masefield, 2000).    
 
Is coffee to blame? 
How far is Ethiopia’s position in world trade among the reasons for its food insecurity? Its 
leading export crop is coffee, contributing up to eight per cent of gross domestic product 
(GDP). Owing to excess supply, generated by both traditional and new producers, world 
prices have reached a 30-year low, declining by 70 per cent in four years. Ethiopia accounts for 
less than two per cent of the world market. The share of coffee in its total export earnings 
dwindled from 70 per cent in 1997-98 to 43 per cent in 2000-01.  ‘Ethiopia has lost almost 
US$167 million in export revenues over the last three years as a result of the slump in coffee 
prices, an amount equivalent to almost half the country’s annual export earnings’ (Ethiopian 
Network on Food Security, Monthly Report, January 2002). 
 
While this is a blow to the national economy, nearly all of Ethiopia’s coffee is grown by small 
farmers, for whom it is often their only source of cash income.  According to Oxfam in May 
2001, the livelihoods of more than 700,000 households depend on coffee production; these 
families are being forced to sell their assets and reduce consumption. There is a (worldwide) 
need to stabilise prices at a level remunerative to producers. A larger proportion of the crop 
should be processed in Ethiopia. The country could also benefit from improved quality; a 
study is under way aimed at international certification of the high organic quality of Ethiopia’s 
coffee.   

 
 
Ten steps forward 
In 1994 Christian Aid published a report, Ethiopia: the chance to get it right, an examination of 
the response to that year’s food crisis with recommendations on how to improve future food 
security. The ten recommendations, with brief comments added in italics to indicate how far 
they have been taken on board, were: 
 
• Donors should support the government’s National Early Warning System to provide 

constant crop, market and nutritional data, and its National Disaster Prevention and 
Preparedness Fund to strengthen food aid and input supply capacities. Early warning 
systems are much improved; the Fund has only become operational within the past year. 

• Food aid donors should take account of Ethiopia’s structural food deficit and pre-
programme a minimum delivery (500,000 MT) in July/August, extending to a 
maximum once the harvest is known, to ensure that food aid reaches Ethiopia in the 
first half of the following year. Most donors are still languid in their response, making up 
their minds after the launch of the annual appeal in late January each year (see p. 25); in 
2002 early warning had already made clear that between 211,000 and 500,000 MT of 
cereals needed to arrive in-country during the first quarter of 2003.  

• Food aid donors should build up the Food Security Reserve to 350,000 tonnes and 
finance a monetary reserve for rapid food imports. At the beginning of 2002 the reserve 
stood at 350,000 tonnes (after dropping below 100,000 tonnes two years earlier). By 
September, after many loans in mid-year, the physical stock was down to 122,841 tonnes. 
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• Donors should support the government’s five-year agricultural development 
programme. Since the end of the war with Eritrea in 2000, donors have prioritised a 
number of government investment programmes including food security.  

• Fertiliser subsidies should remain until fertiliser use has tripled over its 1994 level and 
the poorest farmers should be considered for grant assistance. Subsidies ended in 1995; 
recent consumption has been more or less static, with farmers either avoiding fertilisers 
because of increased prices or because they have incurred debts on fertiliser credit which 
failed harvests have not always allowed them to repay (see p. 14). 

• The government and donors should continue to prioritise primary health care and 
primary education and ensure that these services are universal and free. These are among 
government investment programmes now receiving donor attention. 

• Guarantees for food security should be designed into all structural adjustment missions 
and planning from the outset. International financial institutions and the government 
have switched their attention to the formulation of the Poverty Reduction Strategy (PRSP), 
in which food security receives priority consideration (see p. 13). 

• Donors should support capacity building of key institutions in the government and 
non-government sectors. A recent priority for government and donors. 

• International NGOs should help to build the capacities of indigenous NGOs and work 
in partnership with government services. This has been the trend although the direct 
implementation skills of some international NGOs are still preferred by the government.    

• The international community should recognise the urgency of establishing food 
security in Ethiopia and not allow differences over the pace of economic reform to 
delay their own assistance. After some disagreements in the late 1990s, the PRSP has 
provided a context for broad agreement on the course of economic development.  In 2001 
Ethiopia passed its decision point in earning Heavily Indebted Poor Countries (HIPC) debt 
relief (p. 29). 

 
Invest in rural livelihoods 
This report updates Christian Aid’s 1994 findings and recommendations; later chapters 
amplify the comments made in italics above. The report suggests that the only way to avert 
acute food crises is by finding solutions to the problem of chronic food insecurity. Although 
Ethiopia has problems of food availability, the basic plight of its 67.2 million population is 
their massive decline in food entitlement due to loss of assets and growing poverty. After 
successive household crises, people are left with nothing to fall back on. The international 
community has been forced by public opinion to address the symptoms of crisis with food aid; 
it has never sufficiently addressed the causes by investing in rural livelihoods. 
 
The next chapter defines the problems in more detail, both quantitatively and qualitatively. 
The three chapters which follow examine present and potential policy responses of the three 
main actors: the government, international donors and non-governmental organisations 
(NGOs).  The final chapter charts a way forward. 
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Chapter 2 
 

Defining the problem 
 
The central approach of the recommendations developed by major donors at a retreat in 
March 2001 has been the need to distinguish acute and chronic food insecurity (now being 
called unpredictable/predictable needs). The policy statement from this retreat (Raisin, 2001b) 
has been discussed with Ethiopian ministers, who have also accepted the distinction. 
 
But what is the nature of the distinction and, if we prioritise chronic food insecurity, how 
many people are involved? What is the quantitative challenge?  ‘The numbers of chronically 
vulnerable vary but are in the order of four to five million annually,’ said Middlebrook in 
2000. ‘Neither the government nor the international community needs to wait until the 
January relief appeal to meet the needs of these people. The problem is chronic, structural and 
programmable.’   
 
The donor policy statement attempts a definition: ‘Chronically food insecure households are 
those that cannot meet their food needs in any given year, regardless of climatic variables or 
other external shocks… although in practice shifting vulnerability between food insecure 
groups makes the separation of chronic and acute needs complex.’ But it also takes the number 
of people identified by DPPC as being in need of food assistance in 2001 (6.2 million) and 
says: ‘This group includes the chronically food insecure.’ The numbers of people who ‘surface’ 
in the DPPC appeal from year to year (and who averaged 5.4 million per annum between 
1981 and 2001, DPPC, 2002a) might rather be regarded as the acutely food insecure, the tip 
of an iceberg representing the chronically poor. 
 
Counting calories 
Another definition adds weight to this view. In 1998, the World Bank Social Sector Report said:  
‘An estimated 52 per cent of the country is food insecure with average consumption of 
approximately 1,770 Kcal per capita, 16 per cent below the minimum level accepted by the 
government. To achieve the FAO/WHO recommended per capita calorie intake of 2,000 Kcal 
per person per day, total food production needs to increase by 6.5 percent per year.’ (In fact, 
the government’s recommended minimum intake is 2,100 Kcal and Ethiopia’s latest average 
intake to appear in a Human Development Report is Kcal 1,858 (1997 figure in UNDP, 2000). 
But the truth is that, on average, Ethiopians are getting 12-16 per cent fewer calories than the 
government says they need. As some are adequately nourished, many are faring worse than a 
16 per cent deficiency.) 
 
Nutritional deficiency is a reasonable indicator of food insecurity; it is also logical with  
‘shifting vulnerability’ to regard the acutely insecure as a sub-set of a larger group of chronically 
food insecure. In this light we are not talking of four, five or six million hungry people per 
year; the latest estimate of the proportion of the population in food poverty (42 per cent in 
1999-2000 unable to attain their minimum nutritional requirements, according to SDPRP, 
2002) amounts to 28 million people in today’s population of 67.2 million. 
 
This is not to say that the political will exists for food or any other kind of aid to be planned 
for such a number; but it is to agree with donors and the government that it is the true nature 
of the chronic problems that must be tackled. The aid we can mobilise must offer solutions 
appropriate to the livelihood problems of the 28 million, as we do not know which of them 
will be slipping in and out of the acutely insecure category from year to year. However, there is 
no doubt that the scale of the challenge is increasing: the DPPC’s three scenarios for aid 
required in 2003, based on poor rainfall and production in 2002, forecast a mid-case of 10.2 
million people needing assistance, a number affected in excess of those in 1984-85 and 
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surpassed only in 2000 (the worst case of 14.3 million in need is without precedent) (DPPC, 
2002b).    
 
To the extent that food supply is part of the problem, this report maintains that increased 
production in Ethiopia has to try to achieve three objectives: 
 
• eliminate import dependence (as we shall see on p. 25, donor-supported food aid is not 

the often-quoted average annual 700,000 MT but a figure closer to 475,000) 
• keep pace with the food needs of a population growing by 2.8 per cent per annum 
• absorb an increase of perhaps 15 per cent in per capita food demand, owing to the 

under-nutrition of the present population.  
 
Calculations of this kind underlay the original Food Security Strategy, conceived when 
confidence was being placed in an accelerated food production programme:   
 

If the population continued to grow at three per cent per annum, food production 
would have to grow at a rate of 6.25 per cent per annum to close the gap in five years. 
This would, however, leave the population no better off in terms of nutrition than it 
was before the programme began… If income targets are achieved, incomes might be 
26 per cent higher in five years, and demand for food might be 15 per cent greater per 
capita… To meet the additional food demand from domestic sources, food production 
would have to increase by more than 33 per cent over five years, or more than six per 
cent per year (FDRE, 1996). 

 
Boosting access to food  
But food production is only part of the challenge; effective demand is not there. Poor people 
do not have access to the food that is produced, as the lingering domestic ‘surpluses’ and low 
prices of 2001-02 have shown. The need in Ethiopia is to increase both food production and 
household-level access to food markets. A qualitative definition of the problem has to address 
the dimensions of food production, access and utilisation. An emphasis on the first of these 
dimensions is sometimes described as a ‘physical ecology’ approach while an emphasis on the 
second is described as a ‘political economy’ approach (Devereux, 2000). There is a parallel with 
Amartya Sen’s distinction between food availability decline and food entitlement decline, 
which he believes to be the more frequent cause of famines (Sen, 1981).  
 
This thinking has influenced recent analysis of food shortage in Ethiopia:   
 

Effective famine prevention calls for more than attempting to rush food to beneficiaries 
at the last minute on the basis of indisputable nutritional proof that under-fives are 
starving. If we wish to understand famines, we should not concentrate on identifying a 
sudden shock to food entitlement, but more to a past history of entitlement decline for 
vulnerable communities, after which even a micro-shock can induce large changes in 
the survival prospects of the very poor (Masefield, 2000).  
 

Chronic food insecurity is related more to a lack of productive assets (livestock, cash, land and 
labour) than to climate. ‘Re-conceptualising our understanding of famine from a sudden 
catastrophic event related to drought to a process inextricably bound with poverty could have 
an important bearing on the timing and nature of our intervention’ (Raisin, 2001a). Daniel 
Maxwell (2002) adds:  ‘Although there was no major increase in malnutrition during 1995-98, 
the effect of years of food insecurity was a slow but steady process of destitution or depletion of 
assets which significantly decreased coping capacity.’   
 
National food self-sufficiency, briefly thought to have been achieved in Ethiopia after the good 
harvest of 1996, can no longer be confused with household food security.  ‘In Ethiopia, much 
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of the work on household and national food self-sufficiency emphasises the significance of 
increasing production through changes in agricultural policy; but policies are less clear when it 
comes to the issue of stimulating demand and building purchasing power through 
employment’ (Middlebrook, 2002). In a society as agrarian as Ethiopia, where 17 per cent of 
the population live in urban areas and 83 per cent in rural areas, it is the access to food and 
productive assets of rural people which most needs boosting. Living standards in rural Ethiopia 
are two-thirds the urban level (MEDaC, 1999). Food production, cash crops, agro-processing 
(adding value to agricultural products by making them more ready for consumption) and off-
farm incomes all have a role to play in raising these standards. 
 
Analysing household food economies in Boloso Sore woreda (district), Wolayita, Southern 
Region, Bush states: ‘In an area considered primarily agricultural, an estimated 30 per cent of 
the population are not farmers at all but are farm labourers, or disabled/sick. An additional 50 
per cent have such a precarious foothold in farming that they must purchase or earn 60 per 
cent (or more) of their annual food needs’ (Bush, 2002). Although crop and livestock 
development activities showed the greatest potential for helping the better-off, the poor had to 
be assisted with their income-earning opportunities. Similarly, ‘research in low potential areas 
of Amhara Region suggests that only 15 per cent of farming households are able to fulfil their 
basic needs from agricultural activities. Approximately 30 per cent are able to fulfil basic needs 
from farm and off-farm activities. 70 per cent are not able to generate sufficient resources from 
any means to secure household food requirements’ (Masefield, 2000, following research by 
Yohannes Mekonnen and Peter Middlebrook). ‘Even the most fragile of livelihoods are 
primarily cash-based in terms of typical consumption patterns and coping strategies.’  
 
Research by the Relief Society of Tigray (REST) concurs that the relatively richer households 
raise cash from livestock sales while poor households have to sell their labour. It identifies the 
main sources of food as crop production (and sales), migratory and local labour, food-for-
work/aid, livestock sales and credit or gifts. In Tigray, as elsewhere, oxen ownership is the 
fundamental asset. Through networks of social cooperation, rental agreements and labour 
exchange, households that control oxen can almost always obtain either land or labour. 
However, because of limits on land (population growth) and oxen (fodder constraints), labour 
is increasing in importance as a determining factor of wealth. 
 
Such research illustrates the livelihoods framework now being applied to Ethiopia’s rural 
poverty. A livelihood has been defined as ‘the activities, the assets and the access that jointly 
determine the living gained by an individual or household,’ (Masefield, 2000) or,  ‘what people 
have and do in order to thrive and survive’ (CRDA, 2001a). It is based on an inventory of 
assets or potentials embracing the human, natural, financial, social and physical.    
 
Rising child mortality  
The human toll of food shortage reminds us of the importance of food utilisation. It has 
become common recently to point to improvements in child mortality and other indicators as 
evidence that poverty is decreasing. Ethiopia is moving in the wrong direction: its under-fives 
mortality rate worsened from 166 per thousand in 1997 to 179 per thousand in 2000 (World 
Bank, 2002). 
 
Ethiopian children who survive those shocking rates are among the world’s most 
undernourished. The Demographic and Health Survey 2000 (reporting statistics from 1996) 
noted a national stunting rate (a height-for-age measure of chronic under-nutrition) of 51.2 
per cent (CSA, 2000). The proportion of underweight children (weight for age) was 47.1 per 
cent and that of wasted children (a weight-for-height measure of recent under-nutrition) was 
10.7 per  cent.  ‘The incidence of stunting among children in rural Ethiopia is almost 50 per 
cent higher than in the Tanzanian countryside, and is more than twice the levels in rural 
Ghana and Senegal’ (World Bank, 1999). Many children suffer from micronutrient 
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deficiencies, including iodine deficiency, which leads to high rates of goitre (Cherinet and 
Tsegaye, 2002). 
 
Enquiries into the poor nutrition of Ethiopian children, and into the remarkable inter-regional 
and intra-household differences found in nutrition outcomes, suggest that more work needs to 
be done in investigating positive and negative feeding practices and their relationship to region 
and culture. Although the 1996 Food Security Strategy foresaw a greater role for the then-
Ethiopian Nutrition Institute (ENI), it was soon downgraded to become the Ethiopian Health 
and Nutrition Research Institute (ENHRI), making it a research institution with no mandate 
for educational interventions. Given the prolonged absence of a national nutrition policy, a 
clearer focus is needed for nutritional education. Access rates to safe water (25 per cent, 
UNDP, 2000) and sanitation (eight per cent, World Bank, 2000) also endanger food 
utilisation.  
 
Food marketing, storage, processing, cooking practices, feeding practices and nutrition make 
up what is called ‘food utilisation’.  In Ethiopia, such practices are inadequately developed and 
monitored, particularly storage systems. Debebe (2000) estimates losses due to poor storage at 
15-20 per cent, while Action for Development, which introduces improved maize storage cribs 
to farmers in Wolayita, reports losses up to 30 per cent from threshed harvest. An IFPRI study 
found that 65 per cent of households had no grain in store six months after harvest: farmers 
could have increased net incomes by 40 per cent by selling in August instead of January. 
Experience of cereal banks, such as those of the NGO Hundee in Bale and West Shoa Zones, 
Oromia Region, needs to be more widely shared. To achieve food security, improvements in 
livelihoods, water and nutrition need to be sought just as assiduously as those in agricultural 
production. 
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Chapter 3 
 

Government responses 
 
This chapter analyses policy responses to food insecurity with a look at government policy and 
practice. It examines, in turn, annual food appeals, ADLI and the extension programme, the 
1996 and 2002 Food Security Strategies, the Rural Development Strategy, policy on land and 
water, labour-intensive public works, cross-cutting policies affecting gender, HIV/AIDS and 
pastoralism, and trade. 
 
Emergency food aid: a government institution? 
The two main responses to Ethiopia’s food shortages have been emergency food aid in 
response to transitory food crises and government agricultural extension packages. The annual 
appeal process for food aid has become an institution, taking place in late January each year, a 
couple of months after the crop production and food supply assessment by the DPPC, FAO 
and WFP. It is government policy that, to the extent possible, the food insecure should exit 
from food aid (FDRE, 2002b), and donors acknowledge that ‘annual DPPC appeals request 
emergency donor assistance for what is essentially a development problem… Food aid cannot 
build household assets’  (Raisin, 2001b).  Yet the appeals continue. Why? Because they have 
become the main tool for mobilising resources.  
 
The 2002 appeal is frank: ‘it is envisaged that predictable, chronic needs currently addressed 
through the annual appeal will gradually be encompassed within multi-annual safety net 
programmes.’  But ‘as long as the potential for multi-annual pledging by donors is not assured, 
there will be no alternative than to rely upon annual appeals to mobilise necessary resources. 
The change process will therefore require adjustment by all parties.’  The year 2002 was being 
described as a transitional year when the appeal was launched but the lack of alternative 
investment by donors, coupled with the acute needs being predicted for 2003, will ensure that 
we have not seen the last of the appeals. The 2002 appeal, however, included two innovations: 
it was the first to be drafted jointly by government and donors and the first to make an explicit 
distinction between chronic and acute needs. 
 
Agricultural development led industrialisation 
Soon after the present government came to power in 1991, it adopted the Agricultural 
Development Led Industrialisation policy, known as ADLI. This is mainly a principle, that 
agriculture should come first and provide the basis for industrialisation; the ‘overriding and 
intentional focus on agriculture’ is repeated in the recent Sustainable Development and 
Poverty Reduction Programme (SDPRP) (FDRE, 2002b), Ethiopia’s version of the PRSP.  
ADLI is much debated. The donors’ policy statement, for example, points to its supply-driven 
nature, ‘which focuses on productivity in higher yielding areas while lacking investment 
prioritisation in the chronically food insecure areas. The national fertiliser programme and the 
extension system, neither of which have impacted positively in the chronically food deficit 
regions, are of particular concern’ (Raisin, 2001b). An NGO assessment agrees: ‘both are 
supply-driven in nature in that their primary focus is on high yielding crop varieties and high 
potential areas with little regard to the needs and priorities of chronically food insecure areas 
(including pastoral, agropastoral and the urban poor) and resource poor farmers in different 
parts of the country’  (CRDA, 2002).  
 
Defending ADLI, the government says that it is not the same thing as the extension 
programme, which has worked in some areas and not in others. But the government has 
sought to equate ADLI with the poverty reduction strategy, citing it as the first of the four 
building blocks of the SDPRP. As Senait argues: 
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A strategy that claims to be poverty reducing needs to specifically target the poor. The 
ADLI strategy of promotion of agricultural technology is largely driven by efficiency 
considerations. As such, it does not address the needs of many poor farmers who lack 
the resources and access to take advantage of packages and services offered (Senait, 
2001).  

 
Perhaps the best way to look at ADLI is to view it as an economic growth policy and not as a 
poverty reduction policy. As there is nothing intrinsic about equity in it, it is not designed to 
solve poverty. ‘The overall development strategy [ADLI] is in principle in the right direction as 
agriculture is the dominant sector of the economy. However, the strategy needs to consider 
increasing labour productivity hand in hand with improving land productivity’  (CRDA, 
2002). In their study of poverty reduction, Belshaw and Coyle (2002) find it ‘hard to disagree 
with Senait that “it remains doubtful if ADLI…has benefited the large majority of resource 
poor farmers” and that “it would be useful to undertake a critical review of ADLI.”’ They 
conclude: ‘in the rural sector, a greater emphasis on decentralised planning at regional level is 
more likely to achieve effective poverty-reducing impact than a centrally planned national 
policy as exemplified by the current design of the ADLI strategy.’   
 
Government extension 
Apart from those missed out by the policy, the extension programme invites the claim that it 
has not worked well for those included. The programme began with a pilot reaching 32,000 
farmers in 1994-95 through demonstration plots and credit for the purchase of improved seeds 
and inorganic fertilisers. These reached 2.8 million farming families in 1998-99 (37 per cent of 
Ethiopia’s 7.5 million small farmers).  By 2000-01, it had reached four million, according to 
the SDPRP, which suggests that ‘excepting conditions of drought, even the present extension 
programme could have sufficed to bring about a satisfactory level of national food security’ 
(SDPRP, 2002).   
 
However, there have been many stories of farmers being put under pressure to sell their assets 
to repay their debts, with extension agents reportedly spending a large part of their working 
time and undergoing performance assessment in fulfilling quotas for fertiliser use by farmers. 
Senait suggests that yields have slightly decreased, except for ‘extension package’ maize and 
wheat. The extension package goes to households with a minimum of one hectare and is thus 
biased to better-off farmers – 60 per cent of households have less than one hectare. The 
programme is being re-oriented to address the specific problems of moisture adequate, 
moisture deficit and pastoral areas, according to the SDPRP.  
 
On fertile ground? 
Although yield increases have been achieved from the use of fertiliser, and its use in Ethiopia 
remains much lower than in other African countries, its promotion has been  
controversial. ‘The removal of subsidies in Ethiopia for fertilisers is a classic neoliberal 
economic position. However, it increases the repayment risk on marginal farmers and  
provides a further disincentive to increase production’ (Middlebrook, 2000).1 In 1993 the 
government reached an agreement with the World Bank for a large fertiliser supply programme 
on the condition that the private sector would take over import and retailing. The 1996 Food 
Security Strategy confirmed: ‘the government will disengage itself from direct sales of fertiliser 
and encourage the emergence of private retailers,’ a policy underlined in the updated 2002 

                                                 
1 In Malawi, fertiliser subsidies were removed in the early 1990s, and fertiliser prices rose sixteen times. As a result, 
food production fell and food security deteriorated sharply.  Since the mid-1990s, however, a consortium of 
donors has financed an annual programme of free fertiliser and seed distribution, on the basis that subsidising 
food production is more sensible and efficient than subsidising food consumption. Evaluations show that this 
programme led to a significant increase in food production at household level, and a national increase of up to ten 
per cent. It is significant that rational policies to support smallholder agriculture are now being reintroduced 
under the umbrella of social protection (ODI, 2002, quoting Devereux, 2001). 
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strategy. But the Bank has been worried that fertiliser, of which less than one per cent went 
through government marketing channels in 1995, is now distributed, to an extent of 70 to 80 
per cent, by trading companies associated with the ruling party. This is seen as part of  ‘the 
domination of important areas of the “private” sector by companies indirectly controlled by 
people close to the EPRDF’ (Economist Intelligence Unit, 2002).  
 
In fact, fertiliser use has been stagnant:  1998  281,000 MT 

1999  290,000 MT 
2000  290,000 MT 
2001 273,000 MT 
 

The six per cent drop in 2001 was seen by the FAO/WFP crop assessment study as reflecting 
farmer discontent with low crop prices and as part of the explanation for the four per cent drop 
in cereal production. The mission also recorded a decrease in the use of improved seeds, which 
account for only about five per cent of seeds sown; only 20,000 MT improved seeds were 
purchased. 
 
Concerns about fertiliser are not only economic. ‘There are doubts about the sustainability 
over the longer term of an agricultural strategy based on raising cereal yields through the 
application of inorganic fertilisers. Cereal monoculture on the deforested plain of Central Shoa 
will…lead to a gradual loss of organic matter from the soil, leading to erosion and falling 
yields’ (IDR/IDS, 1996, quoted in Alem, 2000). Chemical fertilisers do increase yields in the 
short term but composting can also produce significant improvements, as an experiment in 
Tigray by the Institute for Sustainable Development (ISD) shows. 
 
Can production be intensified organically? 
The experiment in Tigray was aimed at stimulating four local communities to take the 
initiative to intensify production as they knew best, with composting introduced as a new 
technology. The smallholders were assured that the government would not intervene in their 
community-level decisions on environmental management and each local community 
developed its own statutes. This resulted in improved soil conditions and vegetation cover. 
The table gives a comparison of yields in kg/hectare from one community. 
 
Crop                         No input                  Compost                      DAP+urea 
Teff                               790                           1,710                            1,840 
Barley                            920                           2,390                            2,580 
Finger millet                  760                           1,850                            1,570 
Maize                          1,760                           5,040                            7,100 
Faba bean                      940                            2,310                           Not used 
Field pea                        730                            1,700                           Not used 
 
Can enough biological material be produced to make the necessary amounts of compost? 
ISD have found that the farm and its immediate vicinity, together with domestic animal 
droppings, provide enough compost to intensify food production without incurring debt. 
Farmers now realise that the effect of chemical fertilisers often disappears even before one 
season is out but the effect of compost is felt for several years. The annual use of compost is 
thus cumulative, just as debt is often cumulative. Based on these results and on the visual 
impact of the transformed landscape, the Tigray regional state government has included the 
approach used in these sites in its extension work with farming communities. 
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Strategies for food insecure people 
Ethiopia’s Food Security Strategy was published at the end of 1996. It is based on three pillars: 
 
• economic growth and employment. This pillar is mainly about increasing food and 

agricultural production: smallholder production in areas of reliable rainfall and cost-
effective irrigation in areas with less reliable rainfall 

• additional entitlement/access and targeted programmes (because growth is not enough). 
Three types of programme are to be delivered: supplementary employment/income 
schemes, targeted programmes for the very poor and vulnerable, and nutritional and health 
interventions 

• strengthening emergency capabilities. This includes monitoring, surveillance, early 
warning, relief distribution and the food reserve. 

 
There are many useful measures proposed in the strategy, which defends its consistency with 
macroeconomic policy and generally reveals a neoliberal undercurrent, as might be expected of 
a paper drafted jointly by the government and the World Bank. ADLI is mentioned only 
briefly at the end. 
 
Between this strategy and its revision in 2002 came the 1998 Food Security Programme, in 
reality four big investment programmes developed by the four largest agricultural regions 
which have already set up food security units (Amhara, Oromia, Southern Peoples’ and 
Tigray). These reached donors at a bad time when most of them were withdrawing aid because 
of the war with Eritrea. These regions also identified 156 food insecure districts which were to 
receive priority attention.   
 
The 2002 Food Security Strategy is shorter than, and to some extent a summary of, its 
predecessor. According to its introduction, it is  
 

targeted mainly to the chronically food insecure moisture deficit and pastoral areas. A 
clearer focus on environmental rehabilitation as a measure to reverse the level of 
degradation and also as a source of income generation for food insecure households 
through a focus on biological measures marks a deviation from the 1996 strategy. 

 
There is also more emphasis on gender, HIV/AIDS, micro-enterprise and capacity building, 
and the chronic/acute distinction is recognised. More prominently: ‘ADLI forms the basis of 
the FSS, as it does with the Poverty Reduction Strategy process and is viewed as the engine for 
poverty reduction in Ethiopia.’ The overall aim of the second pillar is ‘the transfer of resources 
to the vulnerable population…shifting assistance from in-kind to financial flows…[and] 
through self-selection, wherever possible.’ Increasing food security in the moisture deficit areas 
will come through the diversification of livelihood systems, and the farming system in 
particular.    
 
The donor reaction is mixed. To one, the revised strategy is ‘a comprehensive document 
covering what donors like but a disorganised menu rather than a framework for addressing 
food security.’ Another sees it as  ‘too agriculturally based’; what is needed is an investment 
strategy in a diversified economy based on small regional towns. The government should also 
beware of the implied conversion (para 89) of its strategic food security reserve to a financial 
facility, given Malawi’s disastrous experience in selling off its food stocks.  
 
Rural development policy: resettlement and marketing 
In late 2001 the government set up three new super-ministries for infrastructure, capacity 
building and rural development. The last of these has issued a Rural Development Policy 
(RDP) which is also reflected in the SDPRP. The policy advocates labour-intensive 
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development as well as education in agricultural skills, notably by training and assigning school 
leavers (one each in agricultural crops, animal/natural resources and irrigation) to each peasant 
association area. At the heart of this policy, however, is appropriate land use: the principle that 
a specific development plan should be prepared for each agro-ecological zone.  
 
Efficient use of labour, land and water resources through mixed farming is recommended, 
especially in the drought-prone areas. Voluntary resettlement is a main feature of government 
policy towards these areas, ‘according to a well-conceived plan and with a well-co-ordinated 
government support.’ This policy is distinguished from both the compulsory resettlement 
which proved disastrous under the Derg, the former government, and spontaneous 
resettlement which has become a source of social tension. The proposal is for most 
resettlement to take place in lowland areas and within regional government boundaries (‘intra-
regional and voluntary’, according to the 2002 FSS).  
 
For those not resettled, animal resources development (fodder rather than crop production on 
marginal land) and natural resource protection are envisaged. Agricultural production should 
be enhanced in rainfall reliable areas, according to the RDP, though with a new focus on high 
value products. Water for humans and animals is key to the development of pastoral areas. A 
further type of area, uncultivated land, especially in the west, is seen as a target for private 
sector investment such as commercial farms and agro-industries, to add value as well as 
encourage resettlement by people from drought-prone areas.  
 
The policy addresses the need to develop marketing systems. Poorly integrated markets are 
seen by many as the reason why Ethiopia’s food surplus areas have been unable to offer more 
help to its deficit areas. Few all-weather roads – three-quarters of all farms are more than half a 
day’s walk from an all-weather road – high transport costs, poor storage capacity, limited 
finance in the hands of local traders and lack of farmers’ organisations are among the problems 
(FAO/WFP, 2002). As the existing urban and rural domestic demand base is considered 
insufficient, the policy sees international markets as part of the answer to the stimulation of 
agricultural development. 
 
Cooperatives should also play an enhanced role in marketing as well as in the development of 
rural finance. The policy acknowledges some of the difficulties that have arisen in the present 
rural credit system (where regional administrations have acted as intermediaries between banks 
and farmers), which should ‘be quickly replaced by other viable and reliable mechanisms.’ 
Cooperatives are encouraged to serve as the intermediaries between formal banks and 
smallholder farmers. The group credit system among farmers should also be promoted.  
 
‘Land is not the problem’ 
Land is the most controversial of the four main assets (land, water, livestock, labour) owned by 
households. The 1994 Ethiopian constitution gives farmers the right to use land but not the 
right to buy or sell it. The threat of reallocation of land is believed by some to be a disincentive 
to farmer investment in it.  The World Bank states: ‘the scanty evidence that is available 
suggests that current land policy is not a major constraint on food security’ (World Bank, 
1999). The Bank finds no evidence that it is land policy that is inhibiting investment. 
Restrictions against the sale of land do not appear to lead to inefficiencies in land use; the 
crucial differentiating factor is rather livestock ownership. The Bank notes the dearth of 
research on rural land policy and calls for more analysis. 
 
There are many, including some local partners of Christian Aid, who would dispute these 
interim conclusions, but the prospect of increased rural dispossession and land concentration, 
which a land market could unleash, is frightening. The image of poor farmers selling the last 
asset they have and flocking to the cities is hard to reconcile with an orderly progression to 
food security.   
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Study of land tenure systems elsewhere in Africa does not offer convincing evidence of the 
benefits of land registration programmes in terms of farmers improving their land or increasing 
productivity. The supposed benefits of a land market should be viewed in relation to other 
factor markets such as credit, which in Ethiopia are weak.  ‘In generally depressed agricultural 
conditions, as in Ethiopia, there is little reason to hope that titling will increase productivity 
because the land market relies on interaction with other markets for its effect’ (Raisin, 2002a). 
She adds that private property as a feature of southern Ethiopian land tenure systems in the 
past led to excessive tenancy and sharecropping arrangements for the peasantry and a dramatic 
increase in poverty; it did not lead to an increase in productivity and the trickling down of 
wealth to farmers. 
 
It is, however, important for farmers to feel more secure. The constitution lays authority for 
land tenure policy-making at regional level. Some regions are offering increased security: 
proclamations have been issued in Amhara and Tigray Regions as the basis to grant 
smallholders more security of tenure through titling. Although not eligible for sale, land could 
be transferred through rent and inheritance. More importantly, the proclamations guarantee 
no further redistribution of land. The 2002 Food Security Strategy affirms:  ‘The government 
will increase security of tenure through certification… Securing such rights does not require 
the issuing of freehold title deeds; leasehold title for 49 or even 25 years renewable would be 
sufficient (thus protecting present family members’ and future generations’ interest in land).’ 
 
Water: an untapped commodity 
Water is less controversial, though localised shortages may give rise to disputes. Although 
Ethiopia is associated with drought, it has vast reserves of under-utilised groundwater and 
annual surface water; the main constraint is lack of investment. The government’s new Water 
Sector Strategy and Development Programme give donors an opportunity to improve access. 
Three key challenges for food security are: 
 
• to make more clean drinking water available, together with improved sanitation and 

hygiene education 
• to extend water and pasture for livestock, especially in the pastoral areas 
• to expand irrigated agriculture to the extent possible, as the country cannot sustainably 

feed itself from rainfed agriculture alone. 
 
Of 3.7 million hectares of irrigable land in Ethiopia, only 160,000 hectares (five per cent) have 
been utilised (Ethiopian Investment Authority, quoted in the Daily Monitor, 20-21 October 
2001). These account for only three per cent of the country’s total food crop production. A 
doubling of irrigated capacity to 300,000 hectares could yield 900,000 MT of grain, more 
than Ethiopia’s import requirement in most years (Neun, 2000). Nor should the potential for 
improved rainwater harvesting, to meet domestic water supply and small-scale irrigation needs, 
be overlooked.  
 
Domestic water management is a key responsibility of women and the SDPRP recognises their 
need for specific representation in community organisations managing water. The country’s 
search for a suitable sharing of the Nile basin waters with its riparian neighbours needs to be 
balanced with river basin development schemes which safeguard the rights of local users and 
enhance their capacity for micro-watershed development − the development for agriculture of 
small-scale areas served by a single water source.   
 
Livelihoods, not food: labour-intensive public works 
There are many interesting ideas in the RDP and the SDPRP but their analysis is still 
determined by sectors and land types rather than the livelihood needs of the acutely and 
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chronically food insecure. In fact, a batch of acronyms (EGS, FFW, CFW, EBSN, LIPW) is 
evidence that livelihood support through labour-intensive public works (LIPW) has been a key 
part of the Ethiopian policy response. In 1993 the National Policy for Disaster Prevention and 
Management (NPDPM) set up Employment Generation Schemes (EGS) as the cornerstone of 
policies to alleviate needs in the non-performing agricultural areas.  
 
It has been government policy that all food aid should be distributed on the basis of 80 per 
cent EGS and 20 per cent gratuitous distribution.  In 1997 the DPPC issued guidelines for the 
management of EGS. Along with public ‘fair price’ food distribution systems, such schemes 
have had considerable success in India and bear witness to the importance attached by Amartya 
Sen to livelihood protection and promotion.  
 
Some efforts have been made to evaluate Ethiopia’s EGS and to suggest that the schemes need 
to evolve into employment-based safety nets (EBSN). An EBSN ‘is a public works programme 
that provides employment at the same time as building productive assets and minimising the 
risk to vulnerable households of dipping below the poverty line.’ ESBNs receive ringing 
endorsement in the 2002 Food Security Strategy:   
 

Regular budgeted and multi-annually assisted EGS/EBSN can respond to the huge 
chronically vulnerable populations’ needs and therefore reduce emergencies to what 
they are normally and internationally defined as. EGS/EBSN should be cash-based 
wherever the situation would allow. This would require a broad-based promotion of 
cash for work and cash for relief programmes. Cash assistance will assist to 
minimise/avoid producer prices falling due to the increase in effective demand.  

 
The performance of EGS in Ethiopia has been compared with the Employment Guarantee 
Scheme in Maharashtra, India, which has hosted a couple of visits by Ethiopian policy-makers. 
Weaknesses of Ethiopian EGS identified by Middlebrook (2002), coordinator of the 
Maharashtra visits, and others, are: 
 
• failure to enact and institutionalise the EGS policy. As there is no clear legislative 

framework, and responsibilities for implementation are shared between the DPPC at 
federal level and line departments in the regional administrations, there has been a lack of 
direction and commitment of human resources. (DPPC’s resource priority is, 
understandably, mitigating starvation, and overworked local agriculture officials prioritise 
more reliably resourced activities) 

• poor planning capacity, especially in the design of labour-intensive programmes at woreda 
level. The guidelines were poorly disseminated and ‘shelf’ projects of sufficient quality have 
simply not been put on the shelf 

• lack of clarity over targeting. Although government statements support self-targeting in 
principle, in practice targeting has been administrative 

• failure to build productive assets at household level sufficient to lift and keep people out of 
poverty 

• limited success in creating sustainable community assets 
• unreliable and late delivery of resources (for the most part, these resources are food aid 

which rarely arrives on time in the January-April period when workers are most available 
from their farming duties)  

• insufficient funds for tools and management. 
 
As Middlebrook concludes:  
 

The programme has been retarded, less by the policy but more by the lack of resources 
and implementation capacities at the lowest level… planning and implementation 
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constraints at the woreda level. As the programme was not enacted, and latitude to 
deviate from policy guidelines reportedly remains high, the social protection 
programme has not been sufficiently institutionalised.  

 
In the 2002 appeal to donors, the government modified its approach and faced the reality that 
the conditions do not yet obtain for its 80/20 target for food aid through EGS to be achieved 
everywhere:   
 

There is limited capacity for effective EGS, which requires adequate time for 
community participation and planning, and time and support for implementation and 
supervision, as well as technical institutional capacity… It should be restricted to those 
areas where capacity in this regard exists. A commitment to capacity building in areas 
where it does not exist is required. 

 
The appeal emphasised quality in EGS interventions and limited its areas of implementation to 
64 woredas. 
 
Success stories  
However, success stories in EGS exist.  Mekane Yesus Church, for example, delivered a 
substantial programme of community asset-building in Meda Welabu woreda in 2000-01 but 
efforts to attract donor support for a new programme there since January 2001 have met with 
no response. It has been shown to work in other countries; in India, public works programmes 
have been the main deterrent to famine for the last 20 years. There is a need to persevere with 
the principle of livelihood support through public works by clarifying its aims and benefits and 
addressing some of the difficult issues of implementation that arise. 
 
In his evaluation of the Ethiopian programme, Middlebrook (2002) sets two objectives for 
labour-intensive public works (LIPW): 
 
• to enhance purchasing power and thereby stabilise the nutritional status of vulnerable 

households through increased consumption 
• to build economic and social infrastructure to create enduring community level assets in 

order to tackle the root causes of systemic poverty and dependency. 
 
The basic tenets of an EBSN approach (Middlebrook, 2000) are that it should: 
 
• be employment driven, maximising labour intensity 
• target vulnerable areas 
• focus only on productive asset creation 
• be mainstreamed into normal development plans 
• be primarily self-targeted to maximise resource effectiveness 
• be participatory 
• be fuelled by timely input delivery 
• complement labour seasons and ongoing projects 
• be livelihood sensitive and welfare driven. 
 
‘In Maharashtra, cash-based transfers and not food aid, self-targeting and not administrative 
targeting procedures, apply and a poverty line is identified through socio-economic studies, not 
through surveys depicting production declines. The Maharashtra EGS is demand and not 
supply driven’ (Middlebrook, 2002). 
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The implementation issues include institutions, type of projects supported, targeting and the 
level of wages paid. One of the government officials who saw the Maharashtra comparison in 
2000 said:  
 

Planning and implementation of EGS in Ethiopia are not effective because they are 
undertaken mainly by ad hoc committees and on a voluntary basis. Therefore EGS in 
Ethiopia, like that of India, should be enacted and duties and responsibilities of line 
departments…should be mandated by a clearly defined legal framework. 

 
The 1996 Food Security Strategy already prescribed: ‘for EGS, the DPPC would have only a 
co-ordination role, and not an implementation role.’ Types of public works which should 
receive priority are, in Middlebrook’s study, rural roads and integrated micro-watershed 
development. Above all, the projects should aim at enhanced productivity.  
 
The Food Security Strategies also support self-targeting but the EGS guidelines focus on 
administrative targeting (ie selection of beneficiaries by local government; sometimes this 
responsibility is passed on to local communities through their own wealth ranking processes). 
The principle of self-targeting is that only the most vulnerable people ‘surface’ to seek 
employment in public works schemes and that the many inclusion and exclusion errors which 
emerge when external actors make a choice of beneficiaries are avoided.  
 
However, this depends on the wage level, one of the real dilemmas of public works schemes. In 
Ethiopia, although food aid distribution is calculated in principle at 0.5 kg per person per day, 
EGS schemes normally pay 3 kg per worker per day, on the basis that each worker has to feed a 
family. Self-targeting will work properly only if a below-market wage is paid but the rate must 
also be above the wage based on minimum nutritional requirements. Increasing the rate to 4 
kg per worker per day would compound the problems of targeting.  
 
For Raisin (2001a), self-targeting below market wages ‘is actually helping to keep beneficiaries 
in poverty.’ She supports geographical community targeting (which she calls a livelihood 
systems approach as compared with household targeting, a livelihoods approach) because the 
household economy is not isolated from the dynamics of inter-household relationships, 
especially in relation to land, oxen and labour. Through, for example, price effects on non-
beneficiaries, she argues, ‘relief targeting of the poorest households is encouraging/resulting in 
asset depletion among the relatively rich.’ Geographical targeting may bring its own risks of 
inclusion and exclusion; a study of food aid targeting in 1995-96 revealed that ‘the greatest 
differences in income targeting performance were observed between regions rather than 
between food aid programme types’ (Jayne, Strauss, Yamano and Molla, 2001). 
 
Food or cash?  
The greatest implementation issue, however, is resourcing: the debate about food-for-work or 
cash-for-work as well as the quantity of resources available. Middlebrook (2002) states: ‘the 
EGS in Maharashtra is a guarantee scheme as the State Government is endowed with sufficient 
revenue to fund the programme up to the highest level of rural demand.’  Taxation in Bombay 
supports the rural poor. 
 
In Ethiopia, government revenue to run the scheme is lacking and therefore it is resourced 
with food aid. There is no routine capital funding for implementation. The government knows 
that donor resources are not sustainable unless planned multi-annually. 
 
Supporters of LIPW have often said: ‘look at the size of the relief food aid resources coming 
into Ethiopia. If only they could be harnessed as resources to employ food insecure people, 
they could contribute something like 300 million labour days per year to productive asset 
creation.’ Some of them go on to deplore the opportunity cost of the share of food aid budgets 
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which is spent on internal transport, storage and handling (ITSH), as well as shipping in the 
case of imported food aid. These costs can account for up to half of the total cost of a food aid 
allocation and are resources never seen by the beneficiaries.  
 
The transport sector has a major interest in the continuation of food aid. However, the choice 
between food-for-work or cash-for-work is not clear-cut. Food resources may be preferred on 
gender grounds as food is more often controlled by the women of the household while men 
have more control over cash. One of the successes of the Meda Welabu project (see p. 20) was 
to ensure that maize was distributed to the women, especially in polygamous households (Bush 
and Alemayehu, 2001). But the people of Meda Welabu, when consulted at a planning 
conference, confirmed that they preferred food-for-work for another reason: the poor 
functioning of food markets in this remote woreda. Until the necessary improvement in rural 
marketing has taken place, cash-for-work or food-for-work decisions may need to be taken 
according to local market conditions and always in the light of genuine community 
consultation.  
 
The last 20 years have shown that ‘food aid does not generate the assets needed to get people 
back on the ladder of agricultural productivity’ (Raisin, 2001a). It also destroys the natural 
function of markets while cash helps to boost the local economy. Can cash-for-work increase 
food availability in an area? If it increases the cash in circulation and the poor spend at least 60 
per cent of their cash on food, the indications are that it will attract food. It will encourage 
choice and stimulate local marketing and banking systems.  
 
But food availability for local purchase must be assured as well: food must be sold into the 
market.  ‘Cash injections regenerate purchasing power and stimulate market prices to provide 
productive incentives and strengthen the market mechanism,’ says Masefield (1996). But she 
enters three provisos: cash-for-work must be sufficiently wide to avoid an inflationary impact 
on non-participants; direct safety net provision must be made for those who cannot work; and 
increased local supply of food must be guaranteed.  
 
Gender equality: women must be recognised 
Although a legal framework is in place in the shape of the National Policy for Ethiopian 
Women, the government recognises that there is a long way to go in achieving gender equality 
in socio-economic development and in the rural economy in particular. The productive and 
reproductive roles of women often compete to bring about a huge labour demand on women 
in their roles as,  ‘farmer, fetcher of water and woodfuel, caregiver to children, the aged and the 
ill, preparer of meals and income earner from off-farm employment’ (FDRE, 1996). The 
weight of these roles is illustrated by an Africa-wide survey by FAO (SDWW, 1998): 
 
• 33 per cent of the workforce are women 
• 70 per cent of the agricultural workers are women 
• women contribute 60-80 per cent of the labour to produce food for household 

consumption and sale 
• women carry out: 100 per cent of the processing of basic food stuffs 
                                  90 per cent of fetching household water and fuelwood  
                                  80 per cent of food storage and transport from farm to village 
                                  90 per cent of hoeing and weeding 
                                  60 per cent of harvesting and marketing. 
 
 ‘To the extent that women confronting all these roles are already malnourished themselves,’ 
adds the FSS, ‘they find it difficult to perform all the roles well. Often what is not done 
well…is tending to the necessary food intake and nutritional requirements of their infants and 
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small children. This time pressure is compounded by lack of knowledge about good nutrition, 
and by use of unboiled water, unhygienic living conditions and the lack of sanitation.’ 
 
Dawit expands on the Ethiopian dimension of this picture of African rural women:  
 

[Women in Ethiopia] are typically illiterate and have neither basic education nor 
appropriate technical skills. They invariably lack access in their own right to productive 
assets such as arable land and inputs for production… They undertake the majority of 
tasks with just simple tools and by working long hours. Women suffer discrimination 
because they have no recognised independent status as farmers… Women are excluded 
from decision-making at the household, community and national levels and also 
among implementing partners… Both women and men have culturally ascribed gender 
roles… Women do not plough farmland. In the absence of male labour, female heads 
of households are forced to rent out their plot to other farmers and earn only one-third 
of the produce, which is not enough for living. As a result, some female-headed 
households are engaged in local drink businesses and commercial sex work in town and 
village centres to generate income (Dawit, 2002). 

 
Enhancing women’s access to and control over resources and assets is crucial, as is their 
empowerment through improved access to decision-making at all levels. While some of the 
project interventions that can assist this process are shown on p. 32, there is equally a need for 
government to commit itself to gender impact assessment of macro-economic policies which 
could marginalise women. Proposals such as those in the SDPRP for commercial farming, of 
high-value products or ranchlands, need to be assessed from the point of view of women’s 
control over resources.  
 
HIV/AIDS 
This report does not go into detail about HIV/AIDS, which has infected three million 
Ethiopians. During the last three years, it has been taken on board at all levels as a major 
challenge to productivity and development. It is the subject of a government policy and 
strategic framework. With food security, it is one of the top two priorities in Christian Aid’s 
work through partner organisations in Ethiopia. It has placed additional strain on women in 
rural communities whose caring roles have increased. 
 
Pastoralism: herders taken seriously 
The droughts of 2000 and 2002 affected most severely two of Ethiopia’s pastoral regions: 
Somali in 2000 and Afar in 2002. The population of pastoral areas is estimated to be between 
12-15 per cent of the country (SDPRP), which would suggest a population of eight to ten 
million. Ethiopia hosts the largest livestock herd in Africa – 17 per cent of all Africa’s farm 
animals.  Pastoralists manage about a quarter of this; three-quarters are employed in 
smallholder agriculture. According to the FAO Food Security Analysis Unit in Nairobi (2001),   
 

livestock herding or pastoralism is a complete way of life, involving ecological, political, 
economic, cultural and social dimensions. Pastoral systems have proved able to deal 
with a delicate balance of factors and to be relatively resilient to temporary shock and 
emergencies; however, they seem less able to deal with longer term critical trends… 
Migration decision-making is based on an integrated multiple-choice system, where 
major determinants are rainfall, range resource access, animal disease, marketing 
options and political insecurity. All these elements have undergone major variations in 
the Somali context during the last decade and therefore reshaped traditional pastoral 
living… Political marginalisation tends to be the general case for pastoral groups.  
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There is no significant institution or forum with real authority over the national pastoral sector 
and ‘Ethiopia’s pastoralists have been inexpertly handled or neglected over the past ten years’ 
(Sandford and Yohannes, 2000). Ethiopian policymakers have frankly admitted that they have 
not fully understood the pastoral lifestyle and it has become common to see in policy 
statements the government’s objective to ‘sedentarise’ or settle the pastoral population. These 
statements are becoming more sensitive. The SDPRP, for instance, while repeating the 
objective, speaks of holistic development and voluntary sedentarisation and acknowledges that 
change may take decades:  ‘In drought-prone settled areas, the settlement programme entails 
only a change of location of farmers, who are used to sedentary farming. In pastoralist regions, 
the change goes beyond a change of location and…would require a significant cultural 
transformation.’ 
 
 The government also sees the need for mobile services ‘for those that continue to be mobile’. 
At the same time, pastoral environments are becoming less hospitable, accelerating the need for 
change; the 1996 FSS notes that in pastoral lands human population growth rates have been 
on average 50 per cent great er than those of the animals, increasing person/animal dependency 
ratios. 
 
As a complementary economy and lifestyle, pastoralism presents Ethiopia with the challenge of 
how to turn problems into opportunities. Herders in the south-east are suffering from the loss 
of value of their livestock because of the September 2000 ban on animal exports from East 
Africa by Gulf states in fear of Rift Valley Fever. There is evidence (FAO-FSAU, 2001) that 
Somali herders have developed cattle trade routes to the highlands in reaction to the ban. 
Under an integrated agricultural policy, the government might see this as an opportunity to 
restock asset-poor highlanders with cattle from Somali Region, with benefits to the livelihoods 
of both populations.  
 
With more imagination and investment, pastoralists closer to Ethiopia’s growing urban 
markets have opportunities to improve their marketing of processed meat and dairy products, 
eventually targeting regional markets in the Gulf. As Farrington and Lomax (2002) suggest, ‘to 
engage producers from the more remote areas in provisioning metropolitan centres will require 
coherence between national and provincial policy initiatives.’ Huge livestock resources and 
organic production methods form Ethiopia’s comparative advantage. 
 
Trading internationally 
International trade prompts a final word about government policies. Ethiopia is among the 
four countries in the world with the lowest value of exports per capita and is dependent on a 
few commodities and limited markets (UNCTAD, 2002). With coffee prices low, there is a 
danger that Ethiopia’s leading export could become the narcotic leaf, chat, which, while not 
illegal in most countries, is hardly the most sustainable export commodity.  
 
There is a need for diversification, in both agriculture and manufacturing. This implies the 
need for protection of infant industries and processing, at least for a time, of a kind which 
would not be popular with the World Trade Organisation (WTO). Ethiopia has not joined 
the WTO, although a report examining the costs and benefits has been under study in 
government for some years. There is scope for some careful balances to be struck, notably the 
balance between food and export crops and the question of whether non-membership of the 
WTO could provide a window of protection for export diversification; regional trading 
partners’ views on this might be more important than those of the WTO.    
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Chapter 4 
 

Donor responses 
 
It has been difficult for Ethiopia to escape its dependence on annual food aid appeals and its 
preoccupation with agricultural production while international donors have often held back 
their investment of resources in a belated response to impending famine. As Devereux (2000) 
says, ‘the primary concern of the donors is to prevent famine, which reduces their food security 
strategy to a food aid strategy, and explains why responding to annual food needs assessment 
dominates over multi-year planning and programming.’ Donors themselves are tiring of this 
approach and, as their 2001 policy statement bears out, are seeking a longer-term and 
preventive strategy towards food insecurity. 
 
Recognising the need for transition, the SDPRP points out that, for a time, ‘there will be a 
continuing reliance on food aid. There are two main issues in this regard: ensuring a timely 
intervention to avoid lack of food, and using the resources of food aid to build the potential of 
agriculture and rural infrastructure.’ Yet even the food aid performance of donors has been 
neither adequate nor timely. Figures published in the 2002 DPPC appeal show that there is 
usually a significant gap between DPPC relief food requirements and relief food distributed, 
leading to inadequate and intermittent deliveries to beneficiaries.  
 
1994-2001  DPPC requirements Food distributed Shortfall 
Total food aid (MT) 5,527,275 3,780,314 1,746,961 
Annual average    690,909    472,539    218,370 
% of requirement met           68.4            31.6 
 
Although logistical difficulties could account for some of the shortfall in deliveries, the main 
message is that donors do not deliver up to the requirement forecast by both the government 
and the UN agencies. The figures confirm the conclusion of the UN resident coordinator, 
Samuel Nyambi: ‘WFP reports that since 1985…only two-thirds of estimated food 
requirements are ever met’ (discussion paper on behalf of UN Country Team, June 2001). The 
response to non-food relief assistance is always lower. 
 
Bad timing 
By collaborating in the preparation of the 2002 relief appeal (DPPC, 2002a), donors got the 
type of appeal they wanted.  But was their response any more timely than usual? Discussions 
around the appeal launch evoked a painful feeling of déjà vu in relation to the findings of 
Christian Aid’s 1994 report on food security. That report reproduced government figures to 
show only 12 per cent of requirements arriving in the first quarter of the year (‘the extent to 
which donors miss the ideal delivery period and bunch their major deliveries to coincide with 
the third quarter rains’) and led to the recommendation that ‘the major part of food aid needs 
to be programmed to arrive in Ethiopia in the first half of the year.’ But on 23 January, the day 
of the 2002 launch, the largest food aid donor was ‘unable to confirm a specific pledge today.’  
 
Other donors were talking of meetings in mid-February ‘to discuss the appeal with a wider 
group’ and ‘a high-level mission scheduled for the end of February to discuss the Food Security 
Strategy.’ Not surprisingly, the World Food Programme was at the same time pointing to a 
food ‘pipeline break’ in March, always a critical time for the arrival of food aid. And in 
September 2002, the Economist Intelligence Unit reported: ‘Early in 2002 the national DPPC 
said that 225,000 Afar pastoralists needed food assistance during the first half of the year. Very 
little of this has been forthcoming and by June tens of thousands of cattle and sheep had died.’ 
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Such lack of timeliness is not a helpful basis on which to plan a shift to a more developmental 
policy. Emergency food aid arrives too late to prevent asset depletion.  ‘The food aid response 
time…frequently takes between three and nine months and often food does not reach the 
mouths of needy groups until May to September… Given that the period of greater labour 
demand is from January to March, the lack of relief assistance makes the targeting of relief 
food through EGS often impossible’ (Middlebrook, 2002).  
 
The Food Security Reserve may mitigate some of the impact of these delays and grain for local 
purchase is more available between January–April than at any other time, but the fact remains 
that both these food sources still require prompt decision-making by donors to bring them 
into use. As Christian Aid’s 1994 report said, ‘the reserve has the potential to eliminate the 
donor mobilisation time, but not the donor programming time, as the reserve’s stocks, except 
in an emergency, can only be accessed against a donor commitment to replenish.’ 
 
Other views on performance include: 
 

• ‘Donors have failed to pay more than lip service to supporting a demand-driven social 
protection policy as originally planned by the government’ - a policy analyst 

 
• ‘Donors are coming up with nice concept papers but not making the resources 

available’ - an NGO meeting 
 

• ‘Government and donors emerge from the same primordial soup of the mid-1980s 
emergency. Neither can move until the other moves’ - a donor representative. 

 
Why so slow? 
Why do responses remain untimely? Donor representatives in Addis Ababa are committed and 
full of ideas. But it must be true that there has been a loss of institutional memory in donor 
capitals since the urgency of the response to the 1984-85 famine; high-profile crises elsewhere 
have kept Ethiopia off the television screens and off donor agendas. Ethiopia has the second 
largest population in sub-Saharan Africa and an annual per capita income of only US$100. 
 
The major donors are USAID, the EU, the World Food Programme and the World Bank. 
Several bilateral donors are also significant players, with resources or ideas. They have differing 
records according to criteria of efficiency, flexibility and resources. In the late 1990s the World 
Bank was coordinating a donor response to the government strategy but the consensus fell 
apart and the Bank, traditionally involved in assisting agricultural research, seed and fertiliser 
agencies, is now formulating its own support programme for pilot food insecure woredas − 
US$80 million over five years − with the aim of delivering resources as near the grassroots as 
possible.  
 
The World Food Programme annually targets a major share of the food aid requirement but its 
mandate limits it mainly to the use of this instrument and it is dependent on other donors to 
resource it. Apart from its response to emergencies, it has assisted 1.4 million hungry people 
over four years with food-for-work under a programme to assist transition to more sustainable 
livelihoods; according to a 2002 evaluation, this has decreased the average food shortage period 
from five to three months in a year and protected from sale the assets of its most vulnerable 
participants. 
 
The EU has led the way in shifting the medium of aid from imported food to local purchase 
but has been slow to substantiate its policies and pledges. It spent the whole of 2001 failing to 
reach agreement with the government about how to channel a pledge of 70,000 MT, first 
made in 2000, for EGS activities; it was expected that this food would be distributed by mid-



 27

2002. Potential beneficiaries, whose needs were not met in 2001, might feel let down. 
Although convinced of the rightness of supporting local food purchase, the EU no longer 
believes that this has a major effect on market prices and is defining its future food security 
policy.  
 
Food dumping? 
The largest donor is USAID. It has a swifter delivery record than the EU but, owing to legal 
restrictions reflecting the power of the US farm lobby, it cannot finance local purchase. All its 
food aid must be from the US and its financial aid for food security is more limited. Like the 
World Bank, it is experimenting with a woreda-based approach to multi-year planning, though 
in just two woredas of Amhara Region. Often it has been able to support long-term food 
security work only from the cash proceeds of US food aid. 
 
Allegations that US vegetable oil, monetised on Ethiopian markets to support the food security 
projects of eight NGOs, was driving local edible oil traders and factories out of business, have 
been denied by NGO representatives who point out that the US oil is adjusted to 
independently-assessed levels of market shortfall. The Kuawab consultancy, which has 
investigated this allegation, says that local producers are suffering because of other difficulties 
like lack of spare parts and raw materials and competition from illicit oil imports (Ethiopian 
Herald, 13 November 2001).  
 
Although damage done by food dumping may be harder to prove in Ethiopia than in some 
other developing countries, the presence of food aid on the market at the wrong place and the 
wrong time is bound to affect the prices and incentives on offer to farmers in specific locations. 
It also remains true that the largest donor to Ethiopia’s food security is the slowest to abandon 
the surplus-dumping inspiration for food aid. 
 
While USAID and the World Bank experiment at woreda level, another donor trend is moving 
in the opposite direction. In Ethiopia as elsewhere, the government’s sector development 
programmes (SDPs) are attracting support in preference to individual projects. Education, 
health and roads were the first three SDPs to be launched and since 2000 have picked up more 
pledges; the water sector has followed recently. The EU and bilateral donors are talking in 
similar terms about multi-annual support to the Government Food Security Strategy. Ashley 
and Maxwell (2001) note that sector-wide approaches 
 

work well when sectoral responsibilities are clear and when most activity is owned by 
the public sector: health and education are good examples in most developing 
countries. Rural development and even agriculture both fail to meet these criteria: rural 
development because it is not a sector, as defined; agriculture because most activity is 
in the private sector (ie farmers). The risk here is that governments and donors will put 
such emphasis on sector-wide approaches that both rural development and agriculture 
are marginalised in the development process. 
 

Their solutions are to re-focus agricultural programmes and to get the rural development 
strategy right in the PRSP.  
 
Major donors, excluding the World Bank, came together in 2001 around the joint policy 
statement ‘Improving food security policy dialogue’, cited in this report as Raisin 2001b. It was 
discussed with the government in November 2001. Its 11 recommendations are shown in bold 
in the box, along with this report’s brief comments in italics on the progress of each.  
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Policy recommendations by donors, June 2001 
 
1  Establish a senior-level food security policy steering committee. This committee    
would work to identify appropriate and sustainable activities through FFW/EGS/CFW, 
and develop a coordinated approach to the use of food aid and food security assistance. 
There has been a feeling that coordination of food security has been undermined by unclear 
responsibilities and competing mandates between line ministries and DPPC at federal level and 
equivalent bureaux at sub-federal level. The government has set up such a committee, coordinated 
by the Minister of Rural Development (Deputy Prime Minister). 
2  Focus DPPC’s mandate on emergency functions (acute needs). 
This was posed in the full donor paper as an alternative to strengthening the capacity of DPPC to 
fulfil its EGS mandate. With advice on EGS included in the latest appeals and in a year (2002-
03) of rising acute needs, there has been no change to date. Both DPPC and line ministries are 
involved as in the past. 
3  Identify appropriate government institutions to mobilise and distribute resources for 
the chronically food insecure population. This is in line with the majority of 
recommendations that assert the need to separate  chronic and acute food insecurity in 
Ethiopia so that chronic needs are addressed through a development oriented approach. 
The chronic/acute distinction has been accepted by government as well as donors. There has not 
yet been any consequential institutional change apart from the creation of the Ministry of Rural 
Development as coordinator of all food-related policies and the definition of corresponding 
responsibilities in the major regions, where both DPPC bureaux and line ministry bureaux are 
active. 
4  Refine the current assessment methodology to distinguish between chronic and acute 
food insecurity. 
Work has begun on this in government. However, in the light of vulnerabilities shifting from year 
to year, it is not considered an easy task, nor one absolutely necessary for effective policy response.  
5  The GFDRE and FAO should conduct concurrent crop and food needs assessments, 
which synthesise availability and vulnerability data. 
The annual assessment work by DPPC and FAO/WFP has become increasingly collaborative. In 
2002 the UN’s results supported the government appeal; there was no separate UN appeal.    
6  Food aid should be made more productive for the chronically vulnerable through well-
planned FFW/EGS/EBSN schemes. CFW alternatives should also be considered whenever 
appropriate and feasible, along with more flexible use of food aid to encourage 
development and technology adoption. 
Discussed earlier and later in this report. The government has a stated preference for cash inputs 
but a major switch to CFW has yet to take place. How ready are donors to make the quantum 
leap to livelihood support? 
7  Food aid and food security expenditure should be included in the GoE budget. 
Budgeting has been a key concern for donors, as part of the Public Expenditure Review (PER) 
exercise. Food aid has been included as an annex in the 2002 budget and will be included fully in 
the 2003 budget. 
8  The government should not offset food aid and food security assistance capital 
subsidies at any level. 
An important technicality. It was found that government grants to regions and districts were 
being reduced when a district received donor support for its food security programmes, effectively 
penalising the more food insecure districts. The government is believed to have accepted the need 
to correct this practice. 
9  The government should contribute its own budgetary resources to DPPC appeals. 
Like recommendation 7, this was seen by donors as a test of government ‘ownership’ of food 
security policy. The government contributed 100,000 MT of locally purchased food aid in 2000, 
when donor response was slow, and 45,000 MT to the 2002 appeal. 
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when donor response was slow, and 45,000 MT to the 2002 appeal. 
10  ADLI should be analysed within the framework of a Poverty Reduction Strategy and 
through WB/multi-donor assisted evaluation of its impact on chronic food insecurity and 
poverty alleviation.  
See p. 13. This recommendation remains valid. 
11  National and regional food security strategies need further development. In particular, 
the GoE should develop plans, with donor support, for those areas presently not covered 
by a food security programme. This is especially important for the pastoral areas, which 
have been adversely affected by drought in recent years and generally neglected by 
development initiatives over the long term. 
The revised federal strategy was published in March 2002. Food security planning capacities in 
all regions need support. The drought affecting Afar region in 2002 has underlined this need in 
pastoral areas (see  pp. 23-24).      

   
At a workshop in June 2002, a number of donors, meeting with government and NGOs, 
agreed to launch a transitional asset protection system (TAPS) ‘to protect households from 
further asset depletion and provide a platform from which to tap into GFDRE development 
interventions’ (Raisin, 2002b). This would provide multi-annual food and cash targeting 1.5 
million people among the predictably food insecure alongside woreda food security and rural 
development programmes. While this is an encouraging step in the direction of livelihood 
support, to proceed only on a pilot basis may mean that resources are not available to meet the 
needs of all vulnerable woredas, let alone vulnerable people in better-off woredas (see 
recommendations 1 and 2 below). 
 
Donors are also creditors. Ethiopia achieved its decision point under the Heavily Indebted 
Poor Countries (HIPC) debt relief plan in November 2001, which means that debt reduction 
has commenced.  Even now, however, Ethiopia is paying 12 per cent of its national revenue in 
debt service, twice what it spends on health. 
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Chapter 5 
 
NGO responses 
 
Local and international NGOs in Ethiopia trace their roots to the famines of 1973-74 and 
1984-85, when they helped prevent even greater loss of life. As the number of NGOs 
increased, so did the proportion of national NGOs and the sector witnessed a shift from relief 
to development. By the end of 2001, 458 NGOs were registered with the Ministry of Justice 
(242 local and 216 international); among them 195 were members of the main umbrella 
organisation, CRDA.  
 
NGOs are making a difference 
It has proved difficult to assemble reliable data on the resource flows for which NGOs are 
responsible or the numbers of beneficiaries whose lives they have improved. From 1996 to 
2000, NGOs averaged 20 per cent of total EC assistance to Ethiopia. According to the World 
Food Programme, NGOs’ share of emergency food aid to Ethiopia in 2000 was 37 per cent. 
NGOs are thus important mobilisers of resources for the country and a rough estimate that 
they account for between a fifth and a quarter of international aid would be plausible. The two 
main values in NGOs’ work are ‘equity (equal access to productive resources) and social 
transformation (working with community-based organisations with the purpose of 
empowering them to take charge of their own development)’ (CRDA, 2001b). 
 
To assess the contribution of NGOs to food security, examples are drawn from agricultural 
and rural development, relief, livelihood support and action research. NGOs have sought to 
promote the sustainable increase of production  through small-scale irrigation, livestock 
development through veterinary services and forage, provision of credit and training, supply 
and demonstration of inputs, often through government extension agents. NGOs’ 
environmental rehabilitation activities include soil conservation measures, production and 
distribution of forest and forage seedlings, gully planting, establishing bunds and grass strips, 
area closure and communal plantations for conservation and construction. A report by Belshaw 
and Coyle set out to ‘groundtruth’ the validity of NGO claims and found that: 
 
• bridges over rivers and roads crossing periodically flooded land have opened up land for 

cultivation and grazing, strengthening food security and cash incomes of thousands of 
farmers and pastoralists, in World Vision’s Antsokia projects  

• Rift Valley Women and Children’s Development Project has tapped a canal in Oromia 
Region for irrigation benefiting 250 households; farmers formed a co-operative and 
decided every farmer would work 0.25 hectare of irrigated land   

• Ethiopian Rural Self-Help Association has piloted income-generating activities targeted at 
poor, usually cattle-less families, introducing them to high-value crops or enabling them to 
re-enter the cattle economy through butter 

• Women in Self-Employment runs a savings and credit programme in Addis Ababa; in a 
beneficiary questionnaire, 52 per cent said their family diet had improved and 78 per cent 
said their savings had increased 

• in Wolayita Zone, Action for Development’s credit scheme has helped people gain 
sustainable livelihoods through donkey carts, tea shops, butter sales and beekeeping and an 
SOS Sahel goat credit scheme helped people acquire oxen from the sale of young goats  

• ACORD have trained members of idirs (traditional burial associations) in the management 
of savings and credit schemes. 

 
Some of NGOs’ most durable contributions have been in micro-finance − small-scale savings 
and credit schemes accessible to the very poor − and assisting the poor in making a living. 
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Usually the majority of beneficiaries are women, who may not have the collateral to receive 
official loans. NGOs have a comparative advantage in this work:  ‘Not only the provision of 
credit but also training on how to manage their loans and promote their enterprises has assisted 
the beneficiaries.’ However, Proclamation No. 40 of 1996 prohibited NGOs from engaging 
directly in micro-finance; organisations separate from the supporting NGO have had to be 
created. The government’s objective, according to Belshaw and Coyle, was to  
 

encourage locally-owned business companies, cooperatives and parastatals to undertake 
this activity rather than allowing NGOs to monopolise it. This objective is 
understandable, although the interests of private business firms and poor loanees and 
depositors may diverge more widely than when non-profit organisations (NGOs) were 
involved. Flexibility of repayment terms may be less in the event of unavoidable 
misfortune. The total funding available may be significantly less under the 1996 
proclamation than otherwise would have been the case. The impact of this legislation  
is clearly a priority area for careful evaluation. 

 
In some years around ten per cent of emergency food aid entering the country has come 
through the churches’ relief consortium, the Joint Relief Partnership (JRP). The scope for JRP, 
like the government, to move in the direction of addressing chronic food insecurity through 
multi-annual programmes has been identified in a recent evaluation for the Geneva-based 
Action by Churches Together (Bennett, 2001): ‘the remarkable achievements of the JRP in 
emergencies over many years are well documented. The JRP was set up specifically for relief 
purposes, yet individual members have many years of experience in the development arena… 
JRP should, from 2002, gradually withdraw from ‘single event’ relief distribution 
programmes…combining resources for multi-year programmes in specific areas.’ 
 
REST: setting the standard 
Major food aid distributions aimed at livelihood support have also been delivered by the Relief 
Society of Tigray (REST). ‘No other NGO in Africa has been involved in channelling such 
large volumes of food assistance through labour intensive public works (LIPW) as REST… 
Tigray, and REST in particular, set the standard for EGS in Ethiopia’ (Middlebrook, 2002). It 
has succeeded because of clear political support, guaranteed resource availability, good 
coordination, implementation capacity and work ethics. Under a strong regional policy 
framework, project areas rather than vulnerable communities are targeted (geographical, not 
self, targeting). But REST’s programme is not a typical EGS programme prepared according to 
the national guidelines. It is known as ‘food for recovery’, in which food aid is not a wage but a 
payment to support the work of the community. Middlebrook compares EGS with FFR: 
 
 
Characteristic EGS FFR 
Objective Link relief to employment 

for developmental asset 
creation 

A contribution to 
community development 

Rationale Provide employment during 
the agricultural slack period 

Support community self-
help and foster 
development 

Timing Emergency interventions 
only 

Throughout the year as 
long as resources remain 
available 

Shelf of projects To be prepared as 
contingency plan 

Fully integrated into annual 
line department plans 
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Much of the community work supported by REST has aimed at environmental improvement. 
Research by REST itself notes the limitations of a purely conservation-based approach: its 
long-term impact on food productivity is not higher than 25 per cent of the baseline. But it 
sees the halting of soil erosion as the pre-requisite for other agricultural investment and more 
sustainable increases have been seen in free grazing, fodder and fuelwood. Middlebrook (2002) 
agrees: ‘Conservation by itself does not directly stimulate agricultural productivity at the level 
needed to increase the income levels of households. In recent years, however, a more integrated 
approach to watershed rehabilitation focused on catchment and command area development, 
including productivity-based activities, has been introduced.’ The theme is pursued in the 
USAID proposals for Amhara Region:  
 

Interventions aimed only at environmental rehabilitation in chronic food insecure areas 
will not increase food security, as farm production is not a viable means for households 
to cover their annual food needs… One must rebuild productive assets at the 
household level and replenish lost assets such as pasture at the community level  
(Raisin, 2001a). 

 
Pioneering support to women 
NGO programmes have also pioneered livelihood support to women. Working with local 
partner NGOs, Norwegian Church Aid adopts these methods (Dawit, 2002): 
• gender awareness workshops for staff and partners 
• gender analysis of projects 
• improve integration of women in project planning and implementation 
• improve collection and use of gender disaggregated data 
• women’s education and training in production, marketing and income generation 
• women’s access to credit  
• reduce women’s workload through access to water, grinding mills and technology. 
 
NGOs develop new research systems  
While the major donors have supported more refined research and data systems (USAID in 
famine early warning, WFP’s Vulnerability Assessment and Mapping Unit), it has often been 
left to NGOs to develop monitoring and surveillance systems necessary for adequate response 
to food insecurity. Save the Children Fund UK (SCF) has collaborated with government at all 
levels in introducing woreda-based nutritional surveillance and household food economy 
studies.  
 
The 2000 food crisis underlined the need for more work of this kind and Christian Aid began 
to employ these techniques in Meda Welabu, Boloso Sore and Gofa. The year 2000 showed, 
in particular, how deficient the pastoral areas were in food insecurity monitoring and SCF 
(UK) has since established an early warning project in support of government throughout 
Somali Region to ensure that routine data collection and analysis is carried out well ahead of 
future food shortages.  ‘Had we had these baselines, we would have been able to confirm there 
was a crisis in Somali Region’, commented SCF’s Cassandra Chapman to the Addis Tribune 
when describing the project in March 2002. ‘Donors are more likely to respond if they have 
bought into the system and trust it,’ she said. In 1999, Christian Aid ran a ‘training of trainers’ 
course for partners in disaster mitigation and preparedness; some partners have gone on to 
train local government staff in these techniques. 
 
Work such as this illustrates the type of contribution which NGOs have been making to food 
security, as noted in Christian Aid’s country policy paper (2001). NGOs can: 
 
• identify gaps and provide services where government services are weak or unadapted to 

local needs 
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• develop and pilot innovative approaches on a small scale, so that successful initiatives can 
be replicated by government 

• promote people’s participation in development and give a voice to the poor 
• help to advocate for improved policies at international level 
• help to resolve or mitigate conflict 
• help to build the capacity of indigenous NGOs, community based organisations and local 

government services. 
 
How is this body of experience integrated by government and donors? NGO and private sector 
roles are not clearly defined in the Food Security Strategies and they were not consulted in 
their preparation. No policy documents reviewed for CRDA (2002) give attention to 
strengthening the social capital of the community and building its traditional coping 
mechanisms. Belshaw and Coyle conclude:  
 

In a country with so large a concentration of poor people and where total development 
resources are still woefully inadequate relative to need, it is surprising to find in 
Ethiopia a history of unnecessary duplication and antipathy by government agencies 
towards a relatively small and underfunded NGO sector. The PRSP process offers the 
possibility of a new era of more collaborative relationships. 

 
The SDPRP has gone on to acknowledge this: ‘The government recognises NGOs as an 
important development force and partner. They are already involved in the core poverty 
oriented sectors – agriculture, health, education, water, rural roads and other rural 
development activities’ (FDRE, 2002b). 
 
Donors are moving in a direction which takes less account than hitherto of NGOs’ 
contribution. Their move away from projects and towards programme funding – essentially of 
government sector programmes – is, in principle, a wise move, which affirms government’s 
responsibility to deliver basic services to all its people. If, however, it leaves little space for the 
type of low-cost grassroots intervention in which NGOs have built their experience, donors 
may find it harder to justify the claims of ‘relevance’ and  ‘value for money’ which they make 
for their aid disbursements. The potential of NGOs to make up the capacity deficit in 
planning EGS/EBSN schemes and to be a source of credit support for non-farm income-
generating activities should not be overlooked.    
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Chapter 6 
 

Conclusions and recommendations 
 
The first two chapters outlined the need for hunger in Ethiopia to be addressed in its chronic 
dimension on the basis of the food entitlement decline of around half the population due to 
their loss of assets − the fact that too many people now have nothing to fall back on.  
 
This loss of purchasing power means that, even when the country produces enough food, 
effective demand for it is not present, producer prices remain low and farmers lose their 
incentive to produce more. Although more detailed analysis is needed to design a 
comprehensive response, the solutions suggested here seek to tackle poverty as the root cause of 
the problem by addressing the need for livelihood support. Multi-annual planning towards this 
objective, with an appropriate timeframe for transition, needs to replace annual food aid 
allocations which have been shown to offer only temporary relief. 
 
1 Planning should focus on the livelihoods, agricultural and water development and 

nutrition of specific poor communities 
Availability of productive resources including water, access to income and food, and food 
utilisation need to be addressed at community and household level. Several donors are moving 
in this direction in their plans to ‘adopt’ certain woredas for their interventions; it has also been 
the traditional way of working of NGOs which have invested disproportionately in woredas 
where they have a presence. The new context for such an approach is the government’s 
decentralisation policy. As the SDPRP explains: ‘the government has made a political choice to 
further deepen the democratisation and devolution process by transferring a number of 
responsibilities from regional governments to woredas and kebeles [local government ward]. 
This will be accompanied by fiscal empowerment…which mandates communities through 
their elected councils to plan, allocate budget and implement to address their socio-economic 
problems… They will be provided with budget grants to make their empowerment effective 
and complement their local resources.’  
 
How complete, how equitable, is the existing pattern of donor and NGO support to food 
insecure communities? Belshaw and Coyle suggest: ‘A planned poverty-oriented relocation of 
NGO activity, phased over time, would help to address better the objectives of the poverty 
reduction strategy.’ One option the government may wish to consider is to ensure that every 
food insecure woreda has the support of a specified stakeholder (donor, NGO) in addition to 
the process of fiscal empowerment through the budget. Peer pressure could then get to work: 
no donor would wish to have a portfolio of the hungriest woredas! This could be applied at 
least to the 156 food insecure woredas identified in the four large rural regions, though these 
now need to be augmented by the poorest woredas of Somali and Afar regions. 
 
2 More fundamental economic planning is needed to assess the best use of 

government and donor resources for food security 
To move towards multi-annual planning for livelihood support, the donors’ interest in seeing 
food security budgeted by the government ought to be broadened into an assessment of all the 
resources available for it. Is any annual estimation made of all government and donor resources 
for food security, including the large share now spent on food aid? Conceptual work on food 
security has been either woreda-specific (food economy studies) or super-macro (programmes 
designed nationally for diverse livelihood conditions which have encountered difficulties of 
implementation and local adaptability).  
 
In the interests of those needing livelihood support, a government-donor dialogue should ask 
the question: ‘what are all the resources available to us and how can we best deploy them?’ This 
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might be difficult for donors who respond, ‘we never know, until food aid needs become 
apparent in the short term.’ But is this not the nub of the problem? WFP reports that it is 
more difficult to attract 30,000 MT for asset protection activities than 100,000 MT for 
emergency relief. Need in Ethiopia is too pressing for a few pilot activities in asset protection; 
the need is for nothing short of a large-scale livelihoods rescue plan, with government and all 
donors putting their resources on the table. 
 
3 The aim should be to boost purchasing power to close the gap between targeted 

levels of food production and effective demand for food 
The case for livelihood support, rather than food aid, as the main stimulus to food security has 
already been made but is well summarised in the first Food Security Strategy (FDRE, 1996): 
‘what is needed, more urgently, is a way to transfer resources efficiently to those households 
who need them most and to ensure that the resources transferred are used by the recipients to 
create improved incomes or value. Another, perhaps even better, way to define both the urban 
and rural poor is to let them define themselves, as part of the implementation of the Safety Net 
Programme.’ 
 
This is an endorsement of self-targeting.  But should the resource used be cash or food? Picture 
a small, hungry community with weak market linkages: on receipt of food aid, an individual 
can convert it into bodily energy or purchasing power. Many do the latter but in that case the 
food aid has only recycled the cash circulating in the community, not increased it. A cash 
injection from outside (as cash-for-work) can increase cash flow and thereby both household 
and community assets. Reflecting on this, one donor representative referred to ‘the good of 
money as such. This country needs a degree of inflation.’ Cash-for-work must be the preferred 
option but there will be communities which, knowing the weakness of their markets, opt for 
food (as on  p. 22) and this should be respected.  
 
It has been shown in India and in Tigray that labour-intensive public works (LIPW) are an 
effective medium for such resource injections. Are donors prepared to invest more widely in 
such operations? What would it take to resource a sufficient livelihood support programme? 
Support to a federally backed but locally implemented programme might be a good use for the 
programme funding approach which donors are adopting. Middlebrook (2002) reminds us 
that not only resources but capacity is required: ‘an effective employment based programme 
can only be constituted when effective rural development projects, focused on productive 
works such as micro-watershed development, roads, irrigation, water supplies are prepared in 
detail, in advance of labour demand.’ True, but the paradox is that this capacity gap at woreda 
level currently co-exists with unfunded NGO project proposals. The activities also need to be 
diversified to include some of the tasks normally done by women (Bush and Alemayehu 2001, 
Bennett 2001). 
 
4 Support to farmers and pastoralists should target outputs (prices) as well as inputs 

for production 
Although 2003 may prove to be a year of higher prices arising from tighter supplies, there is a 
long-run problem of low producer prices based on weak domestic demand. International over-
supply lies at the heart of the coffee producers’ losses. ‘Protection of smallholder agriculture 
from the adverse effects of declining cereal prices remains both a marketing policy and social 
policy challenge. Reversing the current trend of low prices cannot be left entirely to supply and 
demand alone. Some price support efforts are still required in order to maintain farmers’ 
production incentives’ (Ethiopian Network on Food Security, Monthly Report, January 2002).  
 
But what should these be? The Food Security Strategy sees only ‘implicit producer price 
support’ from increased demand for food (FDRE, 2002a). The government’s 1996 solution of 
price stabilisation by exporting grains while purchasing power is lacking and imported food aid 
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continues looks unsustainable. Minimum producer price levels such as those guaranteed by the 
European Common Agricultural Policy could not be afforded by the government acting alone. 
 
A thorough review should be undertaken of all the options for improving price support to 
farmers and herders. In the case of farmers receiving credit, this could be better managed so 
that farmers are not forced to repay immediately after harvest; loan periods could be extended 
until they can obtain the best prices from the market. Credit for off- and non-farm income 
generation is equally important for livelihoods. As suggested on p. 24, there may be 
unexplored scope for expanding domestic, regional and global markets for the meat and dairy 
products of Ethiopia’s pastoralists.     
 
5 Imported food aid will be needed until the macro and micro economies respond to 

financial incentives 
Food aid is a short-term and expensive instrument but its use cannot be ended until more 
sustainable solutions to both supply and demand have taken effect. Even at the beginning of 
2002, when local cereal supply looked good and the FAO/WFP mission recommended ‘local 
purchases of food grains in the first instance’, they still identified 379,000 MT of import 
requirements for the year. After 2002’s production shortfall, the figure for 2003 is bound to be 
higher.   
 
6 Ethiopia needs a new focus on good utilisation of food, including an effective 

nutrition policy  
Estimated post-harvest losses of food products and the nutritional value which is lost through 
poor food preparation and feeding practices are higher than the nutritional deficiency of the 
average Ethiopian. More robust attention to issues of food utilisation (see p. 12) could achieve 
significant gains in nutritional levels. In particular, Ethiopia needs a clear and comprehensive 
nutrition policy with an institutional focus for its implementation. Providing mothers and girls 
with the time, money and education to improve their nutrition and hygiene practices has a 
central role to play. 
 
7 A forum of government, donors and NGOs should be established to brainstorm 

solutions and share out responsibilities 
Although government has the overriding legitimacy in policy formulation and imple- 
mentation, this report has shown that donors and NGOs have something to contribute, not 
only in resources but also in experience. According to CRDA (2002), ‘a culture of dialogue 
among partners’ needs to be put in place. ‘Government agencies need to consider NGOs as 
development partners, and NGOs have to revisit their commitments to long-term 
development.’ 
 
Along with voice, however, goes responsibility. The government could take this approach to 
other stakeholders: ‘we’re prepared to listen to you and we welcome your ideas but we also 
need you to do this for us.’  This might include, for example, the strengthening of local 
government capacities. The government has, in 2002, established a Food Security Steering 
Committee but the places on this for other stakeholders are strictly limited and a wider forum 
is needed to ensure the pooling of all useful experience.   
 
This report has examined the reasons for Ethiopia’s continuing vulnerability to food shortage 
and the changes in thinking needed to address the problem as a long-term one of asset 
depletion and entitlement decline. The poor have nothing to fall back on. All actors – 
government, donors and NGOs – have an interest in coming together to think creatively about 
solutions. Ethiopia, its land and its people, have a great diversity of resources. For the poor, if 
loss of assets and purchasing power is the problem, livelihood support is the solution and cash 
may be the best fertiliser. 
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