
External Review of the Humanitarian Response to the East 
Timor crisis: September 1999 - May 2000 

Executive Summary 
The objective of the review is primarily to assess the effectiveness and impact of the humanitarian response in East 
Timor since September 1999 to the present, while giving a general overview of the current situation, and providing 
some recommendations for the future on the key issues identified. The second main focus is to review the CAP and 
its uses in order to determine its validity and applicability. The methodology and terms of reference are included as 
annexes. Headings used are the goals mentioned in the CAP document. 

Meet acute needs first 

The stated goal to meet acute needs has been the single and overall guiding principle for humanitarian operations 
and served as a framework for the humanitarian response. Overall the objectives have been achieved across all 
sectors, despite some shortcomings, such as in the shelter sector or given questions raised about the effectiveness 
of some practices (food air drops). The general feeling among the international community (donors, UN agencies and 
INGOs) is that four causes can be identified as factors of success: a) strong leadership from the onset and setting of 
clear objectives, b) excellent on the ground coordination, c) commitment and dedication of all the humanitarian actors, 
d) quick support by the international community (including pre-CAP disbursements and response). No epidemics 
outbreak has been reported and this can most likely be partly attributable to the adequate response of the East 
Timorese themselves and of the international community. 

Stabilise at-risk populations before their condition becomes acute 

The initial humanitarian response achieved temporary stability; however, some basic needs are still being addressed. 
In the health sector, for example, the prolonged rainy season coupled with inconsistent shelter has increased 
vulnerability and led to an increase in malaria and other endemic diseases and illnesses. Basic health, water and 
sanitation and general welfare needs must still be met by INGOs at the district level as there is an absence of district 
level government (UNTAET) services to replace them. The departure of health INGOs at this juncture could create a 
health provision vacuum. Fortunately, UNTAET has succeeded in contracting INGOs to continue to provide health 
services in all districts as a temporary solution. 

In the food aid sector, targeted vulnerable group feeding is contributing to maintaining a degree of stability. UNTAET 
has not assumed responsibility for vulnerable group feeding, and its Department of Agriculture is focused on 
achieving food security in the long-term, rather than playing a role in food security in the short-term. Vulnerable group 
feeding will be required at the district level in the post-emergency phase until UNTAET’s District Administrators have 
developed local safety net mechanisms to ensure food redistribution to vulnerable groups. As the CAP funding period 
is drawing to a close, some INGOs will require further funding to continue vulnerable group feeding. 

Develop a clear exit and transition strategy 

Neither the HAER or GPA pillars of UNTAET has assumed responsibility for the development of an overall transition 
plan from relief to development. Sectoral working groups, attended by INGOs, UN agencies and UNTAET, are 
developing sector-based transition strategies. The relevant sectoral departments within UNTAET are leading these 
sectoral processes. 

Few UN agencies that participated in the CAP had developed a clear exit or transition strategy. Several INGOs had 
developed exit and transition strategies (Oxfam in Oecussi, World Vision in Bobonaro, MSF Holland in Liquica and 
Bobonaro, MDM Portugal in Los Palos). In some cases, NGOs’ exit strategies were not accepted by UNTAET 
because the strategies assumed the existence of district level government to which the agencies could handover 
responsibilities. Many NGOs that provide essential health, water and sanitation, and food distribution services in the 
districts have been asked by UNTAET to remain to fulfill quasi-governmental functions, some for unspecified periods 
of time. 

Medicins Sans Frontieres (MSF) stood out as an emergency-focused agency that had planned its exit from two 
districts and had organized smooth handovers to development INGOs. Several INGOs and UN agencies reported 
that they had recently replaced emergency response specialists with development specialists. 



Help to re-establish key institutions essential for economic 

Recovery and good governance 

The achievements were strictly kept to minimum range and level in order to cover the essential basic public welfare 
system in areas such as health (basic health care) and education (primary education). However, some of the 
strategies and/or projects directly aimed at this goal were transferred from the CAP onto development actors, as 
major efforts were concentrated on emergency humanitarian affairs. Most progress has been made in the social 
services sectors, where potentially solid structures have been established. In health, an Interim Health Authority (IHA) 
has been established as a precursor to a government ministry of health. In education, an Interim Education Authority 
is due to start operating before the end of May 2000. 

Repair essential infrastructure 

While repair of essential infrastructure in the CAP appeared to identify UNDP as the lead agency for infrastructure 
repair, two factors have limited its implementation: 

 The negative funding response from donors under CAP, given the assumption inter alia that the absorption 
capacity was not there to undertake the projects within the CAP funding period. 

 The World Bank JAM that followed the CAP took over some of the initially identified needs. 

 

It has been explained that WB projects are presented on the model of a government budget basis (i.e. those projects 

which would normally appear in a government’s budget), but there was no clear criteria or cut-off point to take over 

some of the projects. The WB explained it identified those projects with a life-span beyond that of CAP in order to 

incorporate them in their longer-term approach, but there does not appear to have been a clear consultative 

mechanism between the Humanitarian Pillar and the WB on the issue. Other institutions such as the ADB have also 

identified programs to repair essential infrastructure. An overall coordination mechanism linking humanitarian 

components (and the CAP) with development strategies through a country master plan would provide a clearer 

understanding of the overall strategy. 
However it should be noted that disbursements outside of CAP for road repair and infrastructure are on-going on both 
bilateral and multilateral basis. 

Reintegrate displaced persons 

According to UNHCR, as of 18 May 2000, 161,582 East Timorese have returned, including 44,732 spontaneous 
returnees, through the joint efforts of UNHCR, IOM, INGOs and local organizations at different stages. An estimated 
90,000 are still in West Timor; and an estimated 50% of them have a genuine desire to return to East Timor. On-
going returns increasingly concentrate the more pro-autonomy East Timorese in the West Timor camps, many of 
whom appear willing to repatriate. 

Various provisions of assistance have been given to refugees upon arrival in transit centres before being assisted 
onto their final destinations. With few exceptions, the returnees have been successfully reintegrated into their 
respective villages. Continuing and increasing intervention and coordination by UNHCR, CIVPOL, CNRT and the 
Catholic Church and community leaders are required to assist returnees. 

Enhance livelihood strategies 

Livelihood strategies are those activities undertaken by households to diversify sources of income. The most common 
strategies adopted in the post-emergency phase are likely to be agricultural intensification, migration or livelihood 
diversification (e.g. additional trading). The team did not identify clear strategies or actual projects based either on an 
explicit livelihood analysis or with a focused and targeted intervention designed to enhance livelihoods. 

Integrating humanitarian principles 



Initially, it was foreseen that SPHERE standards and the Red Cross Code of Conduct would be used by all to ensure 
quality humanitarian response on common standards. However, there has been no monitoring process undertaken 
along those lines; and there is no evidence that humanitarian participants were reviewing their activities in the light of 
humanitarian principles. As such it remained essentially a good intention but not an operational procedure. The issue 
of protection also requires a separate and substantial reflection rather than inserting it as part of humanitarian 
principles, both for legal reasons (only three international humanitarian agencies have a recognized protection 
mandate - UNHCR, ICRC, UNHCHR) and given the fact that not all humanitarian players necessarily share the view 
that assistance is protection. A comprehensive analysis of protection needs to be undertaken. 

Establishing inclusive coordination structures to ensure east timorese participation 

No initial framework agreement was established between UN agencies or INGOs working with local NGOs or local 
institutions to ensure East Timorese participation. As a result, local participants were mostly marginalized by the 
international community during the initial humanitarian response; however, the international community had difficulty 
identifying legitimate representatives of civil society. As an example, neither Mr. Xanana Gusmao nor Bishop Belo 
was present during the initial phase. Moreover, the Church itself is divided into two dioceses, one in Dili and the other 
in Baucau. 

Nonetheless, concerns over the current lack of participation of East Timorese in the decision-making process are 
legitimate. The team finds that very few East Timorese are recruited and involved in the current administrative 
structure (UNTAET), which is dominated by foreign staff. Language barriers and lack of qualifications appear to have 
been critical constraints. As East Timor strives to move forward, establishing an integrated institutional and policy 
framework (peering mechanism) to promote decision-making is vital. 

East Timorese (local and expatriates), working within UNTAET and other UN agencies, should be given greater roles 
as technical advisers and be more involved in the decision-making process, particularly in social reconstruction. At 
the local level, the promotion of participation and consensual decision making should be strengthened. To this end, it 
is imperative that East Timorese counterparts be designated in each sector among the different agencies and 
missions in East Timor. This would favor a smooth hand-over of UNTAET’s interim administration and facilitate the 
process of state and nation building. 

Cap appraisal 

Within East Timor and from an in-country perspective, overall appraisal of CAP as a process and as a document 
varies according to the different types of stakeholders consulted. The CAP seeks to bring into a joint process donors, 
UN agencies and INGOs alike. However it has been unable to provide satisfaction to all three categories, given the 
specific needs of each stakeholder group. 

Overall satisfaction has been obtained foremost among donors, who have seen the CAP as a useful planning and 
funding tool, while providing a list of overall estimated needs on sector basis both for immediate and medium-term 
programs, and listing information regarding INGOs and UN agency involvement. 

Among UN agencies, the CAP was unevenly appreciated. Some agencies (WFP, UNHCR) would likely have received 
the same funding response outside the CAP, and are therefore not dependent on the CAP for obtaining funds. Other 
agencies (ILO, UNDP) have received little or no donor response to the appeal. Few of the UN agencies use CAP as 
planning or programming tool (UNICEF and UNDP). 

The INGOs that participated in the CAP complained about the insufficient time given to obtain project related 
information. For those which expected to be funded under the CAP and did not obtain adequate response, frustration 
was evident. Even for those that did, the timing of UN disbursement of funds to NGOs in some cases was reportedly 
very slow (up to six months later). The sole exception was the UNHCR, which was reported to have responded very 
quickly. On the positive side, some other NGOs were able to quickly obtain their own funding under the CAP (WV, 
Oxfam). Requesting a specific reporting format to be used by the INGOs for feeding information into the CAP is 
proving an additional workload and may undermine INGO participation. None of the INGOs used the CAP as 
planning or programming tool. 

PERFORMANCE AND IMPACT OF THE HUMANITARIAN RESPONSE 

The overall performance and achievements of the humanitarian response in East Timor have been very positive and 
timely. It has likely contributed to cover the most urgent needs of the population. In the food sector, through WFP, 



other international agencies and NGOs, more than 35,000 metric tons of foodstuffs had been distributed by the end of 
April 2000, notwithstanding the provision of future supplies. WFP engaged in tremendous efforts to ensure a 
functional large logistical infrastructure and communications equipment; in education through the work of UNICEF 
and other international agencies and NGOs, 734 out of 788 previously existing (April 1999) primary schools have re-
opened and enrolment figure is at 163,000 children (as compared to 167,000 in April 1999). In agriculture, through 
FAO and other international agencies and NGOs, some 387 tons of maize seeds and 339 tons of rice seeds were 
distributed as compared to needs estimates of 240 and 215 tons respectively. As a first phase of the shelter program, 
UNHCR and other implementing INGOs distributed 250,000 family tarpaulin sheets as emergency shelter, along with 
an important provision of non-food items for immediate returns which is still on-going. During the second phase of the 
shelter program (self-build kits), almost 9,000 shelter kits have been distributed by May 2000 out of a projected 
35,000 in total. 161,000 returnees have returned, the majority of which received transportation assistance from 
UNHCR, IOM as well as other agencies. 

Family reunification was undertaken by ICRC ( 257 unaccompanied children) and IRC (350 fragmented families and 
80 unaccompanied children). In the water sector, needs have been addressed both by UN agencies and NGOs for 
the provision of water and strengthening of the water system (repair and rehabilitation). Additionally road and 
infrastructure repair has been and is being undertaken on bilateral or multilateral basis outside the CAP. All people 
interviewed acknowledge that OCHA provided efficient and effective overall coordination of the humanitarian 
response. 

Cross cutting issues 

Gender 

Trauma counseling services (certainly justified by the events) provided by both NNGOs and INGOs specifically focus 
on providing services for women survivors of torture and trauma. 

Culturally women have been relegated to a secondary role in the family structure. This points to the necessity to 
increase efforts on women empowerment, while ensuring adequate monitoring to avoid clashes or negative impact in 
the community. 

Environment 

Little thought has been given during the emergency response to environmental issues. Projects are gradually 
expected to be implemented by other agencies that have already identified specific environmental programs. A 
centralized rubbish dump was arranged during the INTERFET presence as well as treatment of liquid waste in Dili; 
similar projects are on-going in other urban areas. UNHCR’s shelter program is reportedly using environment friendly 
wood. 

Local Capacity Building 

Capacity building for East Timorese was generally not a priority goal during the emergency phase. Post-emergency, 
more NGOs and UN agencies have begun to address the need for capacity building through the provision of training 
courses as well as on the job training. Some technical UN agencies and INGOs reported that they have experienced 
difficulties in locating East Timorese with relevant skills. A national skills database of East Timorese who may be 
seeking work with international agencies may prove useful. More efforts also should be placed into providing English 
language courses. 

Background 

Diplomatic negotiations permitted the entry of the International Force in East Timor (INTERFET) into Dili on 19 
September 1999 under Australian command. The Security Council tasked INTERFET to perform three simultaneous 
tasks: 

 Establish security in East Timor; 
 Provide support to UNAMET; 
 Support the humanitarian operation. 

 

The Force was constrained in each of these areas by the continued presence in East Timor of the Indonesian military 



(TNI) and its eventual withdrawal. In the first days of the operation the necessity to work alongside the TNI on the 

ground hampered INTERFET’s build-up and the establishment of its presence in Dili. Television reports of continuing 

deportations and the looting of food supplies during this period increased demands for a more forthright response. 

The United Nations Office for the Coordination of Humanitarian Assistance (UNOCHA) assumed responsibility for the 

coordination of the emergency response to East Timor from its temporary headquarters in Darwin. Drawing together 

UN agencies, international NGOs, OCHA prepared the Consolidated Inter-Agency Appeal for the East Timor Crisis 

(CAP), which was completed in Dili by mid-October. 
The largely Australian INTERFET, supported by troops from other nations, gradually stabilized the situation in Dili, 
securing both the seaport and airport. Establishment of emergency feeding centers encouraged some East Timorese 
to leave their hideouts in the hills and re-enter Dili. Assessments of the humanitarian and security situation elsewhere 
were conducted. Over a ten-day period, airdrops of food were conducted by WFP and in a separate operation by the 
military. Having established the air and sea bridge between Darwin and Dili, and facilitating the entry of a small 
number of humanitarian workers, INTERFET moved out to secure main towns and the roads linking them. 

While very few international humanitarian actors were present during the crisis period, INTERFET’s deployment was 
accompanied by a strong presence of UN agencies, INGOs and other humanitarian actors. Within the country, CNRT, 
Church groups, local NGOs and other members of civil society played a key role in assisting the affected population 
despite limited means. Once security had been ensured, the humanitarian response was gradually able to extend 
through the territory over the next two months in order to cover the immediate needs country-wide. 

Falintil, having protected many of those who sought refuge in the hills, did not engage with the TNI during the post-
ballot violence, and on INTERFET’s arrival largely kept to its bases in the hills. 

Despite the uncertain security situation and the need for military escorts, convoys delivered food, emergency shelter, 
water, and health care to a large part of the population within the first eight weeks of the operation. Despite language 
barriers, the East Timorese understood the purpose of the mission and a bond developed between INTERFET, the 
relief workers and the East Timorese as they gradually returned to their villages and towns. 

A positive, and hopefully lasting impression of the UN’s involvement in East Timor is the commitment and 
responsibility felt by UN staff towards the people of East Timor. In the first instance, when advised by the UN in New 
York to leave their posts due to the rapidly deteriorating security situation, a large number of UN staff and volunteers 
refused and instead signed waiver forms indicating their willingness to stay and see the mission through. Second, 
despite the destruction of the UNAMET compound and direct militia threats against overseas and local staff, the UN 
retained a presence in Dili, which was symbolically important for the citizens of the territory as well as the overall 
mission. Third, when the decision was finally taken to reduce the presence in Dili, UNAMET, for the first time in a UN 
mission, evacuated its local staff to Darwin. Perhaps most important of all, among those evacuated to Darwin by the 
UN were a large number of displaced persons who had sought UN protection in the compound. 

Following the intervention of INTERFET, with no government in East Timor, the international presence coordinated by 
OCHA and UNAMET was obliged to assume a number of government functions, principally, security, emergency 
relief, and information. 

The external review team also stresses the uniqueness of East Timor as a newly independent country with a UN 
Transitional Authority and no prior referral model that can be applied. Two reasons can be identified: 1) By opting for 
independence, the Timorese have de facto rejected both historical models, that of Indonesian annexation and that of 
the previous Portuguese colonial rule twenty five years ago; 2) Under Indonesian administration, few Timorese were 
allowed into the higher level decision-making structures. Most of the few highly qualified Timorese have obtained their 
qualifications outside their country of origin. Thus the education and qualifications gap will also prove a major 
challenge for the future and should be one of the overall priorities. Despite its despairing slowness at times, UNTAET 
must effectively rebuild the country from scratch, a daunting task in all aspects. 

MAIN FINDINGS 

Initial Emergency Response from September 

Context and Constraints 



Arriving in Dili in late-September, humanitarian agencies and NGOs were faced with enormous start-up difficulties. 
The weeks of violence left few buildings intact with most others looted and unusable. In addition to the damage done 
to the water system, Timor was in the midst of the dry season when water supplies are generally low. Electricity was 
available only from generators, and telecommunications were possible only via satellite phone links and radio. No 
landlines remained available, and cellular phone coverage was unavailable. Although not directly damaged by the 
September violence, the road network in East Timor was extremely limited and in poor repair. 

The social fabric of East Timor had been ripped asunder. Nearly all schools sustained heavy damage and looting. 
Hospitals had been ransacked and precious medical equipment and medicines destroyed or stolen. Beyond the 
physical infrastructure, the loss of technical personnel and the lack of a functioning civil government were even more 
acute. Skilled civil servants, largely Indonesian, had already left East Timor. While most of the elementary grade 
teachers were local East Timorese, the entire secondary school system, comprised of mostly Indonesian teachers 
and administrators, had fled the country. Doctors, again mostly Indonesian, were also gone and thought unlikely to 
return. From the outset, UN agencies and NGOs recognized the need for acute medical care but also were facing an 
overwhelming need for capacity building in all social sectors. Complicating matters, several serious diseases are 
endemic to East Timor, including malaria, dengue fever and tuberculosis. The difficult terrain, absence of roads and 
the remoteness of many villages further added to the health problems of East Timor. 

The humanitarian response was able to supply adequately and in a timely fashion assistance to beneficiaries to cover 
their most acute needs. In addition to the available military logistics infrastructure, WFP developed a large logistics 
and communication network to ensure the delivery of humanitarian assistance. Given INTERFET’s maintenance and 
repair of the roads until their withdrawal, access for humanitarian actors was initially guaranteed. This facilitated the 
provision of various humanitarian assistance component at critical stages, such as the rapid seeds distribution to 
returning farmers (some 80% of the population in East Timor). Ensuring access and communications also played a 
key role in re-establishing the primary education network of schools, with 93% of the original primary schools re-
opened. 

In West Timor concern grew about the condition of the refugees, activities of the militia in the camps and the 
prospects and implications of return. Humanitarian access into West Timor, however, was dependent upon the 
Indonesian Government and local authorities. Once INTERFET secured the border, the international community 
advocated vociferously for the speedy return of East Timorese refugees. 

Strengths 

1. Rapid International Response - In three areas: the commitment of more than twenty nations to INTERFET; 
diplomacy in capitals and at the UN for the Security Council Resolution and access for INTERFET; and the response 
of a number of international NGOs. 

2. Availability of Immediate, ‘in-kind’ Support by Donors - Before the CAP, several governments made available 
significant in-kind support to both the military operation, and the joint military-humanitarian operation. The extensive 
logistics supply and technical expertise brought in early on from Darwin was particularly relevant. 

3. OCHA Coordination - Through strong leadership, quality staff, the setting of clear objectives, the assigning of 
responsibilities, and the initiating of a complex round of meetings and briefings, OCHA successfully coordinated and 
brought coherence to the large and potentially unwieldy emergency response. Together with UNAMET the structure 
and personnel were in place to build on the early phase of the response once the agencies were established and re-
located to Dili. 

4. Military/Humanitarian Cooperation - Joint military/humanitarian operations (sharing information, protection of 
convoys, warehouse security, food distribution) built trust between the military and humanitarian community and 
improved the overall response. 

5. Flexibility: The emergency response benefited from the preparedness of the humanitarian agencies to go beyond 
their immediate mandates, for example, in distributing items outside their core activities. 

6. Spontaneous Assistance - While the emergency response was large and mostly effective, the East Timorese 
themselves, building on existing formal and informal associations, provided considerable assistance to one another, 
particular during the initial emergency period. 

Weaknesses 



1. Advisability of Food Drops was Questionable. - There was no evidence that IDPs in the hills were dying from 
food shortage. Most of the country’s terrain was unsuited to drops and the location of vulnerable IDPs was uncertain. 
Apparently, military drops were not coordinated by or with WFP. Quality of the wrapping was questioned. Reportedly, 
the main purpose of the food drops was to "boost morale." In this case then, the flights themselves would have been 
sufficient backed by leafleting and radio broadcasts. 

2. Local Participation and Coordination - In emergency relief operations, opportunities for the participation of local 
populations, institutions and other groups are limited and constrained by a range of factors. During the emergency 
phase, the Church (individuals & institutions) and to a lesser extent CNRT officials, as well as NGOs and other 
organizations on the ground, distributed food and provided shelter and in so doing played a critical role. These 
structures were insufficiently drawn on by the humanitarian agencies. Closer and more strategic cooperation and 
participation might have provided more complete coverage. 

3. Insufficient Information on Humanitarian Procedures and Objectives - In general, humanitarian agencies 
lacked a mediation presence between themselves and their operations and the beneficiaries. For this reason, the 
population in East Timor was poorly informed about the working procedures of the agencies, their responsibilities, 
what it is they were trying to achieve, and the limits of their activities. This led to confusion on the part of the 
beneficiaries and remoteness from the international community. 

Current Situation May 2000 

Context and Constraints 

UNTAET has done tremendous work in creating the structures of government at the elite level (NCC, Sectoral 
Committees, Civil Service) to permit the creation of an East Timor Government and Nation. UNTAET has established 
national authorities to plan and coordinate the reconstruction of physical and social infrastructure in all sectors. 
However, the reconstruction of essential physical and social infrastructure at the district level has only recently 
commenced. The distribution of materials for the reconstruction of physical infrastructure in the districts has been 
severely hampered by the collapse of the road system in several parts of the country. 

There has been little bridge and road maintenance since the departure of INTERFET, and some districts and sub-
districts are now completely inaccessible by road due to damage caused by the extended rainy season. Due to the 
departure of civil servants and the destruction of records, materials and buildings, district-level government systems 
for the management of water and sanitation, road maintenance, the provision of electricity and health services are 
skeletal at best and are unlikely to reach pre-crisis standards this year. Health services supported by East Timorese 
counterparts are being provided by NNGOs and INGOs, with support from the UN agencies, in all districts. The Dili 
water supply has been restored and is managed by UNTAET, while water and sanitation services are being 
developed by INGOs in some districts. The telecommunications system was completely destroyed, and the 
introduced mobile network operates only in Dili and a few select locations is frequently jammed because it is unable 
to meet existing demands. 

UNTAET has also begun to examine land and property issues, which have significantly delayed reconstruction of 
commercial buildings in Dili and elsewhere. Despite the slowness in reconstruction, UNTAET has given a positive 
performance overall. Both the international community and UNTAET have also been noticeably slow in implementing 
a multi-lingual (Portuguese, Indonesian, Tetum, English) work environment to facilitate the inclusion of East Timorese 
in the various employment opportunities both within the civil service and without. 

The reintegration of refugees and reconciliation issues remain a significant concern for CNRT, NGOs, village leaders 
and UN agencies. 

Apparently, sufficient security has been and is being maintained. 

Strengths 

1. Acute Needs are Mostly Covered - Food aid has been reduced to target those in need through vulnerable group 
feeding; seed distribution has been completed in the agricultural sector; water needs have been and are being 
addressed; the primary education system is functioning and the health sector is benefiting from the support of both 
UN agencies and NGOs. However, due to the slow progress of the shelter program for vulnerable groups and the 
insufficient quantity of kits purchased, shelter needs remain. 



2. Humanitarian Assistance Scaled-down to Avoid Dependency - WFP rapidly moved from general distributions 
to targeted distribution through FFW or VGF. However, a corresponding weakness is identified below because the 
reasons for the scale-down were not explained at the village level. 

3. Some INGOs are Staying Beyond the Emergency to Fill Medium-term Gaps - Health needs are being 
addressed essentially through INGOs in the absence of a functioning health system. A smooth handover from 
emergency to development NGOs is underway in some districts. 

4. Planning is Underway for Phased Handover to East Timorese Civil Servants - The Interim Health Authority 
provides an adequate structure for policy- making with strong East Timorese participation. The Department of 
Agricultural Affairs is also implementing a staffing strategy that will train and empower East Timorese civil servants. 

5. Large Numbers of Refugees Successfully Assisted - Many refugees appear to have been accepted back into 
their communities. They receive direct assistance and are eligible for services provided to the general community. 
East Timorese leaders and civil society appear committed to justice and reconciliation. 

Weaknesses 

1. Inadequate Explanation of Objectives and Procedures - During the transition from emergency assistance to 
reconstruction and development, INGOs and UN agencies did not adequately explain their objectives, procedures 
and expenditure of aid funds to East Timorese civil society. This is required in order not to undermine the qualitative 
achievements of the humanitarian response. INGOs could have explained the shift to post-emergency activities. 
Additionally the roles of PKF, CIVPOL and UNMO are still unclear to both the local population and some INGOs 

2. Lack of Local Participation - Participation of East Timorese in the overall humanitarian response remains sub-
optimal. However some degree of improvement has been achieved since the initial emergency response phase. 
Greater emphasis should be placed both at the national as well as at district level. 

3. Poor Management of the Shelter Kit Program - The shelter kit program is the most evident shortcoming of the 
humanitarian response given its delay in implementation and limited coverage. 

4. No Strategic Plan to Define Transition from Relief to Development - There is an unclear division of 
responsibilities between humanitarian aid and development agencies. The expected timeframe for reliance on INGOs 
in health and other sectors is not widely known. 

5. Forward Planning Lacking in a Number of Key Areas - Forward planning was not systematically undertaken 
across all sectors, although a number of sectors (including infrastructure) had already prepared a plan. An important 
amount of data has been collected in a number of sectors, but there appears to be no centralized databank on East 
Timor yet within the GPA structure. In health there is no systematic countrywide reporting on nutritional surveillance 
or on mortality data outside the consultations undertaken in the health posts and hospitals. 

Implications for the Future 

Context and Constraints 

The daunting task of rebuilding East Timor places many formidable challenges for the peoples of East Timor. 

UNTAET is currently entrusted with the task of rebuilding the structure of governance including a public 
administration capable of providing basic services. Reconstruction policy needs to be firmly and swiftly developed 
and instigated throughout the country if the aspirations the East Timorese citizens are to be met. 

East Timor is now characterised by an artificial economy that is not sustainable. There is an urgent need for a 
strategic plan and regulatory framework to support economic development in promising primary sectors. Similarly 
there is a need for the rapid development of a legal framework covering constitutional matters and electoral law to 
ensure the rebuilding of the country into a viable and self-sufficient democratic state. 

The on-going transition period needs to maintain priority activities in order to meet basic needs (food, shelter, water, 
health, education) as well as in order to maintain the conditions of political stability, personal security, reconciliation 
and economic recovery. 



The participation of dedicated and motivated East Timorese and their willingness to take charge of their own affairs 
has the potential to bring many tangible benefits. 

Strengths 

1. Move toward Development - Quick arrival of some development actors spurred some of the on-going 
rehabilitation and development activities. 

2. Community Empowerment Programs - CEP has the potential to create a capacity for community participatory 
decision-making, particularly in the promotion of women; however, close monitoring is required. 

3. Reintegration of Refugees - Coordination and structures are in place to ensure reintegration of refugees. 

4. Potential Food Self-sufficiency - Potential for medium-term food security (2 years). 

5. Characteristics of East Timorese people - resilience and optimism. The personal qualities of East Timorese 
themselves are possibly one of the country’s most important assets in addressing present and future challenges. 

6. Stability has been achieved at national and district level. Little by little normality is returning despite difficulties. 
However a corresponding weakness is the fragility of the stability achieved, as UNTAET’s Governance and Public 
Administration Pillar is ill-equipped to cope with a return to emergency either as a result of a natural disaster 
(flooding) or because of inadequate social safety net mechanisms (latent emergency). 

Weaknesses 

1. Social Safety Net - Little evidence that a comprehensive social safety net has been developed to address those 
whose needs are not being met by the current humanitarian aid or to avoid a recurrent emergency when 
humanitarian aid ceases. 

2. No Criteria or Indicators - Lack of clear criteria and indicators to measure and monitor progress particularly in 
relation to the different phases. 

3. Linkages between Humanitarian Program and Externally Funded Programs - Absence of a global master plan 
consolidating both humanitarian aid and development programs. 

4. Future Funding - Funding uncertainty to adequately cover all future needs across sectors as reported by some 
donors and UN agencies. 

5. Strong feeling about an excessive UNTAET reliance on INGOS and humanitarian actors to continue providing 
services beyond the emergency phase, when these services are normally provided by governmental structures in 
other countries. 

CAP Review 

Overall Appraisal 

The review team generally acknowledges and supports the sector comments contained in the Phase 1 Draft 3 report 
including those relating to the issue of coordination and the CAP process. 

This CAP process initially focused on three main stakeholder groups (donors, UN agencies and INGOs). 
Beneficiaries and NNGOs were not included in the initial CAP processes although this external review includes the 
views and opinions of these additional two stakeholder groups. 

Initial understanding and expectations on the outputs of the CAP process varied for each stakeholder group. 

a) Donors have reaffirmed their views as to the importance and effectiveness of the CAP process for addressing their 
needs as part of the humanitarian response (essentially relating to funding coordination). 



b) For UN agencies, answers on the usefulness of the CAP include a mix of opinions, without a clear overall 
consensus. 

c) Some of the INGOs interviewed retrospectively did not find a reward for the efforts they put in. Worse, those NGOs 
that expected to receive CAP funding which did not materialize are unwilling to repeat the experience. 

While OCHA’s definition of CAP is that "the Consolidated Appeal Process is a programming process through which 
national, regional and international relief systems are able to mobilize in order to respond to selective major or 
complex emergencies that require a system-wide response to a humanitarian crisis," the team found that this 
essentially applied to donors and OCHA, leaving a substantial number of CAP stakeholders out of this definition. 

The team decided to apply the strengths and weaknesses analysis to the review, keeping in mind the three different 
types of CAP stakeholders and specifying the source of information in parenthesis where results apply only to a 
specific group. 

The analysis divides CAP into two parts: Analysis of CAP as a process (from the ground consultation to drafting), and 
as a document (use and applicability of the product). 

The Cap as a process 

Strengths Weaknesses

 Good to ensure common approach & comprehensive 
coverage (Donors) 

 No forward planning mechanism beyond CAP funding 
period 

 Good overall coordination tool (Donors) Too rushed to obtain adequate NGO inputs 

 Identified some post-emergency needs Guesswork / needs assessment 

 Promoted inter-agency collaboration (UN) Lack of feedback mechanism (NGO) 

 Positive given large scale participation from the 
international community (Donors/UN) 

 No clear understanding of the different functions/purposes 
of CAP (inadequate marketing to NGOs and unfulfilled 
expectations) 

 No strategic planning tools (logframe) 

The cap as a document (applicability & usefulness) 

Strengths Weaknesses

 Sector needs identified (Donors) Lack of clarity of objectives to NGOs 

 Donors pledged quickly/easily Inadequate marketing to NGOs 

 Good marketing for donor funding Some unrealistic objectives 

 Unified map for donor response Slow fund disbursement to NGOs (except UNHCR) 

 Initial overall assistance costs (Donors)  Funding allocation not specified when sub-optimal funds 
received (NGOs) 

 Not an integrated approach 

 No built-in financial procedures 

 Insufficient project cost detail (Donors) 

 No time for NGO review of draft document 

Findings 



The findings as analyzed against the four CAP objectives requested by the Steering Committee are the following: 

Marshal Funding - (understood as the capacity to mobilize and direct money) 

It did reach its objective by easily obtaining donor funding from a donor perspective. For UN agencies it varied 
between having no incidence on the level of funding obtained (WFP, UNHCR) to negative for those UN agencies who 
received no donor response (ILO, UNDP). Some of the INGOs obtained funding under the CAP, while others did not. 

Promote Coordination 

The CAP process is considered to have promoted good overall coordination and planning, especially at the onset 
from a donors’ perspectives. From the point of view of UN agencies and INGOs, coordination existed prior to CAP. 
Therefore, the document is not widely used for coordination and planning. 

Facilitate Participation 

The CAP process did contribute to NGO and UN agency participation as well as promote collaboration between 
NGOs and UN agencies. Likewise donors appreciated having an overall cost information estimate, which facilitated 
funding choices. 

From the CAP document, donors might have had a broader participation given a wider audience. 

Speed Response 

Donors quickly pledged funds through CAP, but also important commitments had been made bilaterally prior to CAP. 
It is difficult to assess objectively whether the donor response would have been the same without CAP; the team 
estimates that it probably did contribute to a speedy response. 

Besides the analysis above, the team has observed the following points: 

1. Lack of a Common Understanding 

The preparation of the CAP was embarked upon to provide a clear picture of needs and a common strategy. 
However given a lack of understanding regarding the use and purpose of CAP among many NGOs and some UN 
agencies streamlining of responsibilities and duties under the CAP appeared unclear. Strategic monitoring of the CAP, 
which would justify flexibility such as reallocating funds among the sectors so as to overcome the weaknesses of a 
sector approach, has not been conducted. 

The CAP experience in East Timor made a few NGOs so negative that they will not apply for funds under a CAP 
again. However, the review team suggests a different model under the recommendation section for future CAPs in 
other complex emergency situations. 

2. Inconsistency between Overall Goal and Sector Strategies/Projects 

The overall goals of the CAP were not always consistent with the sector strategies and projects set out in the CAP 
document in October 1999. For example: 

 In spite of the goal to "Repair Essential Infrastructure," all of the infrastructure and economic recovery projects 
were subsequently excluded and apparently transferred to different trust funds. As a result urgent repair of 
infrastructure such as roads essential to humanitarian operations were excluded from direct CAP funding as well. 

 The CAP includes some unrealistic goals such as re-establishment of key institutions essential for economic 
recovery and good governance when it has never been a part of working procedures in humanitarian aid, being at 
times in open contradiction with the same. 

 

3. Role of OCHA/HAER 
 In general, the role of OCHA for coordination must be strengthened through emphasis on on-going processes 

throughout the year rather than a one-time focus on the CAP. 
 In East Timor, it is expected that HAER activities will eventually be absorbed into UNTAET’s GPA structure. 



 

CONCLUSIONS & RECOMMENDATIONS 
Two types of conclusions and recommendations are made. The first type relates to actual operations, at times 
specifically responding to East Timorese needs, at other times being meant for future operations. The second type of 
recommendation targets specifically the CAP. 

Overall Conclusions 

The overall impression from the limited random sample of beneficiary and community interviews is that of overall 
satisfaction regarding the humanitarian response. However, this should be read with caution as the Phase 2 review 
team was tasked to undertake a more systematic beneficiary assessment. 

Among beneficiaries, complaints about the humanitarian response were mostly directed to the shelter kit program. 
CNRT leaders and other leaders at national level proved more critical in relation to the humanitarian response 
provided. Perhaps the single most relevant factor which may have contributed to some level of resentment is the lack 
of clear information and explanation from the humanitarian community to the local population and local organizations 
regarding issues such as criteria, beneficiary selection, operational procedures, as well as reporting procedures. 

Operational recommendations (No priority ranking) 

1. Civil society and East Timorese must have greater involvement in the UNTAET structure. Institutions and policies 
must favor local counterparts. 

2. The current situation in East Timor has shown the importance of adequate funding from the onset for roads and 
telecommunications equipment and the need for ensuring an early communication capacity rather than being 
condemned to resort to expensive helicopter trips and risks of isolating remote population centers. 

3. Continuation of the second phase of the shelter kit program given the existence of uncovered needs. At the same 
time, request a UNHCR (as the main shelter agency) mid-term shelter evaluation, concomitantly considering wider 
issues (e.g. protection needs, repatriation). 

4. Need to rapidly support the recovery of physical equipment in the education system. 

5. A long-term human resource development plan needs to be prepared considering the education and skills gap. 

6. Salary discussions and agreement between UN agencies, INGOs, NNGOs and UNTAET should be made to avoid 
competition for qualified nationals based on a common understanding and mutual respect for each other’s modus 
operandi. 

7. Creation of a national disaster response capacity is recommended to deal with future emergencies. Seconding 
local personnel from the HAER structure could provide useful hands-on training and build into a HAER hand-over 
rather than a phase-out. 

8. Baseline data collection is necessary and should be undertaken as soon as possible, although the request for 
return of the previously available baseline information from Indonesia has already been made. Feeding on the 
opportunity of the Common Country Assessment (CCA) which is currently being undertaken, cross sector information 
should be obtained. 

9. Conflict prevention must be given more relevance. The team recommends that a review be undertaken regarding 
the international community’s response during the East Timor crisis (both before and during the UNAMET period) in 
order to use lessons learned for future conflict prevention activities. Such a review would help to foment a culture of 
prevention. 

10. Reporting requirements need to be determined through consultation between donors, UN agencies, INGOs and 
NNGOs in order to avoid excessive paperwork and determine the levels of reporting required. 

11. There is a need for a countrywide global master plan to include all activities (from humanitarian aid - as well as 
PKF-provided humanitarian aid - to development) to streamline responsibilities and activities of each and ensure 
adequate coordination and monitoring. Periodic reviews or evaluations are necessary to address any shortfalls. 



12. Government-like structures within UNTAET should not rely on humanitarian agencies to assume responsibility for 
delivering services which have to be provided as part of the normal functions of a government. 

Cap conclusions 

The idea behind the CAP is valid and should be preserved; however not all stakeholders are gaining something by 
participating in CAP. The CAP document is static and may not be used for dynamic decision-making given its lack of 
monitoring and feedback mechanisms. Essentially it is a useful tool for donors, but not for UN agencies or INGOs. A 
different two-phase model is presented in the recommendation section with the objective of turning the process into a 
"win/win" situation for all stakeholders. CAP has correctly identified not only short-term but also medium-term needs 
estimates for key issues such as roads rehabilitation and telecommunications, and should continue to do so in order 
to ensure recovery needs are addressed from the onset, even if they are funded under different arrangements by 
development actors. It remains useful in order to provide an initial overall needs estimate even if the estimates may 
not be based on comprehensive field assessments. 

The team noted that the sector approach used does not necessarily permit an adequate prioritisation of activities to 
be funded by donors. For example, the current state of roads is severely affecting the provision of humanitarian 
assistance as well as affecting all other activities. The use of helicopters given impassable roads is not a cost-
effective response to a problem that has seriously been reinforced by the longer than usual rainy season. 

Cap recommendations 

After analyzing the strengths and weaknesses of CAP and feeding them into a matrix for its three types of 
stakeholders, the essential usefulness of CAP from an in-country perspective appeared as funding and programming 
instrument for donors, rather than for all participants. In order to be an instrument where all participants have 
something to gain, a different model of CAP is presented. This will allow for the process to remain dynamic 
throughout the post-emergency phase. 

THE CAP DYNAMIC MODEL: COMMENTS AND ASSUMPTIONS 

The aim of the model is to provide something to each stakeholder group. The basic assumptions are : 

 a wider participation is both possible and recommended; 
 NNGOs should also be able to participate in the process (bottom-up approach, needs based); 
 a transitional structure is necessary in the post-emergency phase until development programs come into full swing 

with the flexibility of ensuring adequate backward and forward linkages and cover any gaps during the hand-over 
phase; 

 it is generally recognized that the sectoral approach does not necessarily guarantee cross sector needs coverage 
as in the integrated approach. As a result gaps may appear for which no funding will immediately be available, 
leading to a delay in addressing the problem. 

 

The INGOs and NNGOs are invited to participate through the provision of program and/or project definitions. 

However instead of expecting funding through the UN system, for the sake of rapidity, some donors might fund the 

NGOs directly. NGOs would thus not solely rely on CAP for funding, but rather participate in CAP to present its 

programs and projects to donors for consideration, giving the flexibility to be either funded directly or indirectly. 

Reflecting the different approach of the process, it could be renamed as UNCIAAP (United Nations Consolidated 

Inter-Agency Appeal Process). 
After an initial emergency response phase not longer than 6 to 9 months per crisis, the left-over funding (if any) or a 
percentage of the initial appeal process (10%?) would be transferred to a central revolving recovery fund (CRRF) to 
be managed by OCHA, similar to the CERF. The CRRF would allow for decentralized, quick in-kind purchase or 
quick financing gap-filling activities during an interim period of 1 year, giving time for development programs to obtain 
funding and come into full swing. The funds would have to be available in-country and a specific reporting structure 
including a financial audit system should be put in place to ensure adequate accountability and transparency to 
donors, while still giving sufficient flexibility to be rapid and efficient in disbursements and purchases. Funding 
decisions would be taken by OCHA after consultation with its partners (UN agencies, INGOs and NNGOs) and mainly 



target those which participated in the UNCIAAP process from the onset (thus ensuring interest in participating into the 
process from the start). 

Concomitantly, OCHA would maintain a coordination role for humanitarian recovery activities during the period and 
ensure adequate monitoring and reporting to the international community and stakeholders. 

At the same time, the CCA should be completed at the latest by the end of the initial appeal period (e.g. 6 to 9 
months) in order to provide the missing baseline data which may not be available during emergencies and the 
framework for elaboration of a country-wide master plan based on identified needs with a longer-term development 
approach. The CCA would thus become a tool for OCHA to gradually hand-over the coordination of humanitarian 
recovery activities to the development agencies (UNDP) at the end of its one year period, while feeding into OCHA’s 
monitoring capacity. 

New dynamic model proposal 



 

LESSONS LEARNED 



Within the lessons learned it is vital to consider the very unique government structure now administering East Timor 
under UNTAET mandate. Thus what in other countries is taken for granted is not so in East Timor. UNTAET does not 
function as a normal government, nor does it have a parliament, local authority, legal framework, justice system or 
democracy. 

Under these unprecedented circumstances, the lessons learned may prove more critical. 

1. Good Coordination, Commitment and Flexibility of the Humanitarian Community - proved to be key points 
which ensured the success of the humanitarian response from the early stages and facilitated the provision of 
humanitarian assistance. In addition, good coordination with the military proved an asset (sharing information, 
protection of convoys, warehouse security, food distribution) and improved the overall response. 

2. Value of Evaluations - The process for the current review was found to be extremely positive and useful, in 
particular in view of the very complementary and different mix of team members who participated in the external 
review. External reviews or evaluations bringing together different stakeholders (donors, local people, external 
evaluators, as well as UN or NGO representatives) are a good way of building a common approach and improving 
understanding about the humanitarian response. 

3. Importance of Communication & Information Dissemination - From the onset of humanitarian operations every 
effort must be made to ensure that the local population and civil society understands the objectives, operational 
framework and procedures both of humanitarian and development actors. This information should be translated into 
local languages and broadcast by local radio stations. East Timorese have created a precedence given their lack of 
exposure to foreign aid by addressing some issues which other beneficiary countries did not request so quickly (such 
as financial reporting on disbursements of aid). 

4. Role & Participation of Local Participants - Both within the framework of humanitarian aid as well as in all levels 
of governance there must exist an overwhelming commitment to include East Timorese to the extent possible, into 
the decision making process, to facilitate their recruitment, provide adequate training and skills as well as appropriate 
language courses. This will enhance the effectiveness and impact of the work of the international agencies and 
organizations given that only local actors know what is the degree of applicability (culturally, socially, historically) of 
imported models. There is little doubt that local actors are also best placed to know if any coverage gaps occur during 
the humanitarian response. 
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