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1. INTRODUCTION

The humanitarian aid context

1.1.  Aid from the European Union to non-Member
States includes a substantial humanitarian element which
is earmarked for crises arising as a result of either natural
disasters or situations of armed conflict. In recent years
the European Community and the Member States
together have accounted for about one half of total world
humanitarian aid, and Commission expenditure has
almost doubled. Annex 1 shows the commitments of
appropriations and the payments made between 1992
and 1995. The majority of the aid measures were
financed from specific humanitarian aid headings, namely
Chapter B7—21 of the general budget ‘Humanitarian
Aid’(') and Article 254 of the Lomé Convention (?).
Despite the Commission’s efforts to concentrate the
financing of these humanitarian activities on budget
headings specifically intended for this purpose, some
other headings were used for aid measures which,
contrary to what the Commission asserts in its reply,
were of a humanitarian nature. Total annual payments
increased from 335,3 Mio ECU in 1992 to 616,3
Mio ECU in 1995. For the whole period from
1992—1995 these payments amounted to 22725
Mio ECU.

1.2.  Apart from their extended duration, the other
characteristic of the crises in countries such as Somalia,
former Yugoslavia, Angola and Rwanda is the migration
of large numbers of people to areas where resources are,
in many cases, already scarce. The ensuing problems
rapidly go beyond the immediate problems associated
with the emergency, requiring mobilization of very costly
resources, especially in the case of armed conflict.

1.3.  The European Union’s response is to involve a
variety of bodies(?) in the mobilization of the financial
resources which the Commission holds on behalf of the
Union, and the Commission has to act as the catalyst by
providing funds for all or part of the action undertaken
by the various parties (*).

1.4. Several United Nations agencies(’) and
international organizations, such as the International
Committee of the Red Cross (ICRC), normally play a key
role in organizing the aid effort. Unlike the European
Union, which has its own financial resources, these
agencies and organizations are heavily dependent on
contributions from public and, to a lesser extent, private
sponsors. The United Nations General Assembly radically
reformed the coordination of its humanitarian aid
provision by setting up a Department of Humanitarian
Affairs (DHA)(®). Within the United Nations this
Department is responsible for liaising between
humanitarian agencies and also coordinating political,
military(?) and humanitarian operations. Within that
framework it launches coordinated appeals, the proceeds
of which are subsequently distributed among the various
agencies.

1.5. Hitherto the DHA has not always had the
necessary authority to coordinate all the humanitarian
aid systematically during major crises.

1.6.  In this context, relations between the Commission
and the DHA only very occasionally result in concrete
action in the crisis areas. The cause of this can be
attributed in equal measure to local conditions (Angola)
and the DHA’s lack of financial and human resources
(Armenia, Georgia and Azerbaijan). The difficult
relations between two of the main organizations called
upon to act jointly in humanitarian crises are detrimental
to the effectiveness of any action which they undertake.

The establishment of ECHO

1.7.  Around the same time, the Commission was
confronted with problems concerning the coordination,
visibility and effectiveness of its own humanitarian
measures. On 6 November 1991 it decided to create a
special office  which would be ‘responsible for
administering humanitarian operations to aid people in
any non-member country who have been victims of
natural disasters or exceptional events in cases calling for
a swift response and/or implementation of expedited
procedures’. The existence of this office was in principle
restricted to a period of seven years, after which an
in-depth assessment of its performance was supposed to
be made. One of the purposes of this review was to
explore the possibility of setting up an external,
European-wide agency.

1.8.  The European Community Humanitarian Office
(ECHO) was thus set up initially to operate particularly
in the area of emergency humanitarian aid to the people
of third countries.

1.9. The Commission had, in fact, found that the
Community’s political will to take action in the area
of humanitarian aid lacked visibility under the
organizational arrangements which existed prior to 1991.
At that time the organizations that were traditionally
associated with the Community’s action merely perceived
it as a financial staging-post, whereas the Community
saw itself as one of the lead players.

1.10.  In setting up ECHO, the aims were:

a) ‘focusing of administrative responsibility. .. to ensure
managerial consistency and the expertise needed to
handle emergencies and adopt the appropriate
procedures;

b) capacity to take direct action at various stages,
enhancing the Community’s presence on the ground:
identification of requirements, mobilization of
personnel and material for the relief operation,
monitoring and checks, ex-post evaluation;
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c) improved coordination with the Member States, other
donors, NGOs and specialist international agencies,
notably through joint operations and framework
contracts;

d) easier mobilization of the necessary budgetary
resources in major emergencies’ ().

1.11. In January 1993 the Commission extended
ECHO’s mandate to cover the whole of its humanitarian
aid, instead of emergency aid only. At the end of
December 1994 the Commission set out ECHO’s
responsibility for emergency food aid and that of DG
VIIL(*) for programmable food aid.

The Court’s audit

1.12. In mid-1994 the Court carried out an audit with
the object of:

a) assessing the clarity of the European Union’s
humanitarian aid policy, its aims and the resources to
be utilized;

b) examining the consistency and complementarity of
the various instruments being used;

¢) establishing whether the Commission was adequately
equipped to implement the aid effectively;

d) verifying that appropriate procedures were in place
for reporting under satisfactory conditions on the
measures implemented and the results obtained.

1.13.  The operations audited by the Court relate to
the period between 1992 and 1995. The Court did not
structure its audit by zone or country of crisis.
Particularly at the beginning of the period covered by the
Court’s checks, the Commission for the most part
responded to individual requests for funds from the

humanitarian aid organizations. It was only later that the
Commission began first to consolidate requests by
countries/zone, and then to develop global plans (see
various passages of paragraphs 3.1—3.7). The Court,
therefore, focused its audit initially on the operational
relations between the Commission and its partners.
Annex 2 sets out the sample of projects selected for
detailed examination.

1.14. The first stage was to review, at the
Commission, the procedures followed for the choice of
operations, the examination of project files, the
conclusion of contracts and the monitoring and control
of funds. This was followed by checks at the head offices
of the Commission’s main partners, with the aim of
assessing the reliability of their management information
systems and their bookkeeping procedures. A
questionnaire on the Union’s humanitarian aid policy and
the Commission’s practice was sent to 38 organizations
in October 1994; 29 replied, many in detail. Interviews
with the national departments responsible for the
Member States’ own humanitarian aid effort were used
to assess the extent of collaboration between them
and the Commission. Finally, the auditors visited
Angola and former Yugoslavia (Croatia, Serbia and
Bosnia-Herzegovina) in order to monitor the effectiveness
of aid, on the ground, in the crisis areas. Regarding the
crisis in Rwanda, audits of the files at ECHO’s offices
were supplemented by a review of the conclusions
published in March 1996 by the Steering Committee for
Joint Evaluation of Emergency Assistance to Rwanda,
following the initiative of the Danish Ministry of Foreign
Affairs at Copenhagen in November 1994.

Allocation of aid

1.15. The geographical distribution of European
Union aid administered by ECHO from 1992 to 1995 is
shown below.
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GEOGRAPHIGAL DISTRIBUTION OF HUMANITARIAN AID 1992-1995

Near East MED
20,5Mio ECU 14,7 Mio ECU
0,9% 0,6%

ACP (see B)
711 Mio ECU
29,4 %

Former Yugoslavia
1176 Mio ECY
48,6 %

Latin America
63,2 Mio ECU
26%
Asia
146,8 Mio ECU
6,1%

NIS (see A)
CEEC 278,9 Mio ECU
8,1 Mio ECY 11.5%
0,3%

@ NIS - PRINCIPAL BENEFICIARIES

ACP-GOUNTRIES - PRINCIPAL BENEFICIARIES

Ukraine  Other Other
Belarus 2% 3% Kenya 9%
2% Azerbaijan Liberia 2 %
Kyrgyzstan 22% 3%
6% Haiti
Tadjikistan 5%
12%
Angola
8% . ,
) Crisis Rwanda/Burundi
Fed. Russia Georgia 55 %
14% 20% Sudan
9%
Armenia
0,
19% Somalia
9%
MED = Mediterranean countries
CEEC = Central and Eastern European Countries
NIS = Newly Independent States
ACP = African, Caribbean and Pacific countries

1.16.  Analysis of the contracts concluded by ECHO, by type of partner, between 1992 and
1995 shows that the NGOs of the Member States, the United Nations agencies and other
international organizations together received 83 % of the aid. A summary of the contracts for
the same period, by partner category, is published in Annex 3. Annex 4 lists the 20 largest
NGOs in terms of contributions paid by ECHO during that period.
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CONTRACTS BY NATURE OF PARTNER 1992-1995

International Organizations

. ECHO direct action
230 Mio £CU 252 Mio ECU
’ 11,6 %

Member State governments
39MioECU 1,8%

Third Country governments
38MioECU 1,7%

United Nations (see A)
637 Mio ECU
293%

NGO(s) Member States (see B)

NGO(s) beneficiary countries 963 2" ;0.,/5 W
8 Mio ECU . ’
0,4%  NGO(s) third countries
15 Mio ECU
0,7%
@ United Nations - principal beneficiaries NGO(s) of Member States — principal beneficiaries
Ur;lﬁ‘z’AOther soain Ireland 02";2’
WHO 1% pan 1%
UNICEF 2% ttal ‘
y
5% 7% France
Netherlands 33%
8%
Wre Germany
29%
’ UNHCR 9%
62 %
United
Kingdom A Dﬁ"z"lj”k
10 % Belgium o
1%

UNHCR = United Nations High Commissioner for Refugees
UNICEF = United Nations Children’s Fund
WHO = World Health Organization
UNRWA = United Nations Relief and Works Agency for Palestine Refugees in the Near East
WFP = World Food Programme
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1.17. Whilst the Commission is indeed responsible for
implementing the European Union’s humanitarian aid
policy, some of the difficulties that have been
encountered go beyond its capabilities and should not be
held against it. In this particularly sensitive area, it is
essential that all the parties involved, by common
consent, implement measures that are devoid of any
ambiguity. Whatever the difficulties encountered during
the period 1992—1995, especially as regards the
qualitative assessment of the aid’s impact, it should be
borne in mind that the Commission has succeeded
in deploying an unprecedented amount of aid using
relatively limited resources in particularly difficult areas
suffering from armed conflicts. The European Union’s
contribution to the international community’s urge to
show solidarity is a major achievement for which the
Commission must take the credit. Accomplishing this
task has undoubtedly been facilitated by the setting-up of
ECHO. Nevertheless, the Court’s inquiries have
highlighted various areas to which the Commission needs
to devote further consideration and where it must
improve its procedures.

1.18.  Throughout the audit, the Commission’s
departments were regularly briefed on the Court’s
inquiries and the provisional findings of each of its audit
visits. On several occasions, ECHO staff accompanied the
Court’s auditors on their visits. In some cases, staff
from the Commission’s departments themselves made
subsequent visits to the partners whose operations had
been examined by the Court in order to take stock of the
checks which had been made. Initially, the provisional
findings of the checks on each operational contract
examined by the Court were notified to the Commission.
Then, when the work was sufficiently advanced, two
summary notes were sent to the Commission, one on the
partnership agreement mechanism (November 1995) and
the other covering the whole audit (February 1996).
These various communications helped the Commission to
target its own checks and to improve its own working
methods. It is because of this approach adopted by the
Court that some of the observations contained in this
report have already been taken into consideration by the
Commission.

1.19.  In 1996, after the period covered by the Court’s
audit inquiries (1992—1995), the Council adopted two
Regulations, one relating to humanitarian aid ('°) and the
other to rehabilitation and reconstruction operations in
developing countries(''). These two Regulations set out
some of the principles governing measures in the
humanitarian field and therefore serve to remedy some of
the shortcomings mentioned in this report. Their
application is not widespread, however, as they are used
for specific budget headings. As they have been adopted
only recently, it is not yet possible to gauge their true
impact. They are undoubtedly an important stage in the
process of making the European Union’s humanitarian
aid policy clearer, but they do not constitute the final
stage of this process, and, in the Court’s view, cannot be
cited as the definitive solution to the issues raised in this
report.

2. THE COMMUNITY’S APPROACH TO HUMANITARIAN
AID

The European Union’s intervention strategy

2.1.  The regulations adopted in 1996 lay down
principles which are such that they make a serious
contribution to clarifying the humanitarian aid policy
pursued by the European Union. Nevertheless, the Court
considers that the clarifications which have been made do
not entirely cover all the aid measures of a humanitarian
nature, whether it be the decision-making machinery, the
eligible measures or the procedures for collaboration with
international organizations. This appears to be connected
with the fact that the Member States, whose individual
positions may vary considerably, have not sought to
establish an overall strategy for FEuropean Union
humanitarian aid.

2.2. For example, up until June 1996, on specific
questions there were in existence Council resolutions ('?),
resolutions of the European Parliament and the ACP-EC
Assembly, Lomé Convention provisions and Commission
communications (see paragraph 1.19). In addition to
these various texts there are the Council’s common
positions (%).

2.3. In a joint declaration of 25 November 1994, the
Council and the Commission expressed the view that a
legal basis should, in particular, define the scope of
action of a humanitarian measure, describe its
coordination and set out the possibilities for cooperation
between the Community, Member States and
international organizations, including the DHA and
NGOs.

2.4. In view of this the Council adopted the
Regulation of 20 June 1996 concerning humanitarian
aid ('*). However, since its first objective is to create a
legal basis for the implementation of the appropriations
entered under certain general budget headings, it should
have been stated that the Regulation is to apply to all the
aid of a humanitarian nature in the general budget, and
to the aid financed by the EDF as well (see paragraph
1.19).

2.5. The aim of Council Regulation No 2258/96 on
rehabilitatton  and  reconstruction  operations  In
developing countries (%) is to meet the needs of people
who have suffered serious crises or who are recovering
from such situations and thus to ensure continuity of
aid after the emergency, leading on to development.
According to Article 1 of this Regulation, reconstruction
and rehabilitation operations ‘must progressively take
over from humanitarian action’ (see paragraph 1.19).
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2.6.  This wording could create an overlap between the
terms ‘humanitarian’ and ‘rehabilitation’ which might
give rise to duplication, omissions and, even, conflicts
between the measures adopted. In this respect, the
outcome of the crisis in Yugoslavia is an example of a
situation where the Commission did not allocate
responsibilities between its departments clearly. The
Commission may be subject to pressure from some of its
partners, and there is, therefore, a risk that this form of
words may encourage the prolongation of humanitarian
operations beyond what is necessary, under the pretext
of continuity. The concepts ‘humanitarian’ and
‘rehabilitation’  should, therefore, be clarified in
operational terms, at least as far as the measures financed
by the Commission are concerned ().

2.7. A proposal for a Council Regulation was
submitted by the Commission on 4 September 1995
designed to provide a legal basis for implementing general
budget appropriations to aid uprooted people (refugees,
displaced persons and returnees) in Asian and Latin
American countries('’). Article 1 of the Common
Position adopted by the Council on 27 June 1996 states
that “The Community shall implement a programme of
support and assistance to uprooted people to contribute
to the urgent requirements not covered by humanitarian
aid and for the longer-term realization of projects and
action programmes aimed at the self-sufficiency and
integration or reintegration of such people.” This draft
regulation, therefore, introduces a further concept, that
of urgent but not humanitarian assistance, which is not,
however, defined any further. The distinctions between
measures to be financed under this Regulation and
those financed ~under the rehabilitation/reconstruction
Regulation, or the humanitarian aid Regulation are not
clear. It is symptomatic of the confusion that can arise
that, although the draft Regulation states that it is
concerned with (inter alia) urgent requirements not
covered by humanitarian aid, in 1996 the budgetary
appropriations have been placed in Title B7—21:
Humanitarian Aid.

2.8.  In its communication to the Council and the
European Parliament ‘Linking Relief, Rehabilitation and
Development (LRRD)’ (see endnote 16), the Commission
recognized the potential problems that can arise from the
implementation by different Commission departments of
separate budget headings with separate legal bases for
humanitarian assistance, aid to displaced persons in Asia
and Latin America and aid for reconstruction/
rehabilitation. This Communication sought, amongst
other things, to find a solution to these problems.

2.9.  In order to eliminate these ambiguities and allow
the Commission’s partners to perceive clearly the
objectives and resources of the European Union’s
humanitarian aid, it would be expedient for the latter to
give an unequivocal global commitment, at the highest
political level, on the basis of clearly-defined principles
and in keeping with the provisions of paragraphs 1('%)
and 3 (") of Article 130u of the Treaty establishing the
European Community.

2.10.  Without general guidelines there is a persistent
risk  of inconsistencies in the definition and
implementation of the Union’s policy.

Decision-making mechanisms and dispersal of financial
resources

2.11.  The  European  Union’s  decision-making
procedures are a function of the origin of the financial
resources, and not the nature of the proposed operations
or the scale of the crises. It is thus possible for different
procedures to be followed for one and the same
operation.

2.12.  In respect of the EDF, when the amounts
involved have been small the Commission’s response time
has been short. However, when major crises have erupted
(Somalia, Rwanda), the mobilization of appropriations
has proved more difficult, especially where the allocations
reserved for emergency aid had been used up. The
mechanism whereby appropriations are transferred from
financial instruments other than aid to refugees is not
provided for by the Lomé Convention and obliges the
Commission to implement exceptional measures (2°).

2.13.  The Commission split up some of the aid
measures  into instalments of 1 Mio ECU or
650 000 ECU, according to the circumstances. For this
reason a series of decisions concerning amounts of
1 Mio ECU were adopted from 1993 onwards for
Angola, Somalia, Liberia(*'), Burundi and Rwanda. This
is a purely administrative approach and when such an
approach has been applied, it has complicated the
planning of the overall aid approach (see paragraphs 3.1
to 3.7), added to departments’ administrative workload
and ultimately obscured the management control
process.

2.14.  The creation of an emergency aid reserve in the
budget (??) has not functioned satisfactorily. This reserve,
provided for in the conclusions of the Edinburgh
European Council, was supposed to permit a rapid
response to specific aid needs, resulting from events
which could not be foreseen when the budget was
established. In practice, however, the budgetary
procedure applied has imposed a constraint on the
implementation of the humanitarian aid programme.

2.15.  Firstly, the appropriations initially provided for
on the humanitarian aid budget headings were
inadequate during the period of the major humanitarian
crises in former Yugoslavia and Rwanda (1993—1995),
so that in each year the Commission was obliged to
mobilize the whole reserve. Secondly, the Commission
only requested reinforcement from the reserve at a late
stage. Thirdly, the transfers from the reserve were
considerably delayed in 1994 and 1995. Further, as
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shown by the Court in its Annual Reports(*), this
pattern of decision-making has contributed to very large
under-utilization of payment appropriations, followed by
very large carryovers to the next year when such
carryovers should have remained the exception.

2.16. The Committee on Budgets of the European
Parliament has concluded that either there should be a
more rapid procedure for the release of the bulk of the
reserve, or that the substantive humanitarian aid headings
should be increased from the beginning of the financial
year with a smaller volume of appropriations being put
into the reserve(**). The continuing high level of needs
for humanitarian aid that can be seen supports this
second option.

2.17.  Foodstuffs, a main component of the products
supplied for humanitarian purposes, have, during the
period covered by the Court’s audit, been mobilized from
a variety of budgetary sources and governed by different
sets of rules. For example, in 1992, in former Yugoslavia,
direct supplies of foodstuffs were simultaneously financed
from the budget headings for emergency aid (B7—5000)
and for the PHARE programme (B7-—6000) and (by
somewhat unorthodox procedures(**)) from European
Agricultural Guidance and Guarantee Fund (EAGGEF)
appropriations. During the crisis in Angola, the bulk of
the food products supplied by the Commission in 1993
and 19985, for distribution free of charge, was financed
by Chapter B7—20 ‘Food Aid’, managed by DG VIII and
DG VI, with only a few operations being financed from
the specific humanitarian aid appropriations managed by
ECHO.

2.18.  Since the adoption of Council Regulation
No 1292/96 of 27 June 1996 concerning the food aid
policy and management (%), the food aid managed by
DG VIII and DG VI is considered to be a structural
instrument of food safety. Except in the case of
large-scale crises requiring the use of all the
Commission’s instruments, the supply of foodstuffs under
humanitarian operations should be covered by the
appropriations from Chapter B7—21 ‘Humanitarian
Aid’.

Complementarity and coordination with Member State

aid

2.19.  The concept of complementarity of Community
aid and aid from Member States was written into the
Treaty establishing the European Community, but it
requires clarification. Although not all Member States
devote substantial amounts of financial resources to
humanitarian aid, certain of them are, however, able to
deploy considerable physical and logistical resources. The
Commission and the Member States should endeavour to
bring these resources into play more effectively in
connection with the implementation of humanitarian aid
from the European Union.

2.20. The Community should also clarify what is
meant by the term coordination as used in Article 130x
of the Treaty (") (**). Depending on the circumstances,
the term can, in fact, cover very different measures
and coordination may range from simple, one-way
transmission of information to the systematic pooling of
resources that have been mobilized in a coordinated way.
It may also consist of making the best use of the
capabilities of one or other of the parties, where they are
relatively advantageous, by judicious allocation of tasks
and resources (see paragraph 1.10).

2.21.  Whereas in the area of development aid the
Court of Auditors usually found that, on the ground,
there was a certain amount of coordination between the
Commission’s representatives and those of the Member
States (*%), this did not apply to humanitarian aid. In the
only case where large-scale operations were attempted
(European Community Task Force — ECTF, see Box 1),
cooperation dwindled rapidly, because of a lack of
adequate commitment on the part of the Member States.
The bilateral aid that was already in place was continued
on an individual basis, alongside the ECTF, by the
Member States concerned. In this context, in Croatia, at
the end of 1994, there was found to be no effective
coordination, with the result that bilateral food aid was
distributed to the same recipients as the Community

aid.
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The ECTF was set up in October 1992 during the European Council in Birmingham ‘to
support the efforts of the UNHCR to deliver humanitarian aid to the former Yugoslav

to provide logistical and technical support to the UNHCR (although the latter

to improve coordination on the ground, principally by facilitating, between
donors, the exchange of information on actions funded, with there being an implicit
obligation on the Member States and the Commission to inform the ECTF of all their

ECHO, by integrating its own bureau in Zagreb into the ECTF, gave it the additional
objectives of implementing the direct food aid actions in Croatia and of supervising the

From the outset, the planned information exchange proved difficult. Some Member States
even initiated actions directly within the responsibilities of the ECTF without consulting

Despite declarations of intent, most of the Member States did not provide the
contributions, and ECHO had to bear most of the running costs (5,62 Mio ECU between
February 1992 and February 1996). As the Commission financed virtually all the running
of the task force and as it was generally involved with its management, the ECTF in effect
became the operational arm of ECHO in Croatia, Bosnia-Herzegovina and Slovenia. In
doing so, the ECTF was generally perceived as an office of ECHO. According to an
evaluation carried out by an external consultant, some of the Member State representatives

did not understand the role of the ECTF, nor how it related to ECHO.

No C 143/10
Box 1 — ECTF — European Community Task Force, Zagreb
republics’.
Its objectives were:
2.21.1.
was not consulted as such);
2.21.2.
actions.
Commission’s partners.
it.
2.22.  During the period covered by the Court’s

inquiries, coordination essentially took place at central
level, at the quarterly meetings arranged by ECHO, in
response to a Council Resolution(*"), between the
directors of the national humanitarian aid services.
However, the minutes of these meetings show that the
coordination had little concrete effect in the short term.
Firstly, it consisted in providing the Member States with
information on Commission financing decisions and the
implementation of them. Then, it served to initiate
discussion of various questions of principle, such as
relations with the United Nations agencies. Some specific
questions were also raised. On every occasion the
Member States’ representatives closed up whenever there
was a possibility of anything more than an exchange of
views, and suggestions for studies or coordinated action
were referred to higher authority (see paragraph 1.10(c)).
During the period 1992—1995, the Member States
which systematically informed ECHO of their own
humanitarian measures were the exception. This being so,
unless there is a radical change in behaviour, there can be
no extension of coordinated action between the European
Union and the Member States because of the lack of

adequate commitment on the part of the authorities in
the latter.

Cooperation with the United Nations and international
organizations

2.23.  Cooperation with the United Nations agencies
and international organizations such as the International
Committee of the Red Cross are an important part of the
European Union’s humanitarian aid policy. Decisions at
the highest level of the Union are required on how it
should be put into practice. Framework partnership
agreements such as those between ECHO and some
agencies are inadequate in this respect, because their
purpose is to set out the operational details for individual
measures, rather than to lay the foundations for the
cooperation provided for in the Treaty.

2.24.  Although relations between the UNHCR and the
Commission are long-standing, it was not until the
beginning of 1994 that a high-level working party was set
up in order to try to produce a more consistent definition
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of the procedures for operational and financial
cooperation with the Commission. In order to boost its
staff’s coordination effort in the area of aid to refugees,
displaced persons and returnees in third countries, the
Commission set up a standing interdepartmental working
party (GPIS) in November 1994. One of the working
party’s first objectives was to define the Commission’s
position vis-a-vis the UNHCR. By mid-1995 the working
party was still not very active and its actual role had still
not been defined.

2.25.  Since the setting-up of ECHO, the UNHCR has
acted as lead agency in former Yugoslavia and Rwanda.
Although both agencies are covered by the same
framework partnership agreement, cooperation between
ECHO and the UNHCR has taken two very different
courses on these occasions:

a) in former Yugoslavia, management of the food aid
programmes was entrusted to ECHO in Croatia, to
the WFP in Bosnia and to both at once in
Serbia-Montenegro (*!). In addition, the Community
placed ECTF (%) logistical resources at the disposal of
the UNHCR (Box 1) and financed a team responsible
for evaluating requirements for the restoration of
infrastructure in Bosnia(*}). In other areas, the
Commission treated the UNHCR as one partner
among many and, between March 1992 and
December 1994, ECHO entrusted it with the
execution of agreements worth 379 Mio ECU;

b) in the context of the crisis in Burundi and Rwanda,
the Commission financed its partners direct until the
massacres in April 1994, when it began to channel a
substantial part of its aid through the UNHCR (*).
Under these new arrangements the UNHCR, in
agreement with the Commission, shared out
approximately half the sums received between the
NGOs present on the ground. The agreements
concluded were to be communicated to ECHO. In
addition to improving coordination, the new system
had the advantage of simplifying the Commission’s
work of administrative follow-up. In the case of a few
large European NGOs(**) ECHO continued to
provide funds direct, under the framework
partnership agreement. At the same time ECHO
sent a dozen technical assistants to these areas, to
liaise with the UNHCR and other international
organizations. At the end, the UNHCR was to make
a report in accordance with the framework
partnership agreement (see paragraphs 4.11—4.21).

Conclusion

2.26. As of the end of 1995 the European Union’s
humanitarian aid policy had not been set out clearly and
there was no executive summary to apply to all
operations irrespective of their source of finance (see

paragraphs 2.1—2.6). The Council Regulations of 1996
concerning humanitarian aid and aid for rehabilitation,
and the Commission Communication of April 1996
linking relief, rehabilitation and development are
inadequate as a document setting out the EU’s overall
policy on all aspects of humanitarian assistance. That is
why it would be preferable for the principles set out in
these various documents to be consolidated. This could
facilitate coordination with the bilateral aid from the
Member States and the aid from international
organizations. The consolidated document could form
the Union’s humanitarian aid charter, with a clear
embodiment of the basic principles, guidelines, definitions
and concepts, and laying down its specific characteristics
in relation to aid from other donors.

2.27.  Complementarity, like the coordination of Union
aid with that of the Member States, still falls far short of
the positions of principle set out in the Treaty and

Council  resolutions.  Owing to the national
administrations’  cautiousness when applying the
principle of complementarity to the European

Union’s humanitarian measures, the contacts between
the Commission’s departments and the national
humanitarian aid authorities have failed to have much
practical effect on the ground (see paragraphs
2.19—2.22).

2.28.  Although the Treaty specifically provides for
cooperation between the Commission and the United
Nations (*¢), this collaboration is still unstable, partly
because of the lack of any overall policy regarding the
latter organization. A global agreement should be
concluded with the Secretariat-General of the United
Nations in order to ensure that relations between the
Commission and the United Nations humanitarian
agencies are consistent and transparent. Supplementary
agreements could then be concluded with each agency
(and the UNHCR and the WFP in particular) in order to
clarify the prospects and practical procedures for
collaboration between the agencies and all sections of the
Commission (see paragraphs 2.23—2.24).

3. MOBILIZATION OF HUMANITARIAN AID BY THE
COMMISSION

Mobilization of appropriations (global plans)

3.1. In times of crisis the Commission has normally
responded on the basis of requests from its partners. For
protracted crises, these requests for support have been
consolidated by ECHO and have formed the basis for
global plans on which the Commission decisions have
been made. These global plans, the guiding instrument
for ECHQO’s intervention in a given humanitarian crisis,
set out a brief background of the crisis, the total
financing proposed and the period covered by the plan
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(generally three to nine months), as well as details of
previous funding and Member State allocations, if
known. Also included is a summary of the organizations
to whom funding is to be allocated, together with a
sectoral analysis of the proposed actions. In protracted
crises, the limited duration of the global plans has led to
contracts being awarded with implementation periods
that have proved to be too short (see paragraph 4.15 f).
Although the quality of the information provided in the
global plans has improved since 1995 (for example,
details about priority areas), the plans examined by the
Court before the setting-up of the Humanitarian Aid
Committee were still incomplete.

3.2.  In none of the cases which were examined for the
period 1992—1995 did the global plans explain the
medium-term strategy that had been adopted for the
Community’s aid measures, nor how it was to be
coordinated with the strategies of the other main donors.
It has thus been difficult to relate the priorities adopted
by the Community in terms of the overall needs and to
ensure that they were consistent, especially with those of
the Member States (see paragraph 2.19). The global plans
did not systematically specify the aid measures of all the
Commission’s departments, as these plans basically
concerned ECHO.

3.3.  Furthermore, it is not always possible to identify
the negotiations leading to the overall amounts of
financing to be raised. The Commission often confined
itself to responding, fully or partly, to proposals
submitted by partners, keeping within the limits of an
amount of total financing determined beforehand and
shared out in a manner that endeavoured to ensure a
certain balance between the sectors involved, the groups
of partners and the geographical origin of the NGOs.

3.4. The global plan of 18 Mio ECU decided for
Angola in February 1994 included data only on
humanitarian aid provided by ECHO and the DG VIII
food aid unit. No details were provided on the DG
VIlI-managed rehabilitation plan, although this was an
important element of the Commission’s support(*’).
Furthermore, the ECHO global plan not only included
actions of the same kind as those provided by other
Commission departments, notably for basic health care
and distribution of food products, seeds and tools, but
also made no mention of how the actions which were
financed were coordinated with those of the UN agencies
and especially the WFP. The interaction between the
global plan and the strategy of the UN Appeal was not
mentioned. The target beneficiaries were not identified in
terms of their status or location. In April 1995, the DHA
coordination unit (UCAH) (**) asked the EU Delegate in
Luanda to send it the coordinated strategy of the
Commission in Angola. The global plan of 14 Mio ECU
proposed in 1996 for the period May-December 1996

makes no mention of the 55 Mio ECU rehabilitation plan
launched by DG VIII in early 1996.

3.5. In  commenting on the Food Aid and
Rehabilitation Aid programme in Azerbaijan between
1992 and 1995, a consultant engaged by ECHO pointed
out that no comprehensive strategy had been defined and
that the programme was a compilation of the requests of
NGOs and other organizations working in Azerbaijan.
ECHO’s strategy paper ‘Transcaucasus Humanitarian
Assistance Strategy 1995° was seen by the consultant as
an important step in establishing a sound strategy.

3.6. In former Yugoslavia, although broad objectives
were identified for the proposed decisions, these were too
general to constitute a precise strategy. For example, in
the Commission decision of 100 Mio ECU of June 1993,
the aims were to provide aid in the various regions (%),
but without identifying the target beneficiaries in terms of
status (*), nationality or geographical location, nor their
needs and how these were being met by other
organizations. The document did not define the EU
policy towards the UN agencies or the ECTF (see Box 1),
nor did it mention the existence of any privileged
partners. Similar comments apply to the objectives set out
in the decision of 156 Mio ECU of November 1994,
where one of the objectives was to fund urgent
rehabilitation activities, without these having been
defined or located, despite the existence of the IMG-IBH
which the Commission had already been financing since
the end of 1993 (see endnote 33).

3.7.  When the Commission adopts global plans, the
NGOs’ proposals for projects (see paragraph 3.1) may be
put aside for several months before being included in
series of financing decisions, for reasons relating to the
decision-making process. The partners often see this
practice as a source of complication: 45 % of the NGOs
which replied to the Court’s questionnaire (see paragraph
1.14) took this view.

Internal coordination of the Commission’s aid measures

3.8.  Several administrative departments of the
Commission are involved in (see paragraph 3.12), and
several sources of funding are available for, similar or
related actions (see paragraphs 3.10 and 3.11). The UN
agencies and many NGOs obtain funds under different
Commission  programmes, managed by different
departments:

a) both the Food Aid department of DG VI and
ECHO provide significant amounts of aid to the WFP
(see Box 3). However, it has only been since
December 1994 that ECHO has actively participated
in defining the position to be taken by the
Commission in key policy-making Committees of the
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WEFP, such as the Committee on Food Aid Policies
and Programmes;

b) in Angola, in 1995, different Commission
departments responsible for humanitarian aid, food
aid and rehabilitation assistance were implementing
programmes, sometimes through the same partners.
There was insufficient coordination between the
departments in Brussels and on the spot (see
paragraph 3.4). Because of difficulties in sending
information, the Delegation staff were not well
informed about ECHO’s humanitarian aid actions;

¢) in the independent states of the former Soviet Union,
the Commission is financing humanitarian aid, food
aid programmes and the Tacis Programme. With
regard to the 204 Mio ECU food aid programme
provided to the Transcaucasian republics in
1994/1995, the ECHO-managed component (+ 20
Mio ECU) was not coordinated with the food
aid operation managed by other Commission
departments.

3.9. The involvement of different Commission
departments gives rise to two main issues:

a) the question of coordination of interventions between
the Commission’s departments, which must ensure
that the total programme in a country is coherent and
that there is no duplication or contradiction in
the approaches of the different departments (see
paragraph 3.10);

b) the question of the diversity of the various
departments’ procedures and contractual terms,
which tends to increase confusion and inefficiency
(see paragraphs 4.23 and 4.24).

3.10.  Although there have been a number of
institutional initiatives to improve inter-departmental
coordination, these have had a limited impact (see
paragraph 2.24) and, in practice, the most effective
coordination in specific areas has come about through
the efforts of individual desk officers. In its
Communication of 30 April 1996 to the Council and
Parliament on linking relief, rehabilitation and
development (see endnote 16), the importance of the need
for a global Community policy and coordination of
departments to improve the efficiency and impact of
actions was recognized. Community task forces,
comprising officials from all the departments concerned,
are to be set up at both headquarter and field level for a
limited number of pilot countries (Angola, Haiti, Liberia,
Somalia and the Great Lakes area). These task forces,
also involving NGOs and UN agencies, are to formulate
joint global framework policies for EC aid in the short,

medium and long term for the countries concerned, and
eventually for each region or country affected or
threatened by a crisis. The global framework policies are
also to establish the criteria and conditions under which
each of the different departments will intervene.

3.11.  The following are examples of NGOs which
have received support from different Commission
departments and have been faced with different
procedures for managing the grants and drawing up
implementation reports:

a) in Liberia, both DG VIII (EDF Refugee Aid) and
ECHO financed the programme of one medical NGO
during the period from July 1992 to June 1993
(1,3 Mio ECU). A similar case involving a sister
organization also occurred in the same country during
the period from March to September 1994
(1,4 Mio ECU). The terms and conditions applied by
the two departments were different, which meant
among other things that the NGOs had to prepare
separate reports in different formats for the two
departments. It would have been more efficient to use
one source of funds only;

b) in Rwanda, during the period from August 1995 —
January 1996, a legal NGO received a grant of
0,3 Mio ECU from ECHO to carry out registration
activities in four prisons. Other activities, concerning
defence of prisoners and training of legal personnel,
were financed by DG VIII for an amount of
0,3 Mio ECU, from March 1996 to December 1996.
These various activities still concerned the total
activities of the NGO in Rwanda in one and the same
field, but required different procedures to be followed
depending on which Commission departments were
involved;

¢) in Angola, two NGOs, one medical and one involved
in agricultural development, both received aid from
ECHO and DG VIII rehabilitation aid at the same
time. Although the activities were carried out
simultaneously, they were governed by different
implementing and accounting procedures.

3.12.  One case was noted where similiar operations
were being funded by different Commission departments:
the 60 Mio ECU PHARE humanitarian aid assistance
programme to FYROM (Former Yugoslav Republic of
Macedonia), which was entirely managed by DG 1 A-B4,
included a 5 Mio ECU programme to import essential
pharmaceutical products in short supply, for distribution
to hospitals, medical centres and state pharmacies. This
was in essence similar to ECHO-managed projects in the
same period, aimed at providing essential medical
supplies in former Yugoslavia.
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Identification of individual projects and appraisal of
proposals

Choice of individual operations

3.13.  In respect of the operations examined for the
period 1992—1995, partners were not required by
ECHO to provide precise information on the objectives
and scope of the proposed actions and the targeted
beneficiaries, but mainly to provide a list of personnel,
supplies and services for which they were seeking
financial support (see paragraph 4.14). In contrast with
the procedures followed by the Commission departments
prior to the establishment of ECHO, Commission
delegation staff on the spot were not required to
comment on these proposals systematically. The process
of appraisal by ECHO staff in Brussels was reduced
primarily to the choice of items that ECHO was willing
to finance, but the files contained little information
relating to the appraisal of requests or to the reasons for
modifications to proposals, which sometimes seemed
hard to justify (*'). In 74 of the 104 projects examined by
the Court, the way in which the project file had been
prepared could not be clearly established.

3.14. Seven NGOs (which between them received
19 % of all funds allocated to NGOs during the period
from 1992—1995) considered that greater attention
needed to be paid to the pertinence and content of the
proposed action. This is confirmed by several of the
consultants contracted by ECHO to evaluate individual
operations (see paragraph 5.12). At the end of 1995,
ECHO tightened up its procedures for appraising its
operations.

3.15.  Furthermore, at the time of the Court’s audit in
1995 ECHO had no criteria or organized records of
previous experience with which it could determine the
relevance of the action and the competence and efficiency
of the potential partner (see paragraph 4.15 a). The files
examined contained little or no evidence of why certain
implementing partners were chosen rather than others. In
paragraphs 5.22 to 5.28 of this report, the consequences
of the inadequate initial preparation are set out. The
revised procedures introduced in autumn 1995 whereby
ECHO staff are required to document the preparation,
follow-up and appreciation of each action should enable
better targeting.

Co-financing

3.16. The Court is not opposed to the principle of
earmarking funds for specific expenditure (**). However,
it has found on several occasions that operational

contracts formed part of a wider programme which was
also financed by other donors. Of the 104 operations
examined by the Court, 32 were of this type. In the case
of major humanitarian operations in which a small
number of donors is involved, it would be desirable for
them, together with the partners concerned, to adopt a
harmonized approach when defining the programme,
with regard to their respective financial contribution and
the joint system of reporting, monitoring and control.

3.17.  The audit showed that one NGO was granted
12,6 Mio ECU to cover the cost of medical interventions
in Bosnia-Herzegovina in the period from July 1992 to
September 1994 and that during the same period, the
organization received other grants, without the
Commission’s knowledge, from the United Kingdom and
the UNHCR, and also received conditional funding of 4
Mio HFL (1,85 Mio ECU(*)) from the Netherlands
Cooperation to complement the funds provided by
ECHO. The same organization received 2,1 Mio ECU for
its intervention in Liberia for the period from May 1993
to August 1994, in addition to grants from other
Member States.

3.18. In 1993 an NGO submitted a rehabilitation
programme in Northern Iraq for funding, informing
ECHO that it was seeking funds from other donors,
including a Member State humanitarian aid agency.
ECHO agreed to finance a large part of the programme,
but not the roads component, which was outside its
mandate. This component was, however, an essential
element in the programme. The NGO managed to obtain
the necessary additional funds from four other sources.
ECHO, in its monitoring of the project, showed interest
only in the financial execution of the components which
it had financed. At the end of the programme, only one
of the funding sources (another NGO) requested a
narrative and financial report covering the whole
programme, showing total income and total
expenditure.

Conclusion

3.19.  Until early 1996 the global plans for mobilizing
Community appropriations, drawn up periodically by the
Commission as each major crisis arose, did not lay down
a medium-term strategy for the aid measures financed by
the Union. It was difficult to pinpoint the priorities and
the main lines of coordination with the bilateral aid of
the Member States. Consequently, these plans were often
no more than lists of amounts of financing allocated to
organizations designated by name, and so it was not
possible to assess their overall consistency and to verify
whether funds were being allocated to the most urgent
priorities.
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3.20. Where the contribution forms part of a
programme and is not in reality a separately identifiable
project, it is inadvisable to seek to impose administrative
and financial control procedures which create pointless
complications for the partner and for ECHO, and which
give the impression of control rather than providing an
effective control of the use of Community funds.

3.21.  Control procedures for programmes form an
area where increased cooperation between ECHO and
Member States’ humanitarian aid agencies is essential if
more effective management of public funds in the field of
humanitarian aid is to be achieved.

3.22.  Although the Commission has made progress in
assessing needs for individual actions, it is still largely
dependent on the evaluations made by its implementing
partners. Whilst taking account of the needs assessments
drawn up by its specialized partners, the Commission,
without duplicating work, should develop its capacity to
acquire, in an independent manner, an overview of the
needs in order to ascertain the relevance of the partners’
proposals. In this manner, it could play a more active
role in directing what action should be carried out.

3.23.  In its appraisals of individual actions, ECHO
needs to ensure that each proposal identifies clearly the
objectives of the action and its scope, the strategy and
action plan envisaged to achieve the objectives, the
beneficiaries that are targeted and how the operation is
integrated into any overall programme of aid involving
other organizations. Indicators should be specified by
which the implementation of the action plan and the
impact of the measures can be judged. In situations of
great uncertainty and rapidly changing circumstances
flexibility is needed, but required changes to actions
should be clearly motivated (see paragraphs 3.13 and
3.14).

3.24. Where ECHO and Member States are jointly
funding an NGO’s operations they need to agree on a
much greater degree of information-sharing and on joint,
programme-oriented verification procedures. In this
respect, the OECD Joint Evaluation of Emergency
Assistance to Rwanda (see paragraph 1.14) recognized
that, whilst donors have a responsibility to improve
accountability to the public, they should have an
important role in promoting consistent standards for
reporting (see paragraphs 3.16 and 3.21).

3.25.  The various departments of the Commission also
need to improve their coordination in the area of the
examination and audit of the procedures and systems of
the organizations to which they grant funds, in order to
determine whether these organizations are able to
manage and account adequately for the use of the funds
they receive.

4. ECHO’S ORGANIZATION AND WORKING
PRACTICES

ECHOQO’s organization and resources

4.1.  ECHO was set up at a difficult time, when major
humanitarian crises were proliferating, thus requiring
speedy responses to the problems of internal organization
and to urgent external requests.

4.2.  When it became operational in early 1993, ECHO
took over not only the tasks but also a large part of the
staff of other departments, in particular DG VIII/S
(emergency aid) and DG VIII/B1 (food aid). Redeploying
the staff in this way enabled the office to begin its work
straight away. However, quite a number of these staff left
ECHO between 1993 and 1995. Several partners thus
complained that those in charge of cases kept being
replaced and that some of the new recruits lacked
experience.

4.3.  ECHO’s organizational chart, drawn up at the
end of April 1996, is shown in Annex §. Annex 6 shows
a breakdown of ECHO’s staff and how they are divided
up between the various departments on a geographical
basis. The operational departments do not seem to have
sufficient resources to cope with the needs for analysing
and summarizing found in the field of individual
measures (see paragraphs 3.13 — 3.18 and 4.26—4.27).

4.4. In recent years, because of a restriction on the
number of posts available, ECHO has made considerable
use of temporary staff, auxiliaries or persons providing
services (44 staff in 1994 and 36 staff in 1995) for
carrying out permanent day-to-day management tasks. At
the end of 1995, 43% of the staff had temporary
contracts lasting a maximum of three years or 12-month
auxiliary contracts or contracts for persons providing
services, lasting between one and 12 months. The
ECHO 4 unit (the former budgetary cell), responsible for
committing appropriations and settling expenditure
(general budget and the EDF), was thus run entirely by
external staff, except for the head of unit and one official
responsible for the unit’s coordination. At the end of
April 1996, more than 60 % of the staff in the financial
unit were temporary (see Annex 6).

4.5.  Temporary staff, auxiliary staff and providers of
services had to deal with complex cases such as those
concerning the crises in Rwanda(*), Somalia and
Mozambique. When performing the job of desk officer,
the external member of staff employed by the
Commission becomes the main point of contact with the
partners as he analyses the requests for financing and
draws up contracts for the operations. Duties such as
these should normally be carried out by experienced staff
who have a good knowledge of the Commission’s
procedures and who, because they have contracts of
considerable duration, can validly represent the
Commission.
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4.6.  The procedures for recruiting staff not covered by
the Staff Regulations are not very transparent. In the case
of auxiliary staff (financed from Item A-110), as in that
of providers of services (Item A-178) made available by
temporary employment agencies, it is ECHO which
presents the names of the staff to be recruited. They are
chosen on the basis of personal intuition, without any
selection criteria or tests to assess abilities.

4.7.  As the contracts mentioned above are of limited
duration, the only way in which the staff can continue to
carry out the same tasks is by moving from one set of
employment arrangements to another until they have
reached the maximum length of service of three years.
Once this period has expired, some staff may be granted
a contract as a consultant financed from operating
appropriations, but most of them, once trained, have to
leave the department just when they have gained the
experience needed to perform their duties. This being so,
employing staff not covered by the Staff Regulations to
carry out permanent tasks is unsuitable. In general, the
regulations relating to the staff of the Commission, even
those applicable to temporary and auxiliary staff, have
proved to be too constricting where the mandate given to
ECHO requires a degree of flexibility.

4.8.  Since its creation, ECHO has recognized the need
to have an increasing number of technical assistance
personnel on the spot to evaluate needs correctly, to
monitor and supervise the implementing partners, and
generally to ensure a presence of ECHO in the field.
During 1995, some 80 technical assistants were employed
in 28 countries. These technical assistants are usually
employed on short-term (six-month) renewable contracts.
In practice, in some countries there have been frequent
changes in technical assistance personnel. As a result,
there is a danger not only that control of the operations
financed by ECHO might be lost but also that its image
as perceived by its partners might deteriorate. It is thus
essential that the technical assistants whom ECHO
employs on the ground are carefully selected, have
considerable experience of humanitarian aid work and
are sufficiently conversant with the way in which the
Commission’s departments work.

4.9.  The role that the technical assistants are required
to perform — coordinating with UN agencies and local
authorities, and monitoring ECHO-financed operations
— means in practice that they perform a representational
function for the Commission. As technical assistants on
short-term contracts, there are severe limits on what they
can and indeed should do in this regard.

4.10.  As Humanitarian Aid is a permanent programme
of the Commission, there is a need to develop a capacity
for representation in the field. An effective ‘corps’ of
humanitarian aid experts, who could be deployed as
required where humanitarian operations are carried out,
and who could also spend periods at the ECHO

headquarters in Brussels, would permit the Commission
to strengthen its expertise. This should be done as part of
a system of rotation of personnel similar to that in
operation between headquarters and the delegations(*).
In any case, the Commission needs to provide a much
stronger institutional framework for its field supervision
(see paragraph 4.37).

ECHO’s working practices

Framework partnership agreement (FPA)

4.11.  In order to be able to respond speedily and
effectively to emergency humanitarian situations, the
Commission, starting in 1993, has gradually set up a
system of structured cooperation with its partners. This
system, known as the framework partnership agreement,
is based on establishing relations built on trust and on an
agreement which lays down the detailed rules for
granting ECHO financing and the procedures which its
partners undertake to follow in order to account for their
actions, in both operational and financial terms. This is
not a closed system and does not prevent new operators
from receiving financial support from the Commission.

4.12.  The Court is in favour of the principle of a
framework partnership agreement which is applied to
partners whose effectiveness and reliability have been
established and which is supposed to enable often large
amounts of funds to be mobilized under good conditions,
whilst at the same time curbing the periods of time
usually needed for the administrative and contractual
procedures. Indeed, in the past the Court has
recommended that agreements of this kind be introduced,

in the context of the co-financing of development projects
with NGOs (*)

4.13. The framework agreement system consists of
three parts:

a) the actual contract itself, a recital in general terms of
the principles and intentions of the parties;

b) general conditions governing the procedures for
appraisal, mobilization, rendering the accounts and
payment. They lay down the form of the documents
to be used for each individual operation;

c) specific conditions, laid down for each operation(*’),
which set out the work programmes and specify
precisely which expenditure is eligible for ECHO
financing during a strictly defined and usually short
period.

The FPA is in practice concerned with the contractual
conditions governing individual humanitarian aid actions,
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and does not cover more general conditions for a
specifically designed longer-term partnership between the
Commission and each of its partners in responding to
humanitarian needs. Contrary to what the Commission
states in its reply, the Court considers that, for the
purpose of establishing genuine partnership relations
which take into account the special features peculiar to
each partner, the commitments of a general nature,
mentioned in the framework partnership agreement, are
clearly inadequate.

4.14.  Whilst about a third of the NGOs questioned
during the audit considered that the introduction of the
framework agreement had indeed made their relations
with the Commission easier by clarifying the financial
procedures, the others took a less clear-cut view. Many
of them perceived the framework agreement as an
administrative instrument which was in some cases rigid
and whose constraints were in fact felt only by ECHO’s
partners. They also thought that the FPA was an
instrument basically geared towards quantitative checks
on the purchasing, transportation and distribution of
supplies (see paragraph 3.13). Quite recently, some of the
large NGOs and the international organizations informed
ECHO of the difficulties which they were encountering in
implementing the framework partnership agreement and
suggested some modifications to it. However, pending the
Council Regulation on humanitarian aid (see paragraph
2.4), the agreements which expired at the end of 1994
have been renewed without any change being made.

4.15.  The checks carried out at ECHO’s main partners
(Annex 2) have given rise to the following observations:

a) the partnership agreements have usually been made
without ECHO having had the opportunity
beforechand to make an in-depth analysis of its
partners’ working methods and administrative and
financial procedures (see paragraph 3.15). This being
so, ECHO has had no other choice than to propose
just one approach to humanitarian aid, i.e. the
approach which best satisfied its own budgetary and
financial control constraints;

b) whilst the framework partnership agreement and its
operational contract are well suited in their present
form to simple humanitarian aid measures which
basically  involve  procuring, delivering  and
distributing supplies, they are less able to satisfy the
requirements of complex major operations which
form part of longer-term programmes involving
several donors. Similarly, whilst the very detailed
budgets are in keeping with what may reasonably be
expected for simple operations, this level of detail is,
however, ill-suited to complex measures which call
for a certain amount of flexibility. Whilst it is quite
legitimate to want to ensure that the expenditure
incurred corresponds to categories which have been

authorized beforehand, it is going too far to try to
stipulate the supplies too precisely, as this complicates
the partner’s action;

it is not realistic to take the attitude that the partner
must in every case adapt to the donor’s conditions
because the latter holds the purse strings. This in fact
runs contrary to the aim of sound financial
management. The aid recipients either have to
perform accounting contorsions which ECHO can
detect only by means of on-the-spot checks, or they
put ECHO in a fait accompli situation, safe in the
knowledge that, because of their size and their
political weight, they are key partners;

whereas in the framework agreement ECHO’s
partners undertake to follow certain procedures for
individual measures, ECHO for its part makes only
undertakings of a general nature. Thus, for example,
ECHO does not specify the level of financing which
its partners can expect, the time-limits within which
they will obtain a response to their proposals or the
explanations which will be given to them in the event
of their proposals being altered;

some of the accounting methods applied by the
ECHO departments are not very explicit and result in
cases where ECHO refuses to bear expenditure even
though there is no question as to the availability
of the appropriations or the relevance of the
expenditure. The following aspects of the framework
agreement should therefore be explained more clearly:
the detailed rules for applying the flat rates, especially
for staff expenditure (see paragraph 4.22), the
mechanisms for using the contingency reserves,
the arrangements for reviewing the budgets and
the procedures for converting advances and
expenditure (*);

since the operational contracts relate to measures
which are complex or part of large-scale aid
programmes, the set time-limits for the eligibility of
expenditure are often too short and do not
correspond to the real duration of the measures(*’).
In 41% of the operational contracts which were
examined, the contractual periods proved to be
unsuited to the partners’ constraints. For the convoys
organized by the Danish Refugee Council in former
Yugoslavia, ECHO, for example, made 25 agreements
between June 1992 and September 1994. Even
though this may be an extreme case, it shows that
where the duration of the contracts is insufficient,
this complicates the planning and management of the
aid measures and thus leads to loss of effectiveness
and unnecessary costs;

expenditure is not finally settled until a narrative
report on the implementation of the measure has been
submitted. However, whilst the financial statements
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of costs are subject to very strict checks on their departments had sought explanations when the

compliance with the budgets or as regards the dates
of issue of the invoices, in none of the cases examined

reports were too vague or else too brief for the real
extent of the implementation of the work programme

during the

audit was it

found that ECHO’s to be judged (*").

a)

b)

c)

d)

Box 2 — Application of the framework partnership agreement to the UNHCR

The main observations arising from an examination of the agreements made in respect of
the aid measures in former Yugoslavia for 237 Mio ECU are as follows:

ECHO did not make any general contribution to the UNHCR’s action programmes,
but financed individual measures within these programmes. In practice, ECHO links
its financing more to pre-determined measures than do the other donors. This practice
is ill-suited to UNHCR’s mode of operation and creates grave administrative and
accounting difficulties for the UNHCR, because the financing is so brief and
unpredictable in the medium term;

because of the war situation, the UNHCR’s estimates of needs for equipment and
provisions have remained very rough and bhave included the setting-up of reserve stocks
in order to cope with contingencies. For its part, despite being represented on the spot,
ECHO has often been unable to assess the validity of the requests submitted by the
UNHCR;

even though the UNHCR’s ability to monitor the final distribution of goods on the
spot was limited, ECHO accepted implementation reports which were very general and
whose information value was low, despite the fact that only the individual operations
were regarded as eligible;

despite the size of the amounts involved, ECHO has not obtained from the UNHCR
independent evaluations of the operations financed.

For the crisis in Rwanda, an examination of four agreements made with the UNHCR for a
total of 73 Mio ECU gives rise to the following observations:

the Commission’s agreements do not correspond to the UNHCR’s programmes of
operations; this is simply a consequence of the fact that the Commission has made

by deferring the expiry of the agreements by several months and accepting that only
one overall report be submitted for the four agreements, the Commission has adapted
the standard system which it initially set up to the operational needs of the UNHCR in
this crisis. ECHO’s various contributions can be seen as a piecemeal response to a
global appeal, a system which the Commission is usually against;

the UNHCR has not always responded to ECHO’s requests for information: for
example, as at September 1995 it had not sent ECHO all the agreements made with

because of the large number of operations and because the detailed information is
dispersed, the system which ECHO bhas set up does not enable it to exercise its
operational and financial control under the conditions provided for by the framework
partnership agreement. Notwithstanding these points, the manner in which the
Commission provided block funding to the UNHCR in Rwanda was judged effective
in the circumstances by the evaluators mentioned in paragraph 1.14 above.

framework partnership

a)
appropriations available gradually;
b)
c)
the NGOs;
d)
4.16. However, although the purpose of the

agreements is to establish

tends to be restricted by two constraining factors:
ECHOQ?’s limited human resources and the need to have a

cooperation which is geared towards effective action,
simplified administrative procedures and a higher profile
on the scene of crises, the number of these agreements

thorough knowledge of its partners’ capabilities and
working methods.
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4.17. The system of the framework agreement, as
implemented, serves basically as a formal support for the
submission of draft budgets and then as an accounting
control instrument for expenditure. At the very most it
was permitted that the supporting documents would no
longer be sent to ECHO at the time of the final
settlement, but would be kept at the partners’
headquarters for subsequent verification if need be. So
long as the partners’ constraints and operating conditions
are not taken into account and the same treatment is
applied to them all, the framework agreement will fail to
be any more than a reasonably suitable instrument for
rationalizing procedures for appraisal and for settling
expenditure within the framework of subcontracting
relations for purchases of supplies and services. In respect
of the Commission’s reply, the Court would point out
that, like the European Parliament and the Council, it
unreservedly supports the principle of a framework
partnership agreement as an instrument for managing
humanitarian aid (see paragraph 4.12). However, in the
way it is at present worded and being applied, it will not
be seen as an instrument leading to an effective
partnership geared to aid objectives to be achieved by
means of acknowledged know-how in specific areas (see
paragraph 4.16).

4.18. The above observations, together with those set
out in paragraphs 3.16—3.18 concerning co-financed
operations, point to the need for the Commission to
introduce some differentiation into the provisions of the
FPA to reflect the different types of operation being
financed. This should be done as part of the process of
amending the provisions of the FPA already begun in
1994 but postponed while the humanitarian aid
Regulation was prepared. Where the operation is a
relatively straightforward one, involving the procurement,
delivery and distribution of humanitarian supplies as a
self-contained action, then the existing FPA provisions,
with the improvements already under consideration, are
appropriate. For more complex actions, where the
resources provided by the Commission are combined by
the partner with the resources of other donors and the
own resources of the partner, the contractual terms need
to be more explicit about the total programme, the
different components of that programme and the sources
of funds that will cover it.

4.19. As a major donor it is normal that the
Commission should be closely involved with the
definition of the programme or its partners, and should
be able to influence priorities. The FPA conditions for
this type of contract should be precise about narrative
and financial reports — form and content — that will be
supplied at the level of the partner’s whole programme,
so that the partner is sufficiently accountable to its
donors. Also, such contracts should include audit
arrangements for the operation as a whole, to avoid the
situation where each donor seeks to apply its own audit
requirements in isolation.

4.20. In order for this to be effective, other major
donors would need to agree on a similar approach, which
is unlikely to be easy. Nevertheless, the Commission and
the Member States of the EU are in a position to take a
lead in this area. The Joint Evaluation of Emergency
Assistance to Rwanda made specific recommendations to
donors, agencies and the OECD/DAC on the need to
define  ‘consistent  standards, including adequate
breakdown of data by activity and area, for the
humanitarian assistance community as a whole....
Donors have a responsibility to standardize among
themselves the formats they wuse for reporting
requirements of agencies to whom they provide
funding’ (*1).

4.21. Differentiation of the contractual terms of the
FPA on the lines set out above implies a degree of
differentiation by groups of organizations with which the
Commission works. One group consists of the major UN
agencies and the ICRC, with whom particular agreements
are needed both because of operations financed, and
because of their particular multilateral and international
status (see paragraph 2.23). A second group consists of
the NGOs operating on an international scale, with
medium or long-term programmes of humanitarian
assistance in a given country, for which they obtain
funding from several sources. A third group consists of
NGOs which implement individual humanitarian actions,
normally on a limited scale and with simple financing
formulas.

The personnel costs of projects

4.22.  Frequently, personnel expenses constitute a
major part of the costs of a project. Unlike the purchase
of goods and materials, where ECHO requires details of
actual costs, a system of flat rates(*?) is used, with
different rates for expatriate and local personnel. As
currently applied, the system suffers the following
problems:

a) although the term used is ‘flat rates’, and in practice
ECHO pays the standard rates in full, it has tried to
argue (°*) that what is in fact meant is that the ‘flat
rates’ are ceilings up to which payments will be
made;

b) the remuneration actually paid by ECHO’s partners
to their staff varies considerably: for some, the flat
rates are insufficient to cover the costs (e.g. the UN
agencies, international organizations and some NGOs
which pay near-professional rates), while for others,
whose staff work for volunteer rates, the flat rate
sometimes exceeds actual costs substantially (**);
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¢) the rates for local personnel are also standardized
across the world, and are based on the levels of pay
in the poorest countries(*). They are totally
inappropriate for middle-income countries such as
former Yugoslavia. A majority of the partners
contacted considered the local flat rates far too low
to enable them to appoint good local staff, especially
in highly-qualified professional categories. In these
circumstances, there is an incentive for partners to
appoint expatriate personnel rather than local staff,
which penalizes both the country in crisis and the
budget of the Community.

Standardization of terms and

conditions

contract

4.23.  The Commission has not standardized its
contractual terms and conditions for its partners receiving
funds for humanitarian aid actions managed by ECHO
(governed by the FPA), food aid operations managed by
DG VI (the Official Letters), refugee programmes
managed by DG 1B and DG VIII (letter contracts), and
the co-financing of development projects with NGOs,
managed by DG VIII (letter contracts). About 45 % of
the ECHO partners consulted pointed out that they did
not understand the reasons for the considerable variation
in procedures. While it is true that contract formats,
terms and conditions cannot be strictly identical for the
different types of action financed, there is scope for
considerable standardization and improved coherence
between the requirements of the Commission’s different
departments, notably in the following areas:

a) payment conditions (for
conditions for release of funds);

example, advances,

b) other financial conditions, including treatment of
interest (*¢), payment of flat-rate amounts for
personnel or transport;

c) procurement rules;

d) inspection and surveillance;

e) transport and delivery conditions;

f) provisions concerning the presentation of narrative
and financial reports, including the deadlines
specified.

4.24. The Commission has recognized that the
application of different procedures, including contractual
ones, in the administration of refugee programmes is
unsatisfactory (7). In 1994, the Commission departments
involved with refugee actions examined whether the FPA
was applicable to their longer-term actions, but found

that it was not. Since then, there has been little progress
towards harmonization of contractual conditions. The
review of the terms and conditions of the FPA by the
Commission should explicitly take this into account.

Tendering

4.25. Generally, it was found that the Ilarge
organizations, such as the UN agencies, the ICRC, the
large NGOs, apply appropriate procedures for
market-testing and tendering, and seek to obtain the best
offers in terms of price, delivery, reliability of supply,
and similar criteria. These organizations, including the
large NGOs, generally have specialized procurement
departments and keep their procedures under review.

4.26. With regard to the procedures followed by the
Commission, out of 20 operations examined by the
Court (*%) those carried out by two organizations showed
procedures which fell short of what should be expected:

a) the first case concerns contracts for the supply of
food parcels to Serbia. Although this was in practice a
direct operation of ECHO — ECHO Belgrade was
responsible for the distribution of the parcels —, the
funds were passed to an NGO which purchased the
food parcels from a supplier without tendering. It was
not until the fourteenth contract, in May 1994, that a
competitive procedure was followed, and the supplier
reduced the price of the supplies by 16 % and that of
the transport by 37%(*°). In this case, the
Commission should have been more active in
ensuring proper competitive tendering from the
outset;

b) in the case of supplies of seeds and agricultural tools
to Angola, the way in which the ECHO staff issued a
call for tenders made it impossible to make a valid
comparison of the bids received, with the result that
contracts were several times awarded to the same
supplier. Where the size of contracts makes it
necessary for performance to be spread over several
months it is impossible for urgency to be cited as
justification for direct negotiations. Discipline must
be improved in this area.

4.27.  Until the end of 1995, for emergency food aid
financed from budget heading B7-—211, ECHO was
obliged to follow the mobilization rules laid down in
Regulation No 2200/87. For all other procurement for its
direct operations, e.g. in former Yugoslavia, ECHO was
able to apply mobilization procedures which it managed
itself. In this respect, the Commission should consider
whether it would be expedient to set up a single
procurement and tendering system for humanitarian and
food aid, in which procurement expertise could be
concentrated. Furthermore, emergency procurement



12. 5. 97

Official Journal of the European Communities

No C 143/21

procedures should be used only where situations of real
urgency exist. Where direct operations are being
implemented in situations of protracted emergencies, such
as in Croatia and Serbia, normal procurement procedures
can be applied.

Monitoring the progress of operations

4.28.  Monitoring occurs at several levels. First, the
implementing partners must monitor their own
operations so that they can report back to the
Commission and, if necessary, propose timely
amendments to the action. In some cases, notably where
the UN agencies and international organizations are
involved, ECHO’s partner subcontracts international or
local NGOs to distribute the aid to the final beneficiary.
A second level of monitoring by the agency or the
international organization is thus involved. A third
monitoring is that of ECHO itself, by technical assistants
in the field or by headquarters’ staff. ECHO’s own
monitoring role is particularly important in relation to its
direct actions. An additional element in the monitoring
process is the evaluation activity, whereby consultants, at
ECHO’s request, undertake on-the-spot evaluations of
the action (see paragraphs 5.1—35.40). Usually these are
organized before the end of the action, and so contain an
important element of monitoring.

Direct operations

4.29. In its direct aid measures, and, more especially,
the food aid operations in Croatia and, to a lesser extent,
Serbia-Montenegro (°°), the Commission was able to set
up an efficient system of monitoring through the agency
of its local representatives. The NGO teams of expatriate
and local staff in Croatia were good and were relied on
as a means of keeping the programme under control,
despite strong pressure from national and local
authorities and, even, on occasion, refugee communities.
On this point, the UNHCR representative in Zagreb
highlighted the exceptional reliability of the information
gathered by the teams that had been financed by the
Community. The monitoring teams engaged by the
Commission to check the delivery of food aid supplied to
Armenia, Azerbaijan and Georgia in 1994/95 played an
important role in ensuring that the food reached its
destination with minimum losses.

Operations carried out by partners

4.30. Senior management of the major UN agencies
recognizes that as they rely more and more on NGOs as
implementing partners, there is a need to review their
practices and improve monitoring. This requires
agreement between the agencies and the Commission on
who is responsible for monitoring what. If an agency
such as the WFP delivered humanitarian supplies to
‘extended delivery points’ (EDPs), after which other
implementing partners or local organizations ensure
final distribution to beneficiaries, the agency’s own
information systems are not geared to detailed reporting
on distribution beyond the EDPs. Its monitoring at this
level is restricted to what its field officers can do,
otherwise it relies on reports supplied by the partners or
local organizations. ECHO, however, expects the
agencies to be able to report back fully a detailed
distribution. The difficulties the agencies have had in
doing this have contributed to the dissatisfaction
expressed by the Commission with the performance of,
for example, the WFP and the UNHCR (see Boxes 2 and
3).

4.31.  Neither the WFP nor the UNHCR have their
own resources to fund monitoring activities. If more
intensive monitoring by the WFP and the UNHCR is
required by the Commission, then it has to be taken from
the grants allocated by the Commission. The example of
the Croatia and Serbia direct food aid actions is
illustrative in this regard (see paragraph 4.29). In large,
extended crises such as former Yugoslavia, where the
amounts of mobilized humanitarian aid are enormous,
there is a need for the major actors such as ECHO, the
UNHCR and the WFP to agree upon what monitoring is
required and to fund it as a specific item.

4.32.  Tracking large volumes of aid supplies through a
distribution chain with many links and subdivisions is
very complex and the large agencies do not have
satisfactory systems for tracking commodity beyond
EDPs (*'). Developing and operating management
information systems that generate accurate, reliable data
is very difficult. The Commission and other donors
should, however, continue to work with the large
agencies on improving their systems.
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Box 3 — European Union aid implemented by the World Food Programme (WFP)

Whereas the WFP has, traditionally, been responsible for the food element of the United
Nations’ development aid, it has carried out an increasing proportion of the humanitarian
operations in recent years. The European Union and its Member States are the WFP’s
leading source of funds.

With the increase in its humanitarian operations, the WFP is experiencing difficulty in
covering its operating costs. These difficulties are associated with the management systems
and operational procedures, which are not designed to keep accounts at the level of
individual contributions from the programme’s sponsors. They have recently occasioned
comments by several donors, including the Commission. In this context, a multi-donor
working party was set up in 1994, to develop the specifications for an information system
that would be acceptable to all. As of the end of 1995 the working party had still not
completed its work.

-The Commission’s concern is increased by the fact that, far more than for the other United
Nations agencies, the visibility of the European Union gifts distributed by the WEP is
relatively poor, because the trail is difficult to follow at grass-roots level (). Moreover, the
time taken to transfer the aid is relatively long and the estimates of requirements are often
‘cautious’, so that it is not always possible for the WFP to mobilize all the appropriations
committed by the Commission and they then lapse in consequence. Finally, the level of
incidental costs associated with each operation (%) is, in the Commission’s opinion, high.

In the opinions of the WFP staff interviewed during the audit:

a) the framework partnership agreement prepared by ECHO did not allow the WFP to
recover the full cost of its operations;

b) departments of the Commission imposed different accounting requirements as a
function of their own individual procedures;

¢) the duration of Commission financing was too short and poorly adapted to the length
of operations.

In practice, the WFP’s role of lead agency is confined to food aid. Only in Angola did it
play an increased role, probably for historical reasons (**).

Despite a recent improvement in high-level relations between the Commission and the
WEP, there are still practical difficulties which will not be overcome until all the parties
have become fully conversant with each other’s constraints and procedures. The audits
carried out in the central and local offices of the WFP and the Commission showed that
there bad been misunderstanding on both sides, because of ignorance of their respective
procedures. In this context the Commission should specify how it is to operate vis-a-vis
the WFP(*S) and should arrange for its local delegations to be closely involved in
monitoring operations.

4.33.  As far as operations implemented by NGOs are
concerned, there is a widespread recognition amongst
the major organizations of the need for rigorous
self-monitoring both by field staff and headquarters, but
performance remains variable. Inadequacies in initial
preparation of projects, with poorly defined objectives
and action programmes (see paragraph 3.13), make
monitoring and reporting results difficult. The lack of

definition by ECHO of what should be included in
narrative reports is one reason why many narrative
reports (more than 20% of the 104 operations
examined) provide little information about monitoring
and what the project had achieved. Thus, even where
there had been adequate monitoring, the reports did not
show it.
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4.34.  The NGOs visited on the spot in Angola and
former Yugoslavia were, in general, monitoring their
projects closely and were able to present up-to-date
information on implementation status. The situation at
the headquarters of the NGOs visited was variable, with
some having only a general idea of activities on the
ground, whereas others had full details, and staff from
headquarters visited the actions on the ground fairly
frequently (°%).

Monitoring by the Commission

4.35.  ECHO relies to a large extent on its technical
assistants in the field to monitor implementation by its
partners (see paragraphs 4.8 and 4.9). Their effectiveness
is varied: in Croatia and Serbia the technical assistants in
the ECTF and ECHO Belgrade working with NGOs were
experienced and well accepted. They were in frequent
contact with the NGOs, visiting project sites, providing
advice and assisting with new project proposals or
changes to existing projects. They also participated in the
coordination meetings with the UN agencies, NGOs and
donors. In Angola, however, the situation was the
opposite.

4.36. The UNHCR’s 1994 programme (1,8 Mio
ECU), which overlapped with that of other agencies
(UNICEF), had to be recast on several occasions, owing
to the resurgence of the war in Angola. A large part of
the distribution of supplies and foodstuffs had been
subcontracted to three NGOs which were operating in
difficult areas — circumstances where particularly close
follow-up appeared advisable. The work programme
finally came to a halt part way through; it had not been
possible to distribute a sizeable proportion of the supplies
and the operations which had started did not have any
lasting effect in two of the three provinces concerned. A
large part of the funds paid to one of the NGOs had
been used to refurbish three of its offices. The local
ECHO agent had not monitored the operation in any
-way.

4.37. At the time of the Court’s mission on the spot in
1994 and 1995, the role of ECHO’s technical assistants
needed clarification. Even in Zagreb and Belgrade the
assistants had not been told how far they should go in
seeking information and monitoring the partners,
particularly the UN agencies. Their roles were not defined
in the operational contracts with the partners, and their
own terms of reference were general. They were not
always consulted on new contracts arranged between the
headquarters of the NGOs and the Commission, and
sometimes were not even sent the contract until they
requested it from Brussels. In addition, when ECHO was
established, the previous practice was dropped whereby
delegations were required to give short evaluations of the
performance of a partner before final payments.

4.38. In March and June 1995, ECHO organized
seminars in Nairobi and Moscow respectively for the
technical assistants to address these issues, following

which steps were taken to improve their terms of
reference, working methods and reporting procedures.
Together with measures being taken to improve
contractual arrangements and the management of such
technical assistants, these matters are being dealt with
progressively.

4.39. The Commission should make more realistic
evaluations of its requirements for technical assistants. In
Serbia one technical assistant was responsible for
monitoring ten NGOs and about 20 projects covering
five sectors. Consultants engaged by ECHO to examine
actions monitored by ECHO’s technical assistants in
Nairobi and in Azerbaijan pointed out that it was
impossible for these technical assistants to do all that
they needed to do.

4.40. The monitoring carried out by the Commission
in Brussels of the substance of the actions is limited. Desk
officers occasionally make on-the-spot visits to the NGOs
and projects coming within their sphere of responsibility.
Their back-to-office reports are often too general. In 49
of the 74 NGO contracts verified (¥7), the reports were
insufficient to allow the Commission departments to
appreciate adequately what the partner had actually
achieved before making final payments. For example,
final payments were made even though the narrative
reports of the partners made it clear that the bulk of the
commodities involved had not been distributed: once the
final payments had been made, there was no further
follow-up of the projects.

Financial implementation procedures

4.41.  Since 1995, ECHO has significantly improved
the quality of financial management of its operations by
introducing standard procedures. In the beginning,
staff shortages hampered the task of rationalizing
administrative and financial procedures, which was
carried out in order to enable the organization to cope
with the increase in appropriations and the growing
number of measures supported (see paragraph 4.4), and
at a later stage the same task was also hampered by the
fact that the accounting systems varied according to the
source of the funds concerned(®¥). A special computer
application was therefore developed for the financial
monitoring of the contracts as a whole. When this
application had proved to be inadequate, development of
a new local application was started in September 1993.
The latter was still not fully operational at the end of
April 1996 and the reliability of the data which it
provided was limited. In the circumstances, the financial
departments are obliged to resort to specialized
applications. The situation should be corrected, so as to
eliminate the duplication of resources.

4.42. Article 24 of the general conditions of the
framework partnership agreement allows ECHO to pay
an advance of 50% of the amount of each operational



No C 143/24

Official Journal of the European Communities

12. 5. 97

contract, at the partner’s request. Additional advances are
also possible, up to a limit of 80 % of the total budget
for the measure. Many of the partners have complained
about the delays in paying advances. Examination of
some 30 contracts showed that the average interval after
the signature of the contract had fallen from 56 days in
1993 to 36 days in 1994 and had risen to 46 days in
1995. In some cases the payment time was around only
12 days, which shows that improvements are possible. If
the advance were paid automatically as soon as the
partner returned the signed contract for the operation,
the delays in paying advances would be reduced, without
any loss of control.

4.43. A final financial report is required within three
months of the end of every operation and, once it has
been filed and accepted, the balance on the contract must
be paid as soon as possible. On more than 50 % of the
files examined the reports had been submitted late. The
average time for payment of the balance was around 50
days in 1993, rose to 80 days in 1994 and was more
than three months in 1995.

4.44.  There are several causes of delay, including:

a) in some cases, the necessity of obtaining further
information from the partner;

b) the time required for evaluation of narrative reports
by desk officers;

¢) the level of detail that has to be checked in the
financial annexes before the account is finally settled.
However, the main factor in lengthening delays is the
steady increase in the number of projects (more than
1 000 in 1995) to be handled by the financial unit.

4.45.  If the partner does not raise any objection within
six weeks of the final payment, the file is closed, even if
appropriations are still available against that operation.
Up until 1994, the appropriations remained committed,
and therefore ineffectual, for periods of more than a year.
Since then, ECHO has tried to clear closed operations
every quarter. In 1994 the average interval between final
payment and cancellation of the balance of
appropriations was around four months. In 1995 the
interval varied between two and eight months. By the end
of 1995, these operations to cancel balances had ceased
to be systematic and, in the case of the EDF, were carried
out only in situations where there was a shortage of
appropriations.

4.46. The nature of humanitarian operations makes
expenditure forecasting an arbitrary matter and it is not
unusual for advances paid by the Commission to exceed
actual expenditure. In these cases, ECHO is obliged to
recover the surplus funds at the time of final settlement.
Several months elapse between the winding-up of the file

and the issue of a recovery order, even when the partner
states that it is prepared to refund the amount quickly.

Conclusion

4.47. In view of the scale of recent crises and the
absence of adequate redeployment of staff by the
Commission, ECHO has been obliged to make extensive
use of temporary staff (see paragraphs 4.4—4.7). The
rules and practices regarding the conditions of
recruitment and employment of the staff of Community
institutions are ill-suited to the demands of humanitarian
operations. The current rigidity of the system has a
paralysing effect (see paragraphs 4.4—4.10).

4.48. The framework partnership agreement has
proved to be a useful administrative tool. In its present
form, however, it is of limited use for steering,
controlling and monitoring the extent to which the
partners contribute to the priorities and objectives
adopted by the Commission and is not suited for all
organizations (international organizations, large NGOs,
small NGOs). For making the tool more effective, a
differentiation of such contracts according to the
different types of partners would be necessary (see
paragraphs 4.17—4.21 and 1.3).

4.49. The evaluation of partners’ procedures and
management systems is an area in which ECHO must
continue to make an effort.

4.50. In two «cases involving consignments of
foodstuffs and supplies the procurement procedures were
defective. In the case of family packages, the sums which
could have been charged to the Commission unduly may
have amounted to several million ecus (see paragraph
4.26).

4.51. Whereas ECHO scrupulously verifies the
financial accounts when settling expenditure, evaluation
of the actual implementation of work programmes and
the results obtained by its partners were subject only to
limited checks, even when the reports submitted were
extremely terse or vague (see paragraphs 4.28—4.34 and
4.40).

4,52,  lrrespective of whether operations were carried
out by large international organizations or NGOs,
on-the-spot monitoring by Commission staff still needs to
be improved. The monitoring of current operations and
the results actually obtained is a high-risk area, and the
Commission must devote more attention to it. If, in
accordance with the mandate given to ECHO, the
Commission wishes to be more than a simple provider of
funds for humanitarian purposes and is to be credible in
the long run by playing an active role, in coordination
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with the Member States and the UN agencies, and with
its own programmes of actions, then it has to ensure
that, in addition to having clearly defined policies and
programmes (see paragraphs 2.26 and 3.2), it has
adequate resources, properly organized, on the spot.

5. EVALUATION OF THE AID

Internal evaluations by ECHO

5.1. When ECHO was established, an evaluation
adviser was included in the organigramme. In 1995 a
second person was added and in 1996 a separate
Evaluation Unit was created. Between 1992 and the end
of 1995, a total of 109 evaluations were carried out, at a
cost of 1,3 Mio ECU(®). All the evaluations are carried
out by consultants, who are selected directly by ECHO in
each case. ECHO has built up a list of potential
evaluators from its own experience, names proposed
by Member State humanitarian aid agencies, and
information provided by other Directorates General and
organizations involved in humanitarian aid. By the end of
1995, a total of 48 different evaluators had worked for
ECHO.

5.2.  In the interests of a standard approach, ECHO
first developed a set of terms of reference with specific
headings/questions, and then, in 1995, with the help of
external expertise, prepared an operational manual,
which was introduced in 1996.

5.3.  While most evaluation reports completed up to
the end of 1995 contain useful information and data, the
following weaknesses were identified:

a) some of the evaluation reports are superficial, and
consultants have not carried out the terms of
reference in a rigorous or thorough manner; this
indicates weaknesses in  the selection andfor
supervision of the consultants;

b) up to the end of 1995, attention was primarily
focused on evaluating individual contracts, rather
than programmes(”°). This reflects the contract-based
approach of ECHO as a whole (see paragraph 3.16).
Even where ECHO contracted a consultant to
evaluate a number of contracts of the same type in
the same country at the same time(’!), a report
presenting common findings was not requested.

c) to date, ECHO has not carried out joint evaluations
where it is providing part of the financing. In the
evaluation report on ECHO’s contracts with the WFP
for food aid to Tadjikistan covering the period April
to December 1994, the consultant noted that the
ECHO

contracts could not be evaluated as a separate
operation because they were part of the overall food
support programme of the WFP. A joint evaluation
with the WFP would have been preferable;

d) the evaluators are not requested to present
observations on the performance of ECHO in the
various stages of the contract, either at headquarters
or in the field. In a few cases, when they consider
it essential for the assessment, the evaluators
nonetheless raise such observations: this should be a
standard part of the terms of reference(7);

e) the mechanisms by which the results of the
evaluations are fed back into the operational
departments were not clear. Although the desks
responsible for the operations were associated with
evaluations from the outset, the findings were not
more widely diffused throughout the departments, so
that lessons learned in one area could have an impact
on the design of operations in another area;

f) several of the consultants point out that their
evaluations are hampered by the inadequate
statements of objectives, scope, work programme
or identification of beneficiaries in the project
proposals(7?) (see paragraph 3.13).

5.4.  Some of these shortcomings are being addressed
by the Evaluation Unit, through the Manual, and the
development of a database on findings. There remains,
however, a need for the evaluations to cover the
performance of ECHO explicitly.

5.5.  Further, there is a need for the Commission to
consider integrating the evaluation of humanitarian aid
with the evaluation of other external policies financed
and managed by the Commission. Currently there is an
Evaluation Unit in DG VIII responsible for the evaluation
of development and rehabilitation activities financed from
the general budget and from the European Development
Funds, and the evaluation unit in ECHO. The OECD
Development Assistance Committee (DAC) has pointed
to the need to extend evaluation activities to all external
aid activities of the Commission (i.e. including operations
managed by the EIB under mandate from the
Commission, and the PHARE and TACIS programmes).
It has also observed that the DAC Principles on
evaluation require a high degree of independence for the
evaluation function, which would be best achieved by
having the evaluation service outside the administrative
units (DGs, Office) responsible for operations.
Combining the existing evaluation units in a department,
e.g. within the Secretariat-General, would both enhance
the independence of the function and help to ensure the
most concentrated and effective use of evaluation
resources.
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Effectiveness of humanitarian assistance

5.6. The following paragraphs summarize the
information obtained from various sources —
examination of contract files, on-the-spot visits, review of
ECHO?’s evaluation reports, other evaluations and reports
— concerning the effectiveness of the Commission’s
humanitarian assistance, in particular that managed by
ECHO.

Coverage

Targeting

5.7.  The assessment of the total numbers of persons
requiring humanitarian assistance, and their whereabouts,
particularly in the context of major crises, is generally
carried out by the UN agencies, for example as part of
the consolidated appeal process. They seek help and
information from all appropriate sources: the local
authorities, NGOs and others. By expanding its presence
on the spot during the major crises, ECHO has
increasingly put itself in a position both to participate in
the assessment process and to evaluate more critically the
assessments that are made (see paragraph 3.22).

5.8.  Experience shows that total numbers of refugees,
displaced persons and other people needing humanitarian
assistance tend initially to be overstated. Several factors
influence this: the difficulty of assessing actual numbers
when large movements of population occur, coupled with
inadequate resources being allocated to the task of
drawing up initial estimates, inflationary pressure on
numbers from the media and from within the
humanitarian agencies themselves, and in some cases the
need for political authorities affected by the crisis to
exaggerate the situation.

5.9. In former Yugoslavia, the assessment of needs
was relatively straightforward in Croatia,
Serbia/Montenegro and FYROM(™), but was very
difficult in Bosnia because of the problems of access to
the areas where the refugees and displaced persons were
located. The extent to which they could cope without
external assistance was not well understood. During the
winter of 1993/94 the agencies were frequently denied
access to the areas where the refugees and displaced
persons were located, and were able to deliver only about
50% of the targeted food requirements. The affected
population, although suffering hardship as reflected in a
decrease in average weights, high rates of anaemia, etc.,
managed to cope. This led the UNHCR and the WFP to
revise downwards their estimates of needs. In mid-1994
the estimated number of people in the former Yugoslav
republics reported by the WFP as receiving food
assistance was reduced from approximately 4,1 million to
2,9 million persons. Of this reduction of 1,2 million, 0,9
million were accounted for by the reduction of numbers

in Bosnia-Herzegovina from 2,8 million to 1,9 million
persons. This latter figure was used up to the end of
1995 as an overall planning estimate of total beneficiaries
on which to base resource requirements.

5.10.  The Joint Evaluation of Emergency Assistance to
Rwanda (see paragraph 1.14) shows how pressure from
the media and within the aid agencies results in
inflationary estimates of numbers of refugees/displaced
persons. For example, the initial estimate used in July
1994 for planning purposes by the UNHCR and the WFP
for the number of refugees in Goma was 1,2 million,
although the source of this figure is not known. In
August, on the basis of aerial photographs and surveys
the estimate was revised downwards to 850 000, and in
September it was estimated that the number of persons
requiring food rations was 740 000. This turned out to
be about the numbers involved when the refugees were
registered by the UNHCR in January 1995.

5.11. It is clear that the most effective way of
determining numbers is to register all the refugees or
displaced people. Registration can be combined with
information-gathering on the characteristics of the
refugee population, which is of considerable value in
determining more closely what their requirements are,
and in involving them in the planning and management
of the assistance programme. Accurate estimates of
numbers requiring assistance are essential for effective
provision and management of humanitarian assistance.
As one of the major donors, the Commission should
insist on registration by the responsible agency as soon as
possible after a crisis arises.

5.12. At the level of individual operations, paragraph
3.13 indicates important weaknesses in the information
available on the intended beneficiaries in individual
project proposals. Out of the 35 evaluation reports of
ECHO examined which address this issue, 10 underline
that the agency had not carried out an adequate needs
assessment and had not targeted the aid sufficiently.
Where an action is an immediate response to an urgent
crisis, there may be insufficient time to carry out
sophisticated targeting initially, but when a crisis is
protracted it is both feasible and essential. Examples of
inadequate targeting include providing assistance too
widely rather than concentrating the aid on those in real
need, and failing to target beneficiaries in the areas of
most need.

5.13.  In 1993, ECHO allocated 2,8 Mio ECU to the
German Red Cross (DRK) to provide food products for
young children in Armenia. The project was, however,
poorly prepared. The DRK did not know what products
were needed nor in what quantities. No prior decision
had been taken concerning transport, a key element, and
it was not clear whether the Armenian Red Cross had the
capacity to distribute the food. There were no detailed
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distribution plans and the impact of winter on
distribution was not considered. In August 1994, six
months after the end of the contract, stocks of goods
remained to be distributed.

5.14. ECHO should require clear evidence in the
proposals from partners that they have carried out a
proper assessment of needs and identified who are the
intended beneficiaries (see paragraph 3.13). It should also
insist that partners indicate whether other agencies/
organizations are working in the same sector in the same
area, and if so, how the partner will ensure that its
activities are coordinated with those of the other
agencies/organizations. Where appropriate, evidence
should be provided that both the needs and the
beneficiaries identified have been compared with those
contained in any UN Inter-Agency Appeal and any
disparities explained. ECHO coordinators on the spot
should play a key role in assessing this, as staff in
Brussels are too far away from the scene of the
operations to be able to do this thoroughly.

Delivery

5.15.  Paragraphs 4.28 to 4.34 present observations
concerning the monitoring carried out by both the UN
agencies and NGOs implementing actions financed by
ECHO. Poor monitoring and control over distributions,
notably of food and medical supplies, mean that it is not
possible to know with any certainty whether the aid has
reached the beneficiaries.

5.16. In Serbia and Croatia, where food and hygienics
supplies were distributed to refugees and displaced
persons in organized centres, and where there were few
problems of security, it was possible to carry out detailed
control on distributions. The overwhelming bulk of the
aid reached those to whom it was directed.

5.17.  In Croatia, ECHO, through the ECTF (see
Box 1), successfully delivered food to refugees and
displaced persons numbering between 300000 and
400 000 in 103 distribution centres. There were some
problems resulting from uneven delivery of commodities,
but generally the operations were managed efficiently and
well evaluated. Similarly, in Serbia, where ECHO
supplied a range of commodities to supplement the basic
foodstuffs provided by the WEFP, operations were
conducted efficiently and effectively.

5.18. In Bosnia, however, where the security situation
made close monitoring dangerous, supplies were delivered
to the municipalities and various organizations
responsible for distribution. In the main, those who
needed the assistance received it, although it is recognized
that those involved in the hostilities also received a share.
In order that the UNHCR could keep supplies moving

into the Muslim Bosnian enclaves, it also made deliveries
to the displaced Bosnian Serbs.

5.19.  In the Rwandan refugee camps in Tanzania and
Zaire, as the Hutu army and Militia were mixed in with
the refugees, it proved impossible to prevent them too
from receiving humanitarian assistance.

5.20. In Angola, the Commission was in conflict with
the WEFP because the latter was unable to provide
satisfactory and complete information about the
distribution of food aid. The food was distributed to
beneficiaries by various NGOs, but the reporting and
data-collection  procedures were poor, so that
subsequently the WFP had difficulties in providing the
Commission with a satisfactory overall report.

5.21.  Audit observations and the evaluations
commissioned by ECHO show that, in most cases, the
aid reaches those to whom it is intended, even if in many
cases it arrives later than initially planned. A significant
factor affecting the apparent late arrival of aid is that the
timetable implied by the period of the contract is
frequently unrealistic (see paragraph 4.15(f)). Where the
aid is part of a programme (e.g. food aid provided to the
WEP), the late arrival of supplies under the ECHO
contract may be compensated for by supplies from other
donors. There have, however, been some cases where
delays in procurement by the WFP have resulted in
beneficiaries not receiving aid when they should
have {e.g. in 1994: Transcaucasus, Tadjikistan and
Kyrgyzstan).

Appropriateness

5.22. It is important to assess whether the aid
provided was what the beneficiaries needed, in terms of
the types of products supplied and, indeed, to evaluate
whether the appropriate response to the problem was to
provide humanitarian aid. Specifically, one of the
questions that needs to be answered is whether the
humanitarian assistance has contributed to a sustainable
process of rehabilitation and recovery (see paragraph
5.30).

5.23.  Generally, where food products are being
supplied, the rations are appropriate, in terms of their
nutritional component. Standards for basic rations and
supplementary feeding have been laid down, to which the
organizations involved try to adhere. The Joint
Evaluation of Emergency Assistance to Rwanda identified
an important problem with the supply of maize grain to
refugees in Zaire, and particularly Tanzania. This
commodity was known to be unfamiliar, and thus of low
acceptability to the refugees. The WFP tried to take this
into account when setting the ration for the refugees, and
both it and the ICRC sought to obtain maize flour by
encouraging their donors to supply it, or through
regional purchasing. The WFP, however, had to accept
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whole-grain maize purchased locally in Tanzania because
its donors were unwilling to provide funds to cover
milling costs (*). The recipients of the maize grain either
cooked it for extended periods to make it palatable, using
substantially more fuel-wood than if it had been flour (7¢),
or traded it on the local markets, notably for cassava, the
main staple of the refugees. The terms of trade they were
able to obtain implied a substantial loss of food energy.
The Joint Evaluation concluded that the provision of a
commodity which did not correspond to the dietary
habits of the recipients reflected a substantial inefficiency
on the part of the WFP and its donors.

5.24. In some locations, e.g. Mostar in Bosnia-
Herzegovina, Bengo province in Angola, individual
NGOs try to improve the diet by bringing in locally
procured fresh fruit or fresh animal/fish protein. This is,
however, generally on a small scale. Amongst the
evaluations commissioned by ECHO is one, concerning a
nutritional programme in Haiti, where the evaluator
questions whether it was appropriate to distribute
high-cost imported animal protein in tins.

5.25.  The provision of the means for beneficiaries to
produce food for themselves — e.g. seeds, agricultural
tools, fishing tackle — is also a highly appropriate
response, encouraging self-sufficiency. The few problems
identified in Angola concern such matters as poor quality
or incorrect specification of the procured tools or late
delivery of seeds so that the sowing season was missed.

5.26. In the medical field, weaknesses in the precise
identification of needs or the lack of coordination
between different organizations have led on occasions to
the supply of inappropriate goods. These cases highlight
the necessity for NGOs to improve their needs
evaluations, and for ECHO to improve its vetting of
proposals (see paragraph 3.13). In the majority of cases
examined, however, the goods or services provided in the
medical field were appropriate.

5.27. In former Yugoslavia, as a component of a
project to supply various relief supplies to Bosnia and
Serbia in the winter of 1992/93, an NGO obtained
2 Mio ECU from ECHO to provide surgical kits for
hospitals in Serbia and the Bosnian Serb parts of Bosnia.
No evaluation of needs was carried out by the NGO on
the spot in advance, the assessment was done at
headquarters, and was not coordinated with the
UNHCR, the lead agency. An ex post evaluation
commissioned by the NGO itself found that, in Bosnia,
surgical materials were delivered to hospitals where there
were in fact numerous wounded and where the needs
were great, but the kits covered basic needs only and
should have been followed rapidly by more targeted
material. There was no justification for spending so much

on basic kits. There was, however, great need for basic
medicines, which, though costing much less than the
surgical material, had been omitted from the project.
Other components of this operation (e.g.: food, hygienics,
blankets) were in important respects also inappropriate.
In Serbia, the hospitals, after having expressed their needs
by responding to a questionnaire, simply collected from
the warehouses of the NGO the materials they wanted,
without any check on their real requirements.

5.28. In Kenya, an NGO obtained financing to
provide medical assistance to Somali refugees in the Kilifi
District. The assistance involved rehabilitation of the
hospital, in particular the surgical facilities. The ECHO
evaluator observed that the priority need was, however,
for basic health care through health posts and the
outpatients department. The outcome of the project was
poor.

5.29. In former Yugoslavia, ECHO played the role of
promoter in responding to a new but essential need that
was identified for the provision of psychosocial assistance
to war-traumatized women. It committed and funded
projects by specialized NGOs in this area and much
pioneering work was done, coordinated through the
ECTF in Zagreb.

5.30. One of the evaluation criteria of the OECD
Development Assistance Committee to be applied to
humanitarian aid operations is to assess whether they
contribute  to  the establishment of sustainable
programmes of rehabilitation and development. Where
humanitarian aid is being provided in situations of
conflict this may not be feasible, at least initially, the
humanitarian aid being directed simply towards the relief
of suffering. This was the case in Bosnia-Herzegovina in
1992—94, and in Rwanda in 1994. However, even in
these situations it is necessary to try to move beyond the
provision of emergency relief as soon as possible. Since
the mandate of ECHO was widened in January 1993 to
include the provision of humanitarian aid of a non-urgent
kind, this issue is particularly important. Humanitarian
aid can address the symptoms, but not the causes of a
humanitarian crisis. The effectiveness of the aid may be
impaired by underlying structural problems (for example,
a lack of development, economic or political transition,
mismanagement) unless the relief component is
accompanied by measures designed to address the
structural weaknesses. The European Community must
thus make every possible effort to support the
introduction of such measures.

5.31.  These issues are recognized by the Commission
in its proposals on Linkages between Relief,
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Rehabilitation and Development, which focus on the
need for coherent strategies integrating the humanitarian,
rehabilitation and development programmes of the
European Union. This approach has to be made
operational, but, as shown in paragraphs 2.4—2.10,
especially with regard to uprooted persons in the
countries of Asia and Latin America, it is difficult, in
terms of the regulations, budget headings and the
Commission’s operational departments, to differentiate
between humanitarian aid and rehabilitation.

5.32. ECHO has financed actions from the
humanitarian aid budget headings which, while
responding to specific humanitarian needs, were
implemented in situations where the need was for
longer-term structural measures of rehabilitation. It has
also financed operations at various stages along the
continuum of relief-rehabilitation. These range, for
example, from the provision of seeds and fishing
equipment in Angola and Southern Sudan, through
the provision of medical supplies and equipment to
hospitals in Cuba, rehabilitation programmes for
the Kurds in Northern Iraq, to the funding of
the International Management Group/Infrastructure for
Bosnia-Herzegovina (see paragraph 2.25(a)) and a
tuberculosis prevention programme in Siberia. In many
instances, ECHO was the only Commission department
operational in the country concerned, and the
Commission authorized it to respond in a flexible manner
to a clear need. It is important, however, that such
interventions are integrated into medium- and
longer-term  strategies involving other Commission
departments. Also, where for whatever reason it becomes
involved in longer-term programmes such as the
tuberculosis prevention programme in Siberia, it should
be done on the basis of a clear strategy recognizing from
the outset the longer-term commitment that is needed for
such a programme to be effective.

Impact

5.33.  Assessing in any rigorous way the impact of
humanitarian aid operations is extremely difficult. The
highly dynamic nature of most emergencies, and the large
number of factors that could be involved in changing the
nature of beneficiaries complicate considerably any
assessment of impact. In addition:

a) as baseline data on initial conditions are rarely
available, there is no basis for comparison, other than
general impressions;

b) ECHO’s proposal and operational contract forms are
such that the project proposals contain little
information that can be used when assessing impact
(see paragraph 5.12);

¢) the narrative reports provided at the end of the
contract are usually too vague to allow a precise
evaluation of impact.

5.34.  The evaluations contracted by ECHO, which are
frequently carried out before the end of the project,
discuss impact in general terms only. If the evaluator
considers that the beneficiaries were reasonably well
targeted, and the aid arrived, then the impact is assumed
to have been good. Thus, for example the evaluations of
the programmes of aid to Azerbaijan between 1992 and
1995 (totalling some 40 Mio ECU) observed that, in the
health sector, all projects were considered to have had an
important impact on the improvement of health care
available to the refugees, but this was based on
qualitative rather than quantitative assessments (™).

5.35. In a few rather isolated cases among those
audited, there were some more precise indications of the
impact of the intervention. Thus, for example, one NGO
in Angola was able to close a semi-intensive nutritional
centre in a camp for the displaced following a survey
which showed that the level of malnutrition amongst
children under five had declined to a level which no
longer justified keeping the centre open.

5.36. The difficulty in measuring the impact of
humanitarian aid operations means that particular
attention needs to be paid to requiring partners to specify
in their proposals what indicators will be monitored to
assess impact. In addition to impact indicators,
consideration should be given to specifying performance
indicators: for example, whether seed distributions were
carried out in time for the planting season, how
intensively equipment will be used, as well as whether it
was delivered on time.

Cost-effectiveness

5.37.  Cost-effectiveness involves the use of economic
criteria for evaluating operations. If an intervention is
decided on non-economic criteria — for example, the use
of an airlift to transport food supplies to a small,
isolated population that is starving, or the establishment
of intensive feeding facilities to help malnourished
children —, the most that can be done is to examine
whether the solution adopted was the least-cost one
commensurate with achieving the desired result.

5.38. A necessary — though not always sufficient —
procedure for ensuring cost-effective procurement is
tendering, or at least adequate market testing. Generally,
the large organizations apply adequate procedures for
market testing, and seek to obtain the best offer in terms
of price, delivery, reliability of supply, and similar
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would be expedient to introduce a single procurement
and tendering system for humanitarian and food aid (see
paragraphs 4.25—4.27).

5.39.  With the rapid growth in humanitarian aid over
the last five years, specialist suppliers, such as IDA(™),
have  emerged,  with beneficial ~ effects  on
cost-effectiveness.

5.40.  Paragraph 4.22 shows that more attention needs
to be paid to cost-effectiveness in the use of expatriate
personnel, In the case of the supply of medical materials
to Mongolia, the NGO employed four inexperienced
expatriates.  They  received from  their NGO
1000 ECU/month, but ECHO provided 3 800 ECU/
month as a flat rate, and did not check real costs when
making payments. One expatriate coordinator was
needed, with local staff who would have been able to
speak Mongolian and Russian. The cost-effectiveness of
this operation was further reduced by unnecessary
airfreighting of the medical supplies, as there was no
emergency.

Visibility

5.41.  Although ‘visibility’ of humanitarian assistance is
not a criterion for judging the effectiveness of the
assistance, it is a central goal for the Commission’s
approach as set out in its decision to establish ECHO.
The Court’s examination, therefore, has assessed whether
the humanitarian aid operations financed by the
Commission have been sufficiently visible to the
beneficiaries and others in the recipient country, and
especially to the European taxpayer.

5.42.  The importance attached by the Commission to
increasing the visibility of its humanitarian aid reflects a
general policy to secure greater recognition amongst
beneficiaries, and especially the European taxpayer, of
EU programmes and policies. In the area of humanitarian
aid ECHO has developed an information strategy
involving all branches of the media, and joint visibility
productions with major partners. The Commission
decided to give a distinct logo to ECHO, and
considerable attention is paid to the marking of
humanitarian aid supplies with the logo and contract
reference.

5.43. It is clear that the profile of Commission-
funded humanitarian aid has increased substantially.
Nonetheless, the following points should be noted:

a) there are signs that the separate identity created for
ECHO is confusing: not all those involved in
humanitarian aid understand that ECHO and the
European Commission are the same thing. The

different from that used on supplies of food aid
provided by DG VI, for example(’). In the
countries covered by the TACIS programme there is
competing publicity, rather than a combined strategy
to promote the activities of the Commission as a
whole;

b) ECHO’s image can be adversely affected by its
approach to financing projects: thus in 1994 in
Azerbaijan ECHO funded the beginning of a UNICEF
vaccination campaign, but did not carry on in 1995,
USAID taking it over and getting the credit. Also,
ECHO financed in 1994 an ‘Essential Drugs Primary
Care’ booklet, diffused throughout Azerbaijan with
the ECHO logo and ‘Financed by ECHO’ in Azeri
and Russian, but then withdrew support for a
follow-up publication ‘Essential Drugs for Hospitals’.
Apart from losing the direct visibility impact, ECHO
disappointed the government and agencies, and lost
image;

more attention has been paid to ECHO markings and
‘stickers” on the spot than to ensuring a genuine
media strategy to publicize the actions of the
Commission: thus in Angola there was no strategy at
all for publicity beyond the stickers, yet the
Commission continued to complain that the WFP
took all the credit. Nor had the delegation, which did
not have a press attaché, tried to bring on board a
local journalist for providing briefings and material
on a systematic basis; similar problems were reported
by the evaluator of the programmes in Azerbaijan.

(g}
~

Conclusion

5.44.  The evaluations carried out by consultants on
behalf of ECHO tend to be too geared towards assessing
individual projects, even where the latter are clearly part
of wider programmes jointly financed with other donors
(see paragraph 5.3). Only in very few cases do they cover
the operations conducted by ECHO itself. This being so,
it is particularly difficult to draw overall conclusions and
the advantages gained from these evaluation exercises do
not emerge clearly in the course of subsequent
operations. Indeed, the existing feedback mechanism does
not work sufficiently well to enable the lessons learned
from the evaluations to be taken into account in a
generalized manner when new aid measures are
introduced. However, the use of the evaluation manual
recently drawn up by ECHO should make it possible to
draw greater benefit from past experience (see
paragraph 5.4).

5.45.  Partners seldom provide ECHO with clear
parameters and indicators on the basis of which their
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performances and the impact of their action can be
monitored and assessed (see paragraphs 3.13, 5.3,
5.13—5.14, 5.26, 5.33).

5.46. In order to increase the independence of the
evaluation functions, it would be preferable for the
Commission to establish an evaluation service outside
the operational departments which would cover
humanitarian  aid, rehabilitation and development
activities. This would also help in the establishment of
more transparent procedures for the selection of
consultants than at present.

6. OVERALL CONCLUSION

6.1.  The Court has organized its audit around four
main aspects (see paragraph 1.12) corresponding to
questions relating to the clarity of the European Union’s
policy on humanitarian aid, the consistency and
complementarity of the instruments which are
implemented, the appropriateness of the means in terms
of the objectives of the planned aid measures and, lastly,
the process of evaluating the effects of the measures and
reporting on their implementation. Whatever the
regulatory, operational, administrative or financial
difficulties encountered during this protracted period of
reorganization, the European Union’s contribution to the
spirit of international solidarity is nevertheless a major
phenomenon for which the Commission must take the
credit.

Clarity of the European Union’s policy on humanitarian

aid

6.2. The Commission has financial weight and has
now acquired the experience enabling it to rank itself
amongst ‘the leading international organizations dealing
with humanitarian matters. However, at the end of 1995,
because of too piecemeal an approach to the component
parts of humanitarian aid (emergency, refugees,
rehabilitation, reconstruction, coordination within the
Commission and with the Member States, cooperation
with the United Nations, collaboration with the NGOs,
direct or indirect channelling of the aid, etc.), there was
no one document governing all the operations which
were closely connected to varying degrees with the
humanitarian field. In the absence of an overall document
of this nature, Council Regulations (or drafts thereof)
were introduced on associated subjects, but the concepts
and terminology which were used were still too
ambiguous or contradictory to be able to dispel the
hesitant attitude encountered when the plans for aid
measures were being implemented and the financing
requests being appraised. In order to clarify the main
lines and the principles of the European Union’s policy
on humanitarian aid, the legislator needs to adopt a
general policy document, a kind of charter for
humanitarian aid. A document of this nature would make
it possible not only to strengthen the internal cohesion of
the measures undertaken by the various Commission
departments, but also to lay the groundwork for greater

consistency between the aid measures of the Union and
those of its Member States (see paragraphs 2.4—2.10).

Consistency and complementarity of the European
Union’s aid

6.3.  Both the complementarity and the coordination of
the Union’s aid measures and those of its Member States
far from satisfy the provisions of the Treaty and the
Council’s resolutions, the main reason doubtless being
the very cautious approach adopted by the national
authorities in this field. Indeed, the quarterly meetings of
the national authorities dealing with humanitarian aid
have failed to have much tangible effect on the ground
(see paragraphs 2.19—2.22).

Appropriateness of the means employed

6.4.  ECHO was set up as a result of the Commission’s
concern that the European Union needed to be given the
means to respond effectively to the ever-growing number
of humanitarian crises. The mandate given to ECHO (see
paragraph 1.10) was, in general, to concentrate the
administrative responsibilities for managing the aid, to
develop the Union’s capacity for intervention, to improve
coordination with the other public or private donors and,
lastly, to facilitate the mobilization of resources in the
event of large-scale crises.

Concentration of administrative responsibilities

6.5. At the end of 1995, ECHO’s internal organization
was still suffering from being surrounded by departments
with which it was difficult to coordinate, and was
financing measures which in some cases overlapped with
those of other departments. As the administrative
procedures followed by the various departments of the
Commission were not unified, ECHO was the only
department which systematically applied the provisions of
the framework partnership agreement (see paragraphs
3.8—3.12; 4.23 and 4.24). Furthermore, the procedures
for appraising the proposals for aid measures submitted
by the partners had only very recently been formalized,
whilst the mechanism for using the lessons learnt from
the project evaluations still had to be set up (see
paragraph 5.2).

Increase in the capacity for intervention

6.6.  Despite the undeniable need, the Commission was
not able to staff ECHO with an adequate number of
qualified personnel to cope with its tasks properly. This
is particularly true for the staff on the ground responsible
for closely monitoring the global plans and for giving
support to the partners. It should also be emphasized that
ECHO’s capacity for intervention is hampered by the
obligation it is under to abide by rules for personnel
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management and for the implementation of
appropriations which were not designed for operations
where flexibility and speed of action are of utmost
importance (see paragraphs 4.4—4.10).

Improvement of the coordination with the other donors

6.7. The practical arrangements for the cooperation
between the Commission and the United Nations are still
fragile and unstable. In order to guarantee consistency,
stability and clarity in the relations with all the agencies,
a global agreement could usefully be made with the
United Nations’ Secretariat-General, specifying the
prospects and the practical details of the collaboration
with the Commission’s departments (see paragraphs 2.23,
2.24 and 2.28). An agreement of this kind would clarify
the special relations with the United Nations. These
would, furthermore, be improved if ECHO took greater
account in its framework partnership agreement of the
operational realities of these organizations, which differ
very considerably from those characterizing most of the
non-governmental organizations (see paragraph 4.21).

Mobilization of large-scale resources

6.8. In a particularly strained situation, the
Commission was able to mobilize just over 2 000 Mio
ECU in conjunction with a large number of partners who
on the whole recognized that the aid thus received was
crucial. The Great Lakes crisis showed that ECHO was
able, in conjunction with the United Nations agencies
and other partners, to mobilize considerable resources
within reasonable time-limits. In this respect, it should
be noted that coordination with bilateral aid measures
has not given rise to large-scale joint measures (see
paragraph 2.21).

Procedures for evaluating and for rendering the
accounts

6.9. The evaluations carried out between 1992 and
1995 related to the implementation of measures within

the framework of individual operational contracts. In this
context, the Commission has never given the evaluators a
mandate to examine the way in which its own
departments  worked.  Furthermore, whereas the
Commission implements global plans for aid measures,
the evaluations are not carried out with a view to an
overall appraisal of the implementation of each plan. It is
at this level, however, that the budgetary authority can
appraise whether the mobilized funds have in fact
contributed to the set objectives. It is therefore up to the
Commission to set up a mechanism for appraising the
substance and the impact of humanitarian aid measures;
this is something which ECHO’s annual reports, with
their still basically statistical approach, are unable to
provide (see paragraphs 5.2 and 5.3).

Final consideration

6.10.  In the light of the above, it would doubtless be
useful to reconsider the thinking behind the way in which
humanitarian aid is organized by the institutions. Once
the legislator has laid down the main principles governing
the European Union’s humanitarian aid policy, it would
have to be determined whether the question of sources of
finance ought not to be dissociated from that of the
implementation of measures.

6.11.  One solution might be to arrange for the
Commission to be responsible for analysing the crises,
approving the Union’s global aid plans and managing the
appropriations (budgetary or from the EDFs), whilst
entrusting an operational office, such as the one whose
possible creation was envisaged when ECHO was
being set up (see paragraph 1.7), with implementing,
monitoring and evaluating the projects. If this were the
case, this office would, of course, have to be governed by
operating rules which were laid down by its statutes and
which properly satisfied the constraints of humanitarian
action. The office would also have to be answerable for
its tasks to a supervisory board which had genuine power
to criticize the management bodies.

This report was adopted by the Court of Auditors in Luxembourg at its meeting of 20 February

1997.

For the Court of Auditors
Bernhard FRIEDMANN

President
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ACP
CEECs
DAC
DHA
DRK
EAC
EAGGF
ECHO
ECTF
EDF

EIB

EU

FAO
FPA
FYROM
GPIS
ICRC
IDA
IFRC
IMG-IBH
ITSH
LRRD
MEDA
NGOs
NIS
OECD
OLAS
PHARE
SINCOM
UCAH
UNDP
UNDRO
UNHCR
UNICEF
UNRWA
USAID
WHO
WPF

List of abbreviations

African, Caribbean and Pacific States

Central and Eastern European Countries

Development Assistance Committee

Department of Humanitarian Affairs

German Red Cross

European Association for Cooperation

European Agricultural Guidance and Guarantee Fund
European Community Humanitarian Office

European Community Task Force

European Development Fund

European Investment Bank

European Union

Food and Agriculture Organization of the United Nations
Framework Partnership Agreement

Former Yugoslav Republic of Macedonia

Groupe permanent interservices

International Committee of the Red Cross

International Dispensary Association

International Federation of the Red Cross

International Management Group — Infrastructure for Bosnia-Herzegovina
Internal Transport, Storage and Handling

Linking Relief, Rehabilitation and Development
Mediterranean European Development Agreement
Non-governmental Organizations

Newly Independent States

Organization for Economic Cooperation and Development
On-line Accounting System

Technical Assistance Programme for Central and Eastern European Countries
Systeme Informatique de Comptabilité

Unidade de Coordinagao da Ajuda Humanitaria

United Nations Development Programme

United Nations Disaster Relief Coordination

United Nations High Commissioner for Refugees

United Nations Children’s Fund

United Nations Relief and Works Agency for Palestine Refugees in the Near East
United States Agency for International Development
World Health Organization

World Food Programme
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Notes

(') According to the nomenclature of the general budget for 1996.

(*) Management carried out by ECHO, except as regards heading B7-212 ‘Aid for displaced persons’.

(*) For example: Member States, various United Nations agencies, non-governmental organizations and
commercial operators.

(*) In this context, the Commission has instructed its staff to improve coordination of actions by its
partners (see paragraph 1.10(c)).

(*) United Nations High Commissioner for Refugees (UNHCR); World Food Programme (WFP); United
Nations Children’s Fund (UNICEF); World Health Organization (WHO).

(®) Resolution 46/182 of 19 December 1991.

(7) Peace-keeping operations and peace-restoring operations.

(*) Mandate from the Commission to ECHO, 6 November 1991.

(°y SEC(94) 2164, E 2473/94.

(') Regulation (EC) No 1257/96 of 20. 6. 1996 concerning humanitarian aid, OJ No L 163, 2. 7. 1996.

(") Regulation (EC) No 2258/96 of 22. 11. 1996, OJ No L 306, 28. 11. 1996.

(') Between 1991 and 1994, Council resolutions dealt with questions such as the definition of emergency
humanitarian aid, the conditions under which the aid could be granted, the coordination of Community
measures with those undertaken by Member States and the United Nations, the channelling of aid
through the NGOs, risk prevention, reconstruction and rehabilitation operations, etc.

("*) Common positions on the basis of Articles J.2 and J.3 of the Treaty on European Union, relating, for
example, to Angola, Rwanda or anti-personnel mines.

(") Regulation (EC) No 1257/96 of 20 June 1996 concerning humanitarian aid, O] No L 163,
2. 7. 199%.

(") OJ No L 306, 28. 11. 1996.

(') In a Communication dated 30. 4. 1996 on linking relief, rehabilitation and development (COM 96/153
final), the Commission proposes the formulation of a coherent policy on this question, but considers
that it would be difficult to put into practice.

(') Up to and including the financial year 1995, these appropriations were placed on budget Article
B7—302. In the 1996 budget they were placed in the Humanitarian Aid section of the budget, B7—212
(60,0 Mio ECU in commitment and payment appropriations) but continue to be managed by DG 1.

(") Article 130u(1): Community policy in the sphere of development cooperation, which shall be
complementary to the policies pursued by the Member States, shall foster:

— the sustainable economic and social development of the developing countries, and more particularly
the most disadvantaged among them;

— the smooth and gradual integration of the developing countries into the world economy;

— the campaign against poverty in the developing countries.

(') Article 130u(3): The Community and the Member States shall comply with the commitments and take
account of the objectives they have approved in the context of the United Nations and other competent
international organizations.

(2%) Direct booking to appropriations headings not intended for this purpose or decommittal of sleeping
appropriations for transfer to emergency aid following consultation of the ACP-EEC Council.

(2" In the case of Liberia three of the nine decisions amounting to 9 Mio ECU were adopted on the same
day.

(*?) Interinstitutional Agreement of 29 October 1993 on budgetary discipline and improvement of the
budgetary procedure, O] No C 331, 7. 12. 1993.

() See paragraph 13.2. of the Annual Report concerning the financial year 1993, O] No C 327,
24. 11. 1994, paragraphs 11.7—11.8 of the Annual Report concerning the financial year 1994, O] No
C 303, 14. 11. 1995.

(*) See working paper No 2 — Mobilization of the reserve for emergency aid. Rapporteur J. Colom i

Naval, Committee on Budgets, Doc FRADT\290\290286 of 1 March 1996.

See the Court of Auditors’ Annual Report concerning the financial year 1992, paragraphs 12.71 to
12.79, O] C 309, 16. 11. 1993.

OJ No L 166, 5. 7. 199.

Article 130x(1): The Community and the Member States shall coordinate their policies on development
cooperation and shall consult each other on their aid programmes, including in international
organizations and during international conferences. They may undertake joint action. Member States
shall contribute if necessary to the implementation of Community aid programmes.
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() On this subject the Council Resolution of 1 June 1995 on complementarity between the development
policies and actions of the Union and the Member States should soon result in the definition of joint
sectoral guidelines’ applicable to humanitarian action.

(*°) See also the Final report on the pilot scheme on operational coordination between the Community and
its Member States — Proposals for consolidating and extending operational coordination, COM(95)
700 final, 15. 12. 1995.

(**} Council Resolution of 28. 11. 1991, point S.

(*') The WFP provides the basic supplies and ECHO provides additional supplies in the form of family
parcels or supplies of compound foodstuffs.

(*?) European Community Task Force.

(**} International Management Group — Infrastructure for Bosnia-Herzegovina (IMG-IBH), which was set
up by the International Conference on former Yugoslavia (ICFY) under the UNHCR umbrella on
16 July 1993. The Commission committed 20 Mio ECU towards the running costs of the IMG-IBH in
the period to the end of 1995.

(**) Four agreements, signed by ECHO between June and August 1994, awarded 73 Mio ECU to the
UNHCR — approximately 34 % of its resources. An additional agreement provided the UNHCR with
top-up resources of 25 Mio ECU at the beginning of 1995.

(%) The UNHCR’s mandate did not allow it to tackle the question of displaced persons within Rwanda.
(*) Articles 130u and 130y of the Treaty on European Union.

(%) When the global plan was prepared in early 1994, rehabilitation measures had been committed for
60,9 Mio ECU. Of this amount, 25,8 Mio ECU related to the special initiative for Africa in the period
from May to December 1993.

(**) Unidade de Coordena¢io da Ajuda Humanitaria (UCAH), the representative of the DHA in Angola.

(**) The principal objectives of the decision were to:
a) favour aid to Bosnia-Herzegovina, given the extent of need in this republic;
b) continue the direct food aid programmes of the ECTF in Croatia, where, following a request from
the UNHCR, the ECTF should cover all basic food needs;
c) continue direct aid actions in Serbia-Montenegro.

(*9) Le. refugee, displaced person, social case, etc.

N

For example, the procurement of a water pump essential to a health clinic in Angola was eliminated
from the budget of one NGO. In another case in the same country the full number of tents required to
provide shelter was refused, but ECHO insisted instead on funding blankets which were unnecessary.

(*) See paragraphs 11.29—11.57, Annual Report concerning the financial year 1995, O] No C 340,
12. 11. 1996.

(¥) At the official rate of December 1993 (2,158820).

(*) Rwanda, Burundi, Tanzania and Zaire.

(*) See the report of the Working Party chaired by the Secretary-General of the Commission on the
long-term needs of the external service of the Commission ‘Basic principles and guidelines for the
organization and the functioning of the External Service of the Commission’.

(*) Paragraph 13.57, Annual Report concerning the financial year 1990 (OJ No C 324 of 13. 12. 1991).
(*) Known as the ‘operational contract’.

(") Under the present system, the exchange-rate risk is borne by the partner because the expenditure is
converted into ECU on the date of settlement. This risk may be covered by the reserve in cases where
the latter has not already been used for other purposes.

(*) With regard to operations financed by the EDF, Article 254 of the Fourth Lomé Convention provides
that, where circumstances so require, the duration of the operations may exceed the usual 180 days.

(*%) In one case, ECHO even accepted a report concerning a measure financed by a Member State during an
earlier period.

Page 61, Synthesis Report, ‘The International Response to Conflict and Genocide: Lessons from the
Rwanda Experience’, Joint Evaluation of Emergency Assistance to Rwanda, March 1996.

<

For example, 3 800 ECU/month for qualified expatriate personnel.

(%) ECHO gave explanations to this effect in a letter dated 14. 1. 1994 to the Chairman of Caritas
Denmark, a copy of which was sent to all ECHO’s partners.

(*) In a project providing medical supplies to Mongolia the NGO received 3 800 ECU/month while its staff
were paid 1000 ECU/month. The other costs for each expatriate did not amount to
2 800 ECU/month.

(°*) For example, 280 ECU/month for a doctor.

(%6) The interest referred to here is financial interest earned on the investment of advances of funds paid by
the Commission.

(°7) See SEC(94)1924 of 18 November 1994, paragraph 17.

(°®) Some of these operations covered several contracts.

5
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The total value of the 19 contracts is 52 Mio ECU. 15 of those contracts, for 48,5 Mio ECU, concern
the supply of ‘ready-made’ food parcels to Serbia.

As at mid-1995 these were the largest direct aid measures implemented by the Community. A

large-scale food aid operation was subsequently set up in Angola (by DG VIII, not ECHO) parallel to
the WFP operations.

A major problem concerns the quality of the data input into the system, which depends on such things
as the calibre of the local warehousemen. Also, tracking such items as bales of clothes or shoes (which
may at various stages be described by weight, units or volume) is difficult. The ICRC has a good
system, but the scale of its operations is considerably smaller than those of the UNHCR and, the WPF,
which makes the task easier. ’

In order to ensure that the humanitarian action which it takes is rapid, the WFP is often obliged to
divert some of its consignments and then uses the finance that is intended for humanitarian aid in order
to make good the portion thus removed. This system of set-off lies at the roots of some of the problems
which sponsors have when they try to monitor actual, physical consignments.

These costs are known as ‘ITSH’ (‘internal transport, storage and handling’). The |flat-rate| cost
estimates for each crisis are calculated on an annual budget basis. They are not checked against the
actual cost of individual operations.

The conflict in Angola is long-standing and until recently the UNHCR was not able to intervene
internally in countries where there was a crisis.

Especially as regards the determination of eligible costs and the procedures for checking them.

Operational philosophies vary between NGOs. Some are managed closely from the European
headquarters, others, such as the Red Cross or Caritas, are much more decentralized.

The audit reports on individual projects examined have been sent to the Commission (Annex 2).
SINCOM in the case of the general budget and OLAS for the EDF.
This cost represents 0,4 % of the cost of the aid which has been evaluated.

At the end of 1995, programme evaluations designed as such had been carried out in Armenia and
Azerbaijan, Georgia and Northern Iraq.

Cuba, Haiti, Southern Sudan.

It can be argued that, as ECHO commissions and pays for these evaluations, the consultants are not
sufficiently independent to comment on ECHO’s performance. However, experience shows that, in
practice, where they make comments, the consultants’ observations are highly pertinent. The question
of independence would be substantially resolved by implementing the proposals made in paragraph
5.5,

One evaluator included in a series of evaluation reports the following: ‘Any project submitted must be
accompanied by a document describing the objectives, the strategy, the specific target populations of the
operation, especially if it is part of a general programme. This document should be available to the
consultants before their departure so that they are able to make a proper evaluation of whether the
objectives have been achieved’. This was written in May 1995.

Former Yugoslav Republic of Macedonia.

The WFP tried to overcome the problem, with the help of the UK Overseas Development
Administration, by purchasing 4 mills in August 1994. For reasons which the Joint Evaluation was not
able to clarify, the mills remained unused in a warehouse.

The Joint Evaluation concluded that this had a substantial environmental impact on a scarce
resource.

This does not mean that the judgements were invalid, but they are necessarily imprecise.
International Dispensary Association.

The fact that the logo incorporates the European flag is not enough to provide an immediate assocation
with the Commission, as the flag is used widely by non-Commission organizations.
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ANNEX 2

SAMPLE OF PROJECTS AUDITED

s No . ——— -
Type o e o | Bl e | Vi[O

Afghanistan 1 Miscellaneous 1,39 10 UNHCR X

Angola 1 Medical aid 0,30 NGO ABLA-D X
1 Food/logistical aid 0,33 NGO ADRA-D X
1 Medical aid 0,81 NGO ADRA-D X
1 Health/nutrition 0,49 NGO ADRA-D X
1 Food/logistical/medical aid 0,55 NGO CARE-UK X
S5 | Logistics 3,28 NGO Caritas-NL X
1 Medical aid 0,17 NGO CIC-P X
4 Medical aid 1,42 NGO CICS-1 X
1 Food/logistical aid 0,25 NGO D WELT. X
4 | Food/logistical aid 2,93 Private Focoex.SA X X

comp.

1 Medical aid 0,15 NGO IPMP-P
3 Medical aid 0,99 NGO MDM-F
4 Medical aid 0,86 NGO MSF-F
1 Miscellaneous 0,21 NGO SCF-UK X
1 Food/logistical aid 1,86 10 UNHCR
2 | Food/logistical aid 4,90 10 WEFP X X

Armenia 1 Medical aid 2,80 NGO DRK-D X
1 Food/logistical/medical aid 0,40 NGO DWEKD-D

Cuba 1 | Coordination/monitoring 0,07 MS AECI-E X
5 | Medical/logistical aid 3,38 NGO MDM-E

Ex-Yugoslavia 1 | Food/logistical/medical aid 0,90 NGO CARE-UK X
2 Psycho-social assistance 0,62 NGO DRC-DK X
N Logistics 5,58 NGO DRC-DK X
1 Hygiene products/logistics 1,00 NGO DRK-D X
2 Food aid 3,13 NGO DWEKD-D X
1 | Food/logistical/medical aid 1,00 NGO DWEKD-D X
10 | Food aid 79,63 ECHO ECTF-Zagreb X
1 Health/nutrition 1,00 ECHO ECTF-Zagreb X
4 | Hygiene products/logistics 5,26 | NGO/O | Equilibre-F/Lazarus- X

D/UNHCR/IFCR

2 | Food/hygiene products/logistical aid 5,75 10 ICRC X
1 Miscellaneous 20,00 Other IMG-IBH X
1 Food aid 5,90 NGO MSF-B X
1 | Housing materials/logistics 1,58 NGO MSF-B x
4 Medical aid 10,14 NGO MSF-NL X
2 | Psycho-social assistance 0,95 NGO MSI-UK X
N Food aid 19,00 NGO Red Barnet-DK X
1 Medical aid 1,00 NGO SCEF-UK X
3 | Food aid/hygiene products/logistical aid 47,99 10 UNHCR be
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.. No . .
Recipient Amount in Type of Visit to | On-the-spot
country ]P:;(:; Type of measures Mio ECU partner Partner HQ visit i
1 Housing materials/logistics 22,43 10 UNHCR X
1 Housing materials/medicines/logistics 16,00 10 UNHCR X
1 Staff/logistics 0,42 10 UNHCR X
3 Hygiene products/logistics 21,10 10 UNHCR X
1 Coordination/monitoring 3,48 ECHO ECHO-Belgrade X
3 Food aid/logistical/medical aid 15,00 10 ICRC X
1 Medical aid 0,50 NGO MDM-E X
1 Food aid/logistical aid 13,66 10 WFP X
Guatemala 1 Medical aid 0,50 10 ICRC X
1 Miscellaneous 1,10 10 UNHCR X
Iraq 1 Miscellaneous 1,20 NGO SCF-UK X
Kenya 1 Logistics 0,07 NGO CARE-UK X
Liberia Health/nutrition 2,10 NGO MSE-NL X
Health/nutrition 1,28 NGO MSF-B X
Malawi 1 Miscellaneous 2,52 10 UNHCR X
Mexico 1 Miscellaneous 1,50 10 UNHCR X
Mongolia 1 | Food aid 0,32 NGO DRK-D X
Rwanda 2 Food aid 0,73 NGO Caritas S.1.-B X
1 Health/nutrition 2,10 NGO Caritas S.1.-B X
1 Housing materials/logistics 0,23 NGO DRK-D X
3 | Food/logistical/medical aid 3,77 10 ICRC X
1 Medical/logistical aid 0,50 NGO MSF-B X
4 | Medical aid 1,89 NGO MSF-NL X
4 Food/logistical aid 103,27 10 UNHCR X
1 Food/logistical aid 15,00 10 WEFP X
Sudan 1 Housing materials/logistics 0,25 NGO CARE-UK X
1 Food/logistical aid 0,16 NGO SCF-UK X
Zaire 2 Food aid 0,83 NGO Caritas S.I.-B X
TOTAL | 134 469,86
Notes: [O = International/multilateral organization
NGO = Non-governmental organization

Source: Court of Auditors
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ANNEX 3
CONTRACTS BY TYPE OF PARTNER, 1992—1995
(in ECU)
Partner/contract 1992 1993 1994 1995 Total

EC-Direct action
ECHO 8474142 45324 321 104 381 838 64 026 854 222207 155
EAC 2 524 500 8318 645 11581577 4535842 26 960 564
Delegations 370 000 1552 000 262 000 500 000 2 684 000

11 368 642 55194 966 116 225415 69 062 696 251851719
Member State Govmts.
Belgium 20 000 000 25000 4 648 000 6 600 000 31273000
Denmark 100 000 100 000
Spain 129 000 129 000
France 1526 340 500 000 2 026 340
United Kingdom 3521195 796 000 1320 000 5637195

21 526 340 3546 195 6173 000 7 920 000 39 165 535
Third country Govmts.
Fiji 400 000 400 000
FYROM/Croatia 24 700 000 10 000 000 1 800 000 36 500 000
New Caledonia 250 000 250 000
Philippines 119 578 119 578
Western Samoa 300 000 300 000
Wallis and Furuna 75 000 75 000

25325 000 10 400 000 1 800 000 119 578 37 644 578
NGO(s) Member States
Germany 460 187 24 769 700 29 357 380 32629000 87216 267
Austria 625 000 1280 000 1 905 000
Belgium 20187 650 25098 353 35256 810 28 000 000 108 542 813
Denmark 26 313 000 48 724 057 27 128 000 8 800 000 110 965 057
Spain 1160 000 19 021 832 21 516 375 21121 500 62 819 707
Finland —
France 38579 700 88 634 711 110 942 799 91 636 000 329793210
Greece 1745 000 886 500 980 000 915750 4527250
Ireland 2 105 000 1026 000 2335250 2 368 000 7 834 250
[taly 8943 500 16 406 961 18 901 237 23206 556 67458 254
Luxembourg 445 266 850 000 1295266
Netherlands 9 314 040 15212795 24 496 993 25157910 '74 181 738
Portugal 244 000 862 990 1945 000 3130720 6182 710
United Kingdom 2 394 500 23 606 851 34054 623 35748 384 95 804 358
Sweden 350 000 940 000 1290 000

111 446 577 264 250 750 308 334 733 275783 820 959 815 880
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(in ECU)
Partner/contract 1992 1993 1994 1995 Total
NGO(s) Third countries
Norway 4170 000 800 000 4 970 000
Australia 250 000 250 000
Switzerland 320 000 744 692 1237 140 1 746 000 4047 832
USA 1232000 1679 565 1432730 1106 676 5450971
1552 000 2424257 7089 870 3652676 14718 803
NGO(s) benefic. countr.
Bangladesh 300 000 300 000
Bolivia 175 000 175 000
El Salvador 70 000 70 000
Ethiopia 58 000 58 000
Iraq 2 520 000 2 520 000
Jamaica 13 444 13 444
Lebanon 800 000 800 000
Israel-occupied terrs. 50 000 1245 000 600 000 1 500 000 3 395 000
Pakistan 500 000 500 000
Philippines 41 000 41 000
Turkey 70 626 70 626
1089 626 4 740 000 600 000 1513444 7943 070
United Nations
WFP 35831586 71318 781 47 355716 29155 000 183 661 083
FAO 868 000 493 500 1361 500
WHO 3809 500 9250 000 500 000 13559 500
UNDRO 110 000 110 000
UNHCR 78 232 580 87 955 364 177 336 429 46 885 500 390 409 873
UNICEF 4127 000 13631598 11908 135 4 684 000 34350733
UNDP 470 500 675 000 1145 500
UNRWA 6 000 000 450 000 140 000 6 590 000
Others 262 000 700 000 3122425 2 008 166 6 092 591
122 843 166 189 723 743 240 672 705 84 041 166 637 280 780
Internat. organizations
ICRC 35073900 38 006 820 32 327000 40 385 000 145 792 720
IFRC 1 666 000 26 001 135 37163 603 11 349 066 76 179 804
Caritas International 70 000 491 560 561 560
Lutheran W. Federation 3160 440 2852105 625 086 6 637 631
The World Council Ch. 1 000 000 92 104 1092104
36 809 900 68 659955 72 434 812 52359152 230263819
TOTAL 331961251 598 939 866 753330535 494 452 532 2178 684 184

Source: 1995 Annual Report concerning humanitarian aid COM(96) 105 final.
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ANNEX 4

LIST OF THE 20 MAJOR NGO BENEFICIARIES OF COMMUNITY FUNDS
BETWEEN 1992 AND 1995

NGO Amount Mio ECU % of

1 Médecins Sans Frontiéres (B) 58,44 5,94 %
2 EQUILIBRE (FR) 35,85 3,65 %
3 Pharmaciens Sans Frontiéres (FR) 30,98 3,15%
4 Meédecins Du Monde (FR) 30,78 3,13%
§ Meédecins Sans Frontiéres (NL) 27,61 2,81 %
6 Danish Refugee Council (DK) 27,12 2,76 %
7 Action Internationale Contre Faim (FR) 26,76 2,72%
8 Meédecins Sans Frontiéres (FR) 25,78 2,62 %
9 Handicap International (FR) 19,34 1,97 %
10 Save The Children Fund (UK) 12,19 1,24 %
11 Médecins Sans Frontieres (ES) 11,31 1,15%
12 Médecins Du Monde (ES) 9,60 0,98 %
13 Premiere Urgence (FR) 9,23 0,94 %
14 Feed The Children (UK) 9,19 0,93%
15 OXFAM (UK) 8,78 0,89 %
16 CRIC (I) 7,54 0,77 %
17 ACTION N/S (FR) 7,44 0,76 %
18 Secours International de Caritas (B) 7,20 0,73 %
19 Caritas (DK) 7,19 0,73 %
20 Aznavour (FR) 6,66 0,68 %
sub-total 378,99 38,55%

Other NGOs 604,01 61,45 %
TOTAL 983,00 100,00 %

Source: ECHO balance sheets (1992—1995)
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ANNEX 6

ECHO STAFF AT 30.4. 96

Outside staff intra-muros
25%

Temporary staff
15%

Distribution of ECHO staff by department

Officials
60 %

45 1
40
35 1
30
25
20 -

O Temp. staff
O Qfficials

Staff

15 1

3
5 21 29 7
ADMINISTRATION " COORD.AND SUPPORT OPERATION DEP. j ECHO 6 FINANCES
Departments

Source: ECHO establishment plan at 30. 4. 1996.




