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Allah Says:

(Say: O' Allah! The owner of sovereignty! Thou givest
sovereignty unto whom Thou wilt, and Thou withdraest
sovereignty from whom Thou wilt. Thou exaltest whom
Thou wilt, and Thou abasest whom Thou wilt. In Thy
hand is the good. Lo! Thou art able to do all things).

To god Almighty has spoken the Truth.

Holy Qur'an, Chapter Three, Suraht A'al Imran, Verse
(26).
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Aid Quality

Aid allocation is often distorted by geopolitical interest. One study
showed that when a developing country becomes a non-permanent
member of the UN Security Council, its aid from the USA increases on
average by 60 per cent.156 In Europe’s case, cultural ties (for example a
shared language) and post-colonial guilt are also factors, with a
disproportionate amount of aid going to former colonies. Other problems
include byzantine procedures, the policy changes that donors demand as
conditions for giving aid, waste caused by tied aid and an over-reliance
on technical assistance, and overlapping and unco-ordinated approaches
that undermine state structures. More recently, there has been a
preference for channeling aid via the private sector, and an increased
emphasis on proving results or ‘value for money’, which has raised
concerns that aid will be spent on what is most easily measured, rather
than what is most important.157 All of these can reduce the effectiveness
of aid and handicap the effort to build active citizenship and effective

states.

The delivery of aid is extraordinarily complex and cumbersome.
Developing countries with limited numbers of trained officials must
grapple with a proliferation of international ‘financing mechanisms’,
including 90 global health funds set up to address specific diseases or
problems. Uganda has over 40 donors delivering aid in-country.
Government of Uganda figures show that it had to deal with 684 different
aid instruments and associated agreements between 2003/04 and 2006/07,
for aid coming into the central budget alone. St Vincent (population
117,000) was asked to monitor 191 different indicators on HIV and
AIDS.158
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In 2006 some Malian civil servants spent over 100 days managing
donor missions (a telling expression) from just two of the country’s
donors, the World Bank and the IMF — one in every three working days.
A senior official from the Ministry of Finance in Mali noted, ‘They
usually come three to four times a year and stay for more than one week,
visiting up to ten ministries at a time when here. Our hands are
completely tied.’159 A survey of 14 countries by the OECD and the
World Bank showed an average of 200 donor missions per year, three-
quarters of these by a handful of donors (the ‘chronic travellers’).
Cambodia and Viet Nam each received 400 missions, Nicaragua 289,
Bolivia 270, and Bangladesh 250.160

Most aid is still given on a short-term basis (one to three years) and
its volume tends to fluctuate, undermining the ability of developing
country officials to undertake long-term planning and investment. A
recent study by the IMF, for example, revealed that aid flows are more
volatile than fiscal revenues, and the higher the aid dependency of a
country, the more the volume fluctuates. Worryingly, the study showed
that aid volatility has increased in recent years.161 Unable to count on
steady revenue, developing country governments hesitate to invest in
recurrent costs, such as the salaries of public sector workers, which are a
crucial step in providing essential services such as health care, education,

social protection, and water and sanitation.

Donors continue to force developing countries to give back a
considerable part of their aid money by making them purchase
inappropriate and expensive goods and services from the donor country.
The OECD estimates that such ‘tied aid’ raises costs by between 15 and
30 per cent.162 In 2001, OECD members agreed to untie all their

bilateral aid to least developed countries (LDCs), except for food aid and
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technical assistance. From 1999-2001 to 2008, the proportion of untied

bilateral aid rose progressively from 46 to 82 per cent.163

The professionalization of the aid field over the past 30 years has
led to improved levels of monitoring, evaluation, reflection, and planning.
The same process, however, has also skewed budgets toward spending on
technical assistance. The high-priced consultants who propose, monitor,
and evaluate aid programmes now pocket 6 cents of every aid dollar.164
A study of technical assistance in Mozambique found that rich countries
were spending $350m per year on 3,500 technical experts, while the
entire wage bill for Mozambique’s 100,000 public sector workers was
just $74m.165 While technical assistance may be helpful, for example in
enabling governments to learn from the experiences of others, donors
ought to place developing countries in control of technical assistance
funds, so that they can decide whether to hire local or other consultants to

undertake work that fits their own needs and priorities.

Even when well intentioned, the long shopping lists of
‘conditions’ attached by donors undermines the essential task of building
institutions and policies rooted in local economic and social structures —
the path followed by all of today’s successful economies. Of course,
taxpayers in rich countries — and citizens of poor countries — are entitled
to expect aid to be used to promote development and to be clearly
accounted for. However, many donors undermine quality by imposing
their own preferred economic policy reforms. ‘Conditionality’ often
obliges poor countries to implement policies based on dogma and
ideology, rather than on evidence — for example, privatisation and
liberalisation which, as discussed in Part 3, have a poor track record in

triggering growth or reducing poverty.
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Donor hubris can also erode state institutions. One insider account
of Ghana’s attempt to adopt new policies after the 2000 election of an
energetic new president highlights the corrosive impact on institutions of
aid dependence. Aid donor staff were ideologically hostile to the
president’s proposals to promote industry, and distrusted the abilities of
government staff to design such a programme. They insisted that the
government use ‘technical assistance’ to design its flagship industrial
policy and, desperate for resources, the government agreed. Soon the
Ministry for Private Sector Development had more foreign consultants
than civil servants. With policy backgrounds rooted in the international
aid industry, the consultants themselves were sceptical of many of the
government’s ideas. Instead of aid backing a genuine effort to build an
effective state, it bogged the government down in a debilitating wrangle

with donors, sucking the energy out of its development plans.166

One innovative approach undertaken by donor and recipient
governments to address the poor quality of much aid is the Education for
All (EFA) initiative, which between 1999 and 2008 has helped 52 million
children who might never have received an education to enrol in
school.167 Under the EFA compact, poor country governments promised
to draw up realistic long-term education sector plans and to increase their
own investment in primary education. Donors in turn promised to work
together so that, as the World Bank’s Development Committee put it, ‘No
countries seriously committed to education for all will be thwarted in
their achievement of this goal by a lack of resources.” Not only have
some 30 developing countries had their plans endorsed and funded but,
egged on by citizen campaigns, governments in 70 countries are spending

more on education as a proportion of total government expenditure.168
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Traditional donors grouped in the OECD’s Development Advisory
Committee (DAC) have also acknowledged the need to improve quality.
The Paris Declaration on Aid Effectiveness of 2005, followed by similar
meetings in Accra (2008) and Busan (2011) laid out a set of principles to
be implemented by both donors and recipients.169 Developing countries
agreed to give priority to the fight against poverty, promising to produce
national poverty plans with the participation of their citizens and national
legislatures. They also agreed to create more transparent and accountable
management systems for public finances, in order to ensure that resources

go where they are intended.

Rich countries in turn agreed not only to provide more aid, but
also to align their aid around developing country priorities and systems,
in recognition of the fact that recipient country ownership over the
development process is an essential prerequisite for successful
development. They also agreed to cut the high administrative burden by
working in a more co-ordinated fashion, for example by organising joint

visits and reporting.

While the Paris principles are generally positive, they address
efficiency more than effectiveness, and civil society organisations have
pointed out that the principles appear to be divorced from values such as
justice, human rights, gender equality, democracy, or even the reduction
of poverty. What is more, the Paris Declaration covers a shrinking
proportion of the global aid pie, since it does not apply to new donors or

to private foundations.

Like windfalls from oil revenue, large inflows of aid risk
undermining the social contract between state and citizenry. Aid-

dependent governments often respond more to the interests and desires of
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donors than to those of their citizens. One cross-country study found a
‘robust statistical relationship between high aid levels in Africa and
deteriorations in governance’, arguing that ‘political elites have little
incentive to change a situation in which large amounts of aid provide

exceptional resources for patronage and many fringe benefits’.170

This pitfall can be avoided in part if donors also fund civil society
and parliamentary watchdogs that hold government to account. While the
volume of aid to such accountability mechanisms is likely to be dwarfed
by flows to the state, it can help to make states responsive and can be
crucial for the active citizen side of the development equation. In the
longer term, using aid to fund education and adult literacy programmes
can strengthen citizens’ movements and spread notions of rights that can

compensate for the potential damage to the social contract.

Some economists, along with the IMF, argue that large aid inflows
cause economic problems in recipient countries, such as rising inflation,
appreciation of the exchange rate, and knock-on effects that undermine
economic competitiveness — a syndrome known as ‘Dutch disease’.171
The fear of Dutch disease, however, seems to be far greater than the
reality. A recent survey of aid in seven countries found little evidence that
large scale-ups in aid had actually caused Dutch disease, partly because
developing country governments were already used to dealing with the

manifold effects of volatile and unpredictable aid.172

One way to minimise the dangers of aid dependence might be to
Impose time limits on aid, as the USA did with European recipients of the
Marshall Plan and with its aid to South Korea and Taiwan in the 1960s.
In a manner analogous to the temporary protection of infant industries,

time-limited aid would provide both resources and incentives to build up
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alternative revenue streams through taxation or economic diversification
by the time the deadline arrived — another task that aid can support. Such
an approach would be politically difficult in practice, but some form of

exit strategy is essential for both donors and recipients.

As Uganda’s president Yoweri Museveni told a conference in
Washington DC in 2005: ‘I have made revenue collection a frontline
institution because it is the one which can emancipate us from begging,
from disturbing friends ... if we can get about 22 per cent of GDP
[double the current rate] we should not need to disturb anybody by asking
for aid.... instead of coming here to bother you, give me this, give me
this, I shall come here to greet you, to trade with you.”’173 Many other
leaders have been following Museveni’s advice: over the last decade aid

dependency has fallen on average by a third in the poorest countries.174

The best kind of aid strengthens responsive state structures. In
Botswana, which for many decades has been Africa’s economic success
story, the government took control of aid immediately after independence
and made sure that it was integrated into its own national budgeting and
planning procedures. Though heavily dependent on aid (even in 1973,
when its economic take-off was well under way, aid funded 45 per cent of
total government expenditure), Botswana refused donor proposals that
did not fit its own priorities and insisted on tailoring donor activities to

the government’s way of doing things.175

By contrast, when donors fund myriad small projects, or set up
parallel systems with NGOs or other service providers, they are more
likely to undermine the state than strengthen it. Qualified staff leave

government for betterpaid jobs in the aid world, and government planners

55



struggle to implement coherent national development plans that pull

together different and often competing players.

Part of the answer to better aid lies in providing governments with
core funding, known as general budget support (GBS), or with funding
earmarked for a particular sector such as agriculture or health (known as
sector-wide approaches, or SWAPs). Rather than insisting that aid be
spent on ‘flagged’ projects, where visiting development ministers can
hold their photo opportunities, GBS or SWAPs enable governments to
spend it on strategic recurring costs such as teachers’ and health workers’

salaries.

A rigorous evaluation of the impact of GBS in seven countries
found that it boosted funding to basic public services in health and
education, and reduced the transaction costs of multiple meetings, donor
visits, and reporting requirements.176 More importantly, GBS can
strengthen the institutional capacity of governments to deliver on reduced
poverty and inequality. However, it places particular demands on donors,
who have to make credible long-term commitments. Project funding can
be switched on and off, with only limited impact on overall stability. Not
so with GBS, since if aid for salaries and other ‘recurrent costs’ is
withdrawn, governments have to find the money themselves, with the risk

of running up excessive deficits.177

Despite the evidence of its effectiveness, the political tides since
the onset of the global financial crises are working against GBS. Donors
are either cutting budgets or desperate to ‘prove’ the effectiveness of their
aid, so prefer tangible, attributable aid channels to the more complex

world of GBS. Attacks on aid by Dambisa Moyo, William Easterly and
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others have particularly undermined aid to governments. In 2010, only 2

per cent of aid flowed as general budget support.178

FRAGILE OR CONFLICT-AFFECTED STATES

Concerns about aid quality can seem utopian when many of the world’s
poorest states are either fragile or bent on pillaging their own populations.
Almost a quarter of humanity, over 1.5 billion people live in areas
affected by fragility, conflict or large-scale criminal violence.179 This,
according to the 2011 World Development Report, is where global

poverty is increasingly concentrated.180

For aid donors, fragile and conflict-affected states constitute an
intractable headache (although this does not approach the migraine faced
by their citizens). Such states tend to be among the most in need of
assistance, yet the mechanisms for effective delivery tend to be weak and
prone to diversion. The gut reaction of politicians to deny aid to such
regimes, unfortunately, often exacerbates the problem, but so does bad
aid, which props up repressive governments and weakens their

accountability to their citizens.

In the final years of Daniel Arap Moi’s three-decade reign in
Kenya, for example, donors cut off aid due to pervasive corruption. A
new government was elected in 2003 on a platform of fighting corruption
and introducing free primary education, and aid was duly reinstated.
Soon, 1.6 million children saw the inside of a classroom for the very first
time. The government covered most of the cost of free schooling, with
substantial support from aid. But it failed to follow through on its initial

steps to fight corruption and even reinstated two corrupt ministers, one of
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them as Minister of Education. In such a situation should donors cut aid,

even if doing so would once more exclude children from school?

Withholding aid has proven to be a blunt instrument for addressing
corruption. Like attempts to force change by attaching conditions to
loans, or offering technical solutions (legal reform, training, and the like),
cutting off aid frequently ignores the political foundations of the problem,
which ensure that corruption will persist as long as someone finds it

useful and profitable.

Corruption, discussed in more detail in Part 2, is as much a
symptom of poverty as a cause, and its prevalence often dwindles as a
country develops. Despite the rhetoric emanating of late from the World
Bank, corruption will not make or break the long-term struggle to build
effective governing institutions. Aid can play a role in reducing
‘corruption for need’ by raising the low public sector wages that force
teachers, health workers, and civil servants to demand payments from
poor people for services that ought to be free. Donor governments can do
much to counter ‘corruption for greed’ by punishing corporations that pay

bribes and closing tax havens where ill-gotten gains can be safely hidden.

There is another option. The US Millennium Challenge Account,
for example, practises ‘selectivity’, by which aid goes to governments
that can demonstrate effective, democratic governance or progress in
reducing poverty. Where imposing conditions on governments in
exchange for aid failed, selectivity would reward achievement rather than
promises. Of course, walking away may leave poor people in the lurch,
and oblige more expensive interventions later on. The model for the
selectivity-based allocation of aid is the ‘poor but virtuous’ country,

where extensive poverty coincides with a well-intentioned and legitimate
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government. Unfortunately, few such countries exist. For all its
superficial appeal, selectivity is unlikely to be of much help to the poorest

communities.

Selectivity highlights a paradox: aid tends to work best in countries
that need it least. This dilemma has no easy answers, but some general
principles should apply. First, aid must not undermine the state, for
example by setting up long-term parallel systems to deliver services that
drain staff from an already enfeebled state system. On the contrary, the
aim must be to build an effective and accountable state. Second, humility
is in order. Donors alone cannot ‘solve’ the problem of nation-building;
they can merely support or undermine indigenous efforts. Nation-building
Is a long-term exercise ill suited to the short concentration spans of rich
country politicians or officials under growing pressure to show ‘value for
money’. Finally, if walking away exacerbates human suffering, then aid
donors should do so only if they are certain that the long-term benefits

outweigh the immediate costs.
INGOS AND AID QUALITY

INGOs are relatively free from the pull of domestic politics that
distorts the aid efforts of governments, and the ethos of altruism runs
wide and deep within them. However, altruism can at times become a
mask for hubris and is not always sufficient to keep self-interest at bay.
Having grown in size and profile, INGOs can at times exaggerate their
own importance or delude themselves into believing that they alone are

privy to the answers to development’s riddles.

The autonomy of INGOs is restricted by the high dependence of
some on funding from Northern governments, primarily as implementing

agents for official aid and emergency relief programmes.181 As INGOs
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have grown in size and influence, their thinking and practice have
evolved. The charity ethos that predominated in the 1950s and 1960s was
replaced by self-help mantras in the 1970s and 1980s (captured in the
slogan ‘Give a man a fish and he eats for a day, teach a man to fish and
he eats for life’). Since the mid-1990s, a ‘rights-based approach’ has
steadily gained ground among many INGOs and some government
donors. The shift to a rights-based approach has placed civil and political
rights and economic, social, and cultural rights centrestage. Also growing
In weight are concerns for the environment (suppose pollution Kills the
fish?) sustainability (suppose the man catches all the fish?) and gender

rights (what are women doing while the man catches fish?).182

The practice of INGOs has also expanded beyond community-level
development and relief work. In recognition of the impact of wider social
and political processes on their work, beginning in the late 1970s, INGOs
took up the task of building solidarity with struggles against oppression in
southern Africa and Central America. The developing country debt crisis
and IMF structural adjustment programmes in the 1980s and 1990s then
moved INGOs to devote increasing resources to public education,
campaigns, and lobbying, aiming to influence the behaviour of
governments, corporations, and other institutions that affect the lives of

poor people.

Today, INGOs are far more than providers of finance (their
budgets are dwarfed by those of government donors). Rather, they act as
catalysts, brokering relationships between social movements,
governments, and the private sector, raising public awareness directly or
through the media, and as lobbyists, putting co-ordinated pressure on
international organisations such as the World Bank or the WTO.

Southern-based INGOs are increasingly influential in this work.
60



From the mid-1990s onwards, the largest development NGOs
began to formalise their relationships into federations and confederations,
such as Oxfam International. They recognised that the collapse of
Communism, the new drive for globalisation, and powerful new
communications media made a global response to suffering and poverty
both necessary and feasible. No longer just loose collections of national
NGOs bearing the same name, these INGOs are now transnational
organisations responding globally on issues such as aid, debt relief, the
roles of the UN, the IMF and World Bank, the arms trade, climate

change, and international trade rules.

The growth in INGO advocacy has helped to challenge the
Washington Consensus policies of liberalisation and deregulation
espoused by the World Bank and major aid donors since the 1980s.
However, INGOs have proved more adept at criticising existing policies
and practices than articulating a convincing and comprehensive
alternative paradigm. One reason for this may be that NGOs’ promotion
of active citizenship, which has undoubtedly helped push issues of rights
and participation up the political agenda, has not been matched by a clear
view of the role of the state in development or of how best to create

(rather than merely distribute) wealth.

As they have grown, INGOs have been subject to scrutiny and
criticism. Although some critiques are motivated by political differences,
many of them pinpoint issues that deserve urgent attention, and have

given rise to profound (some might say interminable) soul-searching.

Efficiency: The same critique of government aid made earlier can
apply to INGOs. Their aid at times suffers from delays, under-funding,

lack of co-ordination, or inappropriateness, and imposes excessive

61



demands on local partners. While in part a result of the increasing
dependence of INGOs on government funding (which imposes its own
delays and demands), these faults also result from the breadth of the
development agenda. They can best be remedied by greater transparency

and more effective mechanisms of accountability.

Respect for the role of the state: Some INGOs provide basic
services such as health care and education in developing countries,
particularly in situations where the state is unable to deliver them. Such
efforts can never achieve the required scale or scope, and may compete
with the building of an effective state. Even in Bangladesh, which has
some of the largest and most influential NGOs anywhere in the world,
total combined NGO services reach only about 18 per cent of the
population.183 In the long run, the aim must be to strengthen government

systems to ensure that poor people have access to essential services.

Short-termism and service delivery: The cult of ‘results-based
management’ imposed by government funders can bias the activity of
INGOs and their local partners towards short-term, measurable results
and away from efforts to promote longer-term change and respect for
rights. It is easier to measure how many clinics or school places have
been created than the extent to which attitudes to women’s rights have
changed. Similarly, the large chunks of government aid money on offer
can turn NGOs into mere ‘ladles in the global soup kitchen’, focused on
service provision.184 Much of the new aid money is for relief and
emergency work, which reinforces the bias toward service delivery,
rather than social change. Some NGO insiders have gone so far as to say
that “We need to bury the aid paradigm in order to liberate ourselves to

achieve the impact we say we want.’185
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Caution and compromise: Whether through the conscious desire to
curry favour, a greater understanding of the constraints on Northern
decisionmakers, or the more subtle influences exerted by regular contact
with government and the desire to be seen as ‘sensible interlocutors’,
INGOs often adopt more conciliatory attitudes towards governments than
their grassroots partners and allies. Dependence on government funding,
or fear of being denied permission to operate, can lead to self-censorship
and a narrowing of permissible debate. In some cases, donor influence is
stark, as with US government funding for HIV and AIDS that requires

programmes to promote abstinence rather than condom use.

Accuracy: Under pressure to keep donations flowing so as to
maintain farflung networks of offices, staff, and in some cases
warehouses of supplies, INGOs sometimes move too quickly to cry wolf,
as occurred in southern Africa in 2004 when food supplies were thin and
some agencies claimed that famine was imminent. The same pressure that
tempts INGOs to overstate crises, combined with their can-do ethos, may
also cause them to be less than forthright about the limits of their ability
to cope with the aftermath of catastrophes, thus raising unrealistic

expectations.
ACCOUNTABILITY

After quality, the second key challenge facing the international aid
system, including INGOs, is accountability, and the two are intimately
linked. One of aid’s most withering critics, William Easterly, who
crossed over after 16 years in the World Bank, ridicules top-down
‘Planners’ as modern-day Soviet commissars, out of touch, inept, and

self-serving. He contrasts them with bottom-up ‘Searchers’, who are open
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to new ideas and opportunities, nimble, and driven by consumers (in this

case poor people), not dogma:

In foreign aid, Planners announce good intentions but don’t
motivate anyone to carry them out; Searchers find things that work and
get some reward. Planners raise expectations but take no responsibility
for meeting them; Searchers accept responsibility for their actions.
Planners determine what to supply; Searchers find out what is in demand.
Planners apply global blueprints; Searchers adapt to local conditions.
Planners at the Top lack knowledge of the Bottom; Searchers find out
what the reality is at the Bottom. Planners never hear whether the Planned
got what they needed; Searchers find out if the customer is satisfied. Will
Gordon Brown be held accountable if the new wave of aid still does not
get 12-cent medicines to children with malaria? Indeed, the two key
elements that make searches work, and the absence of which is fatal to

plans, are feedback and accountability.186

Easterly is onto something: the absence of accountability lies at
the heart of the problem; effective aid has to be tailored to local cultures,
politics, and institutions and must avoid the curse of blueprints designed
in Washington, Brussels, or London. Many of the problem areas
discussed above arise precisely from this mistaken top-down Planners’
approach. But Easterly’s proposed cure — a naive faith in markets —
conveniently ignores the realities of powerlessness and marginalisation in
the lives of many poor women and men, and the vital importance of

building an effective, accountable state.

There is a fundamental inequality about the way that international
aid works. Recipients are accountable to donors, and they must file

hundreds of reports and host dozens of ‘donor missions’ to prove it.
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Accountability rarely operates in the opposite direction. Some poor
countries make the attempt — Afghanistan, for example, decided in 2002
to set the ground rules for donor engagement in its reconstruction187 —
but most have neither leverage nor recourse to sanctions against donors if
advice is poor or if projects are damaging. A new architecture is needed

that makes donors accountable to recipients.

Part of the answer ought to lie in a good-faith implementation of
the Paris Declaration, but aid donors should accept that developing
country governments must remain in the driver’s seat, working with civil
society, the private sector, political parties, and other domestic actors to

devise policies that fit national needs.

Without a change in mindset on the part of donors, however, Paris-
style co-ordination between aid providers could actually increase their
ability to speak to recipient governments with a single voice,
undermining ‘nationallyowned’ strategies that donors do not like. Donors
should also welcome, rather than fight, assertive governments such as

Ghana, Botswana, or Afghanistan, which insist on aid on their own terms.

For their part, INGOs regularly criticise companies and
governments both North and South for their lack of responsiveness to
people living in poverty, but many NGOs are less formally accountable to
their supporters than governments are to their electorates, or companies to

their shareholders.

INGOs have responded by improving their transparency (for
example, publishing their financial statements and policies), agreeing
codes of good practice on issues such as humanitarian relief work,

adopting membership structures, and instituting peer reviews and regular
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consultation with a range of ‘stakeholders’, including partner

organisations in developing countries.188

In most countries, INGOs are accountable by law to the host
government (which can lead to tensions when states resent NGO
activities). They are also subject to rigorous reporting requirements to
their official funders. In 2006, eleven of the major INGOs from the
human rights, development, environment, and consumer sectors created
the INGO Charter of Accountability to set a standard for their members
and to give stakeholders greater confidence.189 Member signatories, now
numbering 25, provide an annual report of their accountability (for which
they use the NGO supplement of the Global Reporting Initiative
guidelines), and these reports are assessed by an Independent Review
Panel. The reports and the panel’s feedback are all published on the
INGO site.190

While activists from developing countries appreciate the support
that their organisations receive from INGOs, they often complain that
INGOs are domineering, using their resources and skills to hog the
limelight, impose their own agendas, and lure talented staff away with the
promise of higher salaries. In the long term, this dynamic could well
undermine the effort to build active citizenship in developing countries,
and is particularly significant in light of the growth of increasingly
sophisticated Southern NGOs, which are challenging the traditional roles
of their Northern counterparts as intermediaries between Northern
funders and poor communities and as ‘builders of capacity’ of grassroots

organisations.

In these bouts of North—-South arm wrestling, developing country

governments are often in a stronger position than they realise, since donor
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staff are under huge pressure to disburse money. ‘Weapons of the weak’,
such as passive resistance or agreeing to one thing and doing another, can
often pay better dividends than a stand-up fight. As one Rwandan official
wryly observed, ‘When dealing with donors, you have to deal with them
as you would milking a cow. Treat them nicely and more milk flows than
you would have expected; treat them badly and they kick over the
bucket.’191

Empowering aid recipients would be an attempt to make aid more
like a competitive market and less like a monopoly (in that sense the Paris
Declaration is, if anything, making aid more monopolistic, albeit with
benign intent). Creating such a marketplace would go with the trend
towards an ever greater proliferation of aid providers — new donors,
vertical funds, philanthropreneurs, Western governments, and multilateral
and regional institutions. However, at the moment aid is a market where
the consumers (developing country governments) find it very hard to

exert choice precisely because they have no power.192

One idea might be to allocate the overall global aid budget to
recipient countries, which could then decide which aid agencies to use. A
successful voucher system would depend on a healthy level of
competition so that the ‘consumer’ would have clout. Harvard economist
Dani Rodrik half-jokingly proposed breaking up the World Bank’s policy
advice arm into separate competing bodies, based in different developing
countries.193 They would then be forced to provide the advice that
developing countries actually want and are prepared to spend their aid
revenues on, turning the current relationship on its head by ‘putting the

first last’.194
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Alternatively, aid could be reconceived as transfer payments, like
those made by central governments to provincial ones, to be spent within
agreed guidelines but in the way that the recipient government chooses
(GBS comes close to this vision). Either of these options would bring the
aid system more into line with the overall purpose of redistributing global

wealth from rich to poor regions, countries, and people.

Even stopping short of such seismic shifts, the global aid system
could be run much more accountably. For all their faults, the WTO and
the UN provide forums where rich and poor countries meet to try to
manage their overall trade and political relationships. No such forum
exists for aid. The UN’s Economic and Social Council (ECOSOC) could
become one or alternatively the rich countries’ invitation-only club, the
OECD, could expand the inclusion of poor countries in its influential
Development Assistance Committee (DAC) and embrace new donors
such as China and the Gates Foundation, which currently operate without

even the minimal peer review offered by the DAC.

The voice of aid recipients could be strengthened by creating an
international Ombudsman who would investigate complaints of abuse or
broken promises. Or recipients could band together, turning the tables by
regularly compiling and publishing their own appraisals of the quality of
aid from the various providers. There is nothing like coming last in a

league table to shame politicians and civil servants into action.

One of the most promising areas of progress in recent years has
been on aid transparency. At the 2011 aid summit in Busan, years of
work by the International Aid Transparency Initiative (IATI) and civil
society organisations, such as Publish What You Fund, culminated in US
Secretary of State Hillary Clinton announcing that the United States
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would be signing the IATI, taking its membership up to 75 per cent of
global aid. Donors committed to draw up plans within a year, explaining
how by 2015 they will publish electronically full details of all current and

planned future aid projects in a common, open standard.195
MAKING AID WORK

This book argues that the redistribution of voice, power, assets,
and opportunities that constitute development is most likely to occur
through a combination of active citizenship and effective states. Aid must
be measured against its effectiveness in building the capacities of both

state and society to address poverty and inequality.

Despite moves to improve the system, aid remains hampered by
politics, arrogance, and self-interest. In the future, a higher proportion of
aid-receiving countries are likely to be those with weak states and
profound economic and political problems. At the same time, the
proliferation of donors will complicate the already slow-moving efforts to

harmonise donor activities around the Paris Declaration.

Much of the force for change will have to come from outside the
cosy aid world, building on the progress already made by developing
country governments, spurred on by civil society organisations
demanding greater accountability and effectiveness, supported by NGOs
both North and South, and perhaps by the more far-sighted private sector
leaders who see both the human and commercial case for building

prosperity in the South.

In a fast-evolving world, how can INGOs best contribute to
building accountable citizenship and effective states? In 2000, when aid
budgets appeared to be in terminal decline and 9/11 had yet to transform

global politics, a number of NGO-watchers met to discuss ‘NGOs beyond
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aid’.196 They suggested that non-government development agencies
‘adopt a fourth, valuebased position between state, market and civil
society.... In this the NGO role is one of multi-sector negotiation, as well
as of promoting and exacting compliance of duty holders to deliver

people’s rights.’

Unpicking the jargon, the gathering suggested that NGOs should aim to
be:

Supporters of poor people and their organisations, helping
them to build the skills and organisational capacity needed

to demand their rights and feed their families;

Negotiators and trusted mediators, whether bringing together
rival groups to prevent tension turning into conflict, or
getting small farmers into a room with supermarket buyers
to thrash out the practicalities of selling into a global

market;

Respected watchdogs of the behaviour of powerful

governments and corporations, including themselves;

Acknowledged innovators in the public interest, in areas
such as health, education, water, and sanitation, with a
constant eye on seeing their own small efforts adopted by
governments or other bigger players.

At a global level, they suggested that INGOs should mobilise the public
and pressure for international action to address problems that national
governments alone are unable to solve, notably where the formal
machinery of global institutions is inadequate. (Oxfam’s work on debt,
aid, trade and climate change seeks to address some of these gaps in

global governance.)
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A decade on, this position looks prescient, although it should be
complemented by a growing role in facilitating exchanges of ideas from
South to South, from South to North, and vice versa — recognition that
many issues such as inequality, exclusion, environmental sustainability,
or accountability are common to all countries irrespective of latitude or
longitude. Though the proposals are in need of a healthy dose of humility,
these roles would steer INGOs away from becoming simply non-profit
service providers. Above all, INGOs must keep their eyes firmly on the
developmental prize of supporting (and never presuming to replace)

active citizens and effective states.

Aid is not a panacea for development, and aid alone will not
‘make poverty history’. It can help or hinder developing countries on the
road to building active citizens and effective states, but it cannot
substitute for the national development process. As one former Eritrean
finance minister reflected at the time of the historic Gleneagles G8
summit of 2005:

By many measures, it’s been a great year for Africa, with debt
relief, awareness-raising concerts and G-8 leaders pledging more aid. I’'m
gratified the world has turned so much attention to my continent. At the
same time, a voice inside me wants to shout: ‘Wait. This is not the way
real development happens!” ... We continue to ignore the stark lesson
that externally imposed development models haven’t gotten us far. The
only way forward is for Africa to drive its own bus and for the driver and
passengers to be in full agreement about where they’re going. That said,
we do need help filling up the tank.197

Putting aside delusions of omnipotence and omniscience is a vital

first step in making aid work for poor people. The rich countries’ first
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priority should be to ensure that they ‘do no harm’. They must move from
a paternalistic, post-colonial mindset to relationships based on mutual
respect between people facing many problems in common. They must
give aid in ways that build government capacity and help build
accountability to citizens, rather than fuel conflict or corruption or
undermine state development. They must keep the promises made in the
heady days of 2005 and help ‘fill the tank’ by delivering more and better
aid. The rest is up to the peoples and governments of the developing

world.

CASE STUDY

HOW CHANGE HAPPENS: THE 2005 GLENEAGLES
AGREEMENTS

At their annual summit in 2005, the leaders of the Group of Eight
(G8) countries promised a dramatic turnaround in the rich world’s
willingness to fund development. They agreed to increase global aid
levels by around $50bn per year by 2010 and to write off the debts of up
to 50 of the world’s poorest countries. Though critics derided the
commitments as inadequate, and collective backsliding subsequently
removed much of their lustre, the promises at Gleneagles constituted a
marked departure from past practice. If nothing else, leaders would pay a
political price for reneging on their pledges. How did such a commitment

come about?
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The months leading up to the Gleneagles Summit in Scotland saw
an unprecedented combination of government and civil society activism.
The British host government, keen to ensure that the event would be
perceived as a success, championed development funding from the start,
setting up a high level ‘Commission for Africa’ in 2004 which included
several African heads of government and musician/activist Bob Geldof,
and which produced a wellargued and costed plan for how the extra aid

should be spent.

Civil society groups, meanwhile, campaigned in 70 countries
across the globe, including all the G8 nations, as part of the Global Call to
Action Against Poverty, a campaign known in the UK and a number of
other countries as ‘Make Poverty History’. Nelson Mandela added his
considerable moral weight when G8 finance ministers met in February.
Then celebrities Geldof, Bono, and others organised a series of ‘Live 8’
concerts in most G8 countries the week before the summit, which were
watched by two billion people. The campaign culminated in a march of
225,000 people in Edinburgh to deliver a petition that carried an

astonishing 38 million signatures.

The combination of public pressure and the UK government’s
astute manoeuvring of the summit agenda strengthened the hand of pro-
aid ministers in G8 governments, weakened the resolve of blockers
(USA, Japan, and Italy), and convinced those who could have swung
either way (Canada and Germany). The first sign of movement came as
early as February, when G8 finance ministers outlined a debt cancellation
plan. Then in May, EU leaders committed to aid increases that went a
long way toward meeting the $50bn target.
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Activists both inside government and out benefited from a broader
revival of commitment to development, evidenced in the reversal of
falling aid levels since 2000 and the endorsement that same year of the
UN’s Millennium Development Goals. The efforts of African
governments to promote a sense of progress — through the New Economic
Partnership for African Development, the spread of elections, and the
restoration of promising levels of growth — also helped make aid
politically palatable. Leaders may also have wanted to rebuild
international co-operation after deep divisions over the 2003 invasion of

Iraq.

Strong growth in the global economy was a factor, allowing the G8
leaders to concentrate on long-term issues, breaking free of the crisis
management mindset of previous summits. And unexpected events too
played a critical role. The Asian tsunami six months earlier had prompted
an unprecedented display of public generosity, which in several cases had
shamed politicians into increasing government humanitarian relief, and
demonstrated the level of public interest in development issues. Then on
the first full day of the summit, terrorist bombings in London killed more
than 50 people, evoking a sentiment of solidarity in which G8 leaders

were keen to support the British government.

The upbeat message on aid and debt contrasted sharply with the
leaders’ inability to achieve significant progress on climate change or the
stalled trade talks at the WTO. Generally speaking, leaders find it easier
to promise money than to change their own policies: reductions in carbon
emissions or righting the rigged rules of global trade cannot be achieved
by writing a cheque.
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The lesson of 30 years of G8 summits is also that progress is often
achieved only through reiteration — the same issue returning year after
year to the summit agenda. The 2005 summit marked the fifth successive
discussion on Africa, whereas climate change had not figured on the G8
agenda since 1997. The reappearance of climate change on the agenda in
the years following Gleneagles may therefore hold out some hope for

future progress in the talks on a successor to the Kyoto Protocol.

In sum: growing public legitimacy of the issue, leadership by a
government willing to champion it, massive public expression of support,
annual iteration, a demand restricted to money, and a confluence of
unexpected events were the elements that made the Gleneagles

Agreements possible.
INTERNATIONAL RULES AND NORMS

More intangible than finance or trade, but perhaps just as
influential in the long term, is the way that the international system
exchanges, develops and disseminates ideas (perhaps the ultimate ‘global
public good’). Ideas have always shown little respect for national
boundaries, as the work of Tom Paine or Karl Marx demonstrated, but the
decades since World War | have seen the rise of a global system for
debate and agreement on a range of values best described as ‘norms’: the
explicit or implicit rules, including an everexpanding body of
international law, specifying what behaviours by states and their leaders
are considered acceptable, not only in the international arena but also

domestically.

Milestones in this ever-expanding global conversation include the
rules of war (discussed in the next section), and the 1948 UN Declaration

of Human Rights. In more recent decades, the exercise has produced a
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bewildering proliferation of conferences and ‘high-level panels’ that set
international targets such as the Millennium Development Goals and
negotiated treaties and conventions. The International Labour
Organization (ILO) alone has 189 conventions, most recently one on the
rights of domestic workers adopted in 2011. Such agreements are the
product of years of intense negotiations among governments, intensively
lobbied by citizen and business groups. All are intended to influence the
behaviour of states, companies, citizens and others, but more subtly to

influence how people think, what is considered ‘proper’ or desirable.

While some stops on the merry-go-round of international
conferences are rightly condemned as meaningless gabfests, their overall
influence has been undeniable. The body of negotiated international
agreements both captures humanity’s evolving understanding of its
condition, and nudges forward attitudes and beliefs on all sorts of topics:
whether bribery is acceptable or parents have the right to beat their
children; whether we should allow discrimination against migrant
workers, indigenous people or those living with disabilities, or what

activities should be considered as ‘work’.

Very little of this involves ‘hard law’, enforceable in the courts
with fines and other sanctions — the UN Security Council, the
International Criminal Court and (to a lesser extent) the WTO are
exceptions. Most is ‘soft law’, using moral suasion and the power of
shame to set standards by which ‘hard’ national legislation can be

measured.
WOMEN’S RIGHTS

The often fierce debate over women’s rights offers a good example

of the international system’s role in spreading ideas, since global debates
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and agreements have played a key role in challenging the combination of
policies, institutions, beliefs and expectations that shapes the life chances

of girls and boys, and impose strict limits on women’s lives.

The Convention on the Elimination of All Forms of
Discrimination against Women (CEDAW), adopted in 1979 by the UN
General Assembly, is often described as an international bill of rights for
women. CEDAW defines what constitutes discrimination against women
and states commit themselves to undertake a series of measures,

including:

e To incorporate the principle of equality of men and
women in their legal system, abolish all
discriminatory laws and adopt appropriate ones
prohibiting discrimination against women;

e To establish tribunals and other public institutions to
ensure the effective protection of women against
discrimination; and

e To ensure elimination of all acts of discrimination
against women by persons, organizations or
enterprises.

CEDAW, followed by other major international moments such as
the 1994  International  Conference on  Population and
Development in Cairo, and the 1995 World Conference on Women in
Beijing, created a framework for steady upward pressure on respect for
women’s rights. According to UN Women’s 2011 Progress of the
World’s Women report:198

In 1911, just two countries in the world allowed women to vote. A

century later, that right is virtually universal and women are exercising
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greater influence in decision-making than ever before. Alongside
women’s greater political influence, there has been a growing recognition
of women’s rights, not only political and civil, but also economic, social
and cultural rights. Today, 186 countries worldwide have ratified the
Convention on the Elimination of All Forms of Discrimination against
Women (CEDAW),199 signalling their commitment to meeting the
human rights of women and girls, breaking down the barriers to gender

equality and justice.

CEDAW also illustrates the subtle interaction between
international processes and wider currents in society, in this case the
upsurge of feminism in the 1970s. The international system helps to lock
in and spread such shifts, and often provides symbolic battlegrounds for
supporters and opponents. For example at the Cairo conference, an
unusual alliance of the Vatican and several predominantly Islamic
governments fought a fierce rearguard action against the right to

contraception.

The African Union Protocol on the Rights of Women,200 adopted
in 2003, was another milestone in the effort to enlist the international
system in support of women’s rights, and more recently the creation of
‘UN Women’201 in 2010 under the leadership of Michelle Bachelet and
the publication of the World Bank’s first flagship report on gender
equality and development in 2012.202

Women’s movements have been instrumental in shaping the
course of international norms, which then become significant rallying
points for struggles to achieve progressive reforms to legislation at the

national level. These efforts, in turn, can be catalysts for changes in
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attitudes and beliefs, as in the example of Morocco’s Family Law cited

earlier in this book (see Part 2).

The success of norm-setting in the international arena has usually
outpaced the hard slog of transforming national laws and especially
attitudes and beliefs. Not surprisingly, a perennial debate within the
women’s movement questions whether influencing international accords
should be accorded priority. While acknowledging the achievements to
date, many argue that a focus on the international has undermined the
resources available to local and national struggles where real changes in

women’s lives can be won.

Aid donors such as DFID, SIDA and CIDA, which traditionally
work on the national rather than international level, have sparked another
interesting debate by moving away from support for progressive
legislation and awareness-raising toward a greater emphasis on girls’
education and women’s employment as a way to enhance women’s
status. To what extent is educating and employing women a way of
generating growth (women for development) rather than reshaping
economic and financial systems to improve the rights, power and lives of

women (development for women)?
HARD AND SOFT LAW

The interplay of ‘hard’ and ‘soft’ law is undoubtedly complex.
Hard law relies primarily on the authority and power of the state, while
soft law relies primarily on non-governmental actors in the construction,
implementation, and operation of a governance arrangement. Hard law is
more legalistic, often defined by international convention; soft law is a

much broader domain, covering everything from vague exhortations to
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commitments to report at regular intervals against a set of commitments

or agreed standards (e.g. on fair trade).

Given these characteristics, different problems often lend
themselves to different approaches. Hard law works best for tightly
specified, simple problems that can be codified tightly enough to satisfy
legal or quasi-legal process. Soft law may work better for more complex

problems affecting more actors.

There is sometimes disagreement over whether soft law paves the
way for hard law (e.g. on labour rights), or is used to fob off public
concern as a lowcost and ineffective sop (e.g. so-called environmental
‘greenwash’). Both can be true. Two distinguishing features that make
soft law effective appear to be its negotiation by a multi-stakeholder
process (typically involving governments, firms and civil society
organisations) and its implementation via public investigation, reporting
and technical assistance.204 Nothing focuses a leader’s mind better than

having to report on their failures and successes in public.

The international conversation on rules and norms constitutes one
important aspect of global citizenship, a way for humanity as a whole to
debate its evolving sense of right and wrong. The resulting web of
exhortation, agreement and constraint influences leaders, citizens and
companies in terms of how they understand their roles, their identity and
the nature of the world around them. These debates are likely to remain
important symbolic and actual battlegrounds for those seeking
progressive change and more equitable relations between women and

men.

THE INTERNATIONAL SYSTEM FOR HUMANITARIAN
RELIEF AND PEACE
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THE INTERNATIONAL HUMANITARIAN SYSTEM

Most humanitarian relief is provided locally, by neighbours, relatives,
and friends and local and national governments. Saving lives in this way
Is as old as recorded history. Religious institutions ran most humanitarian
work in the past, and today they remain key mobilisers of solidarity with
the victims of war and natural disaster. For example, the Muslim tradition
of tithing or alms, known as zakat, prescribed in the Koran, to this day

delivers direct cash assistance freely and quickly to those most in need.

Indeed in the twenty-first century, the majority of humanitarian
relief is becoming more local, not less. The world is moving away from a
Westerninspired, UN-centric model of humanitarian response to one
which is much more diverse, localised, and (with luck) sustainable.
Whether preparing for disasters, or reacting when they strike, a greater
proportion of aid is likely to come from local authorities and
communities, businesses, and national governments, armies and NGOs of

the countries affected.

This is a necessary and welcome trend, not least in the face of a
growing number of small and medium disasters. But the international
humanitarian institutions will still have a vital role to play, and a heavy
responsibility to improve its performance more than recent reforms have

achieved.

A well-governed and well-run humanitarian system is still vital in
providing a safety net in times of crisis, to help prevent vulnerability,
whether chronic or short-term, from turning into a downward spiral of
disintegration, rising inequality, and impoverishment. This section
examines the global system of humanitarian response, and suggests how

its failings can be corrected.
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The past 150 years have seen the emergence of professional
Institutions specialising in humanitarian relief, some of them based on
religious institutions, others governmental and non-governmental.
Founded in 1863, the Red Cross movement became a global force at the
turn of the twentieth century, when it was joined by the Catholic charity
Caritas. After World War I, the International Federation of the Red Cross
and Red Crescent Societies (IFRC) was formed, as was the Save the
Children Fund. Oxfam grew out of the Oxford Committee for Famine
Relief, set up in 1942 in response to famine in Nazi-occupied Greece, and
CARE was founded in response to the refugeecrisis that followed World
War Il. Médecins Sans Frontieres (MSF) emerged during the Biafra crisis
in Nigeria two decades later. Over the past decade, many of these large
humanitarian agencies, including Oxfam, have formed international
networks of like-minded organisations to expand and improve their

global reach.

The UN system, with its numerous specialised agencies, plays a
crucial lead role in preparing for and responding to natural disasters, food
emergencies, and conflict.205 Following the end of the Cold War, the
United Nations and non-government organisations embarked on a major
expansion of their capacities, as did the governments of wealthy nations.
Today’s humanitarian system is a labyrinth of national governments, UN
agencies, NGOs, and the Red Cross movement, whose total spending
averaged $5.7bn annually between 1999 and 2002. The unprecedented
response to the Asian tsunami of December 2004 pushed this up to an
estimated $16.7 bn in 2010.206

Taken together, these actors form a rudimentary global welfare
system that attends almost every war or natural disaster. Despite its

success at saving lives, however, the humanitarian system is dogged by a
82



series of organisational and other barriers, which often result in delayed
responses to crises, under-funding, poor co-ordination, and inefficient and
at times downright misguided actions. Most serious for the longer term is
the tendency of international humanitarian aid groups to bypass local and
national organisations, both civil society and government: this not only
fails to build the capacity of local organisations to undertake emergency
response, but actually undermines it by luring away qualified staff and
monopolising logistical resources. There have been improvements in
recent years, discussed in greater detail below, but these have fallen short
of creating a truly consistent and effective international humanitarian

system.
The humanitarian system has a number of failings.

Allocating funds according to media coverage or politics: The aid
provided by donors is often too little or arrives too late. In the Horn of
Africa in 2011, warnings of food shortages came as early as November
2010, and grew in urgency as the months passed, yet it was only when the
March—May rains had failed definitively — and after the UN declared the
situation a famine in July 2011, and pictures of suffering children hit the
world’s TV screens, that the money started to flow. By that time, some
11.3 million people were going hungry and needed assistance; many had
sold livestock, land, seeds, or tools, or had gone into debt to buy food,

rendering themselves even more vulnerable to future crises.207

Reliance on this ‘CNN effect’ distorts the allocation of aid by
diverting it away from situations of chronic vulnerability or emergencies
that lack dramatic newsreel footage. Although UN flash appeals (for
rapid-onset natural disasters, conflicts or sudden deteriorations in existing

humanitarian crises) are put out within days, most of them receive less
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than 30 per cent of the funds they request in the first month, when needs

are greatest.

All too often, aid follows political self-interest rather than need.
UN figures for 2011 show that at any one time there is a skewing of aid
towards the emergency that happens to be in the political spotlight. That
year, UN humanitarian appeals received 60 per cent of the funds sought
for 62 million people in need of humanitarian aid. The stark contrast
continued between crises to which donor governments gave relatively
generously — the Libya appeal was 83 per cent funded — and others.
Almost 15 million people needed aid in Niger, the Central African
Republic and Zimbabwe, all of whose appeals were less than 50 per cent
funded. And 5.4 million people were affected by Pakistan’s second
successive year of major floods, this time out of the international media

spotlight, whose appeal received only 46 per cent funding.208

The size of the disparity proves incontrovertibly that humanitarian
aid is being directed for reasons other than the humanitarian imperative to
deliver aid where it is needed. Although the UN system has many failings
— for example, weak leadership and the variable quality of its
humanitarian assessments — simply blaming the UN is too easy; it is the
donors who are fundamentally responsible for giving some emergencies

little or no funding, while others get much more.209

Poor co-ordination: The explosion in the numbers of humanitarian
agencies demonstrates the abiding strength of voluntary action, and this
core compassionate impulse is laudable. However, it can complicate the
effective delivery of aid. In the days and hours after a natural disaster, or
in the ‘fog of war’, an element of chaos is unavoidable. Urgency can save

lives but can also compound the confusion, undermining the impact of the
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response. The UN’s Office for the Co-ordination of Humanitarian Affairs
(OCHA) seeks to co-ordinate the work of the many UN and NGO
agencies responding to a disaster, but it faces a daunting task. In Haiti,
following the 2010 earthquake, OCHA held daily co-ordinating sessions
to identify needs, allocate responsibility, and avoid duplication of efforts.
But with thousands of NGOs (many inexperienced in major disasters),
several meetings a day, few buildings still standing (meetings were held
in overheated tents), the result was predictably chaotic; many more

simply failed to attend or to acknowledge the UN’s co-ordinating role.

These problems, however, should not be exaggerated. Two major
evaluations of humanitarian assistance at moments of exceptional crisis
(the Rwandan genocide and the Asian tsunami) — a decade apart and
spanning the period of greatest growth in the NGO sector — concluded
that the failure to effectively co-ordinate many hundreds of agencies did
not prevent a relatively small core of major NGOs from providing the
bulk of the critical humanitarian assistance effectively.210 Moreover, the
main actors were domestic rather than foreign. In 2009, 37 per cent of the
response to Bangladesh’s Cyclone Aila was from INGOs, four times as
much as the UN’s 9 per cent, but less than the Bangladesh state’s 52 per
cent.211

Besides the myriad non-government agencies that turn up in the
wake of a disaster, the sprawling UN system of dozens of different funds,
programmes, commissions, and specialised agencies is particularly
chaotic and in need of rationalisation and reform.212 In Viet Nam, there
are 11 UN agencies, which between them account for only 2 per cent of
aid flows. In Ethiopia there are 17 different UN agencies; in Zanzibar
there are 20.213 Twenty-seven UN agencies claim some degree of

responsibility over water and sanitation. The level of fragmentation and
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the ‘turf wars’ between competing UN bodies led the UN’s exasperated
special envoy to Africa on AIDS to lament, ‘Nobody is responsible.

There is no money, there is no urgency, there is no energy.’214

The wrong kind of aid: When faced with a distant emergency,
members of the general public often give what they have at hand. As a
result, donations of used clothing or canned goods that are too expensive
to ship, or are simply not needed, can eat up the scarce resources of
humanitarian agencies. The clogging of the port of Colombo, Sri Lanka
with containers of spontaneously collected and dispatched children’s
clothes and toys after the 2004 Asian tsunami, for example, was so severe
that it delayed the location and release of equipment essential for

supplying clean water.

Sadly, donor governments often behave in a similar way,
disposing of surplus goods that are unsuitable for the crisis in question, or
which could be sourced much more economically in or near the area
experiencing the disaster. Expired medicines commonly turn up in such

donations, but perhaps the most egregious example is in-kind food aid.

Ask members of the public about their picture of humanitarian
relief and they will often cite feeding the hungry. Food aid is a precious
resource that saves lives where there is a regional shortage of food, as in
North Korea today. Worldwide, about 5.7m tonnes of international food
aid were provided in 2010, down from 15m tonnes in the late 1990s. The

food was distributed to some 150 million needy.

That fall in aid volumes is not necessarily a bad thing. All too
often the root problem is poverty, not production, and hunger occurs even
when food is readily available on local markets. Under these

circumstances, shipments of surplus grains from the USA and elsewhere
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can undermine local farmers by flooding the market and driving down
prices. Even when food is not available locally at the time of an
emergency, food aid takes on average four to six months to arrive, by
which time the country concerned may be recovering — and the sudden
arrival of cheap food can ruin local farmers just as they are getting back
on their feet.215

In-kind food aid has traditionally been a knee-jerk response to
crises, not because food needs to be shipped halfway around the world,
but because rich countries need to dispose of their surplus farm
production. In fact, the donor group charged with overseeing food aid is
housed not at an aid body but at the International Grains Council, a trade

body based in London.

Shipping food from donor countries can also be wasteful. With
high oil prices, transport can eat up much of the food aid budget — up to
40 per cent in Canada’s case in 2004, which helped to prompt a policy
change to allow increased local sourcing.216 In addition, a third of the
global food aid budget is wasted because the USA insists on processing
food aid domestically and shipping it via national carriers.217 An OECD
study found that the actual costs of tied food aid transfers were on
average approximately 50 per cent higher than local food purchases and
33 per cent more costly than procurement of food in third countries (so-
called triangular transactions).218 An extra $750m a year in aid for poor
countries could be released if rich countries, particularly the USA, gave

food aid as cash instead of in kind.

Where food is available on local markets, food aid can also be
demeaning: evaluations of cash-transfer schemes show that people prefer

cash to soup kitchens because cash provides a greater choice over
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spending priorities and respects their dignity, rather than treating them as
passive beneficiaries. When people use the cash to buy agricultural
inputs, it also helps to improve livelihoods and boost the local economy
(see Part 4).219

Three of the four major donors — the EU, Canada, and Australia —
have promised to use food aid more judiciously and to increase the
proportion they buy in developing countries, rather than source it from
home.220 Largely due to the lobbying of agribusiness and shipping
interests, the USA remains defiant and, as the supplier of more than 50
per cent of the world’s food aid, continues to distort the world’s response
to crises. Although Washington is providing $300m for more cost-
effective local and regional purchase and cash payments, these come
from other precious humanitarian budgets. The main body of the Food

Aid program at $1.5-2bn annually is unchanged.

Short-term solutions for long-term problems: As discussed in Part
4, there is increasing recognition that much of the wvulnerability
experienced by poor people and communities is actually chronic rather
than event-driven, and needs to Dbe dealt with through national
government social protection systems, supported by international aid,
rather than through short-term humanitarian assistance. This blurs the
boundaries between ‘emergencies’ and ‘development’, but it also more
accurately reflects real life for millions of people living on the edge of

poverty.

Recognition of these failings prompted a spate of initiatives in
recent years aimed at turning the international humanitarian system into
something closer to the co-ordinated response of a modern welfare state.

The UN introduced a ‘cluster approach’, nominating lead agencies in
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eleven areas of humanitarian action (for example, UNICEF leads on
nutrition, education, and water and sanitation, while UNHCR is in charge

of managing camps for people affected by war or disaster).

Overall, however, these clusters’ benefits have only slightly
outweighed their shortcomings and costs. They have improved
humanitarian agencies’ understanding of standards and accountability,
and co-ordination among international actors, but often weakened it with
national actors. Much more still needs to improve, not least to ensure that
international co-ordinating mechanisms are complementing rather than

overriding the national co-ordination systems of governments and NGOs.

At the UN ‘World Summit’ in September 2005, the 192 UN
member governments promised to improve the timeliness and
predictability of humanitarian relief, including upgrading the UN’s
existing Central Emergency Response Fund (CERF). This would enable
the UN system to provide a rapid response and adequately fund
‘neglected emergencies’, rather than waste precious weeks and months

passing the hat round to donors.

In its first year, the CERF committed $259.3m for over 331
projects in 35 countries. This included $182.4m for rapid response and
$76.9m for underfunded emergencies. Donors duly upped their pledges to
$418m for 2011.221 CERF funding has undoubtedly saved lives,
particularly in under-funded or ‘forgotten’ emergencies. However, the
CERF suffers from administrative and disbursement delays both at its
headquarters in New York and in the field, since funding is channelled
through UN agencies that have done little or nothing to adapt their own
procedures —signs that an overly cumbersome system for disbursing funds

can still undermine the CERF’s effectiveness.222
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In 2006 a high-level panel appointed by the UN Secretary-General
made some further recommendations that could improve its humanitarian
response: UN bodies need to work together as a single entity in any given
developing country, with a single boss, budget, and office; funding for
UN operations, both to promote development and to react to short-term
emergencies, needs to be more predictable and long-term; the UN needs a
single, powerful voice on women (it currently has three separate entities);
and it needs to pay more attention to environmental and sustainability

issues.223

For their part, in 2003 donor governments set up the Good
Humanitarian Donorship initiative to identify and promulgate best
practices. This is based on 23 principles, including increasing the
timeliness of aid and providing aid according to need.224 International
NGOs have also set up a series of learning and accountability projects,
most sporting the inevitable acronyms. HAP looks at downwards
accountability to those affected; ALNAP brings together evaluation and
learning across the sector; and the Sphere Project promulgates technical
and good practice standards, through a humanitarian charter, a website,
and a comprehensive manual for humanitarian workers on the ground.225
Finally, the Code of Conduct for the International Red Cross and Red
Crescent Movement and NGOs in Disaster Relief seeks to maintain high
standards of behaviour, along with independence, effectiveness, and

impact.226

As discussed in Part 4, all these initiatives are characterised by
varying degrees of self- and peer review, transparency, and public
reporting, but stop short of anything more binding, such as
disqualification or legal liability in cases of negligence or abuse. The

preface to the NGO Code of Conduct states, ‘It is a voluntary code,
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enforced by the will of those accepting it to maintain the standards laid
down in it.” NGOs have thus far been unable to agree on any of the
various proposed models of certification or accreditation, let alone issues
of legal liability and disqualification. There are numerous reasons behind
this, one being that national governments of affected countries ought,
arguably, to be the ones making informed choices, rather than being told

who it is that (largely) Northern actors see fit to license.

The humanitarian ‘community’ (some would call it an industry)
has for the time being opted to pursue a centralised model of co-
ordination and propagation of good practice. As in the case of the
increasingly complex and ungovernable international aid system, the
system could be treated more like a market than the global equivalent of a
state welfare body. Because new NGOs, new donor governments, and
private sector businesses are constantly joining in, reporting and
transparency may be more effective than trying to co-ordinate the
activities of hundreds of different organisations. As one author remarks:
‘Less time spent waiting for the new organogram from Geneva, or
campaigning for the right resolution to be passed in New York could

leave more time for shaping an innovative solution on the ground.’227

To ‘empower the consumer’ in such a market would be even harder
than in the case of development aid, since people who have been struck
by a disaster are unlikely to shop around for the best provider. The real
consumer in such circumstances is likely to be the national government in
guestion, which would screen and choose the international relief

organisations best suited to its needs.

But the consumers in question are often not waiting to be

empowered, with much talk of a ‘new business model’ for humanitarian
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action that values Southern capacity more than ever before. At the end of
2011, the President of MERCY Malaysia — a major international NGO
based in Kuala Lumpur — argued that ‘a greater role for Southern,
national and local NGOs’ is the only way to respond to increasing
disasters, and there should be a realisation that climate change adaptation,
preparedness, and risk reduction are as ‘humanitarian’ as immediate
relief. He might have added that traditional Western humanitarian donors,
gripped by economic crisis, are not likely to continue to increase their

funding to match a rising tide of humanitarian need.

For these reasons, the centre of humanitarian gravity is moving
Southwards. That shift is well under way in many countries, as evidenced
by Bangladesh’s response to Cyclone Aila. That shift poses important
challenges to international humanitarian agencies like Oxfam, making a
strong case for them to move towards becoming more of a ‘humanitarian

broker’, supporting others more than doing aid itself. 228

For the foreseeable future, millions of poor people and their
communities will continue to depend on that combination of international
and national help to cope with chronic vulnerability or to get them
through disasters that are seldom of their own making. Success in this
effort switches off a grinding engine of deepening inequality, suffering,
and poverty. Helping people in such situations is a hugely complex and
challenging task, combining the immediate need to relieve suffering and
prevent deaths with the longer-term effort to rebuild states and enable
people to retake control of their own lives. The international system that
has grown up around this task has its share of problems, but in recent
years there has been notable progress in achieving a fast, co-ordinated

response. The prize could not be greater.
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PEACE, WAR, AND THE RESPONSIBILITY TO PROTECT

In Oxfam’s long experience of providing relief in conflict zones, it
has learned that protection from violence can often be even more urgent
than the provision of clean water, food, or shelter. As Part 4 showed,
conflict hits poor people and communities the hardest, driving up
inequality and making them more vulnerable to other risks such as
drought or disease. More directly still, it is civilians that suffer most from
the violence of armed conflicts, in death, injury, sexual violence, and the

destruction of civilian infrastructure.

International attitudes to such civilian ‘collateral damage’, often
caused by armies that deliberately target unarmed civilians, are changing
after a prolonged effort to change attitudes and beliefs about violence. In
recent years, television, mobile phones and social networking sites have
passed pictures of violence and atrocities around the world — not least in
the violent repression against the ‘Arab Spring’ revolutions of 2011.
Those who kill and attack civilians have found it more difficult to hide.
Some governments at least have taken civilian safety more seriously, and
at the United Nations there has been more than a decade of slow, painful

progress at putting a higher priority on the protection of civilians.

Until the end of the Cold War, the UN Security Council’s
responsibility for upholding international peace and security, established
in the UN Charter in 1945, was not only blocked by superpower rivalry.
It was also understood as applying only to the preservation of peace
between nations, while the nature of conflict was already changing to be
increasingly dominated by violence within them. That has now changed,

and the protection of civilians from violence, including internal armed
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conflicts, has become a significant part of the Security Council’s agenda
and, among other things, an increasing focus for UN peacekeeping

missions around the world.

The moral and legal basis of this is not new. Under international
humanitarian law, warring parties have particular obligations to limit
harm to civilians and to protect the lives and security of people in their
territories, as well as their access to essential services. Depending on the
kind of abuse, when states and others are unable or unwilling to fulfil
their responsibilities, international law provides for other states to take

action.
‘NON-INDIFFERENCE’

More recent is the increasing awareness, when states and others are
unable or unwilling to fulfil their responsibilities, that the UN, regional
organisations, and others must support or sometimes pressurise those
states to uphold the rights of their own citizens. The UN Security
Council’s interest in internal conflicts, and protecting civilians in them, 1s
the most important sign of this development, and this is not just a
Western trend. In 2000, when the African Union succeeded the
Organisation for African Unity, often derided for failing to challenge
some of its members’ abuses, it agreed in its Constitutive Act that it, the
AU, had the right to intervene to prevent genocide, war crimes and crimes
against humanity.229 This was the first international treaty to enshrine
such a right to intervene, a sign perhaps of a new principle of ‘non-
indifference’ to qualify the non-interference in the affairs of other states
that has been a fundamental of international law since the UN Charter and

the end of colonialism.
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In 2005, in the same spirit, the UN World Summit agreed a
‘responsibility to protect’ (R2P) civilians from genocide, war crimes,
ethnic cleansing and crimes against humanity. Like the AU’s decision,
this was driven by a determination never to repeat the tragedies of the
1990s, when the international community had been unwilling to prevent
the genocide of some 800,000 civilians in Rwanda or the massacre of
thousands of people in Srebrenica and elsewhere in Bosnia. But it was
also meant to encourage greater action to prevent mass atrocities and

rebuild societies after them.

In 2011, the UN Security Council invoked that responsibility when
it authorised military force to protect civilians in Libya. At the time of
writing, the controversy over that decision, which may have saved
thousands but also helped overthrow a regime, continues. Time will still
tell whether the World Summit’s decision in 2005 will come to be seen as
a defining change in international relations, or whether the mixed motives
of governments that invoke it will come to discredit the responsibility to

protect before it is has the chance to succeed.

Meanwhile, the UN Security Council, for all its greater awareness on
the need to protect civilians, still faces two fundamental problems: the
lack of reliable and detailed information and analysis on threats to
civilians worldwide, and the need for consistent consideration for all
crises based on the level of threat and risk to the well-being of civilians —
rather than, as is still now the case, having its actions primarily driven by

the political interests of its permanent and most powerful members.230

Where international interventions have succeeded, they have helped
to build peace across four ‘pillars’: development, reconciliation, building

a political framework, and providing security. Action on all four is
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needed on every level, from local civil society to national governments,
and must be sustained for periods that outstretch the often short attention

span of the international community.

In the past decade several hundred thousand combatants have
taken part in UN ‘disarmament, demobilisation, and reintegration’ (DDR)
programmes in 30 countries,231 and the UN’s blue-helmeted
peacekeepers have become an increasingly common sight in conflict-torn
lands across the world. They have more frequently been mandated to use
force, with the UN moving from being a hapless observer of atrocities in

Rwanda or the Balkans to showing a greater readiness to protect civilians.

However, their frequent inability to do this effectively shows how
much remains to be done — in resources, training and simple willingness
to act — and the limits of what peacekeeping can ever achieve without
everything else that must be done to build the pillars of peace and
stability, including community-driven peace-building, security sector

reform, and improving the effectiveness of aid in all fragile societies.

Oxfam has been increasingly focusing on how it can support
community peace-building and protection. In eastern DRC, Oxfam works
with ‘protection committees’ made up of six men and six women elected
by the community in general assemblies. The committees carry out
awareness-raising on Congolese law and human rights, negotiate with the
local authorities and peacekeepers to prevent or respond to abuses and
violations; and help victims/survivors of violence and abuse get access to

help.

Community peace-building has been carried out with much success
by local and international organisations in a range of conflict and post-
conflict countries, including Cambodia, Viet Nam, and Nepal. Oxfam has
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been implementing peace-building programmes since the early 1990s in
northern Kenya, where disputes often arise over scarce resources, and has
seen a marked reduction in conflict, and more peaceful coexistence
among pastoralists. Oxfam is now implementing similar projects, with
pastoralist education as an entry point, in Ethiopia, Sudan, Mali and
elsewhere. Even in Afghanistan, community-driven peace-building by
organisations such as Cooperation for Peace and Unity has delivered
tangible results, most directly in peacefully resolving different kinds of
disputes, including tribal feuds, and competing claims for land and
water.232

At the same time, development donors have been increasingly
focused on improving the justice and security services of fragile societies,
as well as other essential services, learning from the mistakes in Iraq,
Afghanistan and elsewhere. Security sector reform — improving the
capacity, performance and the respect for rights shown by the police and
other security forces — has become an important strand of development
assistance in recent years. In DRC the army is frequently identified by
communities as a major source of threat, not safety. Composed of a mix
of only partially trained, equipped and integrated former rebel groups, the
army often exploits prevailing lawlessness rather than asserts the rule of
law. Some donors have described it as a case of security sector ‘form’
rather than ‘reform’. Donors are investing in programs to pay, train and
garrison soldiers, but much greater co-ordination plus sufficient political
will from the Congolese government is needed to make these programs

add up to creating an effective and accountable army.

There is still a long way to go. In 2009, the OECD criticized
donors for ‘numerous imbalances in the provision of aid between

countries (the Central African Republic was characterized as an ‘aid
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orphan’), between provinces (Afghanistan, DRC, Haiti) and between
social groups (Haiti)’.233 Some donors have increasingly concentrated
their aid in countries seen to threaten their security, at the expense of
other countries — part of a wider trend to see aid as part of more
‘coherent’ rich-country foreign policies. Since 2002 one-third of all
development aid to the 48 states labelled ‘fragile’ by the OECD has gone
to just three countries: Irag, Afghanistan and Pakistan.234 In the rush for
policy coherence, too many donors have pursued ‘whole-0f-government’
approaches, in effect putting their own interests first, rather than a more
co-ordinated approach in the interests of the affected communities and
countries, in their human security, their rights to peace and security, as
much as to economic and social development. Central to the argument of
this book, too much aid to fragile countries has focused exclusively on
state-building, without a parallel focus on supporting civil society, and
particularly supporting citizens — trade unions, women’s groups and
others — to hold the state to account to provide essential services.
Underpinning the UN’s expanded role in peace operations, and the entire
international security system, is the growing body of international law on
conflict, known collectively as international humanitarian law (IHL). Best
known for the 1949 Geneva Conventions (covering the treatment of
noncombatants and prisoners of war), the Nuremberg Rules (for the
prosecution of war criminals), and the 1948 Convention on the
Prevention and Punishment of Genocide, IHL is designed to limit human
suffering and to protect civilians in armed conflicts. The rules are to be
observed not only by governments and their armed forces, but also by
armed opposition groups and any other parties to a conflict. The basic

rules and obligations under IHL can be summarized as:
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e Distinction: A distinction must be made at all times
between the civilian population and those taking part
In hostilities. Attacks must be directed only against
military objectives. As such, indiscriminate attacks
which fail to distinguish between military objectives
and civilians are prohibited.

e Precaution: Not only must civilians and their
possessions not be the object of attack, but also every
precaution must be taken when attacking or locating
military objectives to avoid, and in any event to
minimise, incidental civilian losses and damage.

e Proportion: Warring parties are obliged to weigh
carefully the direct military advantage of any attack
against the potential for harming civilians. In no case
shall such harm Dbe excessive in relation to the
concrete and direct military advantage anticipated.

A further key aspect of the Geneva Conventions obliges every party to a
conflict to allow the rapid and unimpeded passage of humanitarian relief
to civilians who need it. Governments and warring parties must not allow
their officials, allies, or citizens to disrupt life-saving aid. Despite this,
attacks against civilians, including aid workers, are sadly still common
occurrences. In lrag, Oxfam was forced to close its office in 2004 due to
the threat to its staff, although it continues to support Iraqi partners and in
Afghanistan, Somalia, Darfur and elsewhere, there has been a rising trend
of attacks on aid workers since 2006. Though the motives for individual
attacks may be complex and uncertain, an increasing proportion of such
attacks have been politically motivated.235 Part of the problem has been

the blurring of the boundaries between military and humanitarian
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activities when, for example, soldiers dress as civilians in order to deliver
aid aimed at winning ‘hearts and minds’, or when military forces that are
seen as a warring party support the delivery of relief. It was this concern
that persuaded the UN in 2011 to resist calls for EU troops to help the
humanitarian effort in Libya, or, at the time of writing, AU troops to do
the same in Somalia. International law can strengthen citizens’ efforts to
hold states to account. In Colombia, CCJAR, a lawyers’ collective, was
able to take the government to the Inter-American Court of Human
Rights on behalf of the victims of 1997.
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