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General Food Distribution in Emergencies:
from Nutritional Needs to Political Priorities

1. Introduction

The number andsize ofemergenciesare escalatingatan alarming rate, and the number of
peopleaffectedisgreater than ever before.In many famine and conflict affected countries,
relief projects may now reachanything from10 to 40 percent of the population. Infinancial
terms, food assistance is the single most important response of the international
community to current emergencies.

Thegrowingscale of emergencies resulted inadoubling in the demand for emergency food
aid between 1989 and 1993, and has reversed the relative importance of food aid for
emergenciescomparedwith food aid for development The vast majority ofemergency food
aidandfoodaidfor protracted refugee and displaced persons operationsisdistributedin
Sub-Saharan Africa and Southern Europe’

Thereisadearthofpublishedinformationaboutemergencyfooddistributionprogrammes,
Bycontrast, thereisanabundanceofunpublished reportsthatreflecttheexperience of
agenciesinvolvedinfooddistribution,althoughmuchexperiencehasnever beenrecordedat
all. Asaresultthere hasbeenlittleexchange ofinformation, which limits the wider
institutionalmemory,and reducesopportunitiesforlearningfromthepracticalexperiences
ofcopingwiththevariousconstraintsinimplementingfooddistribution. This,combined
withthescaleoftheproblemandtheinternational response makesthisreviewallthemore
timely.

! Between 1989 and 1993 worldwide emergency food needs increased from LLbillion dollars to 25 billion per year (Van
Nieuwenhuyse,1995).In1986 WFP allocated 75 percent of its resources to developmentactivities,in 1993/ 94 more than
85% of WFP resourceswenton humanitarianemergenciesand refugee needs. Thevolume of food assistance provided
by WFP hasincreased fivefold since 1986, from 550 thousand tons, to2 5 million tons by 1994 (Van Nieuwenhuyse, 1995).
Sub-Saharan Africaand SouthernEurope took up 35.6 and 52.6% respectively of the total value of WFP emergency
operationsin1993.In the sameyear, Sub-Saharan Africatook up 68% of WFP total commitmentsfor protracted
refugee and displaced person projects (FAO, 1993).
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The objective of this review is to explore what is good practice in emergency food
distribution? We have reviewed technical principles as well as the guidelines and
experiences of agenciesin the field. From practical examples of food distribution, we have
tried touncover the theoretical basis of approaches taken,and the practical constraints
thatdeterminewhatisactually done and the food ration that beneficiaries receive. Given
the many constraintsin distributing food toemergency affected populations,we consider
the practical approaches that agencies have used to cope with these problems. In
determining Good Practice, we try toclearly distinguish between theoretical principlesand
necessary pragmatism. Obviously, programmes need to be based on certain theoretical
principles, but the best technical solutionsare notalways practicaland compromiseis
necessary.Pragmatismisessential, but problems may arise when the original technical
principlesare forgotten.Changing of the ground rules according to contextisextremely
dangerousasitgrantsalicence toreliefagenciesandworkerstoignore certain theoretical
principlesaccording to their perceptions of the practicalimperative. Shifting of theground
rules by operational agenciesis usually justified on the basis of technical arguments, rather
than practical limitations. Thislendsanair of professionalismand objectivity to the basis
of the programme, even though fundamental technical principles no longer hold.

Weregardfood distribution asaprocess,incorporatingseveral diverseactivities. Inorder
toreviewwhatis potentially good practice, we have broken this process of food distribution
into a number of important aspects:

Resourcing food assistance programmes

Food procurement, including local purchase

Needs assessment

Targeting strategies

Planning/determining rations

Logistics (shipment, delivery, and local transportation and storage)
Implementation of the distribution to beneficiaries

Monitoring

Stopping the distribution

Good Practice Review 2, published by the Relief and Rehabilitation Network in December 1994 (Shoham 1994), on
Emergency Supplementary Feeding Programmes, discussed the needs of specificvulnerable groups,whicharein
addition to the general food ration.
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Thesuccess of each of these is necessary inorder toensure an effective food distribution
system-ifanyarelacking, the overall success of the programme will be significantly
diminished. Anemergency food distribution isan on-going process,duringwhich several of
the activities occur simultaneously and not necessarily in the order shown.

Thisreviewischiefly concerned withassessing the need for food assistance, targeting,
planningand determining food rations,and the managementand organization of the
delivery of general food rations (free food distribution systems). General rationsarea
combination of food commodities,whicharedistributed free of charge toadefined
population.General rationsaim to meet the needs of the affected populationasawhole.
This contrasts with the emergency supplementary feeding programmesdiscussed in Good
Practice Review 2.

Individual aspects of the food distribution process are reviewed in detail inchapters 3to5:
assessmentand targeting, planning rations,and theimplementation of food distribution.
The contextinwhichfoodaidis provided isdiscussed in Chapter 2 in termsofthe nature
ofemergencies, the organizations involved in food distribution,and the role of food aid.Each
food distribution programmeis highly situation-specific,and the possible variations within
eachscenarioare numerous.By reviewing components of the food distribution process,we
hope to help thoseinvolved inemergency food distribution think through each step of the
process,and determinewhichapproachis best for the situationinwhich theyfind
themselves.

Thefooddistribution processinvolvesavariety of organizationsor actors. The different
componentsoffood distributionare usually dealt with by different organizations,and
withinanorganization, differentstaff may be responsible for each component For example,
decisions ontargetingand ration composition may be the responsibility of technical staff,
and madeatheadquartersor countrylevel, rather than by thoseimplementing food
distributions. ThisGood Practice Reviewisaimed both at those involved in policy making
and planning and those involved in implementation.

Aspects offood distribution not considered indetail by this review include resourcing, food
procurement,and the logistics of food delivery, local transportand storage, assome of these
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may bedealtwithinfurther good practice reviews® These aspectsare key to the success of
afood distribution programme,andare frequently responsible for the greatest constraints
inproviding adequate food assistance to those in need. Difficulties in resourcing, timeliness
of delivery andaccess to the affected area, are the main reasons for the international failure
tomeet theagreed food needs of beneficiaries. The problem of shortage of resourcesis
probably the single greatest constraint. Howagencies have dealt with inadequate food
supplies, is discussed in more detail in Chapter 4.

Asaresultofthe constraintsinthe provision of food assistance, there continues tobe
widespread failures to deliver the general food rationagreed duringassessmentsand
endorsed by the appropriate UN Head Offices, donors or other agencies. The consequences
of theseinadequate rationsare obviously grave’. There are numerous exampleswhere
shortfallsin the agreed rations were accompanied by distressing statistics of malnutrition
and micronutrient deficiencies.

Grossenergy deficits have contributed to high levels of acute malnutrition, particularlyin
theacute stage of anemergency. Severe malnutrition carriesahigher relative risk of
mortality. Inapoor health environment, the risk associated with moderate malnutrition
may also be increased, due to the combination of malnutritionand disease, whichmeans
anincrease inthe rate of malnutrition resultsinaquantitatively higher mortality. Studies
oftheacute stages of arefugee emergency,where populationsare totally dependenton
outside food assistance and living in camp situations with poor health environments, have
shownaclear relationship between inadequate rations, malnutrition and mortality (UN
Administrative Committee on Coordination/Sub-committee on Nutrition (ACC/SCN), 1994 p.

3 For further reading on this subject, we suggest a paper by Christine Van Nieuwenhuyse Getting food to victims of
man-made disasters,food mobilizationandlogisticsconstraints, presented at the UNHCR Workshop on Toolsand
Strategies for Nutritional Needs Assessment and the Management of Food and Nutrition Programmes for Refugees
and Displaced Populations, Addis Ababa, October 15th to 21st, 1995.

4 The consequences were brought to the attention of the international community at the 1988 Geneva Conference -
Nutritionin Timesof Disasters, organized by WHO, USAID and UNHCR and the 1991 Oxford Symposium-Responding
totheNutrition CrisisamongRefugees. the Need for New Approaches, organized by the Refugee StudiesProgramme.

The Oxford symposiumwas followed by abook; Refugees. Rationing the Right to Life' by David Keen, Zed Books, 199,
and a special issue of the Journal of Refugee Studies; The Nutrition Crisis Among Refugees, Vol 5, No 3/4,1992.
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81).

Inaddition, fatal vitamin and mineral deficiencies have occurred asaresult ofinadequate
rations (Nieburgetal,1992) (Box1). Vitamin A deficiency (xeropthalmia), iron deficiency
anaemiaand iodine deficiency (goitre) are recognized as the three most significant micro-
nutrient deficiency diseases worldwide. Given the endemicity of these deficiency diseases
inless developed countries, they are to be expected among food insecure populations unless
appropriateactionistaken.Incontrastto these endemicdeficiency diseases, other
micronutrient deficiency diseases, including scurvy (Vitamin C deficiency), pellagra (niacin
deficiency)and beriberi(thiamine deficiency),had been virtually eradicated until they re-
emerged among refugee populations during the past decade (Box 1).

Given the fatal consequences of failuresin food distribution, itisimperative thatall of us
involved in food distribution examine the problems that have led toaninadequate response,

Box 1
Reported micronutrient deficiencies
among refugees dependent on food rations
(CDC,1992; Toole, 1992)

Iron deficiency anaemia  Somali refugees in Ogaden, Ethiopia 1986/87
Palestinian refugee camps in Gaza, West Bank,
Jordan, Syriaand Lebanon (in 1990, it was found
that levels of anaemia had not fallen for the past

20 years).

Vitamin A deficiency Eastern Sudan 1984-85

Epidemic beriberi Eastern Thailand, 1995

(thiamin deficiency B1) Liberian refugee campsin Sierra Leone
Nepal 1994-95

Vitamin C deficiency or  Eastern Sudan 1984

scurvy North west Somalia 1985

Hartisheik, Ethiopia, 1989
Kassala, Sudan 1991

Kenya 1994
Pellagra (niacin Mozambican refugeesin Malawi 1989, 1990 &
deficiency) 1991
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toseewhereimprovementsare possible,and howwe can deal with some of the practical
constraints in the field to maximise the effectiveness of the response.
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2 The Nature of Emergencies, International Response and the Role
of Food Distribution

21  The nature of emergencies

Thesituations that come under the catch-all heading of emergency are wide-rangingand
diverse. Even when broad generalisations are made as to the different causes of
emergencies, they frequently over-simplify actual eventsand underestimate the complexity
of thesituation.Currently, thereisnosingle available typology or classification system that
adequately accountsfor all types of emergencies. In relation to food distribution, itis useful
to consider the definitions of emergencies proposed by the main actors,in particular the
donors,UNagencies,such as the World Food Programme and UNHCR, and operational
agencies,asthisdeterminesthe likely availability of food aid and perceived need for food
distribution (see Box 2).

Box 2

The World Food Programme definition of emergencies
Jforthe purposes of WFP emergency projects,emergencies are defined as urgentsituations
inwhich thereisclear evidence thatan event has occurred which causes human suffering
or loss of livestock and which the government concerned has not the means to remedy;and
itisademonstrably abnormal event which producesdislocation in the life of acommunity
on an exceptional scale (p A3-26, WFP, 1991).

Types of emergencies as distinguished for WFP purposes include;

Sudden natural disasters, e.g. earthquakes, floods, tropical storms.
Food scarcities due to drought or crop failure.
Population displacements, e.g. refugees, internally displaced.

Anemergency operation (EMOP) s the mechanism by which WFP providesemergency food
aid for periods normally up to 12 months. A protracted refugee or displaced persons project
(PRO/DPRO)is the mechanism by which continuing food assistance is provided beyond an
initial 12 month period.
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The termemergency impliesashortor limited duration,whereby people are temporarily
inneed of relief, but the reality of current day emergenciesis quite the reverse; most
emergencieslastfor longer than one year and those characterized by widespread structural
povertyarealmost permanent Inthesesituations, itisnotenough to consider immediate
survival needs, assistance isneeded to supportsustainable livelihoods and thereby promote
self-reliance.

Today, the most severe emergenciesin termsofwidespread food insecurity, starvationand
excessmortality, are linked towar and conflict,which produce profound social disruption,
usually asaresult of massive populationdisplacement,anditis thisaspect of emergencies
which causes mostalarmandis often most memorable to those people whoare directly
affected.

Because of the overriding political dimensionand for want of amore exactanalysis, these
arefrequently referred toascomplex humanitarian emergencies or complex political
emergencies. Thisterm particularly applies to the increasing number of emergencies that
have occurredsince the end of the Cold War in the former Soviet bloc countries, Africaand
the Middle East.

Prior to1990 mostguidelines pointedly ignored the social and political dimensions of
emergencies,

.Nomentionismade of social,cultural, or political factors thatarecritical
during famines, or rehabilitation. Thisguide isconcerned,asitwere with fire-
fighting rather thanfire prevention or reconstruction (de Ville de Goyetetal,
1978).

Itisnowwidely recognized that the very nature and characteristics of complex political
emergencies have major implications for the provision of relief assistance® (Box 3).

5 Thishasindeed been realised by the majority of professional relief organizations, andis reflected within their

operational programmes.
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Box 3
Characteristics of complex political emergencies and
their implications for food distribution
Operational neutrality among humanitarian relief organizations

I the need to negotiate access and other conditions with rival political factions may
resultincompromising humanitarian goals or providing material supporttothe
combatants.

relief programmes employ or depend on people who are from the affected
communities,who may not be impartial. At least they will have particular political
affiliations,and at worse they may be directlyimplicated in human rights abuse.
This emphasises the need for accountable and transparent systems,

Insecurity

restricted access by either road, rail or air, limits coverage of relief programn
restricted access makesitall butimpossible to monitor assistance received at the
household level.

poor communications hinder effective operations.

since the end of the Cold War the UN has pursued active forms of military support
for humanitarian relief, which hashad animpact on the perceivedimpartiality and
safety of aid workers.

theviolent targeting of humanitarian reliefworkers,—agencies provide their own
armed security guards under insecure conditions.

* competition for food aid between differentgroupsleads tolocalised conflictand
violence.

Lack of organizational infrastructure (breakdown in civil society)

I shift fromasociety with extended social networks, mutual obligations between
membersor groups toasociety focused onindividual or family gainand survival.
Leaders may still be present, but nolonger truly representcommunities. This lack
of community hinders participatory programmesand requiresahigh degree of
external organization.

external agencies have been forced toaccept responsibilities for social security or
service provision thatproperly are the role of the state. Thisroleis perceived as
beinga‘holding operation until longer-term development programmeswere
possible.

continued. ..

NES.

10
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Box 3 (continued )

Lack of physical infrastructure (roads, railways, airstrips, schools, hospitals, government
buildings)

I lack of infrastructure creates major logistical constraints.

Duration

I mostcomplex political emergencies tend to be long-term not short-term, which has

major implicationsfor developingappropriate relief strategies thataddress
structural problems, and also for resourcing relief work.

1
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2.2 Institutional roles and responsibility — who does what?

The process of food distributioninemergenciesinvolves several actors, including national
authorities of the country concerned, UN agencies, the Red Cross movement,and NGOs, all
ofwhomare dependent to varying degrees upon the donor agencies for making resources
available. Theway inwhichdonorschannel their resourceslargely determinestherole
played by the various organizations (ODI, 1993).

Donor countries may provide emergency food aid bilaterally, government togovernment
or through NGOs, or multilaterally through WFP.NGOs may also resource their ownfoodaid,
many NGOs are now establishing their own food fundsin response to the inadequacy of
food provided through other channels. The ICRCand IFRC have become major providers of
food aid.

Thegovernment of the affected country has the main responsibility for responding to
emergencies,and UNagenciesgenerally respond to government requests. The principal
specialised UN agencies withamandate towork in humanitarian emergenciesare the Office
of the UNHigh Commissioner for Refugees (UNHCR), the World Food Programme (WFP) and
the UN Children'sFund (UNICEF), and toalesser degree the UN Development Programme
(UNDP).Other UN agenciesare now tryingtomoveinto reliefworkas they see resources
shiftfrom development to relief. Only UNICEF hasa unique mandate thatallowsit to provide
assistance without the prior permission of the government or in areas where the
government is not recognised by the General Assembly (ODI, 1993).

The UNisexpected tocoordinate international assistance, and in relation to resources, it
estimatesoverall resource requirementsand attempts tomobilise resources through
appeals.

UNHCR hasamajor rolein coordinating aid to refugees, returneesand displaced persons of
concernto UNHCR. With WFP as the main provider of food aid inemergencies,aclose
working relationship between the two organizationsisnecessary. Tothisendajoint
Memorandum of Understanding (MOU) was formulated (WFP/UNHCR, 1995). The current
agreementcameintoeffectonlJanuary,1994.In this MOU, WFP has taken on most of the

12
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logistical aspects of the provision of food aid, but UNHCR remains responsible for registering
refugees, food distribution and monitoring nutritional status.

Nongovernmental organizations operate under arange of modalities; they have their own
independent programmes resourced by voluntary contributions, which may be private or
fromdonors. Theyalso operate as the implementing arm of the specialised UN agencies,
UNHCR and WFP in particular.

Until recently the International Committee of the Red Cross (ICRC) was virtually the only
NGO that operatedinwar situations, with the mandate of protectingandassisting the
victimsofinternational and civil wars. Unlike other NGOs, their operating practicesare
designed to cope with the problems ofimplementing programmesinwar situations,
outlined in Box 3.

The rolesof NGOsare now far wider than before. Incomplexemergencies, they are oftenthe
chiefproviders of publicwelfare, expanding intoavoid left by the contracting power of host
governmentsand the declining political interest of western powersfollowing theend of the
Cold War (African Rights, 1994),

Anewgeneration of NGOs hasappeared in response to complexemergencies. National
organizationsand local NGOs have emerged in regionswhere there were previously few, for
example inBosnia,Croatiaand Southern Sudan. Some of these agenciesare the reliefwing
ofalocal political movement, for example, the Sudan Relief and Rehabilitation Association,
and in a war situation, are directly related to the conflict.

Food distributioninemergenciesisalso undertaken by awide range of churchgroups.
Churchesare notreliefagencies, but local churchesare forced into reliefdistribution when
they find themselves in the midst of a complex emergency.

The specific rolesand obligations of different organizationsinvolved inemergencies remain
poorly defined. The international relief systemis based onvoluntary contributions, not the
security of rightsand obligations. UNHCR has aformal responsibility to protect refugees
independently of hostgovernment requests,and to seek durable solutions. However, its
mandateimposes no requirement toensure the physical welfare of refugees. Aithough WFP

13
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isthe food aid organization of the UN system, and therefore provides food aid to meet the
needsarising fromemergencies,itassumes no responsibility for the beneficiaries welfare
(USAID, 1989).WFP in turnisdependent upon the willingness of donors to provide food aid
and resources. NGOs lack clearly stated responsibilities.

Theotherallimportantbutusually ignored actorsin the process of food distribution are the
people themselves—those whoare directly affected by hunger, drought, conflictor war.
Lip-service is often paid to participation, butin practice their voicesare rarely heard. The
way inwhichwesternreliefinterventions are organized often excludes the skilled human
resourcesamong the affected population,asinternational organizations superimpose their
relief culture wherever they perceive it is needed.

2.3  Standard agency procedures

Many of the more experienced and well established relief agencies have produced practical
guidelines, handbooks or manuals that outline their policiesand/or proceduresfor
responding toemergencies.Alistof the practical guidelinesreferred toin thisrevieware
shown in Annex 1,

Mostguidelinesaimtoofferpracticaladviceandguidingprinciplesforimplementation.Agency
guidelinesarefrequentlyinterpretedasthepoliciesoftheparticular publishingagencies but
unlessthisisstatedexplicitlyitisnotnecessarilythecase.Guidelinesthereforedonotcarrythe
sameauthorityasagency policies.

Guidance on practical proceduresare also contained within policy statements;, for example,
theRed Cross Policy onthe Nutritional Aspects of Relief Operations, Geneva, 1991, and
UNHCR'sand IFRCs policy on the acceptability, distribution and use of milk products. The
WFP/UNHCR Memorandum of Understanding (MOU) reflectsjoint policy agreementsand
responsibilities,and at the same time presentsabroad framework forimplementation
which has grown into a more operational tool for food management at both the
headquarters and field level (Stevens, 1995).

Notsurprisingly, the contents of the various guidelines vary according to their objectives
and theagencys mandate or role. Although emergency food distributionis common to most

14
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emergencies,the guidelines rarely cover the entire process of food distribution. For example,
anagency thatactuallyimplements food distribution,such as CARE, focuses more on the
logistical rather than nutritional aspects of food distribution. WFP and UNHCR have amajor
roleinall aspects of food distribution, which iscovered by their emergency handbooks,and
avariety of other guidelinesand policy documents. Many of the guidelines will give advice
onwhattodo,butlittleguidance on how.Forexample, theimplementation of food
distribution has received relatively little attention until recently. UNHCR, CARE and OXFAM
are nowwritingguidelines on this. Examples of gaps in guidelinesare given throughout this
review,

24  Role of food distribution

The role of emergency food distribution is principally to'save lives, by alleviating hunger and
starvation,and thereby preventing malnutrition and mortality®. Nutritional goals are
uppermostforalmostallactorsinvolvedinfooddistributioninemergencies. Thisis
reflected by the media presentation ofemergenciesandin donor statements’, and echoed
inpractical guidelinesand policy statements. Examples of the nutritional goalsasstatedin

Free food assistanceis just one strategy among many that are needed to save livesinan acute emergency. Where lives
areatrisk, the mosteffective programmes simultaneously respond to both the nutritional and health risks. This
meansaconcertedstrategy aimedatmeetingshortfallsin people'sfood needs (including treating the malnourished),
whileat the same time minimising the riskand severity of disease, by ensuring supplies of cleanwater, providing
immunizationand basic health services, supplementation with vitamin A adequate sanitation,shelter, clothingand
blankets,allofwhich should be prioritised as necessary. Food distributioninisolation of other strategies may not
be the most effective means of reducing mortality, but without food distribution lives may be significantly be put
atrisk.

For example, atadonor consultation of priority emergency needsin Sudan, the question donors continued to ask

was whether resourceswhichwere contributed to Sudanwere being used asintended, tosave lives, or not',OLS, July
1994,

15
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Box 4
Objectives of food distribution
according to guidelines

A number of definitions of the objectives of food distribution are set out in agency
guidelineson food distribution. These include: sustaining life and the prevention of influxes
of malnourished and seriouslyillindividuals into special feeding programmes (UN, 1977);
providing enoughfood to maintain the healthand nutritional status of the affected
population (WHO,1994), providing everybody with their nutritional requirements (OXFAM,
1994); feeding people and protecting their livelihoods (ICRC; Alain Mourey, pers
communication 1995).

Box5
Objectives of WPF/UNHCR as given
in their 1995 Memorandum of Understanding

231 to actively promote self reliance among the beneficiaries through the
implementation ofappropriate programmes (includingincome-generating
training programmesand other productive developmentactivities) to assist with
their food production or self-employmentwhich will thereby facilitate a reduction
of the food basket and ration;

232, tomaintain (or restore, where necessary)adequate healthand nutritional status
among the identified beneficiaries through the provision of afood basketwhichis:

I adequate (takingaccount milling losses, paymentin kind for millingand the
level of self-sufficiency) and supplied regularly and on time;
I nutritionally balanced, diversified, culturally acceptable and fit for human

consumption;

easily digestible for children and other vulnerable groups;
requiringalow fuel consumption for cooking and conforming tofood and
sanitary regulations/ standards of the country whereitissupplied. (WFP/
UNHCR, 1995)

variousguidelinesare showninBoxes4and5. Thedistribution of food aid isa key objective
shared by WFPand UNHCR, as stated in their MOU. This clearly describes the purpose of
distributinga‘food basket, whichis'to maintain health and nutritional status (\WFP/UNHCR,
1995).

Inmorestable emergenciesor in protracted emergencieswhere mortality rates may be no
differenttonormal, the economic role of food aid becomesincreasingly significant. Free
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foodaidisaresourcewhichrepresentsanincome transfer asit releasesincome thatwould
otherwise be spenton food, and thereby provides aform of economic or fivelihood'support®,

Agencies may view food aid asapurely nutritional resource, assuming that refugeeseatall
andonlywhatisprovided. Incontrast, refugeesand other beneficiaries treat food rations
asaneconomicaswellasanutritional resource (Refugee Studies Programme, 1991). Among
refugeeswhoarealmost totally dependentonrelief, food rations represent possibly their
onlyeconomic resource. They must barter or sell rations to acquire additional foods, which
they thinkare moreappropriate, and other necessities, such as fuel, cooking implements,
water carriers,clothingetc. Some agencies have beenexplicitabout the objective of food
assistance as being a form of economic support in particular programmes (Box 6).

Box 6

Free food distribution as an income transfer
InRed SeaProvince, free food aid was provided by the World Food Programme and Oxfam
to the Beja people between 1986 and 1989 asameans of economic recovery, rather thanas
asources of essential nutrients.

In their assessments, Oxfam purposely ignored resources generated by charcoal
production, inthe hope that by ‘over-providing'food aid, this potentially land-degrading
coping mechanism would be discouraged (Shoham and Clay, 1989).

The World Food Programme does not support the use of emergency food distribution solely
asanincome transfer, because of the inherentinefficiencies of such ‘informal monetization,
Programme costsare high,asagencies muststill pay for the food itselfand the costs of
distribution to beneficiaries, but the benefits relatively low,asaresult of widespread selling
offood aid by beneficiaries pulling prices down and thereby creating unfavourable terms
of trade for the sellers. It may be more efficient for the food aid to be sold inadvance by the
agencies(monetization)and cash delivered to the refugeesinstead. This position taken by
WEFP limits room for manoeuvre by operational agencies who, if they wish to obtain food

8 Asaneconomic'resource, food aid has many other roles, which are separate to its use for food distribution,and
therefore notcoveredinthisreview.Forexample; foodaid as part of anincome support programme,such as food
forwork or de-stocking programmes; the monetization of food aid togenerate local currency to fund projects; local
reservesoffoodaid canserve topreventsudden price fluctuationsinlocal marketsandensure that suppliesare
available if emergency relief is called for.
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fromthe World Food Programme, mustincorporate nutritional goals within their food
distribution programme.

Blinkered nutritional goals of emergency food distribution seek only to temporarily relieve
the problem of hunger and malnutrition, with noconcernasto the links between the
currentproblemsand peoples future livelihoods. Insuch situations, efforts to promote self-
reliance and empowerment may be undermined. Acknowledging awider role for foodaid
would partly counter the paternalistic model of relief food distribution.

Thesuccess ofemergency reliefin Indiais partly because clear distinctionsare notmade
between the nutritional and economic goals of food distribution. During the Indian drought
0f1987,emergency reliefwasas much aneconomicasanutritional intervention, providing
employment as well as food (Shaw and Clay, 1993).

The objectives of providing food should determine the composition of the food basket or
rationsthataredistributed. If the objectivesare purely nutritional, the proposed rations
must meet certain criteria,such as; nutritionally balanced, culturally acceptable and fit for
human consumption (see Chapter 4). Where the objectivesarerelated tofoodasan
economic resource, the nutritional balance of the rations may assume lessimportance,and
itmay be moreappropriate toconsider other criteria, such as the economicvalue of food
commodities in terms of trading rations.

25  Thewider role and significance of food aid

Fooddistribution can have positive and negative consequences beyondimmediate
programme objectives.

Asanintegral partofeveryday life, food has major social and cultural significance and
defines relationshipswithinand between familiesand other social groups. Food therefore
hasamajor significance beyond the characteristics or quality of the food itself. A balanced
food basket isnotjustacollection of macro-and micro-nutrients, asif they were taken from
amedicine chest Even the most narrowly defined nutritional objectives of providing food
assistance are usually supplemented by quality standards in terms of cultural acceptability,
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diversity, hygiene, ease of preparation and fuel economy.Some of the potentially negative
consequences of providing food assistance are briefly considered in Box 7.

Box 7

The negative consequences of providing food assistance
I Createsa'magneteffect of drawing people away from their homesin the hope of
receiving food assistance. This may resultin overcrowding around distribution
pointsand the associated problems of poor living conditions and greater exposure
to disease. The disruption caused also contributes to a breakdown in social
structures.
Perpetuates the notion of acrisissituation,in which people are treated asvictims
dependent on external assistance for their survival.
Provides a focal point for military recruitment and subscription.
Produces a disincentive effect on local food production.
Affectslocal market conditions, forcing down the price of staplesand other foods
provided as food assistance.
Affectslocal social support mechanisms. For example, local support networks may
contractand local assistance may be withheld asitis perceived thatexternal relief
is available.
A targeted food distribution may be divisive thereby fuelling local conflict.

Onlyif these negative consequencesare fully understood can they be addressed and used
to plan moreeffective and successful food distribution programmes.For example, the
distribution of food in rural villages as opposed to distributing food only in refugee camps
andtothedisplacedin SouthernandEastern Ethiopia, wasintended to stabilise population
movements and discourage people from moving to camps, while at the same time
stabilising food prices for others not benefiting from distribution.

Itisvitallyimportant tounderstand the political nature and role of food aid, particularly in
relation tocomplex political emergencies. Food frequently becomes inextricably bound up
inthe dynamics of conflictand civil strifeand,inextreme cases, food aid is used tosustain
combatwithout resolvingit(Macrae and Zwi,1994). Thisoccurs in different waysbutis
principally linked with theway in which partiesto the conflict control access tofood, either
by withholding food assistance fromareas or groups sympathizing with the opposition or
alternatively, by directly benefiting frominternational material assistance. Unless thisis
understood, operational agencies can do little to minimise the abuse of free food
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distribution by opposing parties. Issues of programmeimplementation, in particular
targeting strategies (who getswhat),are therefore fundamental to the success of the
programme,and need to be negotiated and agreed toat the highest operational level,
between the governing authority and the international agencies (see Chapter 2).
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3. Assessment and Targeting

31 Introduction

Anassessment todetermine the priority needs of those affected should be one of the first
stagesin planning the relief response. Assessments of the need for food assistance generally
determine;

whether food assistance is needed,

how much is needed and what types of food,
who needs food assistance and why;,

locally available resources.

Thisprovides the information and understanding needed toinform key decisionsinthe
process of food distribution. The first decision of afood needs assessment must be whether
assistanceisneeded atall (Mearsand Chowdhury,1994). Surprisingly, thisis often bypassed,
asitisautomatically assumed food is needed. Amaximfor assessmentsis you find whatyou
look for',soifitisassumed food isneeded then worthy recipients will quickly materialise.

The decisionabout how much'food isneeded, isdetermined either by estimating the overall
food deficitand using thistoestimate the food aid requirement, or alternatively by
estimating the numbers of people affected, which is then used to multiply theindividual
rationamountstoarrive atthe total food aid requirement. The latter isthe common
practice among refugeesand displaced populationswhoare almostentirely dependenton
external assistance. The former method of estimating food deficits, is often used as the basis
offood aid estimateswhere people are home-based and more dependentontheirown
agricultural production for their main food supply. Whichever method of estimating food
requirement is used, the actual delivery has tended to fall short of the assessed need.

Assessments should also provide information needed to plan the composition of the ration

whichisdiscussed in Chapter 4. The types of information needed to do thisare shown in Box
9 (section 3.3).
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Assessmentsshould determinewhois mostseriously affected and why,in order toidentify
target groups. This is considered in the second section of this chapter.

Once the need for food assistance has been established,ananalysis of locally available
resourcesisneeded toplan the actual distribution. Arange of resourcesare needed to
implementafooddistribution. Inaddition to the obvious financialand food resources
required, other relevant factorsinclude human resources—the knowledge, experienceand
skillsof local personnel;and organizational resources-infrastructure of local institutions,
suchasservice institutions,cooperatives, unions, credit systems,and informal networks-
tribal structuresand extended families. The results of assessmentsare frequently used for
advocacy, as the basis of appeals for more resources.

Thispresentsrather anideal picture of assessments, whereasin practice the process of
assessmentoftenappearsdisengaged from subsequent decision-making. Thereare indeed
instances of food relief being despatched prior toaproper assessment, for example,in
complex politicalemergencies,where assessmentsare extremely difficult toorganize
because of restricted access. This is unacceptable, and even in the most difficult
circumstances it is inappropriate to provide food assistance without a prior assessment.

Theweak link between assessments and subsequent decision-makingis partly because
decisionsare made atanumber of administrative levels by differentactors. Assessors may
make the initial recommendation that food assistanceis required, but later decisionsabout
the composition of the ration, strategies for identifying target groups etc, will be made by
others.Itistherefore vitallyimportant that the objectives of the assessmentare clearly
thoughtthroughinrelation towhy the information is needed, what decisions need tobe
made, and by whom. This will determine what information must be collected and how.

Thissection onassessmentsfirst reviews broad types of assessments,and then considers
the assumptions underlying them.

22



General Food Distribution in Emergencies

32  Broad types of assessments

Emergency needsassessmentsencompassawide range of approachesand procedures,
whichvaryaccording to the stage and type ofemergency,and alsoaccording to the
organizationsinvolvedinthe assessmentand theadministrative levelatwhich the
assessmentisinitiated. Ingeneral, there are three main types of assessment related to food
needs:initial rapid assessmentinacute emergencies; detailed 'one-off assessmentsand
subsequent reviews/re-assessments undertakenin more stable or protracted emergencies,
institutionalised monitoring such asfamine early warning systemsinfamine prone areas
and nutritional surveillance.

Initial rapid assessmentsare needed duringa rapid onset emergency, or followingadelayed
response toaslow onsetemergency, where the speed of assessmentiscritical toinform
urgentdecisions. Atmost, only two or three days may be available as decisions must be
made immediately. Rapid assessments are usually based on available information combined
with views and opinions of locally experienced people, rather than collecting new
information.Inareaswhere agenciesalready have apresence, they will benefitfrom
considerable local knowledge and experience, and possibly emergency preparedness plans.
Thiscontrastswith thedifficulties facingagencies whofirstarrive duringan emergency;,
with little or no experience of working in the area.

Initially, the estimated food aid requirements are often little more than informed
guesswork. Forexample, crude population estimates may be based onarough estimate of
populationdensity multiplied by the geographical area, with anadditional factor for
expectedarrivalsor departures. Thisis then multiplied by the agreed ration which provides
anestimate of the food aid requirement This forms the basis of the food pipeline for the
coming months. These simplistic estimates need to be followed up fairly quickly byamore
detailed assessment. Thus the available information should be continuously updated and
refined, which in turn is fed into programme planning.
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Box 8
The Joint WFP/UNHCR Food Assessment Mission

Thefood needs of refugeesin protracted emergenciesare assessed during the Food
Assessment Mission (FAM),which are a jointexercise involving UNHCR, WFP,and the local
governingauthority. Representatives fromNGOs and donors may be invited to participate.
Standard terms of reference for joint WFP/UNHCR assessments are provided in the WFP
publication Food Aid in Emergencies, Annex B8-8 These recommenda review with national
government, regional and local level authorities, refugee leaders/representatives, local
(host) community leaders/representatives, technical expertsand NGO representatives of
the following:

I Thecharacteristicsand overall situation of the refugees, and host populations
(numbersand demographic profile, trendsand expected population movements,
health and nutritional status, shelter, other services and self-reliance);

The food supply situation;

The effectiveness and costs of the food delivery and distribution operations;
The possibilitiesand prospects for durable solutionsand,in the mean time, for self-
reliance and development-oriented activities,

The extent and findings of monitoring (including on-going evaluation) activit
The efficiency of management systems and co-ordination arrangements.

They recommendavisit toa representative sample of the refugee population which,
combined with consultations with technical experts,and the analysis of available studies,
isused to ascertain the level of self-sufficiency of various groups, the suitability of the
commoditiesand rations proposed and any problems relating to their use,and possible
alternative strategies for the provision and use of food aid.

Avisit to the main port, trans-shipmentand primary storage basesis also recommended.

Inmorestable, on-goingemergencies, such as protracted situations, the rehabilitation
phase, or during the early stages of a drought-related famine, this type of rapid
troubleshooting assessmentis unnecessary. Thereisusually time to planandimplement
awider rangingand more detailed assessment, which may focus on particular aspects of
the situation, such as household food security and local coping strategies.
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In protracted emergencies there may be annual assessments of food aid requirements,
whichfitinto the annual planning cycle of local governingauthorities, donors,UN agencies
and non governmental organizations.

In parts of Africa,local governments make requests for emergency food assistance annually.
These regular requests reflectan almost permanentemergency. In response, WFPand FAO
regularly coordinate country level assessments tovalidate the local government figures. For
example, nearly everyyear since 1984 the Government of Sudan has asked theinternational
community for emergency food aid. This has been formalised since 1990 by GOS
participation inannual UNassessments of heed which are used toinform the inter-agency
SEPHA appeals (Special Emergency Programme for the Horn of Africa).

Incountries prone tofood scarcity and famine, regular information on food securityis
provided by famine early warning systems (FEWS).Early warning systemsaim to give prior
warningwhenafoodcrisis threatens,and to provoke action that will avert thecrisis. In
some countries regular nutritional surveillance forms part ofearly warning systems, for
example, in Ethiopia and Botswana.

33  Whatinformation is needed?
Whatinformationisneeded depends on the objectives of the assessmentand the target
audience for the report Inrelation tofood distribution the information thatisneeded can

be related back to the decisions that must be made asdiscussed in the introduction. These
are shown in Box 9.
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Box 9

Decision

Is food assistance
needed?

How much food is
needed

What type? (ration
composition)

Information needs in relation to decision-making

Information Needed

Local food availability; agricultural production, losses,imports,
exports.

And/or

Access tofood (exchange entitlements) for differentgroups;
own production, trade, income, loans

And/or

Impact of emergency; nutritional status and other health
indicators

Population numbers affected multiplied by proposed ration
And/or
Food deficit; agricultural production less imports to region

Factors influencing nutritional requirements: population

demography, environmental temperature, activity levels,

weight.

Cultural factors influencing the acceptability of foods.

Diversity.

Food hygiene.

Fuel economy.

Access to other sources of food; coping strategies—income

generation, trade, own production, loans, illegal acts.
continued overleaf..

34  Who undertakes the assessment?

Needs assessments may be organized by the local governing body,international NGOs, the
UN, local agencies, or by acombination of these. The reliability of results and credibility of
needsassessmentare largelyafunction of who carried them out. The credibility of
assessmentsare reinforced by undertaking joint assessments,which involve several actors,
all of whom endorse the results (particularly if donors are included).

Conversely, international agencies do not always trustlocal assessments and requests for
assistance,and prefer toundertake their own'independent assessment. Somelocal
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Box 9 (continued )

Decision Information Needed

Who needs food and Vulnerable groups

why? Physiologically vulnerable: infants and young children,
pregnantand lactating mothers, the sickand convalescent, the
elderly.
And/or

Socially vulnerable: unaccompanied minors, the disabled, most
women-headed households, the elderly with no family support
And/or

Economically vulnerable: people with livelihoods that are
vulnerable to external shocks,e.g.drought, inflation, collapse in
the labour marketetc,and liable to become destituteasaresult
And/or

Politically vulnerable:membersof oppressed or ostracized
groups. Individuals who lack representation at any
organizational level, e.g. destitute and displaced.

Available resources Administrative: L. institutional infrastructure: buildings,
warehouses, administrative organization. 2. logistical
infrastructure: road, rail, seaor other transport networks.
Economic: financial, market conditions and availability of foods
for local purchase, fuel for transport and vehicle spare partg
Human: knowledge, experience and skills of available personnel
and beneficiaries.

Local social structures and networks.

organizations may be closely connected with anetwork of obligationsand expectations,
which may not necessarily coincide with an objective view of severity of need. However, local
people often know their own circumstances best, and in many situations contribute awide
range of skillsand experience. Insomessituations, restrictions on travel may mean outsiders
arenotgrantedaccessand therefore must rely onlocal assessments, for example,in Somalia
in 1992/1993.

Allinstitutions mustanswer to their own constituencies,and tosomeextent withinall
organizations, needsassessmentsserveasavehicle for political lobbying. Certainly, the
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results of needsassessmentsare used for advocacy and fundraising, which may not have
been their original objectives.

35  Conceptual models of emergencies

Theway inwhichwe assess needs reflects our conceptual understanding of the natureand
dynamics ofemergencies, the process that brought themaboutand their principal
outcomes. Inherentinallassessment methodologiesare assumptionsarising fromthe
particular conceptual model of food crises or famine that has beenadopted. These
assumptions may be explicitly stated, but if not can usually be deduced from the approach

taken. Assessments are usually based on one of the following approaches or models:

need based on local availability of food (food deficit or biological model)
need based on access to food (food security or entitlement approach)
need based onlocal response to food shortages (coping strategies or behavioural
model)

need based on health crisis model of famine mortality
need based on political vulnerability.

Usually various aspects of these different approaches are combined,

Thismayseematfirsttheoretical or too‘academic,butinpractice thewayinwhichan
assessmentis framed largely determines the subsequentapproach toimplementing food
distribution, and relief in general.

Need based on local availability of food - food deficit or biological model

Hunger, starvation, malnutritionand mortality are the result ofadeclineinoverall food
availability. Theemergencyisaproblemessentially of food shortage or deficitwhichis
manifested in malnutrition and thereby increased risk of mortality. Nutritional surveysare
therefore often used to assess the severity of the food crisis or famine,and high levels of
malnutrition are used to justify the need for free food assistance.
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Inmany developing countries, particularly in Africa, famine early warning systems
undertake annual crop assessmentswhich give anindication of harvest shortfall, which can
be used as a basis for predicting the expected food deficit.

Need based on access to food - food entitlements

Famineandstarvationare notsolely related to overall food supplies, but are the result ofa
declineinpeople'saccesstofood orasAmartyaSen termedit,adecline intheir'exchange
entitlements'(Sen,1981). Entitlements to food are through ownfood production, trade,
exchange, creditor loans. This providesauseful framework for analyzing the underlying
economic causes of famine andis reflected in those assessments that focus on food security
oraccess tofood by differentgroups, rather than simply looking at food availability. This
isachieved by monitoringawider range ofindicators that reflect access tofood by groups
dependent on a range of livelihoods.

Apartfromrainfalland agricultural production data, food security oriented early warning
systems also monitor market conditions (prices and availability).

Box 11

Example of assessing need based on access to food -

The Food Economy Approach to Needs Assessment

SCF(UK) have developed the food economy approach to assessments, which originated
from theirwork on the use of risk-mapping for food crisis assessment. The food economy
approach analyses exchange entitlements by assessing the relative importance of different
food sources, for example, relief, own production, trade and exchange, claims and
obligations. The food deficitisexpressedin calorific terms; the percentage shortfall
between the households annual food requirements (based on anaverage intake of 1900 kcal
per person per day) and the energy value of the food to which the household hasaccess. The
resultsare presentedin the form of pie charts. The information used for these calculations
isgathered from interviewswith key informants, who are asked to estimate theamount
of different types of food available to the ‘average household in the population of interest
(usually a village). This food economy approach has been widely applied in Africa.
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Taking account of the local response to food shortages - behavioural
responses or coping strategies

Many people surviveafamineasaresultoftheir own resourcefulnessandinitiative. This
Isnotwithoutconsiderable cost to theindividual, household and the communityinthelong
andshortterm. The resourcefulness of people’s coping strategiesare often uncritically
applaudedwithout recognizing the enormous toll thatisexacted in the process of coping.
Since thelate 1980s, needs assessments have increasingly tried to take intoaccount
behavioural responses,and looked for waysinwhich these could be supportedwhere
appropriate or alternatively, discouraged.

Copingstrategies that may be monitored include sales of livestock, demand for credit or
other loans, migration of family members, dietary changes and sales of wild foods. Localised
earlywarningsystems may monitor the stage of coping strategies that have beenadopted
or the proportion of the population relying on particular activitiesin order toassess the
severity of a famine.

Need based on underlying causes of malnutrition and famine mortality
Malnutritionand mortality result fromacombination of complex causes. These may be

described with the help of amodel which shows the various factorsand how theyare
interlinked. The conceptual framework proposed by UNICEF (1990) is relatively simpleand
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Figurel
A conceptual framework showing the
causes of malnutrition (UNICEF, 1990)

can beadapted todevelop locally specific models of malnutrition (Figure 1) Thisisextremely
usefulwhen trying tounderstand and organize large amounts of seemingly unrelated
information, as it provides key headingsand sub-headings,and indicateswhere different
factors may be inter-linked.

The framework distinguishes between causeswhich operate at different levels of society,
starting with the household,and including the community, district or regionand country.
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Thisis helpful as particular problems must be addressed at the appropriate level. The two
immediate causes of malnutritionand mortality are inadequate food intake and/or
infectiousdisease. These inturnareinfluenced by three groups of underlying causes:
inadequate household food security,apoor health environment combined withinadequate
health services,and/or inadequate care of womenand children. Athird level of causesis
influenced by potential resources,economicstructure,and the politicalandideological
superstructure. Thisframework isused to identify the factors that are causing malnutrition
and mortality.

Needs based on health risk factors - the health crisis model

The health crisismodel of famine mortality proposed by Alex de Waal (1989), suggested that
famine mortality wasentirely the result ofadeterioration in the healthenvironment
associated with population displacementandsocial disruption (de Waal, 1989). The poor
health environmentbroughtaboutgreaterexposure todiseaseinasituationwhere
treatmentand care of the sick was extremely poor, hence the increased mortality. Tosome
extent, thishas nowbeenmodified asitis recognized that excess mortalityis the result of
bothincreased exposure todisease,combined with increased vulnerability to disease
associated with malnutrition caused by lack of food.

Thismodel reflects the combined strategies most agencies (OXFAM, MSFs, CDC, WHO) would
advocate for the prevention of famine deaths, taking into consideration all those factors
that constitute potential health risks. Aspects of public health that representahealth risk
include: insufficientor poor quality water supply,inadequate sanitation,inadequate or
overcrowded sshelter, insufficientblankets or clothes, limited access to health services,and
poor coverage of measlesimmunization. Any one of these factorswill contribute togreater
exposure or vulnerability to disease, and possibly a greater severity of disease.

Needs based on political vulnerability - role of conflict and war
Incomplex political emergencies, increasing attentionisgiven to the role of warand

violence in perpetuating or producing localised emergency conditions. In many situations,
famineisaconsequence and goal of conflict, for example,in Angola, Mozambique, Sudan,
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Somaliaand Ethiopia. Peacetime faminesare by comparison usually muchlesssevere. In
complex politicalemergencies, the question of political vulnerability and power relations
between differentgroupsand factions cannot beignored. Mortality, malnutritionand
access to food are likely to be a direct result of political vulnerability.

Agency earlywarningsystemsareincreasingly takingaccountoflocal intelligence,
regardingalliances between principal combatantgroups, predicted offensivesor local
attacksor raids. Thisinformationisneeded toassess the role of relief resourcesin fuelling
the conflict or in reinforcing oppressive regimes.

The tactics ofwar frequently prevent people from carrying out their normal agricultural
andeconomicactivitieswhich bringsaboutasituation of food crisismuchearlier than
would otherwise be so.For example, they may be forced to abandon their homes, or their
movements may be severely restricted thereby preventing them from undertaking their
normalactivities. Consequentlyin the context of war, previously secure livelihoods are
threatened and vulnerable.

3.6  The need for a conceptual framework

Practical guidelinesare full of advice about methods of datacollectionand types of
information,and give far lessattention tointerpretation or how to make sense of the
information once itisavailable. Frequently,analysisand interpretationare limited tocrude
estimates of food requirements, with little or noattention givento the process of food
entitlementfailure or theimpact ondifferentgroups.Conclusionsand recommendations
are sometimes made which cannot be justified by the information provided.

The rootof the problem liesin the fact that we all have our own, often simplistic perceptions
ofemergencieswhich shape our ideasabout the underlying causes, the outcomestobe
prevented,and how best that can be achieved-although theseideas, whether held by the
individual or by aninstitution,are notalways conscious or explicit. Thisis reflectedin the
wide range of approaches to assessing needs shown in the previous section.
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Withoutaclear view of the process and outcome of emergencies, meaningful dataand
information will remain elusive. We need to know how to define an emergency-what
exactlyistheoutcomewearetryingtoprevent?Isitmalnutritionanddeath,orisit
destitution, social disruption or acollapse in civil society? Then we need to know how these
comeabout-whatisthe process by which these occur? These questions must be addressed
before a needs assessment can decide what to assess.

Consider the conceptual models presented in the previous section,and decide which aspects
oftheemergency are of greatestconcerntoyou. Thiswill help you planyour assessment,
interms of setting objectives, inrelation to key decisions that must be made, identifying
decision-makersor users of the information,and decidingwhat information must be
collected.

Fromanutritional perspective the UNICEF framework may be most suited toanalysing the
underlying causes of malnutritionand mortality,asit forces you to consider food security,
the social aspects of care of women and children,and the role of public health, all of which
areinter-linked. However, bear in mind that it fails to take intoaccount the role of coping
strategiesand the impact ofwar andviolence on the underlying causes. Inaddition, it
focusesattention onwomenand children,and fails to take account of the vulnerability of
othersin emergencies.

3.7 ldentifying target groups

Afooddistribution system must have defined target groups, who are perceived as
particularlyatrisk orin need. The decisionsaboutwho to targetare usually made by the
implementingagency, possibly according todonor specifications, or alternatively by the
people themselves through their representatives.

Identifying target groupsis more than justameans of making sure the interventions reach
theright people. The question of targeting goes hand in hand with assessment, asit raises
the same conceptual questionsabout needsand vulnerabilities,and also very practical
issues of how to identify and reach particular groups.
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Identifying targetgroups raises the fundamental question ' whoisat riskandwhy?,or
alternatively ' whoisvulnerable towhat?. Aswith needsassessment, theseissuesare
determined by the model of famine thatisimplicitly or explicitly adopted,and should be
reflected by the objectives of the intervention. Unfortunately, these are not always clear.

The biological model of famine leads to an approach whereby food rationsare directed at
those who have food deficits, or alternatively are malnourished. Where resourcesare
insufficient to provide everybody with rations, thereisastrongargumenttotarget the
limited food supplies at those who show objective signs of starvation'or in other words,
base food distribution on anthropometric assessment (Seaman and Rivers, 1988).

Alternatively,ifawideraccountof famineis taken, for example, one thatconsiderslocal
responsesand copingstrategies, food distribution may be partly intended asan asset
transfer. This broadens the scope of the targeting strategy toinclude those householdswho
have vulnerable livelihoodsand risk destitution. In thissense, vulnerability impliesan
inability to cope or to deal with the consequences of drought. Although many poor people
arevulnerable theyare not necessarily so,as they may have greater defencesagainst
external shocks than richer households.

Incomplex political emergencies, both malnutrition and destitution are determined by
‘political vulnerability. Entire social or ethnic groups may be subjected to discrimination,
intimidation, violence or other forms of human rightsabuse (Duffield, 1994). Refugees
representapolitically vulnerable group,and when they are removed from the source of
their persecution they are easy to target. Conversely, targeting the politically vulnerable
within their communities by outside agencies is probably a naive proposition.

Thelack of aclear analysis of whoisat riskand whyis obviously one of the main reasons for

apoorly targeted programme. The problem is often notalack of information; rather itis the
inadequacy of the subsequent analysis because of a lack of conceptual thinking.
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3.8  Objectives of identifying target groups

Inaddition toensuring food reaches the vulnerable| identifying target groups fulfils other
objectives. Targeting hasamajor impact on costs-obviously, reducing the number of
peoplewho receive food reduces theamount of food aid needed and the costs of transport,
storage and handling.

Limited resourceswere one of three reasonswhy NGOs targeted relief food aid during the
Africanemergency in the mid eighties (Bortonand Shoham, 1989). The two other reasons
given for targeting were,

*.the desire toconcentrate on the worstaffected areasand populations; the
desire not to damage the local economy’ (ibid).

However, in calculations of cost, the administrative costs of targeting must also be taken
intoaccount Where the costs of distribution are absorbed locally, these costsare minimised
butwhere thereisanelaborateindependentsystem for identifying beneficiariesand
ensuring only these selected beneficiaries receive food, the administrative costs may exceed
the savingsgained from reducing the number of beneficiaries. If savingsare tobe made
fromidentifying targetgroups, theadministrative costs of targeting must be less than the
costs of including everybody in the intervention.

3.9 Broadstrategies for identifying target groups

Inpracticeall reliefistargeted tosomedegreeasitis provided for afinite population.
Targetingdecisionsare needed atseveral distinctadministrative levels, including the
countryand regionaffected, thearea, towns, villages or camps,and the householdsand
individuals found within these. Where the geographical area of the emergency corresponds
toanentire region or country, for example following asevere drought, or an areaaffected
by civilwar,donors prioritise broad geographicareas for assistance,asdo NGOsand UN
agencies.
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Local targeting decisions are taken by relief programme managers, who identify affected
populations,and develop systems to target particular groups of households or individuals
within those populations. Insome situations where community social structuresare intact,
relieffood aid may be handed over tolocal representativeswhoare either traditional
leaders, or representatives of arelief committee. Theseindividuals then decide whoshould
get food.

Themostcommon targeting strategy is the‘equi-distribution’'of rations or blanket
targeting of adefined population. Howsuch populations are defined varieswith the stage
andtype ofemergency. The mostwell-defined group are refugees. The internally displaced
whoaresettledincampsalso representan easily distinguishable group. Home-based
populationsandself-settled refugees are moredifficult to targetas their needs for
emergency reliefvaryand more careis required to distinguish between those who need
relief and those who do not.

Inthe acute stages of anemergency where food distribution is deemed necessary, rations
are often provided toeverybody affected where resourcesallow. In practice, the notion of
‘equi-distribution’isoftenamyth,ascertainindividuals, households or groups may be
excluded, while others receive more than their fair' share because of inefficienciesinthe
distribution system (see chapter five).

Inprotractedsituationswherethelevel offoodassistanceisbeingreduced twobasicstrategies
arefollowed;areducedrationforeverybody,oralternatively rationstargetedatselected
communities,groupsorindividuals (Sections4.6 and5.11).

Thestrategy of reducing rations over timeisevident in refugee situationswhere the ration
isgradually reduced, following subsequent food assessment missions. The assumptionis
thatrefugees have attained adegree of self-sufficiency and therefore rationsare gradually
withdrawn. Thissystem fails to address the problems of inequalities within the population;
some refugeesare unable to meet their food needs, while othersdo not need the ration
provided. Thistype of general targetingisadministratively easier toundertake thanmore
selective targeting.
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Box 12

Criteria for targeting different types of vulnerability
Beneficiariesare identified according to certain criteria These criteriashould relate to the
nature of vulnerability thatis being addressed by the intervention. The criteriamay be a
categorizationaccording to status. refugee/non-refugee; displaced/non-displaced, a cut-off
onacontinuousscale of measurement (nutritional status, degree of food deficit),or a
combination of criteria (socially vulnerable groups within a refugee population).

Vulnerability — Targeting criteria

Physiological  Nutritional (anthropometric)status to identify malnourished children
andevensometimesadults.Pregnantand lactatingwomen, the
elderly, the sick and convalescent.

Social The elderly, widows, women-headed households, orphans,
unaccompanied minors, the disabled, households who have been
separated from their communities and normal representatives.

Economic Depends on the underlying cause of food insecurity, but may include
thedroughtaffected (farmers, pastoralists, landless labourersetc
whoare affected by crop failure, livestock losses, unfavourable terms
of trade, unemployment etc) and the displaced who have been
separated from their economic means of survival. Alternatively, levels
of food deficit may be calculated and communities prioritised for
distribution accordingly. Economic shock.

Political Refugeesand those communities exposed toviolence, oppression,
conflict and war. Within communities the question of political
vulnerability is much harder to address.

Identifying target groups either: selects particular communities,groups, families/households
orindividualswithinapopulationwhoare then given the same ration size; or, the system
differentiates between groupswithin the population by meansof giving different rations
to different groups (Box 11).

In practice,acombination of criteriaare used to distinguish the beneficiary population,
which may be applied simultaneously orinanumber of stages. For example,in many
refugee settings, food isonly distributed to those refugeesregistered incamps, while
refugeeslivingin neighbouring villages or towns may be excluded. Allcamp residents may
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gualify forabasic ration of cereals, while specific vulnerable groups receive additional
complementary foods, and malnourished children are admitted to feeding programmes.

TheOxfam1992guidelinessuggest thecriteriausedforselectionshouldbeassociatedwiththe
objectivesoftheintervention,andshouldalsobeeasilymeasuredorassessed,otherwise
errorswillresultinmanyvulnerable peoplebeingmissedout.Criteriaused toidentify
physiological vulnerabilityare used toselectbeneficiariesinsupplementaryand therapeutic
feedingprogrammes.Clear categoriescanbedemarcated,suchastheelderly, thesickand
malnourishedchildrenunder fiveyears, attractive toreliefagenciesastheycorrespondto
thosewhomightotherwisediewithouttheintervention,andalsoareperceivedaspolitically
neutral Thisissue oftargeting the physiologicallyvulnerableisdealtwithinmoredetailin
Good Practice Review 2.

Inextreme famine situationswhere the available food resources are totally inadequate,
agencies have used nutritional status to targetgeneral rations to families whose children
were malnourished. For example, in Ethiopia in 1984, the Relief and Rehabilitation
Commissionwas unable to provide all those affected withan adequate general rationona
regular basis. Consequently,agencies operating supplementary feeding programmes
provided afull ration to familieswith malnourished children. Thissituation wenton for
sometime,astheissue of providing anadequate rationwas never properly addressed. Inan
acute situation where the immediate priority is to save lives and food suppliesare
insufficientto meet the total need, targeting the malnourishedis the most effective
strategy.
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Box 13
Example of targeting selected groups within the population

InEastern Sudan, the Food Assessment Mission (FAM) by UNHCR, CORand WFPin late 1986
recommended that full rations should be phased out by only providing full rations toall
post'84 refugees and selected refugee households considered unable to meet their food
needs-vulnerable groups. Anupper limitfor the proportion of vulnerable familiesina
settlementwasalso decided by the FAM and fixed at 20%. For other non-vulnerable refugee
families, the cereal rations were stopped for six months, while pulses, oil and sugar were
to continue to be distributed for the whole year.

SubsequentFood Assessment Missions modified thisapproach by dividing the settlements
into categorieswhere non-vulnerable refugees received different rationsaccording tothe
category of their settlement. The number of categories varied fromyear toyear. In
summary, the system in Eastern Sudan comprised the following:

I Full rationsfor 12 monthsfor all refugees in reception centres (newarrivals)and
those considered ‘vulnerable'in the settlements.
! Partial rations for 12monthsor less for all ‘non-vulnerable’ refugeeslivingin

settlements. The precise ration depended on the category of settlementin which
the refugee lived.

Socio-economiccriteria, suchasincome, land holdings, food stocks, or other asset holdings,
areextremely difficult toapply astargeting criteria by outside reliefagencies for several
reasons. reliefworkers do not necessarily have anadequate understanding of the key socio-
economicdifferenceswithinapopulation; socio-economicindicators relating to individual
householdsare costly and difficult to measure, and not necessarily reliable;acombination
of criteriaare usually required, asa multitude of factors determine the level of food security,
which would increase the complexity of the system and the administrative burden.

Inthe mid-1980s, there were hopes that socio-economic indicators,suchasgrainand
livestock pricesand migration would provide avaluable tool for targeting, although itwas
acknowledged these were not well understood (Borton and Shoham,1989). An example of
such a system is shown in Box 13.
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Community managed distribution may, therefore, be the mostappropriate means of
targeting based on socio-economic criteria, providing community leadership is intact.

Box 14
Example of targeting according to levels of food deficit
Darfur, West Sudan - Household surveys and food monitoring by SCF(UK)

Inorder tofacilitate the targeting of emergency food, SCF stratified the area councils of
Darfur into agro/socio/economic zones, which formed the sampling base of amassive
householdsurvey. In parallel to this system, SCFemployed field officers to collectgeneral
socio-economic dataat village meetings. Aggregated food production datawere converted
intograin equivalent food availability at the rural council level. If the deficit was more than
40 percent, the council would be allocated food equivalent to that deficit. Inaddition, field
officers made targeting decisionswithin zones or rural councilareas based onfirsthand
knowledge of villages (Shoham and Clay, 1989).

The involvement of local representatives in targeting decisions is a difficult issue,
particularlyinemergencies where social networks may be under great stressand not
everybody is represented by the existing leadersand representatives. Where community
leadershipandstructuresare shaky it may be appropriate either tosupport themdirectly
ortocreate newstructures,such asreliefcommittees. Whichever approachis taken, the
principles of transparency and accountability must be applied (also see Chapter 5).

Self-selection

Another mechanism for selecting beneficiariesis by ‘self-selection, whereby people decide
forthemselveswhether or not to take advantage of the assistance offered, dependingon
whether they need the assistance offered,and what they mustdoin order togetit.For
example, the provision of cooked food is not attractive for those who have their own food
suppliesanditalso detersover-registration,as the amounts people get are obviously limited
bywhatthey caneat. Another exampleis the provision of subsidised food which may be
considered apoor substitute for the preferred staple food, such as red sorghumrather than
white sorghum. The better-off may not be interested in purchasing such food commodities.
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Box 15
Example of targeting by developing a system
for the identification of vulnerable groups
Eritrean and Tigrayan refugees in Eastern Sudan, 1986-89 (Young, 1990)

In refugee settlementsin Eastern Sudan, acomplex system for the identification of
vulnerable groupswas developed, based ona‘vulnerable groups survey, where every
refugee household was visited and individually assessed according to a number of
previously agreed criteria. The survey team usually consisted ofacounsellor from the
Sudanese Commission of Refugees (COR), two home visitors and two representatives of the
people from the settlement to be surveyed. AVulnerable Group Committee from the
settlement,whoincluded representatives from COR,acounsellor anda refugee elder, then
reviewed and endorsed the listdrawn up by the survey team. Once the listswere drawn up
theywererelatively inflexible and familieswere notwithdrawn or added. Thissystem
encountered many problems, including disagreements between the survey team members,
refugees falsifying their situation in order to appear poor, doubts about reliability of the
surveys, conflictinginterests which undermined community developmentand finally, it
was expensive to administer in terms of COR staff time.

Insome refugeesituations, refugees living incampsare self-selected as there are many more
wholive in neighbouring townsand villages. Astudy inNorthernlragshowed thatamong
theregistered displaced there wasafar higher proportion of poor households thanamong
the non-registered displaced (Ward and Rimmer, 1994).

Food or ‘cash forwork'similarly may only be taken up by those able and willing towork for
the wages offered.

310 Therealities of identifying and reaching target groups

Competing demands from different potential beneficiaries

Wherever resourcesare broughtintoa resource poor environment there will be competing
demands betweendifferentgroups. For example,inarefugee situation, there may be

unregistered refugees outside camps, settled refugeeswhoarrivedin earlier influxes,
destitute local people, and local people hosting refugees. Ideally the needs of these groups
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Box 16
The cross-mandate approach in Eastern
and Southern Ethiopia

InEasternand Southern Ethiopia, at the end of 1991, there were multiple displacements of
several discrete groups whowere in need of humanitarian assistance. Somali refugeesand
Ethiopian returnees had pouredinto the Hararghe and Ogaden regions fleeing the civil war
inSomalia. Atthe same time these regions witnessed substantial influxes of former soldiers
of the Ethiopian army including some who had been repatriated from Sudan. These regions
had been severely hit by successive droughts and accompanying famine, and there were
many destitute with little or nomeansof survival. Targeting discrete humanitarian
programstoindividual groups was untenable. Anagreementwas reached between the
Ethiopian Governmentand the UN agencies to undertake what became knownasacross
mandate operation. UNDP undertook a coordinating role, but UNHCR was the principal
implementing agency extending itsassistance measures beyond the refugee and returnee
communities toinclude theinternally displaced and other vulnerable populations aswell.

Oneof the central notions of thisapproach was that relief should be provided on the basis
of need rather than on categorizations of recipients. Although more equitable, due to the
larger number of beneficiaries,asmaller amount of resources was received by each party.
Thisresultedincriticismsfromgroupswho believed they had aright to preferential
treatment and to a more complete ration.

must be prioritised according to type and level of need-do they need food assistance for
survival, or to support their livelihoods and thereby the local economy?

Different priorities

Thereare oftenwidely divergentviews between reliefworkersandlocal representativesas
towhoshould benefit from the available food assistance. Outsiders, as the givers of food,
usually assume this responsibility and usually give food relief on the condition itis targeted
atparticularareas,andat particular groups. For example,in EasternBahrelGhazal in
Southern Sudan, Oxfam asked local relief committees toagree on certain conditions before
handing over the food, including:

the principle of targeting the most ‘vulnerable’

widespread publicity for thedistribution and itsconditions (minimumunit tobe

distributed);
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! that reliefcommittee memberspersonally participate in the distribution and take
responsibility for reportingandany blamein the exercise (Broughton, 1994, Sep22).

Theseviewsare usually accepted by local organizationsin order to secure the resources, but
may runcounter to their ownlocal prioritiesand the pressures fromlocal interest groups.
Thereare manyaccounts ofemergency food notbeingused asitwasintended; in particular,
food thatwasintended for ‘vulnerable groups'isdistributed widely on the basis thatall
members of thecommunity are thoughtto have alegitimate claimon the external
resources.Local leadersincharge of food distributionin the Red SeaHills, Sudanin1985did
haveaveryclearandaccurate perception of the needs of different families, but the
allocation process took noaccountof this because itwas considered thatevery family had
tohaveashare and families could not be excluded on the grounds of wealth (Drezeand Sen,
1989).On the contrary sheikswho usually had the largest herds, often got extrafood (ibid).

Wherelocal organizations have noindependent resourcesandare unable to financially
supporteven their ownstaff, part of the assistance willalmost certainly be used to meet
their existingcommitments. The promise of free food aid was used to mobilise the
populationin parts of Southern Sudanto constructairstrips,whichwould allowaccess for
theassessment teamsand relief planes. Insuchsituations, itisinevitable that notall the
food aid will be targeted as the donor might have wished because of existing commitments
made by local representatives.

Inpractice, targeting assistance is frequently ameans of securing supportor eliciting
cooperationfrominfluential groups or individuals. Thisdimension should not be ignored
whendevelopingstrategies to reach target groups,assome directing of resourcesaccording
topolitical prioritiesisinevitable. It would be better to consider theseissuesrightat the
beginning of the programme,and raise them for discussion and negotiation with local
groups. Thismay mean external agencies having to partly compromise their own objectives
by agreeing to meetsome local objectives (on the condition that external objectivesarealso
met). In the long run, thispragmatic approachis likely to prove more effective thanignoring
local priorities by imposing outside ideas about who should get food, whichareinturn
ignored by the local groups responsible for distributing food. Opening up the subject of
targeting priorities for debate and negotiation between agenciesand local partners provides
amore solid base for mutual understanding and a working partnership.
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Conflict situations

Fooddistributioninawar zoneislogistically more difficult than in peacetime, because of
therestricted access for security reasonsand the lack of infrastructure throughwhich to
distribute food.Restricted accessalso hinders routine monitoring. In terms of targeting it
Is often impossible to distinguish between combatants and non-combatants.

It may be specified by donors that food aid should only be provided tocivilians, but defining
non-combatantsisdifficultinmost conflict situations (CARE, 1995). Even if people are not
directlyinvolved incombat, they are generally required to take sidesand may support
troops by providing food. People may be civilians by day and combatants by night Within
one family, the women and children may be civilians and the men combatants.

Ininsecureareaswith limited storage facilities, thereare pressures todistribute food
quickly tominimise the risk of attack or less serious leakage and loss. Such time constraints
may mean foodisgivento thefirstinthe queue-onafirstcomefirstserved basis. This
discriminatesagainst people livingin outlyingareas,and encourages settlementaround
distribution points.

The most severe emergencies occur insituations of extreme material dearthand poverty,
inthe context ofwar andviolence. Inaresource-poor environment, restricted targeting of
free relief commodities can generate violence between competing groups,

Duringconflictin Mozambique, thearrival of relief suppliesinagivenareatended to
intensify the fighting. For example, Renamowould often assault Frelimo-held towns shortly
afteraid had been delivered there. Incircumstanceswhere reliefisscarce, the delivery of
relieftoonegroup orareamay be particularly likely toincite violence. In 1991, when elements
of the Nuer attacked Dinka people around Bor and Kongor, one contributory cause seems
tohave beenNuer resentmentatapparentdiscriminationagainsttheminreliefefforts
(p215, Keen and Wilson, 1989).

Because of the potential for afood distribution programme to contribute inone way or
anothertoaconflictsituation,or to become bound up in the dynamics of conflict, itis vital
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thatthisiscontinually reviewed by the agenciesinvolved andevery possible stepis taken
to prevent this occurring.

Because of the high risk of abuse, effective monitoring of the identification of target groups
Is a prerequisite for a food distribution programme.
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4.  Planning Rations

4.1 Introduction

For mostagencies, food rationsare anutritional resource. Rations are planned accordingly
tomeet nutritional requirementsand criteriaof cultural acceptability, digestibility and fuel
consumption. However,experience fromemergency food distributions shows that
emergency-affected populations often have access to other food sources,and that assisted
populations use rationsasan economic resource by tradingand exchanging rations, often
to improve their diet.

Nutritionally adequate rations are usually planned in two stages:

Estimating the average per capita nutritional requirement of the population.
2. Planningrations,whichinvolves the selection of commodities, estimation of

expected losses, access to other food sources,and the likelihood or even desirability

of trading part of the ration.

Thereareserious shortcomingsin theway average nutritional requirementsare used asthe
basis for defining nutritionally adequate rations. Moreover,even though mostagencies
agreeonthefactorsthatneedtobetakenintoaccounttoplanrations,thereislittle
guidance onhowtodo this. Practical examples can give someinsightinto how thismay be
done.

Inthe acute stages of anemergency, particularly the early stages of displacement, itis valid
toemphasize the nutritional aspects of providing food. In more stable, or protracted
situations however, food rations are more an economic thananutritional resource, and the
criteria for planning rations should change accordingly.

Actual rationsare often substantially different to the ration planned and agreed on,due to
resourcingand logistical constraints. In reality, itisoften practitioners that have toset
ration scales based on available food stocks, rather than nutritional requirementsand other
technical considerations.
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4.2  The myth of the nutritionally adequate ration

General food rationsare usually based on the average per capita nutritional requirements
forapopulation.Requirementsare considered interms of energy, fat, protein,and essential
vitamins and minerals.

Mostagenciesuse aplanningfigure for the average per capitaenergy requirementsof the
affected population,whichisthen increased according to factors that may increase energy
requirements,or decreased depending on the population'saccess to other food sources.
Thereisgeneral agreement on the factors that need to be takenintoaccount toadjust the
figure, but there is considerable controversy over the planning figure itself.

Aminimumdaily per capitaenergy requirementof1900 kcals was recommendedasa
planning figure for emergency affected populations (see Box 16), by Riversand Seamanin
1988,as the minimum intake required for maintenance (USAID, 1989). Recently, however,
many agencies have begun toadvocate a higher planning figure. WHO is the most influential
agency advocatingahigher planning figure, and they now recommendaminimum of 2100
kcals. Agencies suchas MSFand AICF have also revised their working figuresupwards,and
ICRC sets the working figure at 2400 kcals. The different planning figuresareillustratedin
Box 16.

The basis of the controversy over planning figures for energy requirementsis theallowance
made for activity levels, butalso the lack of allowances for other needs. The latter is basically
a dispute over what constitutes an ‘adequate’ ration.

Theaverage requirement for apopulationiscalculated using average energy requirements
for defined age and sex groups,and the distribution of these age and sexgroupsin the
population, multiplied by afactor toallow for activity (estimatingenergy requirementsis
discussed in more detail in Annex 2). Any estimate of activity levels reflects avalue
judgement on what levels of activity above the minimum for survival is desirable.
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Box 17
Existing recommendations for average per capita
energy requirements

Organisation =~ Recommended Basis for recommendation
requirement

WFP/UNHCR 1900 kcal Very little activity
OXFAM/SCF Warm climate
IFRC Normal demographic distribution
WHO 2100 kcals Light activity
MSF Warm climate

Normal demographic distribution
ICRC 2400 kcal Use of food aid to meet other needs

Meet needs of vulnerable groups
Figure of 2400 corresponds to requirement for
moderately active population.

Note: UNICEF'semergency handbook (UNICEF,1986) does not recommend an average
requirement. For short-termsurvival they recommend 1750 kcals as the average daily
requirementfor individuals over 10 years,and 1250 kcals for children under 10 years. For
maintenance 2100 kcalsis recommended for those over 10,and 1500 kcals for those under
10 years.

The working figure of 1900 kcals/person/day is based on the normal demographic
composition of adeveloping country, minimal activity,awarm climate,and no other special
nutritional need. Minimal activity includes requirements for an additional L5 hourswalking
or 2 hours standing above the minimum requirement for survival. The WHO
recommendation of 2100 kcals is based on light activity levels,which assumes that the
majority of time isspentsitting or standing, with only limited time spent movingand work
is limited to household tasks and desirable social activity.

Thereisagreement that these planning figures need to be adjusted if the demographic
distribution of the populationisabnormal, if the populationis malnourished or if mortality
rates are high, and at times of the year when activity levels may be higher. Agency
recommendations for increases in energy requirements are shown in Box 17.
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ICRC's planning figure of 2400 kcals represents average requirements of apopulation with
moderate activity levels. However, the main reason for using ahigher working figureis to
include the needs of all vulnerable groups,and the expectation thatif the main assistance
provided to destitute populations is food aid, that part will be sold to meet other needs.

Anadequate general rationshould meet the needs of the majority of the population.
Agencies using planning figures of 1900 and 2100 kcals for the energy content of general food
rationsassume that,once thisfigureisadapted, thiswill meet theenergy needsof the
majority of the population. Special selective, or targeted, feeding programmes are
recommended inaddition to the general ration to meet the needs of vulnerable groups. The
conceptof an‘adequate general ration for everyonein the affected population,and special
programmes for vulnerable groups,implies that people belonging tovulnerable groupsare
in the minority.

If traditional categories of vulnerable groupsare examined, itbecomesclear thatinfacta
huge proportion ofemergency-affected populations belongs toavulnerable group,and that
several vulnerable groupsare usually represented within one family. ICRC concluded that
vulnerable groups may in fact form the majority of an emergency-affected population,and
that the standard approach toestimating per capitaenergy requirements cannot be used
asthebasis of an‘adequate general ration.Moreover, ICRCargues that setting up special
programmes for vulnerable groups,aimed at individuals, undermines existing familyand
social structures. Thisapproach conflicts with objectives of promoting self-reliance as this
isdependentonfunctioningsocial support networks. It isworth examining thisargument
in more detail, taking each of the vulnerable groups in turn (extracted from Curdy, 1994).

L The malnourished and those vulnerable to malnutrition. The concept of
supplementary feeding of under fives,or malnourished children under five,isa
borrowed concept from development contexts. Inemergencies,awider groupisat
risk.

2. Thosewithincreased requirements. Thistraditionallyincludes pregnantand
lactatingwomen. However we should also take intoaccount theimportance of pre-
maternal nutritional status,ensuringadequate maternal nutritionasearlyas
possible, and the uninterrupted cycle of reproductionin developing countries. This
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meanswe should take into accountallwomen of reproductive age, whichwould
increase the proportion of the population with additional requirementsfrom 3to
20%. Infectious disease alsoincreases requirements. Especially incamp situations,
thereisusuallyahigh prevalence of infectious disease, and disease is the immediate
cause of death.

3. Thesocially vulnerable. Thisgroupisincluded because their access tofood is reduced,
andincludes orphans, the elderly, the disabled, and single parent families. This often
constitutes a large proportion of a refugee population.

Evenifthegeneral rationisadequate in termsof meeting the energy requirement ofthe
populationasawhole, thisdoes not meanitisadequate for each individual within that
population.Energy requirementsdiffer from requirementsof protein, vitaminsand
minerals, in that the recommended requirement for an individual is the average
requirementfor agroup ofindividuals of the same age, sex,and weight, without provision
for the knownindividual variation.For proteins, vitaminsand minerals,we use asafe level
ofintake, which willmeet or exceed the requirements of practically all individualsin the
group (FAO/WHO/UNU, 1985). Planning figures for the energy requirements of apopulation,
arethereforeanaverage forthe population, based onaverage energy requirementsfor
certain age and sex groups.

Ifeveryone eats exactly the planned number of calories, some individuals will always be
underfed. Individual needswill only be coveredif redistribution of food occurswithinand
between recipient families,in proportion to their physiological needs(WHO,1994). Itis
usually assumed families divide the rationamongst themselves, so thateveryone's
requirement is met (WHO, 1994).
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Box 18

Factors which may increase average energy requirements

Factor

Greater than normal
proportion of men,
pregnant women, or
children and adolescents
in population

Nutritional stress
widespread illness
undernutrition
CMR>1/10,000/day

Increased activity levels at -

certain times of the year
or early stages of
agricultural settlement or
self-sufficiency project

Agency recommendations

- Enhanced rations of 2250-2325 kcals (UNHCR)
- 2000-2200kcalsif malnutrition widespread (WFP,

IFRC).

- Increase requirementby 15% for catch-up growth

(UNICEF)

- Increase mean population requirementby 20 kcal if

>15% malnutrition, by 10 kcal if 10-15% malnutrition,
and 5 kcals if 5-10% malnutrition (WHO)*

Increase cereals to 500 g.(UNHCR)

- Increase energy requirement by 500 kcals (WFP).
- Increase requirement by 100 kcals for moderate

activity, 150 kcals for moderate/heavy activity, 250
kcals for heavy activity* (WHO).

- Increase requirement to 2500-3500 kcals for heavy

work (IFRC)

Coldclimate - Increase requirements by 5% (100 kcals) for every 5
degrees below 20 degrees Celsius (UNHCR, MSF,
WFP,WHO)

- Enhanced rations of 2200-2400 kcals if
population totally dependent on food aid and
debilitated, exposed to cold, or engaged in heavy
work (WHO/UNHCR/WFP)

Notes:  *Prevalence of malnutrition is weight-for-height below -2 SD

*Theseareadditional meanenergy requirementsfor the whole population of adults occupied for 7hours
per dayatdifferentactivity levels.Since WHO recommendsaworking figure of 2100 kcals, the total
requirements are 2200 kcals, 2250 kcals and 2350 kcal/person/day for increasing activity levels.
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Butdoesredistributioninthisfashion always take place? Are there people who may be
excluded fromthissystem of redistribution? During famines, especially those caused by
conflict, social networks between families or population groups may have broken down,and
families may have splitup. Displaced populations often include high numbersofsingle
parent families and orphans, who may be excluded from networks of redistribution.

Agencyguidelinesarebroadlyinagreementonrecommendationsfor proteinandfatcontents
offoodrations.Recommendationsforproteinrangefrom8tol25%oftotalenergy.Most
recommendthatfatprovidesatleast!0%oftotalenergy.ICRCandWHOrecommendahigher
proportionofenergytobeprovidedbyfat;ICRCrecommends19%andWHOrecommends
15-20%(NortonandNathaniel,1994).Ingeneral thereisconsensusonrequirementsformicro-
nutrients basedonrecommendationsofFAOM/HOexpertcommittees(NortonandNathaniel,
1994),

43  Whichaverage energy requirementfigure should be used as the basis
for planning rations?

The choice of planning figure for per capitaenergy requirements to be used as the basis for
planning rations,should notbeamajorissueaslongasitis realised thatitisaplanning
figure, that needs to be adjusted, and does not representan adequate rationin terms of
energy content Inreality, whether 1900,2100,or 2400 kcalsis chosen as the planning figure
dependsas muchon the supplier of the food aid,as on technical considerations of energy
requirements.
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Ideally, the highest planning figure should be used for populationsinthe early stagesofan
acuteemergency, whenthe population s totally dependent onexternal food assistance. This
figure may still need to be adjusted, but it removes the need for special targeted or selective
feeding programmes for vulnerable groups. A higher planning figure also takes intoaccount
anticipated shortfallsin the food pipeling, asiscommon in the early stages of anemergency.

Agenciesadoptingahigher planning figureare likely to have to resource partof the food aid
requirements themselves,as the higher planning figure is unlikely to be adopted by WFP.In
theiremergency handbook, WFP recommendsaplanning figure for average energy
requirements of 1900 kcals. The only agency which recommends aplanning figure of 2400
kcals, resources all their food aid themselves.

The use of the 1900 kcals planning figure for energy requirements, inthe acute stages ofan
emergency, will often necessitate the establishmentof selective or targeted feeding
programmes, as the needs of vulnerable groups may notbe met Aslongas the vulnerable
groups constitute aminority of the population, the total food aid requirements for general
rationsand selective feeding will be less than ifa higher planning figure isused for energy
requirements.However, if the proportion of vulnerable groupsis large, astage will be
reached where the value of total food aid needs, using the lower planning figure plus that
for selective feeding,equals that if the higher planning figure was used for general rations.
This would be a persuasive argument in advocating a higher initial planning figure.

It has recently beenargued that there can be nosingleworking figure thatapplies toall
populations, because demographic composition, body weightsand temperature vary widely
between populations (Schofield and Mason, 1994). It has been recommended that average per
capita requirements for each specificemergency-affected populationare calculated based
ondemographiccomposition of the country of origin or on information from demographic
surveys,actual body size of the population,and the additional factors described above. Look-
up tables may be produced in the near future to select the mostappropriate planning figure
for the particular population (see Annex2). The proposed method stillassumes that selective
feeding programmes will be established to meet the needs of vulnerable groups.
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Whichever planning figure is used, it must be remembered that thisisan average, and that
onlyifredistribution occurswithinthe population,everyones requirementswillbemet.In
apopulationwhere ahigh number of people are excluded from networks of redistribution,
acase canalsobe made for setting higher rationlevels.In some programmes, the needs of
orphansand unaccompanied minorswas taken intoaccountin planning their food rations
(see Box18). Inmost operations however, the socially excluded are catered for by special
programmes, rather than adjusting the general ration.

Box 19
Rations allowing for social exclusion

In Kenya, almost half of a refugee population of Southern Sudanese consisted of

unaccompanied minors, mostly adolescent boys. These boys lived in groupsin the camp,

with acaretaker who supervised and assisted in the preparation of meals.Clearly the

requirements of adolescent boys were higher than the average nutritional requirements

ofapopulation of normal demographic composition,and since their ration was cooked

under supervision, they were expected to eat what they were given (although a

considerableamountwasstill traded). To take their needsinto account, the general ration

for the entire camp was set at the requirement of the boys' 2500 kcals/person/day.

44  Selection of commodities for nutritionally adequate rations

Mostagencies recommendat least three basic commodities toensure sufficientenergy,
proteinandfatin theration. The ration usually includes astaple, such ascereals,anenergy
richfood, oilsand fats,anda protein rich food, pulses (beans, groundnuts, lentils). Examples
of typical rations given in guidelines are shown in Table L
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Table!
Typical rations as recommended by guidelines
(for populations totally dependent on food aid)
Commodity | UNICEF [ MSF| WFP/UNHCR (WHO) |[Oxfam | ICRC
gm/pers/day
Cereals 350-400 | 400 | 400(450) | 400(450) | 400(450) | 350-400 [ 433
Pulses 50 60 20 60 40 50-100 133
Oil 20-40 25 25 25 25 20-40 50
Blended food 100 30
Fish/meat 20
Sugar 15 20 15 20
Salt 5 5 5 5
kcals 1600-1970 | 2260 | 1930 1930 (1930 (2100) [1510-2360 | 2450
(2100) | (2100)

Note:where only 3commoditiesare given,guidelines doemphasize the need toadd
vitamin-and mineral-rich foods, and foods to improve palatability, where

populations are totally dependent on food aid.

Examples of enhanced rations

Commodity WFP/UNHCR/WHO
gm/pers/day

Cereals 400 450
Pulses 40 50
Oil 25 25
Blended food 30 50
Fish/meat 60 30
Sugar 20 20
Salt 5 5
Veg/fruit 150

kcals 2250 2325
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Inthe Memorandum of Understanding (MOU) between UNHCR and WFP, sugar and blended
foodsarealsoincluded as basic food commodities for refugees. Examples of blended foods
include Corn SoyBlend (CSB), Corn Soy Milk (CSM), Wheat Soy Blend (WSB), Wheat Soy Milk
(WSM),whichare produced in the US,aswell aslocally-produced blended foodssuchas
UNIMIX (Kenya)and Faffa (Ethiopia). Blended foods are a pre-cooked blend of cerealsand
pulses, fortified with essential vitamins and minerals. The inclusion of these commodities
inthe food basketis notautomatic, butsubject to the joint needs assessment process
(UNHCR/WFP,1994). The role of blended foodsis discussed in more detail below. Saltisalso
consideredabasiccommaodity for refugees, making a total of six basic commodities: cereals,
pulses, oil, salt, sugar and blended food. The MOU specifies that WFP will mobilize all basic
commodities.

Inaddition to basiccommodities, guidelinesemphasize the need for complementary
foods,when populationsare totally dependent on food assistance. Complementary foodsare
commaodities thatare necessary toimprove the quality of the dietin termsof vitaminsand
minerals,and the acceptability and palatability. Increased palatability willencourage
consumption,and therefore, better nutrition. For refugees, UNHCR s responsible for the
provision of complementary foods, which mayinclude: local fresh foods (vegetables or fruit),
condiments (spices),canned meator fish, milk powder and biscuits. IFRCalso includes tea
and coffee under complementary foods. In non-refugee situations,complementary foods
may be provided by the Government, or other agencies (NGOs).

Milk powder and biscuitsare generally notadvised for distribution as part of the general
ration. Mostagencies have aclear policy restricting the use of milk powder tosituations
where thiscanbe prepared under supervised conditions,such as therapeuticand wet
supplementary feeding programmes.Similarly mostagencies have apolicy against the use
of breastmilk substitutes. IFRCalso advises against canned baby food, canned fruitsand
vegetables, cheese, soups, confectionary, frozen foods, and military survival type rations.

Biscuitsare generally recommended for use in therapeuticand supplementary feedingonly,
but have sometimes beengivenin the very early stages of anemergency,when cooking
facilitiesare absent, other foodsare notavailable, or food hasto be airlifted. UNHCR often
stockpiles biscuitsas part of their contingency planning. Inextreme circumstances, biscuits
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have beendistributed as part of the general ration, for example during periods of shortage
of basic foods for Rwandese refugees in Zaire.

Allguidelinesagree that food rations should be culturally acceptable to the beneficiary
population,and that they must be able to processand prepare it Adequate supplies of water,
fuel,cooking utensilsand grinding facilities must be provided. Ideally, foods should also be
lowinfuel consumptionandeasily digestible. In reality, unacceptable foods have been
provided toemergency-affected populations,asaresult of constraintsinresourcing,
transportation, and cost.

Mostagencies prioritize dietary energy in the initial stage of the emergency and, for this
reason, staplesare seenasmostimportant. However, they also recommend thatafull set
of basic foods should be mobilized and included in the rations as soonas possible, especially
if the population is totally dependent on relief for an extended period.

Strategies to provide sufficient micro-nutrients in the ration

The provision of sufficient micro-nutrientsin food rations for populations totally dependent
onfoodaid has often been problematic. Examples of outbreaks of micro-nutrient deficiency
diseasesweregiveninChapter L Ideally, foods should be provided that contain sufficient
micro-nutrients, butin practice this has notalways been feasible Alternative strategies used
by agencies have included food fortification and distribution of vitamin or mineral tablets
intheshortterm,or supportforagricultural productionandincomegenerationinthe
longer term. Strategies used by beneficiaries include the informal monetization of foodaid,
andstrategies to obtain access to other food sources, whichisdiscussedin the next two
sections. The solution depends on the type of deficiency and the local circumstances.

Ithas been particularly difficult to provide foodsin the ration that contain sufficient
Vitamin Ctomeetrequirements. Vitamin Cisfoundinfresh fruitand vegetables,andis
destroyed by cooking and over long periods of storage. Logistical difficulties of
transportationanddistribution,aswellasinsufficientavailability and high cost, have
prevented distribution of vegetablesin mostsituations. In the past, some smallemergency-
affected populationsin Asiaand Latin America,where vegetables could be purchased locally,
have received vegetablesin the ration. In the Horn of Africa, this has been attempted with
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limited success, as refugee populationsare large, often settled in the mostisolated and
inhospitable areas of the country with poor road networks,and local availability of fruits
andvegetablesislimited. Distribution of more durable vegetables such aspotatoes or onions
hasbeenrecommended, instead of soft fruits or leafy vegetables (Toole, 1994), but this has
not yet been attempted (see Box 19).
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Box 20
Strategies to provide sufficient Vitamin C in the general ration
L Distribution of vegetables

150gm/person/day of green leafy vegetables were distributed as part of the general ration
toBhutanese refugeesin Nepal in1992. Although distribution was difficultand time
consuming, vegetableswere available in sufficient quantitiesin nearby areas for local
purchase.

In Somalia, distribution of citrus fruits was attempted to Ethiopian refugeesin 1987.
Problemswere encountered because the fruitswere purchased in farmsabout 2000 km
from the camps,and quality specifications were notadhered to by suppliers. The long
distance resultedinahigh proportion of spoilage. Consequently this operation was not
repeated.

2. Distribution of orange juice powder.

In Yugoslavia, orange juice powder enriched with Vitamin Cwas provided as partof the
food ration. Thiswas an effective strategy, but cost ten times more than providing the
same amount of Vitamin C in tablet form (Toole, 1994).

3. Fortification

Following the failure of fruit distributionin Somalia, fortification of DSM with Vitamin C
powder was tried. Vitamin C powder was mixed by hand with DSM at the time of
distribution. This programme was not evaluated because of the outbreak of civil war,and
cannot be repeated because of policies against the use of DSM in the general ration.
Fortification of other foods is difficult because Vitamin C is destroyed by cooking.

Theinclusion of blended food in the general ration is the most common form of providing
Vitamin C to populations dependent on food aid, ifincluding fresh foodsin the ration is not
possible or if refugees have no access to fresh foods by other means. US produced blended
foods have 40 mg. of Vitamin C per 100 gm.

4, Distribution of Vitamin C tablets

In refugee populationswhere scurvy outbreaks have occurred, Vitamin C tabletshad tobe
distributed until foods with Vitamin C could be provided. Tablets were given once or twice
aweek, necessitatingemploymentofadditional staff or redirection of Community Health

Worker activities. Unless the taking of tablets could be observed, compliance was loyv.
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Box 21
Rich food sources of micro-nutrients
Micro-nutrient Rich Food Source
VitaminC Fresh fruit and vegetables
- 150 gm/person/day recommended by UNHCR
Niacin Nuts, beans, wholegrain cereals
Milk
- 20 groundnuts/person/day recommended if maize-
based diet, by participants at the Machakos nutrition
workshop
Thiamine Nuts, beans, wholegrain or lightly milled cereals
Iron Meat
Dark green leafy vegetables

Niacindeficiency (pellagra) has been foundinpopulationswhere maize isthe principle
cereal, and thiaminewhere polishedrice is the main cereal provided. Food rationsare
usually deficientiniron,asironin non-animal foodsis poorly absorbed,and the provision
of meat is usually not feasible. Rich sources of these micro-nutrients are shown in Box 20.

Tabletdistributionisgenerally not recommended,except for Vitamin A Vitamin Acan be
distributed onasixmonthlybasis,whereasthe B Vitaminsand VitaminCneed tobe
distributed onat leastaweekly basis, making thislogistically difficult, expensive and labour
intensive. Pastexperience of thisapproach has revealed low compliance (Toole, 1994). Asit
isdifficult to provide sufficientironin food rations to meet the requirements of allgroups,
itistherefore necessary to provideironsupplementation togroupswith the highest
requirements, such as pregnant and lactating women.
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Fortificationis probably most feasible for cereals, as thisis the commodity most regularly
provided. However, cerealsare often provided aswhole grains,and milling is usually done
onasmallscaleatcamplevel.Inaddition, the source, type and presentation of cereals may
change during the course of an operation (Henryand Seaman,1992). The two possibilitiesare
for donorstosupply fortified cereal flour, or tomilland fortify cereals locally. Fortification
atsourcewould certainly be feasible, butexperience has shown that suppliersare often not
prepared to take the trouble of fortifying with micro-nutrient pre-mixes(Toole, 1994). The
USdoes fortify foodstuffs for regular feeding programmeswith Vitamin A ironand other
micro-nutrients, but not for refugee feeding programmes (RSP, 1991), and many countries
fortify foods for their own populations. The only fortified foods regularly used inemergency
feedingaresalt, whichisfortified with iodine,and blended foods. Local fortificationisin
mostsituationsonly possible if substantial investmentin local milling capacityismade. In
Malawi, maize flour was fortified locally with nicotinamide, following an outbreak of
pellagra.

Blended foods

Theinclusion of blended foods as part of the basic ration for refugeeswas formalized in the
MOU between UNHCR and WFP, which states that‘inanattempt to pre-emptany micro-
nutrientdeficiency, WFP will provide populations wholly dependent on food aid, with micro-
nutrient fortified blended foods. It has recently been recommended (SCN/UNHCR, 1994) that
60gmJ/person/day of blended foods are provided in the first 6 to 12 months of an operation,
untilanalternative strategy isdeveloped. It wasalso recommended that the use of blended
food by beneficiary populations be investigated, as it may be cooked for longer than
necessary, destroying the Vitamin C,and because the food may not be consumed by all
family members.

Asecond purpose for including blended foods in the general rationisasan appropriate
weaning food for children. However, the use of the same blended foods as aspecial food for
childrenandfor prevention of micro-nutrientdeficiencies, has recently been questioned
(SCN/UNHCR, 1994 Briend, personal communication). The nutritional composition of blended
foods required for feeding malnourished childreninselective feeding programmes,and for
preventing micro-nutrientdeficiencies are substantially different (Briend, 1994). Two types
ofblended foods may be needed, one asaspecial food for malnourished children,and
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another to prevent micro-nutrient deficiencies (SCN/UNHCR, 1994). An alternative, more cost-
effective approachwould be to fortify acereal for prevention of micro-nutrient deficiencies,
toproduce ablended food for use inselective feeding programmes only,and toassume that
families can prepare weaning foods themselves from fortified cereals, pulsesand il (Briend,
personal communication).

45  Making allowance for losses in transport, handling and milling

Lossesincurred during transport, handling, millinganddistribution are recognized by all
agenciesinvolved infood distribution,and most give recommendations for taking into
account'acceptable'losses. In the 1988 nutrition conference Nutrition in Times of Disasters,
itwassuggested that there should be a5%adjustmentin food rations for lossesexperienced
during transportwithin countrieswith ports,and 10%for land-locked countries. Although
mostagenciesstate that losses experienced during the milling process should also be taken
intoaccount, few give afigure for the adjustment that should be made. Typical losses of
10-20%during the milling processare given by WFP in their handbook for emergencies (WFP,
1991). Thiswould imply thatanincrease of 10-20%in the rationis necessary to compensate
for milling losses.

Where millingisdone by the beneficiary,allowancesare rarely made for the cost of milling,

which often has tobe met through the sale of food. If thiswere to be taken intoaccountin
planning rations, theincrease in the cereal ration would be considerably higher than 10-20%
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(seeBox 21). Theexamplein Box 2l makesit clear thatitwould be unrealistic to compensate
for milling costs by increasing the ration.
Agenciesgenerally agree thatifwhole grainsare distributed, sufficient milling facilities

Box 22
Example of milling costs

In food rations for Rwandese refugees in Tanzania, maize was increased from 350
gm./person/day to420gm.(anincrease of 20%), if it was provided in the form of wholegrain
rather than flour. However,in May/June 1994, when wholegrain maize was provided, there
wasonly one millin the village near the refugee camp, where the cost of milling one bag of
maize was the same as the value of the same quantity of maize ifitwas sold. Refugees
would therefore have had to sell half their maize ration,in order to mill the other half,
Wholegrain maize was transported out of the camp to nearby towns in great quantities.

should beensuredatcamp level UNHCR recommends that ideally refugees/returnees should
receive milled cereals (UNHCR/WFP,1994), exceptwhere milling or grinding facilities canbe
assuredat thelocal level. IFRC recommends the distribution of wholegrain cereals, unless
milling facilitiesare notavailable. In refugee situations, WFP is responsible for meeting the
costs of milling. Advantages of distributing wholegrain cereals are that they contain more
nutrients, have alonger shelf-life, are cheaper,and less subject tolosses during handling
(WFP, 1991). A specific advantage of distributing flour is that flour can be fortified.

Losses may occur for avariety of other reasons, but are judged unacceptable and therefore
notincludedinthe planningofrations. Thisincludesdiversion by soldiersor militiain
conflictsituations,andlosses due to bad managementor corruption. The latterare
avoidable and can be corrected by improving the system of distribution and monitoring.

4.6  Allowing for access to other food sources
Many emergency affected populationsalready have, or acquire, sources of food other than
that provided by food rations.Whereincome generating opportunitiesexist,and theseare

consistent with people’sown customsor previous sources of livelinood, these opportunities
willundoubtedly be taken up. Refugees are the group generally considered to be most
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dependentonfoodaid, butevenfor refugees, thereisample evidence of initiatives togain
access toother sourcesoffood (see Box 22). Farming, trading and gathering wild foods are

Box 23
Example of strategies used by refugees
to improve access to food

Ethiopian refugeesin Somaliawereinvolved inarange of economicactivities. grocersand
vegetable sellers, coffee, tea house and restaurant ownersand butchers, carpenters,and
other craftsmen. Agroup of refugee women established successful soap factories. Where
the physical environment permitted, alarge number of refugees was engaged in farming;
75%inthe campsstudied by Kibreab (1994). Agroup of farmerslefta refugee camp, self-
settled along the Juba river,and established two villages with four farms. They constructed
anirrigation system by hand, built their own health centresand schools,and after only one
year of cultivation were close to self-sufficiency (Kibreab, 1994).

Box 24
Low rations and low malnutrition rates indicating access
to other sources of food

InUvira, Zaire, levels of wastingamongst Burundi refugeesalso remained low
despite poor general rationsand poorly operated selective feeding programmes.
Thiswasattributed to the fact that refugees had access to land and werelivingin
anareawhere there had always been movement of populations between Burundi
and Zaire.

In Liboi,Kenya, the prevalence of malnutrition amongst Somali refugees decreased
from10.6%in December 1992 to5.1%in March 1993 in the face of avery poor general
rationsupply. Thegeneral ration provided only about 1000 kcal/person/day in
December 1992 and January 1993 and 1270 kcals in February. The main reason for the
decreasein malnutrition inspite of poor general ration supply was thought tobe
goodavailability of food in the marketincluding an increased quantity of milk
because of the rainy season.

alsocommon strategies.We have indirect evidence of access to other sourcesoffoodin
situationswhere the rationdistributed was considerably below the agreed ration, but
expected increases in malnutrition did not occur (see Box 23).
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Mostguidelinesrecommend thataccess to other food sourcesis takenintoaccountin
planning rations (UNHCR 1991 and WHO 1995).

Guidance on how todo thisis, however, limited. Several guidelines suggest that the level of
self-sufficiency needs to be assessed before planning rations. We have already seenin
Chapter3thatattemptstodo thishave beenfew.Evenifwewereable toassessfood
produced or purchased for the populationasawhole, howwould we use this to plan
rations? Itisunlikely thatevery family or individual would produce or purchase the same
amount Access to food would depend asmuch on redistribution of additional food. Taking
intoaccounteconomicstrategiesis difficult,as notall resources may be spentonfood,and
economicstrategiesare often uncertain. Moreover, the economy of the camp may actually
be based on food distribution. Adistinction needs to be made between access to food from
crisisresponse and fromstrategies that contribute to well-being. Crisis responses may
indicate the need for more food rather than less.

UNHCR gives some specific guidance on planning rations thatallows for access to other
sources of food.

If the population produces its own food, thisitem could possibly be withdrawn from
the ration.

Income generation may add to the dietwhere there islabour migration,or where
refugees are dispersed amongst the local population.
Wherefreshfoodsareavailable on the market, and trade exists, cereals may be
emphasized in the ration (UNHCR, 1991).

Guidelinesdo make assumptionsaboutaccess to other sources of food based onthe
category of disaster victim. In theiremergency handbook, WFP makes the distinction
between rationsfor short-termassistance tovictims of sudden disasters, rations for
refugeesanddisplaced persons,and rations for droughtvictims.For the first category, WFP
recommends three basic foods, butifthe range of commoditiesis limited, the cereal
component may beincreased.For refugees totally dependent on food aid for long periods,
the rationshould meetall requirements, including fresh foodsand somevariationinthe
dietwhere possible. Droughtvictimsare assumed to have access to some foodsand retain
their normal household facilities to processand prepare food, aslong as the intervention

69



RRN Good Practice Review

istimely.Inthiscase, itisrecommended that general distributionsare limited toone or two
basic fooditems. Inline with the guidelines,droughtvictims often receive only cereals,
displaced populations often receive three commodities (cereals, pulses, oil), and basic rations
for refugees may consist of six commodities or more.

Withincreasing duration of an operation, itis generally assumed that the assisted
population becomesincreasingly self-sufficient,and rationsare reduced. When the food
rationisreducedinaprotracted refugee operation, thefirststepisusually to reduce the
number of itemsin the ration,and then reduce the quantity. The firstitemstobe removed
areoften those that provide micro-nutrients; fresh foods or blended foods. Hence the same
assumptionis madeas that based on categories of disaster victims,when people have some
accesstoother resources, they can complementabasic diet of cereals, pulsesand oil, or
perhaps cereals only.

Guidelines for planning rations should be used inaflexible and imaginative way rather than
rigidly (WHO,1994). Itis not possible togive aset of rules for adapting rationsaccording to
accesstoother sources of food,as thiswill be highly location-and population-specific,and
must be based onas much information as possible about the populationsaccess tofood. It
isonlyever possible to estimate access to other sources of food, based on quantitative
estimatesof food produced and nutritional status, combined with qualitative information
oncopingstrategies,opportunities forincome generationand purchase of foodand
redistribution withinthe population,asdescribed in Chapter 3. Based on thisinformation,
aninformed guess will have to be made about which commaodities canbe adapted. Insome
situations, it may be possible to remove or reduce one particular commodity, for example
blended foods, if the population has access tofresh fruits or vegetables, cereals, pulses, or if
itisable togrow these. Partial rationsmay be appropriate if access toall foodsissimilar (see
Box 24).

Asadaptationsto rationswill be based on estimates, any adjustmentin the rationwill have
tobe followed by close monitoring of nutritional status and access to food by vulnerable
groups. Monitoring may show that some sections of the population are unable to reach self-
sufficiency.Arange of rations may therefore be needed, or targeting of rations to certain
groups may be necessary. Asexplained in Chapter 3, targeting of rations based on socio-
economiccriteriawithinapopulation has proved to be impossible. [t may be possible togive
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differentration levelsto populationsindifferentcamps, or areas, or otherwise clearly

Box 25
Examples of rations that take into account
other sources of food

Inthe LiberiaRegional operation for refugeesand internally displaced people, the
ration recommended after 5yearswas 200 gm. of cerealsand 25 gm. oil/person/day,
partly because assisted populations were involved in food production and anumber
ofeconomicactivities. For the rural populationinLiberia (700,000 IDPs), it was
recommended to supply 60 gm./person/day of pulsesinstead of vegetable oil, due
tothelocal availability of palm oiland lack of adequate protein sourcesin therural
areas.Vulnerable groups,such as newly arrived IDPs, children under five,and the
elderly, received additional quantities of CSB (125 gm/person/day) and cereals (100
gm./person/day).

After 14 years of care and maintenance activities, Afghan refugees in Pakistan were
considered almost completely self-sufficient. A reduced ration of 10
kg/person/month of cereals (333 gm/day),and 600 gm./person/month (20gm./day)
was recommended. Thiswas later reduced to5kg cerealsand 300 gm.oil, followed
by distribution to vulnerable groups only.

distinguishable groups (e.g.old-caseloadsand newarrivalsin the case of refugees), based on
degree of self-sufficiency, but not within a camp or community. Withina camp or
community, targeting of rations could only be done on the basis of physiological or social
criteria, such as children, the disabled, elderly etc (see Box 24).

4.7  Trade and exchange of rations

Aswellas taking opportunitiestogainaccess to additional sources of food,emergency
affected populationscommonly trade and exchange the food aid they receive for other more
culturally acceptable foods, or to meet basic non-food needs. Food rationsare sold by both
poor and relatively better-off families, to meetavariety of other needs not provided for by
reliefassistance. Whereas the poor may sell to pay for milling and firewood, the better-off
may sell todiversify their diet (Keen,1992). Althoughitis recognized by mostagencies
workinginemergencies that the sale of food aid by beneficiariesis both necessaryand
desirable inmanysituations,donorsdo not support the use ofemergency foodaidasan
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economic resource to meet non-food needs. Inmostsituations therefore, trading of rations
cannotbe taken intoaccountin planning rations, unless the agency resources the food itself,
Where thisisnot possible,amorefeasible strategy may be to remove restrictionson
trading, rather than adapt rations.

Box 26
Example of sale of food aid by refugees

InBenaco camp,in Tanzania, sale of food aid by Rwandan refugees occurredonalarge
scale. There were five marketsin the camp, four of which acted as large maize collection
sites. Tanzanian traders came from far and often returned maize to the towns fromwhich
WFP had transportedit to the camp. The traders payed WFP hired drivers to take food out
of the camp again. Maize was the most commonly sold item. This can be explained by the
factthat thiswasgiveningreater quantities than the other commodities,and over-
registration of some groups, butalso because maize was notatraditional part of the diet
of the refugees. Traditional staples such as plantainand root crops were bought with the
sale of maize. Maize was provided in the form of whole grain, when there was only one mill
available in a village nearby (Jaspars, 1994).

The sale of food aid by beneficiaries oftenresultsinaconsiderableimprovementinthe
guality of thediet Theability to trade rationswas seen asacrucial factor in the prevention
of scurvyinEthiopian refugeesin Somaliaand in preventing pellagraamongst Mozambican
refugeesin Malawi.Restriction of trade in these populations led to outbreaks of these
deficiency diseases. Itisalso recognized that food aid is usually the main form of assistance
provided toemergency-affected populations,and that food aid has to be sold to meet
essential non-food needs.

‘the inadequacy of the food ration and food basket provided in disaster situations needs
toberecognized,especiallyinlong-termsituations. Amore liberal policy, with strict
controlmechanismsif necessary, is needed to permit,atindividualand program levels,
thesale of food items to generate funds for local purchase of supplementary foods or fuel’
(Statement made by B.Szynalski,Emergency Director, WFP at 1988 Conference on
‘Nutrition in Times of Disasters).

Whenfoodaid isexchanged for other foodsin the market however, thisusually leadstoa
lossof nutritional energy as termsof trade between food aid itemsand local foods are
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usually highlyunfavourable. Many feel (SCN/UNHCR, 1995) that the failure to take into
accounttrading of rations contributes to the inadequacy of ration size and composition.
OnlyICRC takesintoaccount the need to trade food aid in planning emergency food rations.
Theyargue thatif people are destitute, and food is the only assistance provided,an adequate
allowance must be made for thiseconomical use of food aid, remembering that only food
eaten can be counted ascaloric intake. Commodities recommended to make up ICRCs 2400
kcalsworking figureinclude: 13kg cereals, 4kg legumes and 1L5kg oil, per person per month.
Theargument for increasing rationstoallow for trading only applies tosituationswhere
populations are totally dependent on food aid.

Rather thanadapting orincreasing rations toallow trade, necessary trading strategies
could be supported by removing restrictions on population and food movements. All too
often, the sale of food aid is seen asevidence that the populationin generalis receiving too
much food,and is restricted. Restrictions on movements only have the effect of reducing the
rewards to the beneficiary,as restriction of movement may mean having tobuy goods at
higher prices and sell at lower ones (Keen, 1992).

Hostgovernments may view sales of food aid asundesirable because of negative effectson
thelocal population. In Tanzania, the large Rwandan refugee influx caused an increase in
prices of mostcommaoditiesin the market by 100%, except for those commodities provided
inthegeneral ration,whose prices collapsed. As cerealsand pulsesin the ration had been
locally procured by WFP, this had serious consequences for local farmersin the region,who
depended on maize and beans for their income.

4.8 Planning rations as an economic resource

Insomesituations it may be more appropriate to plan rations asan economic resource (see
Chapter 2). Indeed,inmany emergency operations, the role of food aid asaneconomic
resourceisimplicitinthe rations provided,although notexplicitly stated asan objective. For
example, the distribution of one or two food items to drought victims could be justified on
aneconomicaswellasanutritional basis. If food aid isintended to cover afood deficit due
todrought, thisrepresentsaneconomic resourceas, for farmers, food producedisasource
of income as well as food, part of which is sold to meet other needs.
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Insome protracted refugee operations, rationsappear to be moreaneconomicthana
nutritional resource. For the Liberia regional operation, the WFP project document covering
the5thyear of the operation states that‘the WFP basic ration cannot be considered as
dietary support,but rather constitutesanincome transfer and an essential supplementto
the families food intake" (WFP, 1995). The rationsshownin Box 24 could equally be seenasa
form of economic support.

Toplan rationsasaneconomic resource, adifferentsetof criteriaapplies to thatused to
plan nutritionally adequate rations. These would centre around the economicvalue of the
food, rather than nutritional composition. There are two options for planning rationsasan
economic resource;

1. Include commaodities that would normally be produced or consumed by the population.
Distribution of these commaodities would release income that would otherwise be spent
on food.

2. Include highvalue commodities, that can be sold,and money spentaccording to the
affected population’s own priorities.

InOXFAM's Practical Guide on Food Scarcity and Famine, itisargued that ‘where the food
scarcity problemisone of limited access on the part of certain groups to the available food,
itisunrealistic to make quantitative estimates of loss of entitlernents. Adetailed description
ofhowdifferentgroupsare affected will helpin deciding the composition of the ration. In
asituation of loss of entitlements,asingle commodity ration consisting of cereals may be
more appropriate thanamixed food basket, unless there are serious nutritional problems
in the community’ (Young, 1992).

Entitlementprotection programmesin India, described in Chapter 2 involved acombination
of employment schemes and free food distribution to vulnerable groups or the
unemployable. If food wasdistributed, this consisted of cerealsonly.InKenyain 1985,10kg
of maize per person per month, wasgiven tovulnerable groups. In Zimbabwe drought relief
IN1982, the official ration for those affected consisted of 20 kg maize per person per month.
InBotswana, food distribution to destitutesand other vulnerable groups consisted ofa
ration of 60 kg of cereals per recipient per year (Dreze and Sen, 1989).
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Thedistribution of highvalue commoditiesasasource ofincomeisrare. UNHCR/WFP
guidelines for the use of food aid to address food insecurity in Somalia specifically
recommend the distribution of high value commaodities such asoiland sugar, if the objective
istoprovideasource ofincome. These guidelineswere produced for the years following the
severe faminein 1991-92, when the populationwas attempting to rebuild livelihoods.
Distribution of high value commodities was thought to be appropriate if sufficient staple
foodwasfoundinthe market,atlow prices,buthousehold food availability waslow.
Another situation mightbe where staple food isnotin the market but traderswould
increase supply if the demand is increased (Jaspars and Ala-Outinen, 1994).

Whatever foodisdistributed asasource ofincome, the value of the commaodity whensold
by the beneficiaryis likely to be far lower than the value of procuring, shippingand
transporting foodaid. If large numbers of people are selling the same commodity, terms of
trade between thiscommodity and itemsboughtinthe market will be unfavourable.
Distribution of high value commodities could only be done onasmall scale, where demand
for the item is high amongst the non-assisted population,and where markets are
functioning wellenough to supply the needs of the assisted population. Marketswould need
tobe monitored closely. Cash distribution has been recommended asamoreefficient
transfer of resources than food distribution for refugee operations (Keen, 1992).
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Box 27
Advantages and disadvantages of distributing high value
commaodities instead of mixed food rations
Advantages

I Attracts food into the area, stimulating local economy;

I Allows for quick initial response;

I Reduces transport costs;

I Reduces destruction of roads;

I Stimulates local production, or lessens interference with local food production;

Disadvantages
I Causes low returns for sale if large numbers of people selling same item;

I Increases susceptibility to diversion and corruption;
I Does not ensure markets function well enough to supply items to purchase.

I Increases food prices with possible negative effects on those who are not assisted;

49  What factors determine the actual ration?

Inreality, theactual ration is often substantially different from the ration planned and
agreedon.Anexample of thisisshown in Table 2 Resourcingand logistical constraints often
determine theactual ration that can be distributed, rather than technical considerations
of nutritional requirementsand access to food. One of the major factorsinfluencing the
actual rationis the accuracy of estimates of the size of the affected population for
resourcing purposes, or problemswith registering the beneficiary population. Accurate
registrationand estimation of beneficiary numbersinemergenciesisextremely difficult,
andisasubject thatwill be discussedin more detailin asubsequent Good Practice Review.

There are many situations where even the ration agreed on is not consistent with
theoretical needs. In planning rations, some compromise always has to be made between
whatisidealandwhatcaninfactbe obtained insufficient quantitiesandbe deliveredin
time, making responsible and reasonably economic use of the resources available (\WFP, 1991),
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The mostcommon reasons for inadequate general rationsinemergencies,are briefly
summarized below:

I Underestimation of thesize of the affected population used for resourcing food aid,

because:

Intheinitial stage of an acute emergency the size of the affected population has
to be estimated very quickly.
In protracted operations, population estimates used for resourcing food cover
long periods,and assessmentsare usually done wellin advance of the period
covered by the assessment.

- FEWScannot predict the number of people in need of food aid, and estimates of
theeffectofdroughtonapopulation have tobe made atleast 6 monthsbefore
food aid is needed.

Alarger number of people registered than numbersused to supply food. Over-
registration may cause large differences between estimates of the actual population
and the population registered for food distribution. Thisis notaccepted by donors
offood aid, and food may be supplied for the estimated actual population, regardless
of whether the population is re-registered or not.

The political priorities of host or donorsgovernments may influence the timeliness
andscale of response. For example, host governments may be reluctant todeclare
astate ofemergency or alternatively exaggerate the extent of theemergency in
order toattract moreaid. Donor response often depends on the political relationship
with the recipient country.

Lack of resourcesfor the main UNagenciesisthe overriding constraintinthe
provision of adequate rations. Thisincludes alack of cash to pay for local purchase
offood, institutional costs,and in-country transport. Inaddition,advance donor
pledges to WFP'semergency food reserve are frequently insufficient or tied,
necessitating special emergency appeals.
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Table 2
Agreed versus actual ration scales due to resourcing
and logistical constraints for Rwandese refugees

Agreed Ration scales in March 1995

Commodity WFP/HCR Bukavu Goma Tanzania

Cereals 420 350 100 360

Pulses 120 120 50 100

Qil 25 20 10 25

Blended food 50 20 10 25

Salt 5 5 5 5

kcals 2087 1883 990 1900

Source: Minutes of UNHCR Food Coordination Meeting for the Great LakesRegion, in
Nairobi, March 1995,
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ution programmesare provided in-kind. The type of commoditiesin the rationare therefore
oftendetermined by agricultural surpluses of the major donorssuchas the US, Canada,

Australia and the EU.

8

Thelate delivery of food aid,asa result of the long lead times from the initiation of
arequesttothearrivalofcommoditiesat thedistributionsites, typically5to9
months. To reach the actual destination could easily take another 3months. WFP's
response isoften determined by itsability to borrowfood from other programmes,
government stocks or purhase food locally.

Organizationand coordination problemswithinand betweeninternational relief

agencies have constrained programme effectiveness.

Logistical factorssuchasinaccessibility of areas due toinsecurity or poorly serving

infrastructure frequently hinder the supply of food aid required.
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410 Strategies for dealing with an inadequate food supply

In reality, the commaodities available for distribution may be inadequate to constitute the
well-balanced, nutritionally adequate ration originally planned. Some commodities may be
missing, which means the ration scales may need to be altered or attempts made to
resource missingcommodities locally. When the overall quantity of foodisinsufficient,a
choice has to be made as to whether everyone should receive reduced rations,or whether
food should be targeted at particular groups. Practitioners may also find themselvesin
situationswhere food isavailablein country,but notall can be transported to the intended
beneficiaries and food delivery has to be prioritized.

If the actual ration has to be set too low because of unacceptable over-registration, the total
guantity of food may in fact be enough for the actual population, but there are too many
beneficiary documentsin circulation,or too many multiple registrations on beneficiary lists.
Dealingwith problems of registration,and manipulation of food distribution,are discussed
in Chapter 5 on implementing food distribution.

Insufficient overall quantity

Beneficiaries may be able to resource the shortfall themselves. The first strategy is therefore
toinvestigate the coping mechanisms that the population has developed togainaccess to
other sources of food. However, crisis responses involving unacceptable hardship must be
distinguished from strategies that contribute towell-being. Assessing the nutritional status
of childrenwillnot necessarily be sufficient to estimate the impact of low rations,asinsome
populations children are preferentially treated in times of food scarcity.

Inthe early stages of anacute emergency, populationsare least likely to have access to other
food sources,and adecision has tobe made as to whether to reduce rations for everyone,
whether totarget the limited available food to certaingroupsorindividualsonly,or
whether to use a combination of the two.

Inthe early stages of anacute emergency, theimmediate priorityis tosave lives, and ideally
those whose lives are at greatest risk should be targeted with higher rations.
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Anthropometricstatusof childrenis oftenused to target those at highest risk of dying.
Childrenbelow 70% or 80%weight-for-height may be targeted, depending on the presence
of other health risk factors. We have little or no information onadultanthropometryand
risk of death,and insituations of severe shortage, adults may have to be targeted based on
clinical signs of starvation. Alternatively, familieswith malnourished children could be
targeted, as was done by SCF in Ethiopia in 1984,

Anytargeting strategy may be controversial and create resentment, leading toviolence. In
large concentrated camp populations,especially where control over food distributionis
politicized, targeting may pose asecurity risk The realities of targeting may mean thata
reduced ration hasto be distributed toeveryone in the affected population (see Chapter 3).

When the 1900 kcals figure for maintenance of energy requirementswas recommended (see
section4.2.),1500 kcals was recommended as the minimum for survival (USAID, 1989). This
figurewas rejected for planning rations, but could be used to indicate at what level of food
shortage atargetingstrategy becomesessential. Eveninahighly politicized situation, the
use of physiological targeting criteriamay seem the least controversial. The distribution of
cooked food rather thandry rations,isaway of both reducing rations,and self-targeting,
whilst causing least resentment.

Aswellasimmediatelyimplementing one of the strategies described above, itisworth
finding out ifexpensive commoditiesare being resourced, that can be replaced by cash.Cash
could thenbe used toeffect quick local purchase of foodin larger quantities than would
have been resourced of the more expensive commaodity.

Missing commodities

Whenthe populationis notable to make up the ration shortfall, the strategy adopted will
dependonwhichiteminthe ration is missing,or available ininsufficient quantity. If basic
commoditiessuchascereals, oil,and pulses are missing, the possibilities for commodity
substitution should be investigated, so that the energy value of the ration is maintained.
Food tablesin the back of most guidelines give the energy value per 100gm. of most
commonly provided commodities. Most cereals have an energy value of 360 kcals/100gm,
most pulses 335 kcals/100gm., and oil has 900 kcals/100gm. If oil guantities are insufficient,
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childrenshould receive priority treatment, as they need an energy-dense diet to meet their
requirements. Where rationsare regularly traded, the cash value of the commodities could
be takenintoaccount instead of the nutritional value. Oiland sugar are generally theitems
of highestvalue, socereals could be replaced by relatively small quantities of oil or sugar, but
much higher quantities of cereals or pulseswill be required to substitute shortages of these
highvalue commaodities, thanif substitution was based on nutritional value. Ideally, one
basiccommodity should be replaced with another, butin extreme cases, basiccommaodities
have had to be replaced by special foods such as biscuits or blended foods, for examplein
Goma, Zaire.

If micro-nutrient rich foodsare missing from the ration, possible strategies that should be
investigated include: local purchase of micro-nutrient rich foods (see Box 20), for example
groundnutsif pellagraisarisk;local purchase of blended foods, local fortification of food aid
(seesection4.4);or massdistribution of vitaminand mineral tablets. The distribution of
tablets should only be considered as a last resort.

Insufficient transport capacity

Food may beavailable in-country, but due to problemsofaccessor limited transport
capacity, itmay notbe possible to deliver the agreed ration,and commaodities have to be
prioritized. Depending on the situation, it may be appropriate to prioritize on the basis of
energy density, nutritional value of the food, or the cash value. Energy dense foods are those
which containahighamountofenergy, for arelatively small volume. Theseinclude items
suchasoil butalso highenergy biscuitsand blended foods. Where food hashad to be
airlifted, and populations have little or noaccess to other foods, biscuitsand blended foods
have been prioritized,as they have ahigh nutritional value aswell as beingenergy dense.
Where these itemswere notavailable,and/or the population had some possibility for
exchange, cerealsand oil have been prioritized, giving alower ration of cereals,andan
increased ration of oil. Ifexchange of food by the local populationis possible, foods may be
prioritized based on cash value alone. For example, in South Sudan, salt had an extremely
highvalue, andwaswidely used asa‘currency for obtaining other food or non-fooditems.
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Informing the population

Inallsituations of food shortage, itisimportant to inform the population. If the beneficiary

Box 28
How to deal with an inadequate supply

Problem Strategy

Insufficient overall quantity Investigate coping mechanisms
Reduce ration for everyone
Target those at increased risk of dying
Implement combination of reducing rations and
targeting
Distribute cooked food
Investigate if expensively resourced commodities
can be substituted for cash and/or local produce

Missing commodities Investigate coping mechanisms
1. Missing basic foods 1. Commodity distribution so that energy value of
ration is maintained
2. Missing micro-nutrient 2. Distribution of vitamin or mineral tablets
rich foods Local purchase of blended foods or nutrient

rich foods, eg. groundnuts to prevent pellagra
Local fortification of food aid

Insufficient transport capacity Prioritize items of high energy density or
nutritional value, eg. oil, blended foods, biscuits
Prioritize items of high cash value, depending on
possibility for exchange by beneficiaries eg. oil, salf

population knows they will receive only partial rations for a period, they may be able to plan
for this,and develop alternative ways of gaining access to food. Resentment and violence is
less likely to occur if the population knows what is happening. The beneficiaries may be able
to provide invaluable perspectives on which targeting strategies are most acceptable.
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5. The Implementation of Food Distribution

51 Introduction

Inmostfoodaid programmes,attentionisfocused on resourcing, logistics,and typical
nutritional programmessuchas nutritional surveillance and supplementary feeding, rather
than the actual implementation of food distribution. The lack of significance attached to the
implementation of food distribution stems from the perception that food distributionisa
simple matter of handing out food, which requires little thoughtin termsof planning,
managementand monitoring However, theimplementation of food distributionisacrucial
aspect of the food distribution process.

‘the problem of relief food distributionis not to design anutritionally
adequate ration, buttoensure that the population hasaccesstoit’ (Rivers
and Seaman:; at 1988 conference ‘Nutrition in Times of Disaster’).

Food distribution systemscan easily be abused or manipulated if not planned well, with
disastrous consequences.Poorly managed food distributions have contributed directly to
malnutritionand death innumeroussituations. In refugee populations, malnutritionwas
attributed tofailurein the managementof food distribution aslongagoas the operation
for Cambodian refugeesin Thailandin1979,and as recently asoperations for Somali
refugeesinKenyain1992/3 and Rwandan refugeesin Zairein1994. Several agenciesare now
trying toaddress this problem by developing guidelines for food distribution, for example
UNHCR, CARE and Oxfam. At present however,agency guidelines give little detail on howto
implement fooddistribution once decisions onwho needs assistance and onwhat to
distribute have been taken.

52  Principles of implementing food distribution
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Although procedures forimplementing food distribution should vary according to the local
context, there are certain principles which apply to all food distribution systems.

All food distribution systems should be fair, equitable, regular, accountable, and
transparent’. Beneficiaries of food distribution should know the rations they are entitled
to, the method of distribution,and the distribution schedule. The more transparent the
system, the fewer the opportunities for abuse leading to unfair distribution practices. Those
whodistribute food should be accountable to the beneficiariesaswell as to the donors of
food aid.

Allfood distributionsinvolve coordination, logistics,actual distribution, monitoring,and
reporting,whichare carried outbyarange of actors,including the government, UN agencies,
NGOs, local partners and the beneficiaries of food aid. Good management of food
distribution systems therefore requiresappropriate allocation of responsibilities between
the different actors, and authority and decision-making must be clearly defined.

Asingle controllingauthority should be responsible for policy matters,determining overall
priorities. Mechanisms for information exchange and coordination between allactors must
be well planned (WFP,1991). Coordination committees composed of allmajor actorsare
necessary both at national level for policy and planning,and in major operational areas for
operational decisions.

Therearecommonelementsin theimplementation of food distribution, whichinclude the
estimation of beneficiary numbers, selecting the type of recipients, type of beneficiary
documents, determining the physical organization of food distribution, as well as
monitoring.

Information on the beneficiary populationisessential for designingadistribution system.
Nofood distribution can startwithoutan estimate of the size of the population. The size of

This statement was made by the ‘working group on the Management of Food Distribution’, at the UNHCR nutrition
workshop heldin Addis Ababa, October 1995 Much of this sectionis based on the proposals of theworking group.
Discussions of theworking group were based onabackground paper prepared by S.Jaspars The Management of
Food Distribution to Large Refugee Populations”. A report of the workshop is being prepared by UNHCR.
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the populationalsoinfluences the choice of recipientand the physical organization of the
distribution,such asthe number of distribution points. Knowledge of the socio-political
contextiscrucial indeciding who manages the distribution,or who should be the recipient
of food aid, and whether registration by beneficiaries is adequate.

Beneficiary participation should be encouragedin food distribution,which canvary from
programmeswhere the community manages theentire programmeor partsofit, to
participationin‘food committees.Food committeesare often recommendedto providea
forumfor discussionorinformationonthedistribution. Participationinitselfisnot
necessarily beneficial as this depends onwho participates. Unless participationisclearly
defined, the mostactive roles tend to be taken up by more powerfulmembers of the society
or themore educated members of the population, usually men. The key rolewomen play in
ensuring the nutritional well-being of families needs to be recognized, and the system
should supportthis. Thissupportis not necessarily guaranteed by distribution towomen,
or by specifying a gender balance in food committees.
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Figure 2
Types of distribution systems

Food distribution systems can be classified inanumber ofways, none of which adequately
reflect the variety possible. Figure 2 illustrates the different possibilities for distribution. In
general, the national government,an NGO or the Red Cross, act asimplementing agencies
forafoodaid donor. These can choose avariety of recipients: local government, traditional
leaders, newly established groups or leaderships, or families or individuals. Food distribution
systems have been classified asdirector indirect,centralized or decentralized, according to
who managesdistribution, or by type of recipient. In this review,we describe distribution
systemsusing the latter two.Insome cases, recipientsare also‘'managers of distribution,
forexample leadersmay receive food inorder todistribute it to families UNHCR has recently
decided toclassify distribution systemsaccording to whether recipientsare individuals,
family heads or community leaders. In reality, emergency response isoften acombination
ofgovernment,community,and agency activities. This review describes the different
distribution systems, and goes on to examine the various elements of each system.
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53  Who manages food distribution?
Government-managed distribution

Food may be distributed to affected communities or families by local governmentor public
distribution systems. WFP recommends that‘maximum use should be made of existing
organizations and structures within the affected localities, with adaptations and
redeploymentas necessary’(WFP,1991). Governmentintervention however more frequently
involves mechanismsfor price stabilization than large-scale free food distribution. Along
with price stabilization measures such as sales of food through public distribution systems,
andsubsidized food sales through fair price shops, free food may be distributed toselected
vulnerable groups through schools, social welfare, clinics..etc.

Box 29
Examples of government-managed distribution in Africa

During the Western Relief Operation, in1988in Sudan (distribution ofgrain to
Darfur, Sudan), grain was bought within the country from the Agricultural Bank of
Sudan, transported by local contractors,and distributed to village level by local
government. The largest part of the relief grain (85%) was sold at subsidized rates
through the local government sugar cooperatives. The remainder was intended for
freedistribution to the poorest through the Sudanese Red Crescent (Buchanan-
Smith, 1989).

Insome countries, special intersectoral committees have been set up for the distribution of
relief, for example in Ethiopiaand Sudan. At the local level, District Famine Committees
and/or Village Food Committees, may be established for selection of beneficiaries of food aid,
distribution,and coordination of relief. Village committees ofteninclude village eldersor
other community representatives as well as government officials.

Theextentof governmentinvolvementin relief operationsvaries considerably fromone
emergencysituation toanother. Whereasin India,emergency responseisalmostentirely
inthe handsof the government, in many emergenciesin Africa, the role of governmenthas
oftenbeenlimited tocoordination. Inthe long term, sustainable and efficient famine
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preventionandemergency response canonly be possible with close involvement of the
governments of the countries concerned. Asemergencies often occur in the sameareas,and
areincreasingly protracted in nature, ithas been recommended that national governments
should be supported indeveloping acapacity for preparednessand managementof relief
operations. Thisincludes intersectoral training atall levels, integrated human resource
development,and possibly the development of regional training facilities (WHO, 1994;
ACC/SCN, 1995).

Community-managed distribution

Avariety of distribution methods have been termed community-managed distribution.In
some,all aspects of food distribution are managed by the community,whereasin others, the
community participates butonly manages part of the programme. In entirely community-
managed programmes, traditional leaders register beneficiariesand distribute food to
families according to their perception of need.

In partly community managed programmes,community representatives manage one
aspectof the programme or participate through food committees. For example, anagency
may register beneficiariesand monitor, whilst the community distributes. Alternatively,
community representatives register beneficiariesand theagency distributes.Food
committees may participate in planningand monitoring the distribution.Food committees
have sometimesbeenestablished according tocriteriagivenbyanexternalagency. The
agency may, for example, specify the inclusion of women, and/or the exclusion of
governmentofficialsand traditional leaders. This has been done where distribution through
traditional leaders or governmenthad led todiversionand corruptionin the past (Oxfam,
1995).

UNHCR increasingly distributes food to newly created refugee groups, rather than groups
based on traditional social or administrative structures.Groups have beencreated based on
family size,camp section, etc. Food s provided to the group asawhole, or togroup leaders,
andgroup membersthendivide the food amongst themselves. Aninformation campaign
on family ration entitlements is essential for this system to work well.
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Box 30
Examples of community-managed distribution

During the 1992 droughtin Kenya, Oxfam distributed food aid with the assistance
of newly established relief committees. Members of the committee were selected
by the community, but Oxfam specified that there should be equal numbersof men
andwomen on the committee. The main role of the committeeswas to provide
information on, oversee and manage food distribution. Registration of individuals
was done by Oxfam,and distribution was supervised by monitorsemployed by
Oxfam.

In refugee campsin Ethiopia, Zaire and Tanzania, food was distributed to groups
formedaccording to their family size, rather than traditional structures. This could
only be done after aregistration. For example, refugeesare divided into groups of
20 families, each having a family ration card indicating the same family size.
Commoditiesare handed over to the group,and food is divided amongst the group,
inthe presence of agency distribution staff. The method of dividing the rationis
determined by the group (UNHCR, 1995).

Agency-managed distribution; distribution direct to families or individuals

Implementing agencies often distribute food directly to families. This requires registration
of beneficiary families,sometimes limited to beneficiary lists, but often linked with the
issuing of ration cards. Afamily member hasto collect the rationatadistributionsite,
where the family ration is weighed or measured (scooped) by agency staff, after
presentationand verification of the ration card. Distribution to individuals has mostly been
inthe formof cooked food, inavery limited number of situations, such as conflict situations
and the very early stages of an emergency (see section 5.4).

Many variations on agency-managed distribution systemsare possible. Especially in the
absence ofaregistration,acompromise betweenwhatisideal and whatis possible may
have to be made. For example, in the initial stages of an emergency, food has been
distributed direct tofamilies, based onlists provided by community representatives.
Distributions using family ration cards were made more flexible by organizing ration shops,
where rations could be collected at any time within a specified period (UNHCR, 1995).
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Box 31
Examples of agency-managed distribution

In many camp situations, as well as other emergencies, food is distributed
direct to families, using ration cards. The number of refugeesis determined
by aregistration, and refugees are provided with family ration cards. Food
is distributed to heads of families, according to family size, by an
implementing agency at acentralized distribution point, upon presentation of
ration cards. The order of distribution may be by family size or sectioninthe
camp. A separate agency may monitor the ration received for a randomly
selected number of families.

In Thailand, UNHCR organized distribution to Cambodian refugees
according to demographic distribution. The camp was surveyed to establish
the ratio of women (>10 years; 118 cm) to the average family size. Ration
tickets were issued to women over this height at periodic head counts. Food
rations were pre-packed according to thisratio, and the distribution intervals
(UNHCR, 1995).

In Somaliain 1992, ICRC distributed cooked food to an estimated 1 million
people through 1000 kitchens to overcome problems of looting and theft.
Distributing cooked food had advantages in terms of: reaching the intended
beneficiaries, self-targeting (only those who really needed it came to get
food), overcoming discrimination. Two cooked meals were provided each
day, providing atotal of 1900 kcals. Adults and children received the same,
allowing for catch-up growth in children. ICRC was unable to provide fresh
foods, but in some locations, members of the local population were able to
provide vegetablesand spicesto supplement theration. ICRC al so distributes
cooked foodin Angola, for similar reasons, aswell aslow food supply (Alain
Mourey, personal communication, 1995).

Implementingagenciesdo not necessarily distribute food directly to families, but may
simply assistinsecondary transportation to the distribution point,supervisionand

reporting.
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54  Deciding on the type of recipient

Recipientsin thedifferentdistribution systemsinclude traditional leaders,government
officials or institutions, food committees or groups, households, or individuals. Each option
hasitsadvantagesand disadvantages,in termsof resources (funds, time, space, staff),
compatibility with existing social structures, the risk of abuse, and ease of monitoring. These
should determinewhat s desirable for a particular context. Whatcanbe doneisusuallya
compromise betweenwhat is desirable and whatis feasible. Practical feasibility isoften
determined by the socio-political context, the stage of the operation, availability of resources
(including food supply),security conditionsand access, the size of the populationetc. The
advantages and disadvantages of distributing to different recipients are shown in Box 32.

Local Government

Agenciesgenerally recommend that use should be made of existing infra-structureand
community structureswhere theyare functioning to the benefit of the beneficiary
population. Governments can draw onextensive networks of information,administration,
communication, transportandstorage atshort notice (Dreze and Sen,1989). The success of
entitlementprotection programmes, in forexample Botswana, Cape Verde, Kenya,and
Zimbabwe, wasaresultof governmentefforts(Dreze and Sen,1989). However, if the
emergency affectslarge populations, direct distribution of food aid to affected families may
be beyond the capacity of existing governmentstructures.Whole countries or provinces
may be involved, or regions may be overwhelmed byalarge refugee influx. In this case, the
assistance of external agencies may be necessary. Alternatively, local infrastructure can be
reinforced. Insituations of internal conflict or governmentoppression,governmentsare not
expectedtoactintheinterestsof their own peopleanddistribution togovernment
institutions would be inappropriate.

Traditional Leaders
Distribution of commoditiesin bulk to traditional leadersisgenerally only recommended

If the community is small, community structures are intact, and community
representatives can beidentified whowill distribute food equally amongst the population

92



General Food Distribution in Emergencies

inneed. Knowledge of the existing social structuresand power relationswithinthe
community is therefore essential before deciding to distribute to traditional leaders.

Abusive power relations may existwithin assisted populations, particularlyincomplex
political emergencies,where more powerful groups may oppress or exploitweaker groups
(Duffield,1994). In this case, we maywantto undermine existing power relations, by
selecting new groups or leaders, or distributing directly to families.

Insome situations, food has to be distributed to leaders not because thisis the preferable
option, butbecauseitis the only practically feasible option. In the initial stages of the
refugee influx, foodis often distributed to leaders due to lack of time, resources,and because
the population has notyetbeenregistered. In conflict situations, food has been distributed
toleadersduetorestrictedaccess. Ifdistribution toleadersisimplemented in situations
wheresocial structures have broken down, or where abusive power relationsexist, the risk
ofabuseishigh.Inconflictsituations,thereisahigh risk of diversion by combatants.
Distributiontoleadersinsuchsituationsis usually seenasashort-termsolutiononly,tobe
replaced assoonas possible by distribution to new leaders or groups, or direct to families.

Distribution to dispersed populationsis often done through traditional leaders or
community representatives, because distribution to familiesdirectly would be impossible.
Registration would be difficult, especially for refugee populationswhoareintegrated with
thelocal population. Distribution to individual families in dispersed populationswould be
labour and time consuming either on the part of the agency or the beneficiaries.

New leadership

Oxfam found thatdistribution by village food committeeswasagood intermediate
approach betweendistribution directly by agency tofamilies, and distribution to traditional
or political leaders.Village committeesencouraged asense of identification with the
programme, promoted rebuilding social ties,and increased the agency's understanding of
local society. Village committees alsointroduced adegree of accountability (Oxfam, 1995).
UNHCR has created refugee groups based on family size or section of the camp, following
problems of abuse with other distribution systems.Re-registration and re-issuing of ration
cardswas necessary before creating the new groups. The externally created groups
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managed the distribution to some extent,and there was no need for large numbers of
distribution staffas refugees divided the food amongst themselves. Moreover, therewasno
reliance on community structures that did not exist,and abusive power relationships could
be undermined,

Household/family

Food ismostcommonly distributed directly tofamiliesin refugee or displaced camps,where
the populationislarge butaccessible,and where existing community structures have
broken down.Someagencies recommenddistribution to familiesas theideal form of
distribution (WFP,1991). Registration and the issuing of ration cards may give initial control
over beneficiary numbers.Scope for abuse remains, but the riskis reduced (see section5.8).
Often, food isdistributed direct fromagencies to families because of alack of knowledge
about the beneficiary population, rather than because thissystemis mostappropriate.
Whensocial structuresareintact, food distribution to families may beinappropriate, as
agencies may unwittingly undermine valued and respected social structures withinthe
population.
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Box 32(continued)

Recipient
RafiRieat
Local
Government

Traditional
leatiensals
(cooked food)

Ch%gi,%g][gaggpe of recipient for fooﬁﬁiéﬁ\i}?ﬂ%@es

AdYaRIRGRSt for large, Disgqupyiagees
I Quichstnabetirei pbfutetibns! Gbyamymenbdagecotysbadl be
idfiadiaticontesLdferdveneficiaifnitetde beneficiary participation.
I Bundsnipeliecal capacity. I HigRegistridtmrahedessdrycture
I Undermines abusive power nkdtisttorbeadafoecessary.

relations. I Government may have political or
I Less risk of unequal financial motives for controlling
distribution. food distribution.,

1 SuGAPLAR AR values of
thé\ooolad itor respaptdetion! Khéwtieelgebfismhalattuctures ang

I Eaglisorimiirsd titayes of pbwenealatisun@ssential.
ehidogencstaatido mespentsed! Ohlyeeffectgairesmall fotataff and
pbplolatibos. cards needed. corequyyTiest,

I Lbkasysnonitoring. I RIsRnfyaboss fsdorad s tall ciongss.

I Qudkercomes problemsof  btdkepaossimlity for exchanging

I Nolneyistutdtielnute nstis meebeds Diffistitints soa@hliteeds have to be
rke&déctargeting. met.

I No reliance on non-existent
social structures.

New leadership I Undermines abusive power I External registration needed.

relations. I Ration cards may be needed.
I Lower risk of abuse. I Need for information campaign.
I Increases agency

understanding of local society.
I Some participation.
I Self-monitoring.
I Low cost, because low number

of distribution staff.
I Crowd control.

continued overleaf..

Agenciesdiffer intheir recommendations on whether male or female membersof the

household should receive the food rationwhen food is distributed to families. In polygamous
societies, distribution towomen may be more appropriate as these may represent separate
households (Oxfam, 1995).
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Distribution towomen hasalso been recommended because womenare traditionally
responsible for food managementwithin the household,and because female-headed
households might otherwise be left out However,women are often responsible forawhole
range of activities in the family,and having towait for along time to collect food can have
negative effects, forexample in terms of childcare. Manipulation of food aid due to power
imbalances cannot be overcome by distribution towomen,and may simply putwomen at
risk of having food forcibly taken away from them.

Individuals

Distribution of cooked food toindividuals has only beenimplementedinalimited number
of situations, because of the high cost in terms of staff and materials. Cooked food has been
distributed inconflict situations because it reduces the risk of abuse, discriminationand
theft andin the early stages of anemergency when beneficiaries do not have access to fuel
or cooking equipment Cooked food distribution isgenerally not recommended because it
may be culturally unacceptable, hygieneis difficult toensure, food intakes may be lower
thanintended,anditisdifficult to meet the needs of small childrenwho need meals
regularly (WHO, 1994),

55  Isregistration necessary?

Someform of registration is necessary for all food distributions, but the type of registration
may vary fromsimply estimating the total number of beneficiaries, to collecting detailed
information oneach family and/or individual. The method of registration usedis closely
linked to the system of distribution adopted, and as for food distribution, either
communities themselves, or external agencies, can register the potential beneficiariesofa
programme.Inmost programmes,aninitial list of beneficiariesis produced with the
assistance of community leaders, or by government officials. Registration isa continuous
exercise, requiring regular verification by checking registration data,and comparisons with
other estimates of population numbers.

Simple estimation of beneficiary numbers by community representatives may sufficewhen
communitiesare smallandintact, if the operation isexpected to be of short duration only
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(UNHCR, 1994; WFP,1991), if refugee or displaced people are dispersed,andlivingintegrated
with the host population (UNHCR, 1994), or if the affected populations are nomadic (Mitchell
and Slim,1990). Registration may not be feasible ifaccessisrestricted, in theemergency
phase of an operation,when the beneficiary population changes, or if the populationis
disorganized.

Iffood is to be distributed to familiesor newly created groupsinlarge populations,or if
detailed informationis necessary for programme planning or protection purposes,aformal
family registration is necessary. UNHCR recommends registration assoon as possible for
large camp based populations (UNHCR, 1994). An external family registration for food
distributionis often judged necessary if beneficiary estimates obtained by other means
appear incorrector if the system previously used has been abused Methodsand rationale
for registration will be discussed in detail in a subsequent Good Practice Review.

56  Deciding on the physical organization of the distribution system

The physical organization of food distribution, or the method of actually handing out the
food,involvesdecisionsonwhether ration cardsare needed, whether food should be
'scooped, how often food should be distributed, how many distribution pointsare needed,
andonthe layoutof distribution centres. The decision made on type of recipientor onthe
management of the distribution, already determines much of the physical organization.

Ration cards

External registration of familiesis often linked to the distribution of family ration cards.
Ration cardsfacilitate control over distribution,and representaguarantee ofentitlement
tothebeneficiary.Ration cardsare frequently used when food has to be distributed tolarge
populations. Insmall populations, lists of names to call out during distribution may suffice,
butfor large populations, lists become unmanageable and using them for food distribution
involves long waiting times.

WFP recommends the use of ration cardsin distributions that continue for morethana
monthandin refugee and displaced operations (\WFP,1991). UNHCR recommends the use of
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ration cardsas thisfixes the number of beneficiaries, and makes programme planning,
targeting vulnerable groups,and monitoring easier. The ration card should specify. address
(village, camp sector), name of head of family and total number of family members. Astamp
or mark is needed to prevent forgery.

Scooping

Directdistribution tofamilies usually necessitates the'scooping of rations. Scoops measure
rations by volume rather than weight Rations could be measured according toweight, but
thiswould beaverylengthy procedure (UNHCR, 1995). Weighing has itsadvantageswhen the
rationscale changes fromonedistribution toanother,or the frequency of distribution
changes.Bothscoopingandweighingislabour-intensivein termsof distributionand
supervisory staff.

Acommonmisconceptionisthatscooping of rations ensures the fairness of distribution,
Scooping may infactonly provide anillusion of control to the distributing agency, hiding
widespread abuse which consequently isnotacted upon. Inaddition, rations can be under-
orover-scooped. UNHCR nolonger recommends scooping of rationsasanideal way of
handing out food.

Distribution interval

Rationsare commonly distributed weekly, bi-weekly or monthly. The more frequent the
distribution, the greater the costin termsof staff timeand transport. Thedistribution
interval needs to be determined according to the quantity of food that recipientscancarry,
thedistance people have to travel to collect food, available food stocks,and logistic capacity.
Intervals less than1week are administratively cumbersome,andintervals of more than 2
weeks may involve more food than the beneficiary cancarry (USAID, 1989). Ingeneral, -2
week intervalsare recommended for concentrated populations,and { month for scattered
populations,or in protracted operations. Bulk commaodities are sometimesdistributed more
frequently than other commodities.

Irregular distribution intervals can undermine the confidence of the beneficiariesand
increases the need to cheat (UNHCR, 1995). In the initial stages of an operationitis often
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camp food stocks that determine the distributioninterval. For example in Tanzania, three
day rationswere given toRwandan refugees for the first months of the operation because
of low camp stocks.

Number of distribution points

The number of distribution pointsisinfluenced by the size of the camp or areacovered,
whether the population iscamp based or dispersed,and on resources. Distribution points
should be close to the beneficiariesand located in such away as to minimize the number of
peoplewhoattendany onedistribution pointatany one time (UNHCR, 1995). Access by road
isessential. UNHCR recommends that distribution isdecentralized, rather than centralized,
andthat for dispersed populations, beneficiaries should not have to travel more than five
km. The final choice will be acompromise between resources available, convenience for the
beneficiary population and access.

UNHCR recommendsatleast one distributionsite per 20,000 peoplein campsituations
(UNHCR, 1995). Inreality, there may be fewer points in refugee camps, refugee campsinKenya
had only onedistribution point for populations of 30-40,000. More distribution pointsare
generally usedin programmes for dispersed populations; World Vision's food distribution
to drought-affected in Malawi, in 1992, had 11 distribution centres for 85,000 beneficiaries.

Layout of distribution centre; crowd control

When populations are still home-based, existing community infrastructure can be used as
distributionsites,such aschurches,schoolsand community centres (CARE, 1995). Incamps,
adistribution centre usually has to be established. When distributing food to large
populations, the layoutand organization of the distribution centreiscrucial for crowd
control. Experience hasshown that itis better toseparate entrance andexit, that layout of
the gueuingareas should minimize overcrowding,and that waiting periods should be
minimized. Where large numbers of people come to one distributionssite, several lines of
people may have to be served simultaneously, with beneficiaries being clearly informed
whichlinetojoin.According to WHO, eachline will require L clerk tocheck cards, L personto
distribute each commaodity andat least 2 crowd controllers \WHO,1994). If the climate is hot,

99



RRN Good Practice Review

anddistribution takesalong time, itisnecessary to provide shelter,drinkingwaterand
toilets.

Staff requirements

Thestaff required for distribution depends on the type of distribution system.Guidance on
staffingand paymentgenerally refer toagency-managed distribution. UNHCR recommends
two distribution staff per 1000 people (UNHCR, 1995), WHO recommends that to eliminate
personal bias, favouritism,and vulnerability to pressure, reliable individuals may have tobe
recruited from outside the affected community, especially for positions such as
storekeeping and administration (WHO, 1994).

57  Food distribution monitoring

Monitoringisanessential componentofany distribution system. The type of monitoring
will depend on the type of distribution system, and availability of resources.

Theaimof monitoringistoassessonaregular basiswhether the objectives of food
distributionare beingachieved. Thisincludes the delivery of food to its intended destination,
efficientand fair distribution,and use by recipients thatimproves nutritional and health
statusor food security. How food is used often depends on the acceptability of the item,and
the possibility or necessity of sale or exchange of food aid. Depending on who monitors,
monitoring will be acombination of analysing reports onfood movementsand distribution,
supervisory visits, physical checksand surveys,aswell as systematic cross-checking of all
sourcesofinformation. Monitoring findings must be reviewed immediately, reported back
to the controlling authority, and action taken where necessary.

Thelocalgovernmentisinoverall charge of monitoring the progress of operations. WFP
country officesare required to monitor deliveries of WFP supplied food and observe its
distribution,and may also monitor food aid supply through other channels.In refugee
situations,UNHCR s responsible for monitoring changesin refugee numbers,food
distributionand nutritional status. The latter may be contracted out toan NGO.Each agency
isobviously responsible for monitoring itsownimplementation. For agencieswhich
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implementtheentirefoodaidchain,suchas ICRC,monitoring may beinternal only.
However,more commonly,foodis provided by adonor or UNagency anddistributed byan
NGO or localgovernmentbody,inwhich case reportingonthedistributionwillbea
requirementof the food donor. Ingeneral, donor reportingislimited to the delivery of food
toitsintended destination andinformation on food use and impactis rarely requested. In
fact exceptinrefugeesituations, there are noclear agreements on monitoringimpact.
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Monitoring beyond food delivery depends entirely on the individual agencies present.
Monitoring delivery, stocks and food transfers

Information on WFP food deliveryis contained in shipping documents, dispatch reports,and

Box 32
Reports in emergency food operations
1. Standard WFP operational reports:;

I Current food requirements in each distinct operational area (number of
beneficiaries, projected requirements);

Current stock levels of all commodities in ports and at distribution points;
Current status of confirmed food aid shipments, and outstanding pledges;
Actual reported distribution/use of commodities in each area/operation;
Projections for port off-take and deliveries to each operational areamonth by
month during the next few months,and the consequentstock levelsin the ports
and each operational area. (taken from WFP, 1991).

2. UNHCR/WFP:

I Food Availability Status Report. This report combinesinformation on supply and
distribution,and makes projections based on estimated population figures for the
following 6 months, the agreed ration scale, in-country stocks and expected
supplies, toidentify potential breaks in the food pipeline. WFP/UNHCR reporting on
refugee food assistance operations is likely to change in the near future.

3. Distributing agencies (NGOs)/UNHCR:

I Distribution reports,which should have information on the populationfedand the
totalamountof food distributed (as well as balance before and after distribution,
and losses). Standardized reporting proceduresare being developed by UNHCR for
refugee situations.

4,.NGOs:

! Food Basket monitoring reports. Information fromweighing asample of rations
distributed;

! Anthropometricsurvey reports.Proportion of children under five malnourished,

and/or mean nutritional status of children under five.
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documentson confirmed and unconfirmed donor pledges. For WFP operations, information
on WFPfood supply issummarized on the Food Availability Status Report (FASREP), which
combinesinformation onfood distributed, population projections,in-countrystocksand
expected supply, to identify potential breaks in the food pipeline.

The FASREP, althoughintended to reflect overall food supply and distributions for particular
operations,generally only provides information on WFP food. This means that for most
operations, the FASREP does not accurately reflect ‘food availability status’. Food may be
provided bilaterally,or through local institutions or organizations.Soafar larger number
of commodities may be provided, than is indicated on the FASREP.

Stock reporting should be done ateach stage of the distribution network, which mayinclude
checksataprimarywarehouse near the port of entry,atextended delivery points, close to
thedistributionsite, and at the distribution site itself. This consists of tracking receipts,
issues,and stock balances. Atwarehousesand/or distributionsites, stock ledgers with this
information must be maintained, withaledger foreach commodity (CARE, 1995). The
amountissued fromthe store should correspond to the number of people to be served and
the rationscale used. Periodically, stock ledgers should be verified for accuracy by physical
inventory counts.Checking food receiptsat the distribution pointwill requireatleasta
random weighing of bags received, as well as counting the number of bags.
Monitoring registration data

Theaccuracy of registration datacan be checked occasionally by verifying ration cards,
when people come for distribution,and by various methods of estimating the population
size. The latter include counting dwellingsinarandom number of sectionsinacamp,
counting the number of peopleinarandom number of dwellings, or extrapolation fromthe
number of under fives. Community health workers can sometimesalso give an accurate
estimate of the population in sections/areas for which theyare responsible. Italsoincludes
the use of aerial photography. These methods are described in more detail inthe UNHCR
Registration Guidelines (UNHCR, 1994) and will be described in asubsequent Good Practice
Review.

Monitoring the implementation of distribution
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Agenciesthatdistribute food produceareportoneachdistribution. These reports have
information onthesize of the population that received food at a particular distribution,and
the total quantity of food distributed. Changesin the population fed, differences between
populationatdistribution and other estimates,can be monitored from these reports.
Percentage over-and under-distributions can be calculated by comparing the quantity of
food that should have been distributed according to the population,and the quantity that
was actually distributed. Distribution reports for each distribution pointare then combined
for the operationasawhole. Where differentagenciesare involvedin distribution, the
coordinatingagency or governmentwill be responsible for consolidation of reports.In
refugee situations, thisis done on atleastamonthly basis, by UNHCR, which then provides
this information to WFP for preparation of the FASREP.

Physical checks of rationsdistributed, or food basket monitoring atdistributionsitesare
now regularly carried outby manyagencies. Thismay include checks by the distributing
agency, UNHCR or WFP, as well asagencies notinvolved directly in distribution,such as MSF
or AICF.Food basket monitoring involves the selection of arandom number of families at
thedistributionsite and their rationsare weighed. This type of monitoring has gained
increasing popularity inrecentyears, particularly in refugee situations, and isseen by some
asaregularaspectof their relief programme (Van der Kam,1995). However, considerable
uncertaintystillexistsabout the objective of food basket monitoring, whatitactually
involves, what the information means, and the methods that should be used.

Foodbasketmonitoringisusefulinmonitoring thedistribution process,butnotnecessarily
formonitoring therationultimately receivedbyindividuals.Food basketmonitoringatthe
distributionsite checksthequantityoffoodreceivedagainstwhatshould have beenreceived
foraparticular rationcard,oraccordingtostated familysize. However, theactual familysize
may bedifferentfromthatstated,or thefamilymayownmorethanonerationcard,orno
rationcardatall Presentingresultsoffoodbasketmonitoringintermsofenergyandprotein
received per personperdayisthereforemisleading.Foodbasketmonitoringisusefulin
providinginformationonthevariationinrationsdistributed forexample todifferentgroups,
oratdifferenttimesoftheday.Itisalsousefulintheearlystagesofarefugeeemergency,when
aregistrationhasnotyetbeendone,anddistributionreportsarelikelytobeinaccurate. There
arenumerousexamplesofinstanceswherefoodbasketmonitoringhasshownthatthe
rationsactuallydistributeddiffer fromtherationscalesetfor thatdistribution (seeBox33).
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Box 33
Examples of results of food basket monitoring
Food Basket Monitoring in Benaco camp, Tanzania, June 1995
(Source: AICF)
Rations (gm/person/day)
. . . Distributed
Commodity Official Distribution Site (N=79 HH)
Sorghum 420 335 294
Beans 120 100 16
CSB 25 (50) 25 29
Qil 25
Salt 5
kcals 2287 1722 1383
(confidence interval: 1256-1510)
The calorie content of the ration distributed ranged from 378 to 3303 kcals/person/day. For
41% of the population, the ration distributed consisted of less than 1100 kcals, for 25% this
was between 1100 and 1500 kcals, for 19% between 1501 and 1900 kcals, and for 15%>1900 kcals.

Thecriteriafor whenandwhere toimplement food basket monitoringare far fromclear.
Rations distributed are checked much more frequently in refugee situations thaninother
emergency contexts. Thisis probably because monitoringiseasier for adistribution system
withration cards,which iscommoninrefugee camps.Inother distribution systems, there
Is a tendency to rely more on self-monitoring, or self-policing by beneficiaries.

Monitoring what people receive
Checkingrationsat the distributionsite does not monitor whether certain groups have
been left outaltogether (coverage of the food distribution),or whether some groupsor

families have beenunder-or over-registered. Monitoring thisinvolves some form of
assessing food availability in the household. Either those households thatare most likely to
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be left out of the food distribution could be monitored, or households could be randomly
sampled and assessed.

Household surveys have sometimes been carried outas part of food basket monitoring.
Thereiscurrently noagreementon methodology. Some agencies have carried outlarge
guantitative surveys with lengthy questionnaires, and weighing of food found in
beneficiaries homes, for example, NGOsand UNHCRworking in Ngara, Tanzania,and Goma,
Zaire. These surveysare labour-intensive and time consuming bothin termsof field work
andanalysisof results,and have sometimes metwith resistance from the beneficiary
population. Others have conducted more informal household visits, for example Social
Servicesinrefugee camps,and combined thisinformationwith other information on food
distribution, togetanoverall picture. Aswith all surveys, the information gained has to be
carefully balanced against the costs. For example,if thereisserious concernabout the
coverage of food distribution, or an outbreak of micro-nutrientdiseases, alarge survey may
be warranted, but such surveys cannot be justified on a regular basis.

Monitoring acceptability and use of food aid

Background information on the beneficiary population's traditional food habitsisgenerally
used to judge the acceptability of particular commodities. The UNs Guide to Food and Health
Relief Operationsfor Disasters,contains tables with popular staplesand acceptable
alternatives, for most populations (UN,1977). If thisis not sufficient, rapid appraisal
techniquescould be used. Thiscouldinclude focus group interviews (group interviews with
groups likely to have similar views or habits), ranking exercises (getting refugees to rank
differentfoodsaccording to preference based onanumber of characteristics),or simple
observation and interviews at the distribution site.

Market monitoringassistsin monitoringacceptability, the sale of food aid, and assessing
accesstootherfood sources. Combined with other information onaccess tofoodand
nutritional status, this can be used to recommend changesin the food ration, or to predict
orexplainimprovementsor deteriorationsinaccess to food and nutritional status. Market
pricesofallfood itemsin the rationand common foods bought can easily be monitored,
which, together withan estimate of total availability, providesinformation on the extent
of the salesand the demand for other food items, Terms of trade between goodscommonly
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boughtandsold are useful,as they provide information on changesin entitlements.
Information on market prices should be complemented by interviewswith traders, sellers
and buyers in the market in order to understand why sale or exchange takes place.

Itisdifficult to tellfrommarketsalesalone whether thisis the result of families selling part
of their ration, or of diversion of food before or during distribution. Often, beneficiariesdo
notsell directly on the market themselves but go through middle-men, who collectlarge
enough quantities tosell. Onlyacombination of market, distribution site,and household
monitoring, can distinguish between the different forms of food aid sales.

Market monitoringis often akey component of famine early warning or food security
information systems. Market monitoringisessential ifaccess to other food sources, or
trading of food is takenintoaccountin planning rations,and if food is provided asasource
of income.

Monitoring impact

Monitoringimpactwill depend on the objective of the food distribution. If the objective was
tosave lives, orimprove/maintain nutritional status,impactis monitored through
nutritionaland mortality surveillance. Results should obviously be interpreted with care,as
nutritional status and mortality do not reflect food distribution alone.

Monitoringimpactwhere the objective is tosupportlivelihoods, or provide economic
support,ismoredifficult For example, one of the objectives of Oxfam's food distributionin
Turkanaand Samburuwasto support the pastoral economy and thiswasevaluated by
assessing livestock slaughter ratesandsales,growth in livestock holdingsand milk
production, purchasing power of pastoralists,aswell as nutritionand health related
indicators.
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Box 34
Designing a food distribution system
Component Options Choice of options influenced
by:
Typeof recipient  Local government  Presence/capacity of state infra-
Traditional leaders  structure; knowledge of the

New leadership population; socia structures;
Families power relations; risk of abuse;
Individuals stage of operation; access;

population size; resources

continued overleaf...
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Box 34 (continued)

Component Options Choice of options influenced
by:
Registration By beneficiaries Type of distribution system;
By externa agency knowledge of population;
social values of population;
mobility of population;
stage of emergency; expected
duration of operation; resources,
access
Beneficiary Beneficiary lists Group, family or individual
documents Ration cards registration; size of population;
duration of operation
M easuring out By beneficiaries Distribution to group, or family;
rations Scooping time; population size; frequency
Weighing of changesin ration scale and
types of commodities; resources
Distribution Bi-weekly Food supply; resources; distance
interval Weekly to distribution point; access;
Bi-monthly logistics capacity; packaging of
Monthly commodities
Number of Central point Size of camp/area; access,
distribution points  Many points resources; monitoring capacity

Layout of
distribution point

Existing structure
Special distribution centre

Home based or dispersed
population; number of people per
distribution point

Monitoring Food supply reports Distribution system; source of
FASREPs food supply; type of emergency;
(WFP/UNHCR) technical expertise; resources:

Food distribution reports
Food Basket Monitoring
Household surveys
Market monitoring
Self-monitoring by
beneficiaries

funds, staff; agencies present
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58  Common problemsin implementing food distribution

Common problemsinfood distributionsare over-registration of beneficiaries, over-and
under-distribution,and unequal distribution. These problems may arise frominaccuracies
or differencesin beneficiary estimates, manipulation or abuse of the system by those
responsible for the distribution, or because of faulty distribution practices. Multiple
registration or'cheating by beneficiariesis oftenastrategy for dealing with inadequate or
irregular food supply, or anticipated shortages.

Over-registration for food distribution

Inany emergency situation requiring food aid, there may be at least four different
population estimates:

The population estimates used for resourcing food.

The current official population (for example as in situation reports) .
The number of beneficiaries coming for food distribution.

An estimate of the actual population.

The problems of under-estimation of the size of the affected population for resourcing
purposes, leading to inadequate rations was already mentioned in section 4.9,

Whenapopulationis registered for food distribution, over-registration may result from
multiple registration, inflation of group or family size, and registration of the local
populationinthe case of refugees. Whenlists or estimates of beneficiaries are provided by
leaders,adifference often develops between theactual population estimate and the
beneficiaries for food distribution, especially when independentestimates of the population
arenotavailable touseasabargaining tool. If new beneficiaries can be registered during the
course ofanoperation, recyclingand multiple registration may occur,especially in refugee
situationsifthe campisclose tothe border. After registration, excess ration cards may come
intocirculationasaresult of population movementsand because ration cardsare usually
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notchanged after deathsor births, Difficulties of registration will be discussed inmore
detail in a forthcoming Good Practice Review.

Inflation of numbersfor food distribution is one of the most common sources of friction
between donors, local governments, UNHCR and WFP,and the number of peoplejudgedin
need of food assistance eventually agreed onis often the result of a process of negotiation.
Unlessthe population can be re-registered to match the negotiated figure, rations will be
inadequate for some (see box 35). Insome situations however, people have under-registered
themselves, for example inaWorld Visiondistribution to droughtaffected populationsin
Malawi in 1992, where registration was thought to be linked to taxation.

Over- and under-distribution

Box 35

Examples of problems with registration

InBenaco campin Tanzania, large differences developed between the estimated
actual refugee population and the population for food distribution asestimated by
refugee leaders, even though UNHCR held daily negotiations with leaders.Atone
point, numbers for food distributionincreased by 100,000 over athree day period.
The lowest number for food distribution reached through negotiation was about
340,000. Aregistration conducted soon after thisestimate was made reduced the
estimate to 230,000.

InEthiopia, the official number of Somali refugees registered for rations ranged
between 294,259 in January 1989 to 355,788 in August 1989. The actual population was
estimated ataround170,000,and WFP and UNHCR delivered food to the campon the
basis of a planning figure of less than 200,000. Officials managing the camp awaited
thearrival of sufficient food todistribute to the registered numbers. Asaresult,
weekly rationswere given outat 2 to 3week intervals,and familieswith only one
ration card received considerably less than the official ration (Toole and Bhatia,
1992).

Wrongestimation of beneficiary numbersis the most common reason for over-or under-
distribution,butevenwhentheinaccurate figuresare used, the actual guantity of food
distributed rarely matches exactly the quantity of food that should have been distributed
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according tothisfigure. Over-distribution may be the result of faulty measurement of
rations(intentional or not), packaging ofitemsin non-standardweights, or coercion by
beneficiaries and nepotism.

Under-distributionismost likely to be the result of under-resourcing or failureinsupply, but
hasalso beenthe resultof diversioneither before or during the distribution process by
beneficiary representatives or theimplementingagency.Non-collection of rationsdue to
unacceptability can also appear as under- distribution.

Inconflictsituations, the misappropriation of food aid by soldiers, militiaand other
combatantsiscommon. Agenciessometimesallow these groups to take aproportion ofthe
foodaid sothat those who needitcan be reached. AfricanRights terms this fieldcraft
(AfricanRights,1994).However, unlesstermsare clearly negotiated, the danger is that
initially ‘acceptable rates of diversion quickly become much worse, with the benefitsto
combatants eventually outweighing those for the intended beneficiaries.

Food may also be diverted for personal gain. Corruption and diversion canoccur atall levels:
government, UN,NGO, recipients.Food may be diverted or stolen during transportation,
fromwarehouses, or during the distribution process for example by under-scooping or
losing ration cards. Registration staff may sell ration cards. This hasimplications for the
gualityaswell asthe quantity of the ration distributed. High value commodities suchasoll,
are more likely to be diverted than cereals.

Unequal distribution; manipulation and abuse

The practices described above may lead to over-distribution for some, but under-
distribution for others within the same beneficiary population. Inflation of beneficiary
numbers and unequal distribution may occur at the same time.

Inequality of distribution hasbeen most seriouswhere food wasdistributed toleaders'in
apopulationwhose normal community structures nolonger existed, or where relations
between groupswere abusive. Powerfulindividuals or groups may present themselvesas
leadersand control the distribution of food to further their own political or military goals.
Forexample,inthe campswithRwandese refugeesin Zaireand Tanzania, food was
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distributed with the assistance of commune leaders, who in many cases had been
implicatedin,orevendirectly responsible for the genocide inRwanda. Control over food
distributionreinforced their power over the communities. In Somaliaand South Sudan,
displaced campswere created and maintained by powerful groups,simply to obtain
assistance.

59  Strategies for overcoming problems in food distribution

Some problems can be corrected with time and experience, for example through
monitoring, re-registration, or changing the distribution system. Considering many of the
problemsassociated with the distribution of free food rations, alternatives to distribution
offreefood rations could be developed,as describedinsection5.10. Insomessituations
however, the problemsare so serious that negative effects of distributing food outweigh the
benefits (see Chapter 2), and food distribution should possibly be stopped.

Monitoring and audits

Close monitoring of the food distribution process can prevent abuse, and detect problems
earlysotheycanbedealtwith. Throughacombination of the monitoringstrategies
describedinsection5.7, the causes of problemsindistribution can be discovered and acted
upon. Inarecent nutrition workshop, regular audits of distributing agencies were
recommended (ACC/SCN, 1995).

Box 36
Example of abuse of food distribution systems
resulting in diversion/unequal distribution

In Pakistan, ‘there had been reportssince the very beginning of the refugee exodus of
political partieshavingapartin thedistribution systemandaccess to rations being
dependenton the possession of aparty card. Itisalso likely thatentitlement toaration
card hasbeen based on tribal,ethnic, religious or kin status. Campsin tribal areas have also
tended to receive fewer supplies than those in areas controlled by the Pakistan
Government Because of corruption within the system, UNHCR later insisted on distributing
tofamily heads, but they were notalways successfulin bypassing the Maliks (traditional
leaders)." (Marsden, 1992).
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Negotiation

When population estimates provided by community representativesare an over-estimate,
thiscanbe corrected by organizinganexternal registration or by negotiation. Often, both
willbe necessaryasorganizingaregistration takes time. Negotiationisonly possible if
independentestimates of the populationare available (see section 5.7). Negotiation ismost
likely to be succesful in small, stable, communities, and/or if those responsible for
distribution have anin-depth knowledge of the population and agree with changing the
estimate. Inlarge unstructured populations, living in unorganized settlements however,
negotiationislikely tobe only partially successful. In this case, a percentage of the agreed
ration may have to be given toeach representative, recognizing that some beneficiaries will
lose out, and that a registration will have to be done.

Registration/re-registration

Multiple registration of families or inflation of family size, leading toan excess of ration
cards,canonly really be solved by re-registering the population and re-issuing ration cards,
and/or changing thedistribution system.Cooperation of the beneficiary populationis
essential for organizingaregistration but thisis often difficult as sections of the population
arebenefiting fromexcess ration cards. However, re-registration has usually been possible
where necessary.In mostsituationswhereaselected groupis benefiting from distribution,
otherswillbelosing out. Discussions with beneficiaries through food committees, health
workersetc, mayeventually lead togreatenough pressure on the few that are benefiting
to agree to a re-registration. How to carry out registrations will be discussed in a
forthcoming Good Practice Review.

Changing the distribution system; implementation in phases

Organising food distributionin theinitial stages of anemergency isextremely difficult. Little
may be knownabout the size of the population, or the social organization, yet food often has
tobedistributedimmediately.Inaddition, the funds,equipmentand staff needed to
implement the best distribution systemare often notavailable. However, as the operation
develops,amore desirable distribution system can be designed and implemented. Inmany
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pastrefugee operations, three phases ofimplementation can be identified, starting with
distribution of food to leaders, followed by acentralised distribution system,whereby
familiesare registered and issued with ration cards, to be later replaced by distribution to
groups.

Protecting vulnerable groups

Organizingare-registration,or changing food distribution may take months,andvulnerable
groups may have to be protectedin the meantime. Asitisimpossible to knowwhat ration
entitlermenteach family has, the most feasible option is to target vulnerable groups based
onphysiological criteria,asdescribedin section4.10 (and Chapter 3).For example,in the face
ofinsufficientfood due to over-registration,in Hartishek, Ethiopia, allunder fiveswere
targeted for additional feeding, considerably reducing the prevalence of malnutrition. A
similar strategy was used to protect under fives from problems of unequal distributionin
Benaco camp in Tanzania. This should only be seen as a short-term strategy.

Informing the population of their entitlements/self-policing

If the beneficiariesare aware of their entitlements and the system of distribution, they can
monitor food distribution themselves. Beneficiaries could be provided withaccess to
weighing equipmentatthedistributionsite, so they can check whether they receive the
correct ration,

510 Alternatives to distribution of free food rations

The systemsdescribedin the previous sectionsare those thataim todistribute free food
rations tofamilies. Other possibilitiesexist,whichare similar tothe usesof food aid in
development For some emergencies, it may be possible to meet the needs of the affected
population by an expansion of WFP development projects, for example ifemergenciesare
expected tobe of shortdurationonly, or inareaswhich face recurrentdisasters (WFP, 1991).
Development projectswhich could be expanded include vulnerable group feedingand Food
for Work projects (FFW).Other possibilities include monetization of food aid, fair price shops,
and voucher or coupon programmes etc. These methods of food distribution are

115



RRN Good Practice Review

increasingly used in emergencies, particularly conflict-related and/or protracted
emergencies (Cuny, 1994).

Monetization of food aid stimulates markets by lowering food prices, thereby increasing
access tofood for the affected population. Monetization has been used asastrategy to
distribute food ininsecure or conflictareaswhere accessis restricted. Merchants remaining
intheaffected areasare oftenwilling to buy food and take this back to the areaon their
own.Numerous examples can be found where merchants have been able to do this; from
SudanintoEritrea andsimilarly in Afghanistan, SriLankaand Cambodia Initially food may
besold athigher prices thanif monetized directly by anagency, butas the food needs of
wealthier families are satisfied, food prices may drop (Cuny, 1994).

Other mechanisms of price stabilization include the sale of subsidized food through public
distributionsystems,or fair price shops. Fair price shops, or ration shop systems may be
operated by private traders,government, or cooperatives,and are used todistribute free
rations toselected groupsorindividuals aswell as to sell commaodities at subsidized prices.

Food for Work (FFW) has the advantage that final distribution is easier than direct
distribution.FFWis, however,administratively cumbersome,and certain sections of the
populationare excluded, often the mostvulnerable. Inemergencies, the objective of FFW
may be to provide food aswell as providingemployment The work that is being undertaken
should ideally contribute to the food security and well-being of the communityin the longer
term.During rehabilitation, or the early stages of anemergency,acareful examination must
be made astowhether FFW programmes complement the local population'seffortsat
preventing famine or rebuilding livelihoods.

Couponorvoucher programmes have been used inanumber of situationsasameans of
distributing food and other items. People are given,or payedin,coupons,which havea
certainvalue and can be used to‘purchase itemsat single special reliefshops. These shops
sellfood,alongwithanumber of other items. It will be up to the beneficiary to decide what
tobuy. Thisapproach allows people to selectitems compatible with their own responsesand
priorities when food insecure or threatened by famine (see Box 37).
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Box 37
Examples of alternatives to distribution
of free food rations

InSomaliain1993, wheatflour,sugar and oil were monetized on local markets.
Initially thiswas only done in Mogadishu, as thiswas the largest market, but later
alsoinother towns. Particular consideration was given to locationswhere traders
faced difficultiesin getting food to the market, but demand was high,and interest
was shown by traders. WFP would carry outafeasibility study before monetization
would be considered. Funds raised from monetization were used for local purchase
of grainfor distributioninareaswhere thiswas considered necessary (Jasparsand
Ala-Outinen, 1994).

InNorthern Irag, Save the Children Fund distributed vouchers to help new settlers
survive the firstdifficult winter back in their village, and to assist others to settle
permanently. Families could choose what they liked, to the value of £140. They could
selectfood, livestock, fertilizer, seed, building materials, clothesetc. They were
discouraged from selecting food only. Livestock was the most popular item,and
food the second, butawide range of itemswas selected, indicating the range of
people's needs. ltems to be bought with voucherswere broughtinto the region by
SCF.Manyitemswereinitially rejected,and replaced by better quality items, at the
contractors expense.

511  Stopping food distribution

Existing guidelines offer little or no specificguidance onstrategies for phasingoutor
stopping food distribution. WFP recommends that free relief food distributions should
normally be atemporary,short-term measure,and should be stopped assoon as possible.

Ideally, the duration of the programme, or criteriafor stopping food distribution should be
agreedat the start of an operation, between the agenciesinvolved,and discussed with the
community that is to receive food (Young, 1992).

Theprovisionofemergency foodaidis usually agreed on foraspecified period. WFP

emergency operations provide assistance for up to12 months,and may be continuedasa
protracted operation, followinganassessment For example, followingadrought, itmay be

17



RRN Good Practice Review

agreed toprovide food aid until the next harvest,and an assessment of this harvest
determines whether food aid should be continued. In reality, the duration of most
emergency food aid operations tends to be much longer than the period specified initially.
Thisisexpected for many refugee and displaced operations, butisalso true for many other
emergency situations.

Box 38
Household survey to assess self-sufficiency
in Cote d'lvoire
(Zinsou and Aka Koby, 1994)

Four yearsafter the start of the operation for Liberian refugeesin Cote d'lvoire, 650
householdswere surveyed to assess their level of self-sufficiency. The objectives of the
surveyincluded the determination of household size, identification of income generation
activities and the use of income generated. This was investigated by distributing a
questionnaire with 98 questions to the selected households. Conclusions from the survey
included:

the average household size was too big to reach self-sufficiency;

the average monthly household income was less than that of the local population,
and there were large differences in income within the refugee population;
only 53% of refugees had access to land;

only 6.9% of households benefited from income generation projects;

83% received food aid which was also used as a source of income.

Recommendationsfocused onincome generationand food production activities rather
than food rations. In terms of food rations, it was recommended that food aid for
householdswith aregularincome be reduced. It was recommended that food distribution
for other groups be continued because a regular income was not guaranteed,and because
reducing or stopping rations posed security risks.

Even though the survey recommended continuation of food distribution, WFP and UNHCR
later used the survey results to recommend phasing out of food distribution as follgws:

phase out food distribution to the oldest case-load:;

reduce rations to the intermediate’ stay group;

slightly adjust ration to the newest group;

deliver additional targeted assistance to vulnerable groups.

(Stevens and Ramirez, personal communication)
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Thelong duration of many emergency food distributionsis partly because ofanincrease in
protracted conflict-related emergencies, but also because the objective of providing foodaid
oftenchanges during the course of an operation. Initially the objective of providing food aid
may be tosave lives, butduring the course of the operation this may change to supporting
livelihoods. Supporting livelihoods by means of food aid could be of indefinite duration.

The phasing outof food distributionis usually recommended when the nutritional status
of the assisted population isstable at acceptable levels, when the populationis considered
tobe self-sufficient,or has returned toastate similar to that before theemergency. Thisis
assessed usingavariety of assessment methods describedin Chapter 3.In the case of
refugee operations,assistance is phased out following repatriation, or following integration
and self-sufficiency in the host country.

Assessing self-sufficiency hasbeenadifficultexercise toundertake, and the results of
assessments have met with limited success in terms of being able to give practical
recommendationsin reducing rationsizes or changing the composition. Anexample ofa
household survey supported by UNHCR is given in Box 38.
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6. Conclusions

Good practicein termsof rationdistributionis not justa matter of technical issues of
planning rationsand logistics. To be successfully applied,good practice must takeinto
account thewider context Food aid hasanimpact on the local social, economicand political
processesand isaffected by them. Ifthisisignored, food assistanceisunlikely to meetits
original objectives, or worse, will be manipulated by powerful groups, at the expense of the
intended beneficiaries.

Fortoolong, the social,economicand political dimensions of food assistance have been
ignored, with consequent diversionand manipulation of food aid. These aspects have major
implicationsatall stages of the food distribution process,asdescribed in thisreview.
Political considerationsat theinternational level may seem beyond the influence of the
reliefworker, butatthe local level, unlesslocal power relations are taken intoaccount, they
willhave asignificantimpact on UN programme outcomes.Insuch circumstances, the relief
worker is little more than a pawn in a wider game.

Thewestern model of reliefjustifies interventionsin narrow technical terms. Donorsand
UNagencies makeaclear distinction between food aid for emergenciesand for development
(saving lives as opposed to supporting self-sufficiency). ThisReviewshows thatinrealitya
clear division cannot be drawn between the nutritional and economic goals of emergency
food distribution. Inallemergency contexts, food rationsare used asaneconomicaswell
asanutritional resource,andinsome, the usesare more economic. Thishasimplications
for the targeting and the planning of rations.

Many of the existing agency guidelines lack clear guidance on certain major technical issues,
suchastargetingandactual implementation,while almostallignore the social and political
context. This narrow focus provides an opportunity for decision-makerstojustify political
prioritiesintechnical terms. By ignoring the social and political issues the reliefworker gives
a‘carte blanche'to those groups and agencies who manipulate food aid for theirown
political purposes. Itisimperative that the relief community takes responsibility for gaining
adeeper understanding of the local social and political context,and applying this knowledge
toplanningandimplementing food distributions. Obviously thisisdone toacertainextent,
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although notalwaysexplicitly. At present thisis notstandard procedureas presentedin
guidelines, and in a wider sense is not generally considered an aspect of ‘good practice.

Conceptual thinkingandanalysis is fundamental for abetter understanding ofthe
processesatworkinemergencies. Itservesasthe basis for assessments, planning rations
anddesigningstrategiesfor identifyingand reaching targetgroups.Itisnotenoughto
consider overall food deficits or even the local coping strategies, without analysing whois
atriskandwhy?Checklists giveninguidelines cannot be used to unravel the complex
relationships thatinfluence the need for food distribution anditssuccess. Aconceptual
framework isapractical tool for conceptual thinking asitencourages people to consider the
linkages and relationships between key factorsand also their relativeimportance. Limited
conceptual understanding leads to narrow objectives,or no objectivesatall. In the absence
of clear objectives, logistical targets may take over; programmes become logistics-driven,
rather than needs driven.

Currently, thereis nosingle conceptual framework for use inemergenciesand awide range
ofapproachesexist (see Chapter 3).In the absence of an overall conceptual framework for
use inemergencies, thisReview suggests the use of the UNICEF framework, takinginto
accountthefact that it fails toaddress the needs of people other thanwomenand children,
andalso thatitisintended for use inapeacetime developmental context, notanemergency
potentially bound up in politics, war and conflict. It therefore must be modified to take
accountofthelocal copingstrategies, and theimpact ofwar and conflictonthe three
groupsofunderlying causes of malnutritionand mortality. food security,adequate
maternal and childcare, and access to health services and the health environment.

Theentire process of food distribution, from assessment to final monitoring andevaluation,
isbased on the western model of reliefwhich assumes that food shortages lead to hunger,
malnutritionand death,which canbe prevented by food distribution. Inreality, actual
programmesare shaped significantly by the perspectivesand priorities of the affected
populationand the particular local context This produces adual reality,one for fieldworkers
andonefor local people. The former is based on the technical principles of good practice,
while the latter is the social,economicand political reality. True,'good practice represents
the coming together of the twoworlds.Good practice isbased on sound theoretical
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principles. However,in practice, these principles may be impossible toapply,and therefore
programmes are modified for pragmatic reasons.

The need for pragmatism has not been explicitly recognised by policy makers and
technicians,who continue to make recommendationsand prepare guidelinesbased on
theoretical principles only. Asaconsequence, practitioners have little guidance onhowto
putthese principlesinto practice, or how to deal with practical constraints. Relief strategy
andaccountability isoften left to the implementing reliefagency, without guidance or
supportfromdonororcoordinating UNagency. Food is often provided by donorson
conditionthatitiseffectively targeted at those mostin need,yetguidelinesare notclear
abouteffective strategiesfor theidentification of targetgroups. In planning rations,
practitioners have guidance on whichfactorsto take intoaccount,but notonhowtodo
this. Itisoften practitionerswho have toset ration scales based on available food stocks,
rather than based on nutritional requirements and other technical criteria.

Inthe process of food distribution, the link between assessmentand planning rationsis
weak. Whereas assessments have advanced fromasimplistic view of famine asafood
availability decline, toapproacheswhichtake intoaccountentitlementsand coping
strategies, food needsare usually still planned on the basis of estimates of food deficits or
numbers of people affected, multiplied by standard rations.

Although mostagencies recommend thataccess to food, trading of food aid,and coping
strategiesare taken intoaccountin planning rations,ingeneral, rationsare mainly planned
onthebasisof nutritional requirements. Arealisticapproach to planning rations,which
recognizes that these factorscannot be measured quantitatively, would allow the planning
of rationsto progressfromafood deficitapproach toonewhichtakesintoaccount
entitlermentsand coping strategies. Estimates of access to other food sourcesare just that
—estimates. Any planned ration based on criteriaother than nutritional requirementsis
essentially an informed guess and needs to be flexible.

Oneof the main constraintsin the planning and coordination of the entire food distribution
processis thatdifferentactorsare responsible for different aspects of the process, none of
whom have a thorough understanding of the process asawhole. Different aspects of food
distribution may be implemented by differentagencies,and even withinanagency,
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nutrition,food aid,and logistics may be the responsibility of different staff in different
sections, Staff at headquarters may make guidelines for food distributions, but practitioners
may have to develop strategies based on a totally different reality.

Thelownumbersand positions of all staff responsible for aspects of food distribution
reflect the lowimportance attached to food distribution by mostagencies. Thisisclearlyan
anomaly, given that food aid is the single mostimportant response inemergencies,and that
the consequences of mismanagementaredisastrous. Afirststepinimproving food
distribution mustbe for all actors to recognize the complexities of food distribution,and
takeactionin termsofappropriate technical and financial input, and organizational change.

Nutritionistsareinanideal position to planand monitor food distributions, takinginto
accountthelinkagesand relationshipsbetweenall factors influencing food distribution.
However, nutritionists have becomesside-tracked by the search for the 'nutritionally
adequate ration’ and better and more accurate methods of estimating requirements.
Estimates of nutritional requirementsare useful as planning figures, to use as the basis for
planning rations, but careful examination of the way inwhichapopulation'saverage
nutritional requirementsare estimated exposes the nutritionally adequate rationasamyth.
Thefocus ontechnicaliissues has been to the detriment of finding approaches to overcome
practical constraints and methods for implementation.

Inthis reviewwe have shown thatinreality, itis the dictates of the pipeline that determine
theactual rations, whichisinturndetermined by the priorities of hostgovernmentsand
donors,agency responsibilitiesand coordination, constraints of logisticsand infrastructure,
andthe degree of lossand diversion. Given the reality of food aid suppliesand the context
of currentemergencies, the quest for the best formulato calculate adequate rations isfutile,
Thereare many other areaswhere our effortswould be better spent, asidentified by this
review of practice. For example:

The development of a conceptual framework for emergencies;

Realistic targeting strategies that reflectacombination of insider and outsider
priorities based on a process of consultation and negotiation:
Theidentification of systems toimplementemergency food distribution thatare
appropriate to the local social and political context;
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I Developmentofinstitutional arrangements that will allow for effective coordination
in planning and monitoring food distribution.

Improvementsinany one of the above would help maximise the impactand effectiveness
of the resources that are available locally.

ThisReview partly reflects the authors personal experience, combined with aselection of
agency guidelines, publicationsand internal reports. However, the collective experience of
theinternational reliefcommunityis,of course, muchwider and more diverse than that
presented here. Significantadvances in the provision of humanitarian reliefcan only come
fromacollectivecommitmenttocritically reviewing each aspect of distribution that the
authors have briefly touched upon in this Review.
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Annex 1
Guidelines and policy statements that refer to emergency
food distribution (in chronological order)

This list is not exclusive and covers only those guidelines referred to in this review.

Peel, S, Selective Feeding Procedures, Oxfam Practical Guide No 1, Oxfam.

Proteincalorieadvisory group of the UN,Aguide to food and health relief operations for
disasters, New York, United Nations, 1977, Ch 5 Organization of Food and Health Relief.

deVillede Goyet,C,Seaman,J, Geijer, U, The Management of Nutritional Emergenciesin
Large Populations, Geneva, WHO, 1978

UNHCR, Handbook for Emergencies. Part One: Field Operations, Geneva, UNHCR, 1982.

Lusty, T, Diskett, P, 1984, Oxfam's Practical Guide to Selective Feeding Programmes, Oxfam
Practical Guide No 1. Oxfam.

UNICEF, Assisting in Emergencies. AResource Handbook for UNICEF Field Staff,New York,
UNICEF,1986.

Appleton,J, Drought reliefin Ethiopia. Planningand management of feeding programmes.
A Practical Guide. Save the Children Fund (UK), 1987.

Early Warningand Planning Services, Nutritional Guidelines for Food Relief Rations Addis
Abeba The Ethiopian Relief and Rehabilitation Commission.,1989.

Ministry of Health,Republic of Sudan. Sudan Health Relief Guidelines,Geneva, WHO
Emergency Preparedness and Response Programme,1989

LRCS, The Red Cross Policy on the Nutritional Aspects of Relief Operations, Geneva, League
ofRed CrossandRed Crescent Societies/ International Federation of National Red Cross
and Red Crescent Societies, 1991,

UNHCR/WFP, Provisional Guidelines for Calculating Food Rations for Refugees, UNHCR,
September 1991,

WFP, Food Aidin Emergencies, Book A:Policiesand Principles, Chapter A6 Rationsand Food
Aid Requirements, First edition, Rome, World Food Programme, September 1991,

Centres for Disease Control, Famine Affected, Refugee, and Displaced Populations:
Recommendations for Public Health Issues, Centres for Disease Control, Morbidityand
Mortality Weekly Report (MMWR), 1992, 41RR-13,

Young,H, Food Scarcity and Famine, Assessment and Response. Oxfam Practical Guide No
7, Oxford, Oxfam,1992,
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OLS, OLSFeeding Programme Management Guidelines for Southern Sudan, Draft for Final
Comments, Operation Lifeline Sudan,September 1993

UNHCR, Food and Nutrition Briefing Kit, Geneva Division of Programmesand Operational
Support, UNHCR,1993, October.

Mears,C.,Chowdhury,S, Health Care for Refugees and Displaced People, Oxfam Practical
Guide No 9, OXFAM, 1994,

MSF,Nutrition Guidelines, Istedition,Paris,Medecins SansFrontieres,1994, Section |
Nutritional Strategiesin Emergency Situations, Section2Rapid Nutrition Surveys,
Section 3 Selective Feeding Programmes.

WHO, The Management of Nutritional Emergencies in Large Populations
(draft),Geneva,WHO,1994, Draft copy from 15.6.94, and parts from 20.5.94.

UNHCR, Registration Guidelines, 1994, UNHCR, Geneva.

UNHCR, 1995 Commaodity Distribution, APractical Guide for Field Staff, Draft Sep 15,1995,
UNHCR, Geneva.
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Annex 2
Estimating Energy Requirements

Aperson'senergy requirementdependson their basal metabolic rate (BMR)and activity
levels. The basal metabolic rate is the metabolic rate in the post-absorptive state and at
completerestinathermoneutralenvironment. In practice, BMR isequal to theenergy
expenditure of subjectsduringsleep.BMR isdetermined by age, sex,and body weight.
Formulasexist for differentage and sex groups to predict BMR based on the weight ofan
individual, andare giveninthe reportonenergyand protein requirementsbyajoint
FAO/MVHO/UNU expertcommittee (FAO/MHO/UNU, 1985). Thisdefined energy requirements
as follows:

‘Theenergy requirementofanindividual is the level of energy intake from food that
will balance energy expenditure when the individual has abody size and composition
and level of physical activity, consistent with long termgood health;and that will
allowfor the maintenance of economically necessary andsocially desirable activity.
(FAO/WHO/UNU, 1985).

The recommended energy requirement for aperson ofacertain age, sexand weight,isthe
average requirementfor people ofthatage, sexandweight, withoutallowance for
knownindividualvariation .Inreality,therequirementsofsomeindividualswillbe
higher, and for some lower than the recommended requirement.

Allowances are made for activity levels by multiplying BMR by a Physical Activity Level (PAL)
factor. The FAO/WHO/UNU expert committee classified activity levelsinto light, moderate
and heavy physical activity,corresponding to 155,178 and 21 timesBMR for menand 156,164
and 182 timesBMR forwomen. Light activity assumes that the majority of timeisspent
sitting or standing, with only limited time spent moving and work limited to household
tasksand desirable social activity, moderate and heavy activity assumes the majority of
time spentonspecific occupational activities. The FAO/MWHO/UNU expert committee felt
unable to recommendan operational maintenance'requirement, due toinsufficient
available evidence (FAO/WHO/UNU, 1985). Any estimate reflects a value judgementonwhat
levels of activity above the minimum for survival should be included. The committee did
however give L4 times BMR asaguide, whichwas based onan additional L5 hours per day
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walking or 2hours standing. The 1900 kcal/person/day planning figure for apopulation's
average per capitaenergy requirementsisbased onactivity levels of 145 timesBMR, and the
2100 figure recommended by WHO is based on 155 times BMR.

Recommended energy requirementsare based onatemperature of 20 degrees Celsius,and
areincreased if the temperature falls below thislevel. Riversand Seaman recommended an
increase of 1%in requirements for every degree below 20 degrees Celsius. Requirementsare
alsoincreased if the population is malnourished, to allow for catch-up growth.5000 kcals
above maintenance are needed to gain one kg in weight (USAID, 1989).

Theaverage per capitaenergy requirementfor apopulationis calculated using the average
requirementsfor defined age and sex groups of a certainweight,and the distribution of
these ageandsex groupsinthe population. The planning figures for the average per capita
energy requirements of emergency-affected populations are based on the normal
demographic composition of a developing country.

In recent nutrition workshops organized by UNHCR andjointly by UNHCR and the ACC/SCN,
itwas recommended thataverage per capitarequirementsfor the specific population
affected, be calculated because demographic composition, body weightsand temperature
varywidely between populations(Schofield,1995; Schofieldand Mason, 1994). It was
recommended that population specific requirements be worked out first by estimating the
BMR for the population based on the specificage and sex distribution and secondly by
making allowances for activity levels, pregnancy,and temperature. Acomputer software
package and look-up tablesare being produced which give requirementsaccording to
country of origin, activity level and temperature.

Initially available demographicinformation from the country of origin could be used.
However, the demographic composition of displaced populationsis oftendifferent from
stable populationswhich meansademographicsurvey of theemergency-affected
populationis necessary toaccurately assessaverage requirements. Schofieldand Mason
(1994) illustrate the influence of demographic composition by comparing average
requirements forapopulation in Yugoslavia, whichis predominantly old with those ofa
population inKenya,which is predominantly young. The respective requirementsare 2163
and 1864 kcals.
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Selection of activity levelsand body weights to estimate requirements essentially involves
asubjectivejudgementonwhatisdesirable. There are three options for the use of weight
ofadultsandadolescentsin the calculation of BMR; observed currentweight, the usual
weight of the population when healthy, or the desirable weight (that of aWestern
populations)®. In the UNHCRworkshop in Ethiopiaitwas recommended that the actual
weightwhen the average Body Mass Index” (BMI) of the populationisat least 20 be used, but
whenthisisless than 20 the weight should be taken asequivalent to BMI of 20-22. Initialy
available information onadultweightsand heights from the country of origin can be used,
maodified later by information from field assessments on the affected population.Field
assessments need only measure heights, fromwhichweights can be worked out ifaBMI of
20-22 is taken.

0 Requirements for children are based on observed intakes rather than energy expenditure.

i BMIisameasure of the nutritional status of adults, and is calculated by dividing weight by height squared. The
normal range of BMI is 20 to 25.
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Glossary

Basic foods

Basic Ration
Beneficiary
Beri-Beri
Blended food

Complementary
Food

Coping Strategies

Dry ration

Food Basket
Food entitlement

Food Security

Fortification

General ration
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Food commodities which constitute the mainbulk of the
distributed rations,suchas cereals, pulsesand oil,and which
provide the main requirementsin termsofenergy, protein
and fat.

Ration consisting of basic foods.
Those entitled to food aid in a particular programme.
Thiamine deficiency disease.

Apre-cookedblend of cerealsand pulses, fortified with
essential vitamins and minerals.

Foods thatimprove the nutritional quality and palatability
of the basic food ration.

Strategiesadopted by populationsinorder tocope with the
threat of famine, with the aim of preserving assets, or
preventing destitution.

Rationsgivenindry uncooked form,to be taken home and
cooked by the beneficiaries.

The selection of food commodities included in the ration.

Accesstofood,or theability toacquire food, through own
food production, trade, exchange, creditor loans. Similar
concept to food security.

Accessbyall people atall timestoenough food foran active
healthy life. Itsessential elementsare the availability of food
and the ability to acquire it.

Theaddition of essential vitamins or minerals towidely used
foodssuchascereals, oil, sugar andsalt,inorder to prevent
micro-nutrient deficiencies.

Acombination of food commoditieswhichare distributed
free of charge toeveryonewithinadefined population, to
meet the needs of the affected population as a whole.
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Monetization

Pellagra

Pipeline

Ration

Ration planning
figure

Ration scale

Recipient

Scurvy
Selective feeding

Supplementary

feeding

Targeting

Wet ration

Thesale of food aid on the market by donor orimplementing
agency togenerate funds,and/or tolower market pricesin
order toimprove access tofood. Food aid may be monetized
informally’ by the beneficiaries.

Niacin deficiency disease.

Expected food aid supply for a particular programme but not
yetavailable in-country,based on confirmed pledgesfrom
donors, shipments, and other dispatches.

The particular amounts of food provided by an assistance
programme for beneficiaries in a specified target group.

Theestimatedaverage per capitaenergy requirementforan
emergency-affected population, used as the basis for
planning rations. Also referred to as working figure.

The quantities of each commodity includedinthe ration,
expressed in grams/person/day.

Thosewho receive food aid, possibly in order todistribute to
the ultimate beneficiaries, including for example, community
leaders, government institutions, heads of households.

Vitamin C deficiency disease.

The provision of foods to specific vulnerable groups. Selective
feeding programmes usual include therapeutic and
supplementary feeding programmes.

The provision of foods to specific vulnerable groupsin
additiontothe general ration,with theaimof preventing or
reducing excess mortality.

Restricting the coverage of aninterventiontothosewhoare
perceived tobe mostat risk, in order to maximise the benefit
of the intervention whilst minimizing the cost.

Rations providedincooked form, to be eaten‘onsite rather
than to be taken home.
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Note on Terminology

Inthis reviewwe use the popular terms malnutrition and nutritional statusin place of the
more physiologically correct terms,growth failure and anthropometric status. Protein-
energy malnutritionand nutritional status are usually assessed quantitatively by measuring
growth failureand anthropometric status of under fives respectively. In the context of
emergencies,we use the term malnutrition to refer toacute malnutrition,as measured by
the weight-for-heightindex, reflecting wasting, or thinness.Severe malnutrition refersto
childrenbelow 70%weight-for-height,and moderate malnutrition referstochildren
between 70%and 80%weight-for-height Where the prevalence of malnutrition isdiscussed,
thisreferstothe percentage of childrenunder five in the surveyed population, below 80%
weight-for-height.
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