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FOREWORD

Rwanda represents a complex
emergency of unprecedented
magnitude. The humanitarian needs
generated by this crisis tested the
capacity and resourcefulness of the
relief community. It also highlighted the
importance of humanitarian agencies
working together to achieve common
objectives.

The pressure of humanitarian
work is such that it risks being
overwhelmed with the day-to-day
realities of responding to massive
needs. However, as this report points
out, humanitarianism is not simply
about providing assistance and a
modicum of comfort to disaster victims;
it also implies a questioning of the root
causes and of the long-term impact of
assistance and of the manner in which
it is provided.

Indeed, a key feature of
effective humanitarian organizations is
their ability to learn from experience
and to respond to changing
requirements. The dramatic new
demands placed on relief agencies in
recent years underline the importance
of constantly reviewing the overall
impact of humanitarian assistance. It is
equally important to ensure that the
limited resources available for
emergencies are used to maximum
effect.

This report, a first for DHA, has
much in common with the relief
programme in that it was initiated at
short notice and with limited resources.
However, notwithstanding the many
difficulties of undertaking such an
exercise in the midst of a fast-moving
emergency, it was considered
important to document and record the

insights and experiences of those
tasked with the responsibility of
generating a coherent and coordinated
response. Few will disagree with the
importance of learning from the hard
lessons of experience. This is the
purpose of this report.

This report was prepared for the
internal use of DHA. Not everyone will
agree with its findings and many will,
undoubtedly, have different
perspectives. However, few will contest
that the overall tone is frank and that
the report highlights a number of
issues which need to be addressed. I
welcome this. There is need for greater
dialogue and sharing of experiences
within the humanitarian community.
Improving our overall performance
means a greater capacity to save lives.
It is this reality which motivates and
governs the preparation of such
reports. I intend to review the
recommendations of the report and to
initiate the necessary measures to
strengthen our future co-ordination
capacity.

DHA is fully cognizant of the
need for research and analysis which
adds to a common reservoir of
knowledge. To this end I intend to work
closely with academic institutes and
relief agencies involved in reviewing
particular crises while encouraging
similar studies in the future.

Peter Hansen
Under Secretary General for
Humanitarian Affairs
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I.Introduction

""April is the Cruellest month....-"
T. S. Eliot

1. THE CONTEXT

The situation in Rwanda
remains extremely volatile.1 The
country is slowly emerging from one
of the most horrific seasons of killing
witnessed this century. In a terrifying
three-month period a significant
proportion of the minority Tutsi
population, and many Hutus
perceived as moderates, were
massacred. There are varying
estimates of the combined death toll
of genocide, war and displacement
but it is indisputable that an
unprecedented proportion - perhaps
even 95% - of victims were civilians,
thus setting a new record in the
annals of brutality.

As there is relatively little
visible evidence of physical
destruction the scale of this tragedy
is not easy to comprehend. A thin
veneer of calm presents an illusion
of a slow return to normalcy but the
collective trauma of genocide has
rent the social fabric. It haunts the
families of the victims as well as the
hundreds of thousands of people
who participated directly, were
coerced into, or haplessly witnessed,
mass killings.

It is unrealistic to assume that
Rwandan society can be patched
together simply through the provision
of assistance by the international
community to overcome the physical
devastation of warfare and to revive
the pre-existing economy and
infrastructure. Rehabilitation of
essential facilities and a functioning
government are definitely a priority.
However, a viable process of

recovery and reconciliation will not
be possible until the reality of
genocide and its effects on society
have been addressed.

For the outsider, what has
occurred in Rwanda defies
explanation in conventional terms.
Civil society has been shattered and
the very possibility of the
coexistence of its diverse elements
is now in jeopardy. The forces that
bound the social fabric together - albeit
with intermittent bouts of violence have
been severely eroded if not completely
destroyed. It is difficult to see how a
healing process and a culture of peace
could emerge in the near future if the
societal mechanisms which made the
recent tragedy possible are not
understood and addressed.

Whether the causes of the
conflict are traced to ancestral fears,
power, class, identity or ethnicity or a
subtle mix of these or to the economy
and a struggle for resources, there is
an obvious need to identify the
underlying sources of tension and the
realities which exacerbated them. For
the international community this will
mean answering some difficult
questions on the way in which
"development" the external
appearances of which were clearly
visible and measurable by
conventional standards in Rwanda
before the war has been a factor in not
mitigating, or worse in contributing to,
the catastrophe.

Given the violent political culture
that thrives in the refugee camps and
in certain segments of the population
inside Rwanda, and the apparent lack
of guilt on the one side and of
willingness to compromise on the
other, further outbursts of violence
cannot be ruled out. Already, there is
concern that acts of retribution or the



7

inclination to "take the law into one's
own hands" will spread. The risk that
this will become unspoken policy
cannot be excluded, especially if
formal judicial procedures, which
demonstrate that genocide is
unacceptable, are not introduced
urgently.

The present situation has major
implications for the United Nations and
for the manner in which assistance is
provided. The Rwandan Government is
in a precarious position. There is
concern that it will be obliged to rely on
its military arm to maintain control and
to protect itself from guerrilla incursions
if the international community does not
move quickly to support it. The
Government's survival as a relatively
moderate and broad-based entity, and
consequently the conditions for some
measure of stability, economic
recovery, and the eventual return of
refugees are likely to depend on the
following:

(a) whether or not the genocide
issue is addressed. The Government
has called, so far with scant success,
for the mobilization of the international
community both for the investigation
and documentation of massacres and
for the monitoring of the human rights
situation on the ground. Little has been
done and the credibility of the United
Nations - both in the eyes of the
Government and of the NGO
community - is dangerously low.
Unless a tangible and visible presence
of human rights staff is deployed in the
next few weeks, the new leaders are
likely to conclude that the international
community is not serious in addressing
the genocide issue and may be
tempted to abandon openness for
authoritarianism.

(b) whether or not the
Government is provided with the

wherewithal to establish itself. At
present, Ministries are empty shells;
there is no staff and no money to pay
salaries. Ministers have neither cars
nor telephones and sometimes not
even chairs for a constant stream of
foreign visitors. The traditional bilateral
donors are balking. The European
Union is waiting to see what the World
Bank does and the World Bank is
asking the government not only to pay
4 million dollars (which will grow to 5.5
by the end of 1994) of arrears in loan
reimbursements immediately, but also
to present a (balanced?) budget, and a
stabilization plan with numerous other
conditions, if 240 million dollars of
currently frozen project funds are to be
released. The only structured force,
with some cash and some capacity to
administer and control territory, is the
battle-hardened victorious army.
Failure by the international community
to support the formation of a
functioning Government and the
regeneration of civil society adds to the
risk of authoritarianism.

(c) whether or not the festering
reality of some two million refugees in
Zaire, Tanzania and Burundi becomes
the breeding ground for armed
expeditions or terrorist campaigns
inside Rwanda. The fact that the
former Rwandan leadership is still
essentially intact, is endowed with
important assets (having looted most
of the country's banks, including the
Central Bank, before leaving) and
controls the refugee population,
through a combination of
administrative structures and sheer
terror tactics, is obviously not without
consequence for the evolution of the
situation. The authorities in Kigali must
be encouraged to pursue confidence-
building measures which are essential
if repatriation is to occur. Equally, the
manner in which the humanitarian
community provides assistance - and



8

protection - to the refugees, and the
strategic choices which need to be
made concerning the displaced (e.g.
stabilization of displaced populations
versus assistance to areas of origin
and receiving communities) may have
dramatic implications on the evolution
of the overall situation.

(d) whether or not humanitarian
and human rights personnel will be
allowed to operate, both in the refugee
camps and inside the country, in
conditions of relative security. The
presence of a large expatriate
community - several hundred UN
humanitarian personnel and probably
close to one thousand NGO staff - is
an indication of the international
community's concern for Rwanda. The
deployment, hopefully soon, of
international human rights monitors will
reinforce the perception, within the
Government and among the leaders of
the fallen regime in the camps, that the
situation is being closely watched. The
visibility of UNAMIR (UN Assistance
Mission for Rwanda) blue helmets and
the omnipresence of the UN flag also
have an obvious stabilizing effect. This
international presence acts as a
deterrent against human rights
violations. Should the security situation
deteriorate, and there are disquieting
signals of this already, the work of the
humanitarian agencies will become
difficult, if not impossible. This could
have dramatic implications not only for
Rwanda but for the stability of the
whole region.

(e) whether or not the issue of
property and land-ownership is
addressed in an equitable and
transparent way. Should returning
Tutsis, despite the assurances given
by the Government, be allowed to
permanently occupy land and homes
abandoned by fleeing Hutus, this
would inevitably lead to a further

polarization of the situation. Similarly, if
it wishes to enhance its credibility, the
Government will have to dispel current
rumors about plans to establish Tutsi
safe-havens or zones of concentration
in the North-east and in certain areas
of Kigali.
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2. THE UNITED NATIONS'
RESPONSE TO THE RWANDAN
CRISIS

An analysis of the events
leading up to the decision of the
international community, as expressed
in various Security Council
Resolutions, not to take action to stop
the killings as the situation deteriorated
in April 1994 was not part of the Terms
of Reference of the Study Team. It did,
how-. ever, note a strong perception in
many NGO and some United Nations
circles that the international
community, and therefore the UN,
failed Rwanda once by letting genocide
occur and that a second failure would
be unpardonable.

The most urgent needs of the
refugee and displaced populations are
now being met. The UN High
Commissioner for Refugees (UNHCR)
is meeting the challenge with
determination by providing a
framework in which relief agencies,
including NGOs, can do their job.
Other UN operational players, notably
UNICEF and the World Food
Programme (WFP), have also
mobilized vast resources to provide
assistance to the most rapid and large-
scale population movement of recent
decades.

While immediate needs are
undoubtedly being addressed, it is
legitimate to ask whether, overall, the
United Nations system is addressing
the Rwandan ctisis in a coherent
manner both institutionally and
operationally. Here the picture is
mixed. The Special Representative of
the Secretary-General (SRSG) does
not have the authority to orchestrate a
system-wide UN response. There is a
dramatic imbalance of funding between
relief and development programmes;
only a minuscule amount of technical

and financial support has been
provided to the new Government.
Although UNAMIR has a visible
presence in the principal towns and
along the main routes, for all practical
purposes its interaction with the rest of
the UN system is limited to exchanging
information and providing logistical
support. Also, the fact that the
Resident Representative is also the
Humanitarian Coordinator for Rwanda
is beginning to create a problem of
double allegiance, especially as the
focus of coordination work is shifting
from relief to rehabilitation.

Moreover, the large UN
community in Goma, Bukavu (and, we
suspect, Ngara) is not functioning as
part of a coherent UN effort to address
the Rwandan crisis, its spillover into
neighbouring countries, and the shock-
waves it causes. There are "Goma
biases" and "Kigali biases", reinforced
by the absence of a communication
network between the various
operational theatres and by the lack of
interaction with the local
leadership/population.

The team is of the opinion that
much has been lost by the absence of
a comprehensive regional approach to
the Rwandan crisis which would have
included events inside the country and
in the spillover areas.
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3. REASONS FOR THE STUDY

The Rwandan tragedy is of an
unprecedented magnitude. In terms of
numbers of victims, the suddenness
with which it occurred, and its logistical
dimensions it is not comparable to any
other crisis in recent memory. As in
other complex emergencies the
humanitarian dimension of the crisis is
inextricably linked with the political and
military dynamics which shaped it.
Responding to the humanitarian
imperative in such a context poses
particular challenges. Developing a
response that safeguards the
"humanitarian space" essential for the
provision of relief assistance in
contested and volatile situations
requires careful analysis, sound
planning, and a capacity to act in a
flexible and coordinated manner. In
addition, the scale of the disaster adds
weight to the importance of ensuring
that humanitarian assistance is not
provided in a vacuum but contributes
to an easing of the crisis and its
eventual resolution.

Humanitarian assistance,
however effective, cannot be a
substitute for action necessary to
address the root causes of conflict.
Confidence-building measures are
essential both in terms of overcoming
the current crisis and in generating a
recovery process. It is equally
important to ensure that relief does not
become an end in itself nor contribute
to a stalemate which works against a
process of healing and reconciliation.

It is against this background that
the current study was undertaken. As
outlined in the Terms of Reference
(Annex I) it was intended as a
preliminary review which, ideally,
should initiate a process of reflection
and dialogue within DHA and the wider
humanitarian community on measures

which would facilitate future action in
other settings. The basic purpose was
to review the role of DHA in facilitating
an overall response and to identify the
major lessons which can be gleaned
from the experience of addressing an
emergency of such magnitude and
complexity.

It was clear from the outset that
there were major limitations to
undertaking such an exercise in the
tumultuous environment of a fast-
changing complex emergency. Equally,
there was concern not to add to the
burden of colleagues coping with on-
the ground realities nor to impose on
over stretched resources. In this
respect it was also considered
important to ensure that this rapid two-
week review was not perceived as an
evaluation but rather as an opportunity
to capture the reflections and insights
of those involved in the "breakingdays"
of the crisis while they were still
available and active in the relief
programme.

Given the short time available,
the team made no attempt to assess
the overall capacity of the UN relief
agencies involved in the Rwandan
crisis. Regrettably, because this would
have certainly yielded lessons of
interest to future emergencies, it was
not possible to study in any detail the
military dimension of UNAMIR and of
its constituent contingents nor to
assess in any meaningful way how the
use of military assets, whether
UNAMIR or bilaterally provided, had
facilitated the humanitarian response.
Some general issues relating to the
role of UNAMIR are, however, briefly
discussed, as is the innovative use of
military contingents in support of
NGOs. The military-humanitarian
interaction in the Rwandan crisis
certainly warrants a proper evaluation
which could perhaps be undertaken
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jointly by the Department for Peace-
keeping Operations (DPKO) and DHA
at a later stage.

The team travelled to Rwanda
on 5 September and spent twelve days
in-country. It visited Kigali, Gisenyi,
Ciangugu, Gikongoro and Butare, as
well as Goma and refugee camps
nearby. It also visited camps for the
internally displaced in Rwanda. Its
findings are based on extensive
interviews with staff of all UN system
organizations present in the area,
including UNAMIR and the SRSG.
Meetings were also held with the
International Committee of the Red
Cross (ICRC), some 20 NGOs, and a
number of Donors. The team was able
to Attend several inter-agency
coordination and information-sharing
meetings. It spent considerable time
with the UNREO (UN Rwanda
Emergency Office, DHA) staff in Kigali
and in the three UNREO field offices.
On the return trip to New York, two
days were spent in Geneva for
discussions with DHA, UNHCR and
ICRC staff. The team was also
fortunate to link up, in Kigali and in
New York, with Ambassador Dillon's
mission which was studying the
regional dimensions of the crisis at the
request of the Secretary-General.

The team would like to thank all
those who made time available to meet
with it and for the valuable insights and
concerns that were expressed. The
team members know from experience
how disruptive the presence of visitors
can be when urgent tasks need to be
addressed. The team was able to
appreciate the difficult and often
stressful conditions in which their UN
and NGO colleagues were working and
the dedication with which they were
meeting the challenge. The
responsibility for the conclusions

reached in this report, however, is
entirely that of the authors.

1 This report was drafted in
October, following a visit to Rwanda in
September; it was finalized in November
1994. During this three month period, the
situation and the resulting analysis have
not changed significantly. In the absence
of early remedial action the Rwandan
situation is likely to deteriorate.
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II. 
Coordination
in Complex
Emergencies

I. THE CONCEPTUAL 
FRAMEWORK

In its conversations in the field,
within and outside UN system
organizations, the team was repeatedly
struck by the lack of understanding of
the role of DHA in the Rwandan
emergency. While most felt that,
overall, the role of UNREO had been
positive, there was a general
impression that this was more the
result of a happy mix of personalities
than of a clear mandate, terms of
reference, and clear-cut set of activities
to be performed. Some of the most
extreme examples of this conceptual
confusion were to be found within
UNREO itself: several staff members
were unaware that UNREO was part of
DHA. A clearer profile, and some sort
of a recognizable brand name for DHA
in the field, are clearly necessary. A
specific recommendation on this is
made in Chapter III.

More importantly, the
perceptions and expectations of what
the UNREO office was or should have
been doing varied widely. There is no
clear nor common understanding of
what "coordination" means. The team
suspects that DHA staff in New York,
Geneva and Rwanda would give quite
different definitions of the Department's
role and functions, if pressed to do so.
In essence, however, the staff on the
ground seemed more preoccupied with
getting on with whatever they
perceived as the most urgent task at
hand than with reflecting on the nature
and finality of their work.

Having observed the functioning
of UNREO, the team's conclusion is
that it was doing a good job, perhaps in
spite of itself. Three main factors seem
to have put the UNREO office at the
cutting edge of "coordination" and have
helped to maintain it there:

- the personality of its key staff
member who managed to "anchor" the
NGO community, and to some extent
the UN agencies, around the UNREO
office. His intellectual leadership,
strategic thinking and positive
interaction with all the actors effectively
provided the backbone for the
coordination effort;

- the role of the office in
providing general and strategic
information on the evolution of the
humanitarian situation in the country
and its ability to mobilize the
international community in Rwanda
around specific objectives (e.g. the
successful containment action in the
South-West);

- the "turn-key
communications facilities and logistic
support provided by the Swedish
Support Team (SST) to UNREO itself
as well as to NGOs. This proved to be
an important and most visible asset
which became "operational" the
moment it got off the plane. The
resources available to the Swedish
Team - staff, vehicles, state of the art
communications, basic office supplies,
even food and medical support-
substituted for DHA's lack of resources
and cash.

The mission feels that if any of
the above components were to be
withdrawn the role of the UNREO
office would be rapidly marginalized.
Without the SST, and in the absence of
a back-up, UNREO would immediately
be crippled. With regard to information,
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it should be made clear that, as time
passes, UNREO's capacity to be
ahead of all other actors on information
gathering and dissemination is being
quickly eroded.

At present, UNREO is still at the
crossroads between diverse and
sometimes conflicting interests and
priorities. Most of the NGO traffic and a
significant quantity of the UN traffic still
travels through this crossroads and
stops there to collect information, in
particular information on traffic
conditions on the roads ahead.
However, some of the actors in
Rwanda are starting to perceive
UNREO as a bottleneck or a traffic
jam: the value added may no longer be
worth stopping for. In fact, the
construction of alternative routes - by
the key UN agencies who have now
beefed up their staff and their
information gathering mechanisms - is
well under way. The questions that
DHA must ask, therefore, are: when
will the point of diminishing returns be
reached? At what point will the
UNREO structure become neither
necessary nor viable? This
consideration must be weighed with
another which is equally important:
what level of contingency presence
should be maintained in case the
situation should deteriorate either in
Rwanda, and its spillover areas, or in
Burundi?

The above reinforces the team's
conclusion that if DHA is to make a
difference in coordinating the UN
system's response to emergencies,
and in particular to complex
emergencies, it must operate under
a clear and accepted conceptual
framework. The absence of such a
framework hinders both the
credibility and effectiveness of DHA
as a whole and the quality of its
work in the field.

Agreeing on the definition of the
term "coordination", as applied to
humanitarian emergencies, is a
complex undertaking which can
probably occur only through inter-
agency consultations. Nonetheless, it
would seem that the modalities of
coordination could more easily be
identified as follows:

- coordination by command
i.e. coordination with some sort of
authority, whether carrot or stick,
attached to it,

- coordination by consensus,

- coordination by default.

Given the present state of play
in the UN system, carrots and sticks
are not acceptable propositions for a
coordination mechanism. Donors and
UN Agencies appear to be hostile to
the notion that the coordination body
should have at its disposal any
sizeable amount of un-earmarked
funds as well as the authority to
disburse or redistribute them to other
implementing partners. The team
would note, however, that a small,
even minimal, amount would go a long
way in facilitating the work of DHA in
the field. Coordination cannot rely
solely on personalities, goodwill and
intellectual leadership. The availability
of resources, and in particular locally
usable funds, would provide some
necessary oil for the coordination
process. These limited funds could be
utilized for such tasks as the opening
of field offices or local staff recruitment,
i.e. for services which would be
perceived as being of benefit to the
entire UN community as well as to
NGOs and local authorities.

DHA's role in Rwanda is best
described as coordination by
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consensus. It should be pointed out
that the quantum of consensus seems
to vary over time: it was high at the
breaking stages of the crisis when all
turned to DHA for information and
advice, but started decreasing shortly
thereafter as agencies established
their presence on a surer footing.
Coordination by consensus may
therefore be a process of diminishing
returns. It is assumed that some
coordination by default would occur
even if DHA did not exist.

Perhaps the best way to
describe the role of DHA in Rwanda -
and this presumably is also the case
elsewhere - is as an advocate and a
facilitator. It is the view of the team that
"advocacy" implies the ability to
provide a global vision of the problem,
intellectual and strategic leadership,
and the capacity to engage in
humanitarian diplomacy. This means
that at the international, national, and
local levels DHA should provide the
linkages and the necessary interaction
with the political and, where relevant,
the peace-keeping, human rights and
other components of the UN effort.
DHA should, in particular, ensure that
the various actors within and outside
the UN system fully understand the
mandates of the humanitarian
agencies and that in all but extreme
circumstances (i.e. Chapter VII)
assistance is provided on the basis of
a humanitarian consensus of all parties
involved. Obviously, even under
Chapter VII operations, DHA must
ensure that the victims are the priority
and that humanitarian space is
safeguarded.

Being a "facilitator" implies that
DHA, while it has no direct operational
responsibilities, provides a framework
and a range of services (outlined
below) which allow humanitarian relief

agencies to operate under the best
possible conditions.

The team's impression is that
despite its unclear mandate UNREO
did by and large perform these
functions in a more than adequate
manner. Several interlocutors
commented that if it did not exist
UNREO would have had to be
invented. Details of the activities and
performance of UNREO on the ground
and of the lessons to be learned
therefrom are given in Chapter 3.

2. THE NEED FOR A "PACKAGE
APPROACH" TO COORDINATION.

In order that DHA is in a better
position to address the
shortcomings mentioned above, it is
recommended that it develop a
"package" or "turn-key" approach to
coordination by clearly identifying
the functions and services that it
can and should provide and
developing the capacity to make
these available.

This would entail:

- a clear definition of the mandate of
DHA and of its interactions with the
other humanitarian and political actors
involved in emergencies. Ideally this
should be written up in a booklet for
wide distribution, contain the standard
terms of reference of the UN
Humanitarian Relief Coordinator, the
standard terms of reference of SRSGs
and a narrative description of how the
two functions interact (Annex II
contains TORs for Humanitarian
Coordinators);

-a clear definition of the key essential
services that DHA and its field offices
can provide. Typically, this might
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comprise (activities would vary from
situation to situation):

• overall advocacy (including
humanitarian diplomacy at
the political and human
rights level)

• strategic planning in
cooperation with other actors
both humanitarian and
political

• consolidated appeals
• interagency coordination at

the HQ level, liaison with
donors and other actors

• consolidated reporting on the
use of pledged funds

• monitoring and ex-post facto
evaluation operational
coordination in the field (see
below)

- a clear definition of the "coordination
package" of services to be made
available in the field. Typically, the
main functions and services to be
performed by DHA in-country, so that
the wheel need not be reinvented each
time, are:

• information gathering and
dissemination, situation
analysis.

• a capacity to remain "one
step ahead" in
understanding what is going
on in the country and to
ensure that the humanitarian
dimension forms part of a
comprehensive unitary UN
approach to the problems of
the country and its "spill-
over".

• liaison with the Government
at the central and local levels
in order to facilitate the work
of UN agencies and NGOs;
liaison with de facto
authorities;

• focal point for security
clearances/security
information in liaison with the
Designated Official for
Security (D.O.) 

• a forum for information-
sharing, strategic planning
and, where appropriate,
crisis management for UN
Agencies and NGOs.

• a forum for joint
programming on specific
sectoral and geographical
issues.

• monitoring and reporting,
e.g. preparation of
"consolidated reports" every
3 or 6 months.

• a network of field offices in
the key areas of the country
where a local liaison and
coordination presence is
required.

• a state-of-the-art
communications capability
for the UN agencies and
NGOs.

- a clear understanding of how these
services can/will be provided (i.e. in-
house vs. turn-key SST type).

- a clear definition of the type of staff,
mix of UN and non-UN staff, including
model job descriptions for the functions
and tasks to be performed on the
ground.

It should be noted that if an
UNREO-type operation is to, function
effectively it must be understood by all
concerned as a two-way street. Its
credibility can be easily undermined if
the other actors do not accept the
principle of information sharing
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3. INSTITUTIONAL ISSUES

(a) Role of the Special
Representative of the Secretary-
General (SRSG)

Rwanda is a typical example of
institutional confusion and lack of
clarity on the roles of, and relationship
between, the humanitarian-
development and political-military arms
of the UN. The human rights
component in Rwanda is more clearly
defined but the slow pace of
deployment, lack of visible action, and
the negative implications of this for
Rwanda's overall recovery, also point
to the need for stronger linkages and
synergy between the various UN
components.

The SRSG, who, at least
theoretically, has overall responsibility
for UN action in-country is, in reality,
the titular head of an operation which is
not grounded in any clearly defined
institutional framework which would
give him the authority to decide on a
particular course of events. While he
probably enjoys greater prestige, and
thus leverage, than a DHA
Humanitarian Coordinator, he does not
have the clout of HCR which has a well
established mandate, history and
capacity to generate the resources
necessary to meet its responsibilities.
In any setting this is a debilitating and
frustrating set of circumstances for an
SRSG. In the Rwandan context the
impotence, or perceived impotence, of
the SRSG's office is compounded by a
lack of understanding of how the UN
operates (i.e. in the sense of the real
limitations inherent in the role of a
SRSG who tries to act but cannot
operate as a Pro-Consul or Lord
Viceroy) and by the obvious need to
quickly forge ahead and generate the
conditions vital for peace.

Some of the confusion can be
attributed to the rapid evolution of
events between April and end-July and
to the fact that UNAMIR's mandate did
not keep pace with events, or changed
substantially, in this period. Originally
set up as a peace-keeping operation,
and then dramatically reduced when
the events of April and renewed
hostilities invalidated its mandate,
UNAMIR assumed an important role in
providing protection to a small but
significant number of besieged people
and assisting in the provision of relief.
(Major constraints, including lack of
security and resources, limited the
reach of this humanitarian endeavour.
However, it was a noteworthy
achievement both in terms of lives
saved and in maintaining a semblance
of respect for humanitarian principles.)

Massive population movements,
including refugee flows to neighboring
countries, the launching of Operation
Turquoise, and the cessation of
hostilities in mid-July directly affected
the role of UNAMIR. It became
increasingly marginalized as a major
player on the humanitarian front as
regular relief agencies swung into
action.

The foregoing also mirrors the
changing role of the SRSG.
Resumption of all out warfare, and the
effective disintegration of the Arusha
Accords, essentially annulled the
SRSG's role in shepherding a fragile
peace process to fruition. Relief
activities, however constrained, were a
major preoccupation during the April-
July period. But as the humanitarian
dimension of the crisis moved center
stage, and the reality of a victorious
army minimized the significance of
political negotiation, the role of the
SRSG became increasingly unclear.
Even as the focus now moves to post-
conflict recovery, and there is



17

consensus on the importance of
reconciliation and rehabilitation to
political stability and the consolidation
of peace, the SRSG has a limited
capacity to bring about the realization
of confidence-building measures.

The team's view is that the
Office of the SRSG is best suited to
nurturing the political process, as
generally defined by the Security
Council, and lacks the capacity and
operational authority to identify and
prioritize needs or to oversee the
allocation of resources in spheres of
activity beyond the immediate political
arena. The SRSG can also play an
important role in ensuring harmony
between the different components of a
peace-consolidation package and use
the influence of his Office to push for
prompt action on key programmes.
Examples of positive interaction
between the political, military and
humanitarian aspects in Rwanda
include the collaborative effort of all in
the Southwest upon the departure of
the French forces. Examples of
unilateral and un-coordinated action
which have impacted negatively on
other UN programmes include the
airdrop over Goma by UNAMIR of
leaflets recommending refugee return
and the handling of the findings of the
"Gersony Report" by UNHCR.

The Rwandan experience
highlights the importance of the
SRSG having clearly defined Terms
of Reference and being fully familiar
with UN system mandates and
capabilities. In this connection, it is
important that the SRSG is fully
cognizant of the particular mandates
of individual agencies, the type of
advice and support such agencies
can provide to his Office, and the
need to safeguard the humanitarian
integrity of relief agencies. All
SRSGs should be briefed by DHA

prior to field assignments and
receive a packaged briefing kit which
highlights the necessity of
respecting and upholding
humanitarian principles in the
realization of political objectives.

The issue of the extent to which
the SRSG and his Office should be
involved in the day to day coordination
of humanitarian activities was
unresolved at the time of the team's
visit. As stated above, the SRSG, as
the most senior UN official in the
country, should be a powerful advocate
on humanitarian as well as human
rights issues. A primary function of the
SRSG in the relief sphere is to ensure
that humanitarian considerations
receive equal billing with political and
military concerns. The team feels that
the SRSG and his office should not be
operationally involved in the day to day
functioning of UNREO. Indeed, there
are distinct advantages in maintaining
the DHA "brand name" operationally
separate from that of the SRSG, it
being understood that on policy issues
involving the UN as a whole the SRSG
will continue to act as the SG's
spokesperson. As explained in
paragraph (b) below, contiguity with
the military tends to cordon off the
possibility of accessing the local
population. It is therefore the team's
considered view that it would be a
mistake to move the UNREO premises
to the fortified UNAMIR compound.
The appointment of the humanitarian
coordinator as the SRSG's deputy
would also give a similarly wrong
signal.

Moreover, while the placement
of UNAMIR humanitarian liaison
officers in the UNREO office and the
regular participation of the UNREO
deputy coordinator at the UNAMIR
briefings have served a useful
purpose, the same cannot be said for
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the Humanitarian Cell in the SRSG's
office. The rationale for having half a
dozen civilian humanitarian officers in
the SRSG's office is not self evident
given the high risk of duplication or of
giving conflicting signals as occurred
for example, when the SRSG's office
undertook to prepare a Rwanda
Emergency Normalization Plan
(RENP) with little or no consultation
with UNREO and other UN Agencies.

Conversely, the personal
participation of the SRSG in
coordination meetings, whether
interagency or with NGOs, is seen by
all as positive. It ensures not only that
he is perceived as the overall UN
leader in the country but also that his
concern for humanitarianism and for
joint strategic planning is backed up by
facts.

(b) Interaction with UNAMIR

The team did not have the
mandate nor the time to explore the
relationship between UNAMIR and the
humanitarian community in Rwanda in
any detail. It did not meet with the Field
Commander; its contacts with UNAMIR
were limited to interviewing the
UNAMIR humanitarian liaison officers
(who were actually posted part-time in
the UNREO premises) and to hitching
a ride in a military vehicle from
Cyangugu to Gikongoro. However, the
UNAMIR presence in Rwanda is in
many ways an important feature in the
day to day life of the humanitarian
community. At the time of the visit, the
military was providing essential
services to UN agencies, bilaterals,
NGOs and even to the media ranging
from security to logistics (transport of
humanitarian commodities, fuel,
communications, medical support, free
access to UNAMIR air services, etc. ),
information sharing and even the direct
delivery of assistance.

While these services were
generally appreciated, there were
mixed feelings in the humanitarian
community as to the profile to be
adopted, and the degree of proximity to
be maintained, in dealing with the UN
military. On balance, the team feels
that extreme caution should be
exercised by humanitarian
organizations in placing themselves
under a military umbrella except when
overwhelming security considerations
dictate otherwise. The team would
further argue that it is to the military's
advantage to keep its profile and
image distinct from those of the
humanitarian agencies.

For reasons which are self
evident, the military is not the best
suited to deal with the civil society. In
fact, UNAMIR, in common with all
military establishments whether at
home or abroad, tends to cut itself off
from society by setting up heavily
fortified compounds wherever it goes.
Razor wire is enough to intimidate the
local population even if the blue flag
and helmets provide a reassuring
presence. Therefore, too close an
association or, co-location with the
military will definitely not facilitate
information gathering.

Conversely, the military should
do its job and not impinge on the
humanitarian sphere unless there is a
clear understanding of what has to be
done and how (e.g. the "psy-ops"
initiative to drop leaflets on Goma
encouraging refugee return without
prior consultation with HCR or DHA).

In sum, the distinct roles and
mandates of the UN military and
humanitarian components should
be clearly understood. DHA should
take the initiative in ensuring that
SRSGs and UN Field Commanders
are fully briefed on the specificity of
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humanitarian mandates ("priority to
the victims") and that this
information is widely disseminated
along the chain of command.

(c) The UNDP Factor

Many agency personnel and
others commented on the process
used to identify a Humanitarian
Coordinator. As this has been
thoroughly reviewed at a recent IASC
meeting (September 1994), and formal
procedures approved, it is
unnecessary to comment here on this
particular aspect of field coordination.

However, it is important that
such positions have clearly defined
Terms of Reference which reflect the
nature of the task that needs to be
accomplished. For example,
requirements of coordination will vary
depending on whether a UN or
Regional Peace-keeping Mission is
involved and on the nature of the
humanitarian situation (e.g. whether it
is "silent" or "violent").

In any event, coordination of a
major emergency is a full-time job. The
Rwandan crisis illustrates the
impossibility of combining coordination
functions with other responsibilities: it
is unrealistic to expect that the
Humanitarian Coordinator of a complex
emergency can also assume the
functions of a UNDP Resident
Representative. 

This is equally relevant in a
transition phase when the focus moves
from acute emergency to rehabilitation
and capacity building. While
emergencies are often understood in
terms of phases these do not generally
occur in a sequential manner. This is
particularly obvious in situations where
there are large numbers of internally
displaced, as the task of attending to

their needs, and the problems which
arise in relation to this, are invariably
time consuming.

Apart from the time factor there
is also the element of "allegiance".
UNDP, which does not have a long
tradition in coordinating relief, is
perceived by many as being primarily
committed to its development role
which may have negative implications
for the day to day coordination of
humanitarian programmes.

Coordination which facilitates a
smooth transition from relief to
sustainable development was not an
issue which the team reviewed in any
depth. At the time of the visit
development agencies were just
beginning to get reestablished in
Rwanda. In general, it would appear
important that the Humanitarian
Coordinator takes a strong lead in
generating a recovery programme
which is linked to a larger development
plan. Equally, the Humanitarian
Coordinator must have the necessary
resources, including personnel, to
mobilize and liaise with development
agencies to ensure adequate continuity
both in terms of programme planning
and implementation.
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III.
Lesson from
the UNREO
Experience

I. PHASES

The rapid evolution of the Rwandan
crisis stipulates that it is understood in
terms of phases which are not
necessarily linear; currently, for
example, programmes need to be
developed to encourage and facilitate
a return movement from both internally
displaced and refugee camps while
simultaneously responding to a
continued exodus of refugees from
Rwanda.

The main "phases" which can
be identified with specific events that
shaped the response of the
humanitarian community include:

- pre-April 11994. Humanitarian and
other agencies were operating within
the framework of the Arusha peace
process while addressing on-going
relief needs.

- the immediate post=6 April
period which saw the launching of the
Advance Humanitarian Team, the
Flash Appeal and the re-activation of a
humanitarian presence in Kigali.

- May - June was marked by
continued acts of genocide and
escalation of warfare, reduction in
force of UNAMIR, contingency
planning and preparation of a
Consolidated Appeal. UNREO
activities were coordinated out of
Nairobi while Field Offices were
opened in Kabale, Bujumbura and
elsewhere in response to relief needs

in the north of Rwanda and massive
exoduses to Tanzania and Burundi.

- Mid June - mid July. Killings
continue and Operation Turquoise is
launched as a humanitarian operation
by the Security Council.

- Mid July - late August. The RPF
is victorious. As a new government is
announced in Kigali world attention is
focused on Goma which is
overwhelmed by the arrival of an
estimated one million people, the most
vulnerable of whom quickly succumb to
cholera. Late July/early August saw the
launching of the Consolidated Appeal,
a review of overall strategy and a
division of labour which included HCR
responsibility for coordination of relief
activities in border camps and DHA
responsibility for in-country
coordination. Effective strategic plan-
ning and follow through by
humanitarian agencies, UNAMIR and
the RPF in the South-West succeeded
in defusing a potentially explosive
situation; as French forces withdrew a
feared massive exodus did not occur.

- Post-August. The need for rapid
action on genocide, rehabilitation, and
measures aimed at fostering a
moderate functioning government
became increasingly obvious.
Personnel on the ground expressed
concern that the opportunity to help
stabilize a volatile situation would be
lost and that this would give way to an
embattled hardline government
surrounded by antagonistic border
camps, a reality which would
undermine stability in the region.

Notwithstanding the delineation
of these loosely demarcated "phases",
and given that the overall objective of a
coordination structure does not change
over time, observations on UNREO's
experience will focus on specific issues
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and themes rather than on activity-
linked phases.

2. PREPAREDNESS

It was not possible during the
visit to garner any dramatic insights
into the preparedness or mitigation
strategies enunciated prior to April. It
would appear that the predominant
focus was the Arusha process and the
preparation of a Round Table to
promote and consolidate a revitalized
development plan. It may be helpful to
organize a review at some later stage
with the personnel involved in the
Humanitarian Unit (UNDP/Rwanda),
and in the initiation of a Disaster
Management Team, to determine how
they now view the situation with the
benefit of hindsight.

For example, at an operational
level, it would be useful to know
whether it would have been helpful to
have made advance arrangements for
safeguarding communication and other
facilities vital to the maintenance of
relief activities in a deteriorating
environment. It may also be helpful to
review how the presence of UNAMIR
might have been better utilized both in
relation to protecting personnel
(expatriate and national) essential to
maintaining a humanitarian presence
and to ensuring continuity in
programme delivery.

In this connection, the team noted that
there had been less than optimal
communication between the military
(UNAMIR) and the development
components of the UN (the Designated
Official - DO) on security matters in
early April. Institutional confusion on
the issue of evacuation - in particular
evacuation of national staff and their
families - was compounded by the lack
of proper interface between the UN
"military" and "civilian" walkie-talkie

networks. The team understands that
the issue of evacuation of nationals
was addressed at a recent ACC
(Administrative Committee on
Coordination) meeting and that,
hopefully, a clearer policy will soon be
enunciated on this matter. However,
the importance of transparent and
commonly understood procedures on
security matters cannot be over
emphasized.

DHA and the Office of the UN
Security Coordinator should take
the lead in ensuring (through
appropriate training, systematic pre-
deployment briefing and the
dissemination of a security
information booklet to all field staff)
that UN system security procedures
are understood and adhered to. The
relationship between the SRSG/FC
and the DO should also be reviewed
to ensure that avoidable security
lapses do not occur. More generally,
the military and civilian components
of UN peace missions should
acquire a better understanding of
the mandates and modus operandi
of the humanitarian agencies and
especially of the impact of
military/security decisions on
humanitarian programmes and on
the security of humanitarian (UN
and NGO) personnel.

In general, it would appear
useful for DHA, in collaboration with
relevant humanitarian partners, to
review the overall level of
preparedness in all at-risk countries.
As a preliminary measure it would be
helpful to have a profile of available
resources which can be utilized by
relief agencies in the event of a
sudden-onset catastrophe (political or
otherwise). In this connection, DHA, in
collaboration with other agencies, may
wish to review ways and means of
augmenting national capacities with
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particular emphasis on the coping
capabilities of indigenous groups and
mechanisms which would enhance
their protection in conflict situations. In
situations where an Early Warning
Alert system indicates the possibility of
a crisis with major humanitarian
implications, DHA and the
humanitarian community should have a
mechanism whereby contingency
planning and stand-by capacities,
including availability of appropriate
personnel, are reviewed and
appropriate action taken.

3. COORDINATION STRUCTURE;
DECISION-MAKING FRAMEWORK

The downing of the plane which
killed the Presidents of Burundi and
Rwanda on 6 April unleashed a reign
of terror which put Rwanda at the
centre of the world's head-lines.
However, while this constituted an
unexpected turn of events that
effectively derailed the Arusha Peace
process, in terms of crisis management
it needs to be noted that a
humanitarian programme with its
attendant infrastructure and resource
base - including knowledge of local
realities - already existed in-country
with back-stopping by DHA New York.
The deteriorating security situation,
evacuation of expatriate personnel,
death of UNAMIR peace-keepers and
withdrawal of its largest contingent,
and the widespread violence which
ensued, created a dramatically
changed environment which posed
new demands and challenges to the
humanitarian community.

Agencies such as ICRC and
Médecins Sans Frontières (MSF)
maintained a presence in Kigali
throughout. Even though operational
activities were severely constrained by
fighting, the decision of these agencies

"not to evacuate" is generally seen as
a positive and important factor in
providing a sense of succour and
external concern during the most
terrifying days of violence.

The decision of DHA to reinitiate
a UN humanitarian presence is
universally regarded as positive
although some question why other
options, for example "digging in" and
maintaining a presence within the
relatively secure UNAMIR compound,
were not considered so as to avoid the
necessity of withdrawing all staff only
to immediately commence negotiations
to reinsert a humanitarian team.

With specific reference to the
fielding of the DHA/Rwanda Team and
the decision making framework which
was put in place over the weekend of 9
April, a number of observations were
made which are of interest for future
scenarios.

Given the nature of the crisis,
the ongoing presence of UNAMIR, and
pre-existing channels of
communication between New York and
Kigali, the decision to transfer DHA
Desk Officer functions relating to
Rwanda from New York to Geneva
was seen as confusing. It added to the
complexity of coordination given the
high political content of the crisis, the
extent to which the Security Council
was involved, and the implications of
its deliberations and decisions on
humanitarian realities. A subsequent
DHA decision that future back-stopping
of all complex emergencies would be
based in New York was generally
welcomed, although lines of
communication with Geneva-based
agencies and allocation of
responsibilities on support activities
handled out of DHA Geneva need to
be much more clearly defined.
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4. NEED FOR A TASK FORCE
APPROACH

Given the divergent and
changing demands of a complex
emergency, particularly as it is
breaking, it is important that DHA
acquires a Task Force approach and
mentality so that it is constantly ahead
of, and to the extent possible, shaping
events.

A "Task Force mentality" refers
to the need for a dynamic and
proactive approach; an emergency
cannot be seen as a routine or
predictable affair. There is clearly a
stronger sense of adrenalin in the
Geneva "humanitarian capital"
environment than in its counterpart
New York "political capital".

The organization of a Headquarters
(Geneva and New York) Task Force
to pull together action and direction
is strongly recommended. It should.
have a clearly defined composition,
distribution of functions and
responsibilities, lines of
communication, chain of command
and decision making mechanisms. It
should be comprised primarily of
DHA staff but could be enlarged to
include representatives of other
Departments on a regular basis or
when appropriate - in particular
DPKO when a peace mission is
involved - in order to ensure that
there is one coherent UN response
and that a sound basis for joint
planning is in place. It should meet
regularly (including daily at the peak
of a crisis) to ensure an effective
overall strategy, prioritization and
allocation of tasks, and a consistent
message to, and clear interaction
with field colleagues and other UN
partners. While it would neither be
desirable nor feasible for all mem-
bers of the Task Force to meet on

every aspect of the crisis, the Task
Force should have a Team Leader
responsible for ensuring that DHA
has a well informed and coherent
perspective and is able to deliver on
its specific mandate to the larger UN
system. Such a Task Force should
also have a focal person who
ensures continuity and flow of
information between different sub
groups and inter. agency meetings.

Thus, for example, in Rwanda
an ultra important factor in confidence
building is action on the issue of
genocide. DHA should have been an
active and aggressive advocate from
the outset in pushing and helping the
Human Rights arm of the UN to move
on this issue. To undertake such a role
it needs to be tuned in and up-to-date
on realities impeding prompt action
which may well necessitate a member
of the Task Force being designated to
focus on this particular topic. This Task
Force member (who would,
presumably, have other non-Rwandan
responsibilities within DHA) would
keep on top of the issue, provide
analysis and advice and keep other
Task Force members updated.

In discussions with DHA
colleagues it is easy to detect a certain
ambiguity in the overall management
of the DHA Rwanda operation.
Administrative problems, particularly in
Geneva, often delayed a quick
response, information was unequally
shared between personnel and offices,
lines of authority and communication
were sometimes informal and
sometimes tortuous. It was often
difficult to ascertain which staff
member was in the driver's seat on a
specific issue. Key staff members were
allowed to be absent from their posts
at crucial junctures without a suitable
backup being appointed. It is expected
that the clear delineation of
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responsibilities through a Task Force
approach would help to obviate some
of these difficulties in future
emergencies.

5. FIELD LEVEL COORDINATION

In terms of field level
coordination, the decision to make
Nairobi the initial hub of operations
while maintaining a rotating presence
in Kigali, where mobility was severely
constrained, is seen as positive.
Although time precluded any 'in depth
discussion with donors it is understood
that the UNREO presence as a backup
to, and channel of communication with,
Rwanda greatly facilitated the
development of a consensus on
priorities among donors and the
humanitarian community.

Although the issue was not
explored in depth it also appears that
there are significant advantages in not
locating the central coordinating office
in a capital or geographic area
dominated by one of the warring
parties. Equally, the presence of Field
Offices in each "zone of operations"
facilitates cross-border and cross-line
communication and the provision of
assistance.

The Rwanda experience indicates
that a field presence has obvious
advantages not only in terms of
facilitating day to day operations,
and in maintaining an up to date
review of developments which
affect the provision of relief, but is
also instrumental in safeguarding
the image and concept of
impartiality.

The UNREO coordinating
structure which came into being in April
appears to have been highly effective
in terms of generating a consensus on
an overall plan of action and its

implementation. The team does not
have detailed knowledge of how the
original division of labour between the
Humanitarian Coordinator for Rwanda
and the UNHCR Special Regional
Envoy was foreseen. While it appears
that this was originally envisaged as
one structure, it is clear that once the
UNREO office moved to Kigali, the
reality of a somewhat artificial division
of labour between an internal (DHA)
and external (HCR) coordination
structure gave rise to fragmentation
and tunnel vision which worked against
a comprehensive and coherent UN
response.

The importance of the UN and
its collaborating partners being
committed to the same agenda, and
the necessity of an institutional
mechanism which enables the different
components of the UN to form a
common approach, is obvious. The
Rwandan situation also demonstrates
the importance of a coordination
structure which clearly identifies the
nature of the relationship between the
different UN inputs and the role of the
Humanitarian Coordinator in relation to
these. While the Rwandan operation is
a constant example of good working
relationships between UNREO, the
office of the SRSG, UNAMIR and their
individual and collective interaction
with the humanitarian agencies, this
happy situation can mostly be ascribed
to the personalities involved and to the
consensus they were able to develop
on priorities and actions rather than to
an unambiguous institutional structure.

The need for unity of purpose is of
critical importance. It is regrettable
that a Humanitarian Coordinator
was not appointed at the outset of
the crisis to oversee all aspects of
the Rwandan emergency including
the exodus to neighbouring
countries. In any future complex
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emergency it should be a given that
the humanitarian response is seen
as one operation and that it is
coordinated by one entity geared to
the realization of a common set of
objectives.

6. THE VALUE OF COORDINATION:
GOMA AND THE SOUTH-WEST

Determining the overall impact
of DHAs action on the ground was not
the task of the study team. However,
DHA's role in Goma and in the South-
West are two striking examples which
illustrate the additionality of a
coordinating mechanism and are worth
reviewing briefly.

(a) Goma

There is general agreement on
the ground that it would have been
impossible to predict the pace and
scale of the exodus to Goma and that
even if this mass movement had been
predicted, it is unlikely that the
international community would have
made the necessary resources
available to head off the impending
disaster. Previous population flows out
of Rwanda had moved to Tanzania,
Uganda and Burundi and with the
presence of Operation Turquoise in the
South-West, it was anticipated that
people would move in those directions.
However, this is not to minimize the
importance of early warning,
prevention and standby capacity.

HCR, which was already
preoccupied with recent outflows of
some 600,000 Rwandans to
neighbouring states, had contingency
stocks for 50,000 refugees in the
Goma area. Coupled with the
inhospitable environment (hard
volcanic surface, little vegetation,
deficient water resources and poor
local infrastructure), the minimal

options available to the handful of relief
personnel in Goma added to the
daunting task of responding to the
needs of one million people who
arrived en masse in a 72hour time
period.

The study team spent two days
in Goma and is in no position to
comment on alternative scenarios
which might have evolved. From all
accounts - NGOs, donors, UN Agency
personnel - those involved performed
heroically as they struggled to put
some semblance of order on a chaotic
and nightmarish situation. As Goma
unravelled, and cholera took its toll,
HCR and others were already
indicating that the magnitude of the
crisis was beyond the capacity of
regular relief agencies. With the crisis
at the center of the world's attention,
however fleetingly, bilaterals and
others deployed or made available key
resources. It appears that most actors
acknowledged the necessity of
coordination while a few were pre-
occupied with spotlight and profile. (An
unmistakable feature of the Goma
relief endeavour is that practically all
relief workers are clad in T-shirts which
prominently display the logo and name
of their agency. This can be attributed
to the large media presence in the
early days of the crisis and the funding
possibilities implicit in TV coverage.)

DHA was fortunate in having a
presence in Goma prior to the massive
influx of mid-July. This was due to the
launching of Operation Turquoise in
June and to the need for liaison with
this exercise which led the DHA Relief
Coordination Branch to second a
colleague, equipment, and a logistical
team. HCR also had a presence and
small office in Goma.

The role of DHA in the early
days of the crisis was extremely helpful
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both to HCR and to the relief
community in Goma in terms of
defining an overall strategy and
orchestrating a response. The DHA
office was also useful in keeping
UNREO and the wider world informed
of unfolding events. It is felt that DHA
could have played a more active role in
forward-planning if it had more
resources including a more stable
presence in Goma. The closure of the
DHA office in August was regretted by
many including HCR and other agency
staff. HCR staff themselves recognized
that apart from massive needs and the
desirability of obtaining assistance
from all available resources, there
were many issues, both in the early
days of the crisis and subsequently,
which transcended HCR's protection
and assistance role. In addition to
providing the sense of a broad unity of
purpose, and reporting on the evolving
situation, the DHA office performed
useful political liaison functions on
behalf of the system.

Clearly, one of the most difficult
and contentious issues facing the relief
community in Goma concerns the
presence of the former political and
military authorities and their role in
security incidents, distribution
mechanisms, and camp management
structures which is likely to impact
negatively on tentative repatriation
movements. Fear of consolidating the
stranglehold of abusive camp
elements, and the implications of this
for Rwanda, was uppermost in
everyone's mind during the team's visit
to Goma.

Utilizing existing community
structures for the provision of relief is
an approach that is advocated in most
refugee situations. However, given the
ramifications of this approach in a
Goma-like scenario, it is clearly
important that relief agencies

determine possible alternative options
to avoid what is, essentially, a second
disaster. The indirect use of relief
programmes to support entities that
are largely responsible for genocide,
the massive displacement and the
forced concentration of people in
camps, are issues of concern to DHA
and underline the importance of a
global approach to the Rwandan crisis.
The initiation of the DHA presence in
Goma, the difficulties encountered in
establishing this office, both
conceptually and administratively, and
the role of the DHA Goma Team in
relation to the refugee exodus, were
reviewed separately by DHA.

Lessons drawn from this experience
include:

from a strategic point of view,
the closing of the DHA office resulted
in a lost opportunity; it undermined
DHA's ability to maintain an overall
perspective and to mobilize and
sustain support for a unified response
to the Rwandan crisis. DHA had been
"in" and operational before the other
players. When it opened its office on 4
July it immediately became the focal
point for the coordination of the relief
effort: UN agencies, NGOs, diplomatic
missions, the Zairian authorities and
even the defeated Rwandan leaders all
flocked to it for information. The office
also played a crucial humanitarian
diplomacy role in the breaking days of
the crisis. HCR naturally took over the
coordination of assistance to refugees
when it strengthened its presence,
although the DHA office remained an
acceptable focal point because of the
added value it was bringing:
information, satellite communications,
a VHF and HF network and
professional telecoms staff. It is the
team's view that the Office's important
dissemination of information, reporting,
liaison and limited strategic planning
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functions were an asset which should
have been maintained and which DHA
should have been able to convince
Donors to support.

- from a managerial point of
view, the DHA/coma experience
illustrates ills which have been
highlighted elsewhere in this report in
particular the Department's failure to
utilize and deploy its resources in a
rational manner. It appears that
communication between the two
DHA/Geneva branches involved in the
opening of the office RCB (the Relief
Coordination Branch) and CEB (the
Complex Emergency Branch) was less
than optimal. Little guidance was
provided from either DHA/Geneva or
New York. Inadequate attention was
given to the purpose and role of such
an entity including the resources
necessary to enable it to function as a
coordination and liaison tool within a
larger relief response programme. The
absence of a clear chain of command
and communication channels
hampered the work of the Goma team.
It is also important that necessary
administrative and other arrangements
are in place to help ensure adequate
and prompt back-stopping of field
personnel. For the most part, the DHA
Goma Team felt it was operating in a
vacuum, and had to rely on its own
resources which luckily it had insisted
on taking with it when first dispatched
to Zaire.

(b) The South-West

An assessment of Operation
Turquoise, and its implications for
humanitarian activities in Rwanda, was
not part of the team's brief. However,
fear about the consequences of the
withdrawal of French forces from the
South-West in August and the
deployment of the Rwandan Patriotic
Army, generated a response which

highlights the value of a well-
orchestrated humanitarian strategy in
preventing a catastrophe that
threatened to equal Goma.

In collaboration with the SRSG
and UNAMIR, UNREO was
instrumental in defining action needed
to calm a jittery population, generating
a consensus on this within the relief
community, and mobilizing an
international presence and support
system which was a major factor in
avoiding an exodus which would,
undoubtedly, have had disastrous
consequences.

The fact that UNREO had a
presence in the South-West during the
period of Operation Turquoise, and
had a good overview of the situation,
greatly facilitated its ability to strategize
and pre-empt a westward movement.
This again underlines the importance
of a field presence and a good
communications network. DHA's role
was also facilitated by the US/OFDA
DART Team (US Office of Federal
Disaster Assistance, Disaster
Assistance Response Team) which
had $10 million at its disposal and was
able to make funds immediately
available to NGOs.

The experience of relief
agencies and others in the South West
illustrate the importance of early
warning which leads to pre-emptive
action. The development of an overall
containment strategy with specific
activities for different phases was
instrumental in averting a massive
population movement. First phase
activities, included the concentration of
relief assistance in the more vulnerable
Prefectures, and strenuous efforts to
reassure the population, including the
delayed deployment of the RPA and an
increased UNAMIR presence. Primary
funnel points, for example forest exits,
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were used to disseminate information
to people already on the move. In a
second phase, it was planned to
establish camps in Cyangugu on the
Rwandan side of the border where the
exodus to Zaire was most likely to
occur. A good communication structure
was also established to closely monitor
events. The need to be flexible,
innovative and to respond rapidly were
major considerations throughout.

7. RELATIONSHIP WITH THE NGOS

A universal and vocal theme was that
UNREO constituted an extremely
important and beneficial mechanism
for the NGO community both in terms
of facilitating NGO action and in
enabling such agencies to coordinate
their activities with the UN and other
bodies. Logistical and other support
provided by UNAMIR, and the role of
UNREO in facilitating this, was seen to
be helpful and, presumably, eased the
task of coordination.

Regular bi-weekly coordination
meetings, to which all NGOs,
bilaterals, and UN agencies are invited,
are convened by UNREO. These are
well attended by the NGO community
despite the fact that for many there is
standing room only. The team was
impressed both by the pleasant and
business like atmosphere (a welcome
departure from more turbulent or
fractious gatherings witnessed in other
humanitarian emergencies) and by the
fact that these meetings went well
beyond information sharing. Priorities
were being discussed and to a large
extent informal decisions on load
sharing or possible future areas of
concentration were being taken.
Although the team was not able to
observe this in any detail, the local
relationship between UNREO sub-

offices and NGOs seemed to be
equally productive.

The UNREO coordinating
structure was appreciated and deemed
effective by NGOs which viewed it as
"light", supportive and participatory as
it eschewed a "Big Brother" directional
approach. The facilities (meeting place,
rendezvous point, Bulletin Board,
pigeon holes for all NGOs and access
to satellite communication equipment)
and welcoming atmosphere of UNREO
were also major factors in both
generating a positive relationship and
facilitating a collective humanitarian
endeavour. Obviously, such facilities,
support and direction are doubly
appreciated in the acute eye-of-the-
storm period when resources are
scarce and prompt action is required to
save lives and avert further
catastrophe.

The location and accessibility of
the UNREO office was also congenial.
Some UNAMIR personnel indicated to
the team that it might have been
preferable to have all UN emergency-
related offices in one location.
However, the open-house ambiance of
the UNREO office would probably have
been difficult to maintain in the heavily
guarded UNAMIR compound. Physical
distance from UN military compounds
also helps in safeguarding the
humanitarian identity of relief agencies.

It is unclear to what extent
current UNREO structures, and
coordination mechanisms, will continue
to play such a significant role as the
transition is made from acute
emergency to ongoing care and
maintenance and initiation of
rehabilitation activities. But it is
reasonable to assume that the
significance and usefulness of UNREO
will vary in relation to different actors
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namely NGOs, UN Agencies, the
SRSG, UNAMIR and the Government.

While it is likely that a number of
NGOs (100 were recorded at the time
of the Mission) will depart the scene as
funds dry up, it is probable that the
services and facilities currently
provided by UNREO will be less in
demand by those NGOs which remain.
This is not to minimize the continuing
need for coordination but larger NGOs
will rely increasingly on their own
resources and develop stronger
linkages with UN Agencies as they
focus on particular sectoral and
geographic areas.

In sum, with the right approach,
facilities, support and charisma -
and the combination of these is
important - DHA and NGOs can form
a fruitful relationship which
facilitates information-sharing,
strategic planning and optimal use
of resources. DHA and the NCO
community can probably also
capitalize on such synergy to
mobilize public opinion on priority
needs.

While the overall contribution of
NGOs to the humanitarian effort in and
around Rwanda appears to be
unquestionably positive - with the
exception of a few instances of
"cowboy" or "media-hungry" agencies -
the longer-term impact of the delivery
of an overwhelming proportion of
humanitarian assistance through
external NGOs needs to be better
understood. Like other relief actors,
NGOs have varying degrees of
professionalism and capacity. The
commitment of less well-established
agencies are often vulnerable to media
and public opinion shifts "back home".
This may create problems of continuity
and sustainability, especially as

emergencies move into the
rehabilitation and development phase.

However, the multiplicity of
humanitarian (and development) actors
creates a burden for fledgling
government structures and, if proper
safeguards are not introduced, breeds
dependency. There is no easy answer
to this problem. There is, however, a
role for DHA in advocating that issues
of self reliance in the broadest sense
are not pushed aside in complex
emergencies.

8. THE EVOLVING CHALLENGE
OF FIELD COORDINATION

At the time of the team's visit the
nature of the interaction between the
different agencies (NGOs, UN, other)
was changing as programmes adjusted
to post-conflict realities and to the need
to focus attention on rehabilitation and
repatriation. However, much of the
comments and insights on the
structure and role of UNREO as a
coordinating mechanism were
concerned with the conflict and
immediate post-conflict period when
the demands and implications of
massive population movements were
of major concern to the humanitarian
community.

It was not easy to obtain an
informed opinion of how UN agencies
actually perceived the role of DHA or
the extent to which they found the
UNREO coordinating structure useful.
At all levels there is much polite
reference to the "importance of
coordination" and appreciation of the
role played by DHA. Such comments
are often coupled with statements on
the need to ensure that DHA does not
become "another layer" in the larger
UN-system decision-making process.
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In general, it appears that during
the Nairobi-based phase of the
operation UNREO was better-
positioned to generate an overall
consensus on a collective and
mutually-reinforcing response. Equally,
during the early days of the Goma
crisis, the DHA presence and capacity
to facilitate communication and provide
an overall perspective was greatly
appreciated.

However, now that UN Agencies
are well-established in Rwanda the
impression is that they are very much
focused on their particular programme
of activities and are less inclined to
form part of an overall coordination
structure. Indeed it appears that there
is an automatic tendency for each
Agency to assume a coordinating role
in its particular sector or "sphere of
influence". This is not surprising given
the need for more detailed planning as
programmes become more structured.
The challenge, therefore, for DHA is to
be aware of the changing realities
while simultaneously ensuring that
decisions and strategies fit into an
overall recovery plan.

While (some) Agencies continue
to participate in information-exchange
meetings and there is consultation on
security and other issues of common
concern, there is little joint planning on
the humanitarian front within the UN
system in any real sense. At best this
is coordination by consensus in that
agencies inform one another of what
they are planning. Instances of
agencies taking initiatives which affect
the work of others without prior
information-sharing often occur.
Regrettably, a culture which puts a
premium on a shared approach to
problem-solving is still lacking in the
system. DHA, as advocate and
facilitator, should take the lead in
pointing out to its partners, including

donors, the synergies that result from
joint action and the repercussions of
"going it alone".

It was not part of the Terms of
Reference, nor was there time, to
review or make assumptions about the
role of UNREO as humanitarian and
other agencies move into a
rehabilitation mode. However, it may
be worth noting that there is a
continuing need for a coordination
mechanism which facilitates the
transition both in terms of strategic
planning focused on a recovery
programme while simultaneously
supporting on-going relief activities.

In a post-conflict scenario the
UN system obviously has an important
role to play in both facilitating
interaction with government and local
authorities while also assisting the
government to develop the capacity to
launch rehabilitation programmes and
other activities essential for peace and
stability.

Given the lead time required by
development agencies to commence
operations, and their inclination to
focus on capacity-building programmes
which do not necessarily address the
immediate needs of dislocated and
vulnerable groups, there is a role for a
coordination mechanism which
facilitates a transition and maintains
momentum on a recovery trajectory.
The presence of an operational peace-
keeping force providing security,
logistics or other support for the
provision of humanitarian assistance,
and the need to ensure harmonious
interface between the military and the
humanitarian community, also
underlines the continuing need for an
impartial coordination body.

Since DHA, unlike the major UN
Agencies, has no authority or capacity
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to determine the most appropriate use
of funding or other resources available
to the humanitarian community, its
coordination function, and thus the
realization of its mandate, is dependent
on its ability to be of service. To do so
it must focus on activities which are not
undertaken by others and it must
ensure it has the necessary capacity to
deliver.

Thus, in terms of lessons which can
be derived from this experience it is
important that DHA is aware of, and
responds to, the changing
requirements of the humanitarian
community as a crisis evolves.
Structures and mechanisms which
were useful at the peak of the crisis
will need to be phased out or
adapted as their utility decreases or
becomes redundant.

9. VISIBILITY: NEED FOR A DHA
"BRAND-NAME"

There is much unnecessary and
unhelpful discussion as to whether or
not DHA is "operational". It is unclear
what is understood precisely by this
term but it appears that much of the
concern and discussion centers around
the fear that DHA will start encroaching
on the mandates, and will duplicate the
activities of, existing UN "operational"
agencies.

DHA's inability to articulate its
role and to clearly define the non-
passive nature of its coordinating
function partly explains the hesitation
and distrust of sister Agencies. Given
the types of tasks DHA is required to
perform in order to meet its
responsibilities it should be able to
explain the necessity of activities such
as monitoring and data collection,
which are essential to its coordinating
role, and the fact that it is not directly
involved in the actual implementation

of specific projects. In other words, it is
"operational" in so far as the
coordination of complex emergencies
is a dynamic activity but it is not an
implementing arm of the UN in the
sense that OPS (Office of Project
Services) is.

DHA's ability to have a
positive impact is partly linked to its
image and the confidence it inspires
within the humanitarian community
and the larger UN system. It needs to
develop a profile that is consistent
throughout all operations where it
performs a coordinating function.
This includes utilizing a standard
acronym and logo that is easily
recognizable (e.g. DHA Rwanda).

As in all emergencies, a high
proportion of aid workers and media
personnel are brand new to the relief
scene and have minimal understanding
of how the different components of the
UN function. From this perspective
alone it is important that DHA has an
identity which explains its role and
facilitates its task of coordination both
at the ground level and globally in the
sense of educating public opinion.

It is equally important that DHA
operates as one programme and
projects the same message and image
at all levels of activity. The fact that
even some UNREO staff were
unfamiliar with DHNs "constitution",
and the tasks it is required to perform
at the inter-agency (IASC) and
international level, is disquieting.

As a first step, DHA should put
together a concise, but brief,
information package which is
handed to all staff members however
short-term. Such an information kit
could also be used to brief personnel
and colleagues not familiar with DHA
but interacting with it on the ground.
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10. INFORMATION

Essential coordination tasks in
the early days of the crisis included the
initiation and dissemination of Situation
Reports. DHA's role in collecting and
making up-to-date information
available is widely appreciated
particularly in the acute stage of the
crisis when it is difficult to maintain an
overview of fast-changing events.

In the post-conflict setting when
there are many agencies, bilateral
donors, and media personnel on the
ground it may be worthwhile to
review the format, content and
frequency of the Sit-Rep so that it is
more focused on analysis and
future direction of the relief and
rehabilitation effort.

As explained above, UNREO's
strength was to a large extent a
function of its capacity to understand
what was happening in the country and
to relay this information to the other
players. While this capacity seemed to
be more than adequate with respect to
the general political and security
situation for determining opportunities
for humanitarian action, relatively little
effort was devoted to understanding
the root causes of the conflict, its
impact on civil society, reconciliation,
and future development activities.

It is the view of the team that
UNREO and DHA in general would
have benefitted from the advice of an
anthropologist or other specialist with
expertise on Rwandan society. The
presence of a competent
"Rwandologist" would have been
particularly useful in the first months of
the emergency in order to shed some
historical light and societal
explanations on a seemingly irrational
course of events. Similarly, the team

feels that the substantive input of an
anthropologist and/or of a specialist in
confidence-building measures should
be considered essential for devising
rehabilitation strategies and for
addressing the crucial problem of the
healing of the social fabric.

It is recommended that in future
complex emergencies DHA secure
the services of a competent
resource person with documented
scientific experience in the
country/area concerned - e.g.
anthropologist, historian, political
scientist. This specialist would be
attached to the DHA field office and
assist it in gaining a better
understanding of the situation
including the culturally-sensitive
aspects affecting the delivery of
humanitarian assistance.

The team did not have the
opportunity to review how the
availability of a Public Information
officer could have facilitated DHA's role
but, in general, it can be assumed that
relations and interaction with the media
are important and can have a
significant impact on the public's
perception of, and Governments'
response to, unfolding events. Public
opinion can also have a major impact
on the level of resources provided to
an emergency and the way these are
allocated. In other words, it is the
donating public and donors which often
define priority needs. Interacting with
the media can also be an extremely
time-consuming process. At the peak
of the Goma crisis a Press Conference
with 300 journalists was held daily.

It would also appear worthwhile
considering the automatic inclusion
of a media/public information
person in the field coordination
team given the important role of the
press and public opinion in defining
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the nature of, and response to, a
crisis.

II. MANAGEMENT ISSUES

(a) Resources

UNREO-type offices cannot be
expected to operate on a string and a
prayer and the hope that improvisation
will somehow suffice. As any relief
agency will point out there are some
basic requirements essential to
establishing an office and a
programme of work. In addition to a
good location, office premises
including conference facilities, should
be appropriate to the task. As outlined
above, the UNREO operation was
greatly facilitated by the availability of
the Swedish "turn key" support
capacity. Its communication facilities
and office equipment were crucial and
it is difficult to understand how UNREO
could have functioned without them.

It is strongly recommended that
DHA develop stand-by
arrangements to ensure the
availability of such a capacity for all
future DHA coordinated
emergencies. Equally, it is important
that DHA has standard
arrangements for use of office
facilities; this is particularly
important in situations where UNDP,
or other UN agency facilities, are not
readily available for the duration of
a crisis.

Mobility and access to transport is
often a contentious and soul-
destroying issue for relief workers.
While donors and others often make
derogatory comments about the
number of UN-labelled vehicles, it is a
fact of life that field personnel need to
be mobile in order to function. UNREO
had at its disposal the sum total of one
truck and was dependent on the

sporadic availability of UNDP vehicles
and those provided by the Swedish
Team. There was no organized
maintenance system or mechanism to
ensure that all vehicles had radios both
of which are difficult to understand
given the risk of security incidents. It is
important that DHA finds a way of
ensuring it has ready access to
vehicles both at the onset of an
emergency and throughout its duration.

It is also important to recognize
that a coordination office (including,
and especially, out-posted field offices)
cannot function without a modicum of
ready cash. In situations where there
are no banking facilities, which tends to
be the reality in most emergencies, a
field office will need Petty Cash both to
purchase local supplies and services
(rent, salaries for local personnel
including guards, vehicle running
costs, etc.) and to respond to urgent
unanticipated needs.

(b) Management of UNREO Offices

One of the striking features of
the UNREO operation was the lack of
any structured management
procedures in the sense of defined
responsibilities, chain of command,
regular staff meetings, procedures for
field trips and security clearances, use
of facilities, equipment and vehicles, a
filing system and paper trail. At the
time of the visit various steps were
being taken to ensure optimal use of
staff time, access to vehicles etc. and it
is not the intention here to advocate a
heavy bureaucratic and rigid approach.
There are certain advantages in
flexibility and in the ability of personnel
to operate within a loose framework.
However, given the rapid evolution of
such operations and the need for
continuity, it is clearly important to
have a formula which allows for the
innovative use of minimal resources
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while maintaining appropriate records
and accountability.

One aspect of office
management which deserves particular
attention concerns security
procedures. In a war zone, or areas
that are possibly mined, it is a sine qua
non that some basic and system-wide
procedures are adopted to avoid
untoward incidents including the need
for rescue missions. From all accounts,
the operation in Rwanda has been
extremely lucky in that there have been
no serious security incidents to-date.
From a security perspective alone, it is
important that relief personnel use
well-maintained vehicles equipped with
radios and use a driver familiar with
local realities; drivers are often helpful
in explaining local customs, acting as
an interpreter and undertaking minor
repairs in the event of a breakdown. It
is unusual not to have standardized
procedures for keeping a Base Station
informed of progress of itinerary,
change or direction, etc.

An effective operation also
demands the availability of standard
office management expertise including
the skills of an Administrative Officer
and an international secretary (with
prior UN field experience) both of
whom should arrive with the first
contingent of personnel.

In conclusion, DHA needs to
develop a standard formula and
procedures for initiating and
managing the day-to-day running of
an office. This includes streamlined
procedures for use of funds, hiring
of local personnel etc. A slim book-
let outlining rules and regulations
applicable to emergencies should
be available to guide all office
managers.

(c) Personnel

Personnel - the ready availability of
experienced and capable staff - is one
of the most crucial factors in the
effectiveness of any coordination
endeavour. The Rwandan experience
highlights the importance of DHA
developing a capacity which allows it to
deploy qualified staff within hours of a
sudden onset disaster. (Ideas on
possible stand-by and deployment
procedures are outlined in Annex III.)

In Rwanda, a variety of
innovative methods were used to
quickly deploy staff. An Irish NGO,
GOAL, convinced the Irish government
to assign some of its military
(logisticians, engineers, etc.) with prior
field experience to work under the
authority of the organization for periods
ranging from 2-6 months. Wearing
civilian clothing those officers worked
as regular members of relief teams.
HCR also had the services of various
military contingents who generally
worked in collaboration with, but not
under the direct authority of, HCR.

With a few notable exceptions,
UNREO was staffed with personnel
with limited prior experience of
emergencies or the UN. A number of
staff were recruited locally in Nairobi in
April while others were seconded by
NGOs. For the most part such
personnel had limited knowledge of the
UN, including DHA, which clearly
handicapped their ability to interact
with collaborating agencies and to
provide the leadership and direction
that is required of a coordinating body.
While it is clear that DHA will never
have the type of resources that allow
HCR or UNICEF to redeploy staff from
existing programmes there is,
nonetheless, a clear need to have a
core of experienced personnel who are
familiar with the philosophy, principles,
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practices and procedures of the
organization.

At a minimum, personnel
responsible for coordination must be
as knowledgeable and experienced as
colleagues from collaborating
agencies. It is unrealistic to expect that
agency field representatives will
participate in a coordination
mechanism which involves a chair or
moderator who has never worked in an
emergency or in the UN before. Too
often, emergencies are perceived as
merely logistical events where anyone
with common sense and enthusiasm
can play a useful role. But as more
than one observer pointed out
"cowboys" are no substitute for
experienced professionals.

Personality, the ability to listen,
liaise, communicate and generally
exhibit good inter-personal skills are
also important attributes for any
coordination function.

Reference has been made
elsewhere to the types of expertise,
including public relations,
administration and secretarial, that are
automatically required in the early days
of an emergency. The nature of each
disaster will determine the number of
staff and skills required but in general it
would appear important to have a mix
of expertise and experience which will
facilitate interaction with the larger aid
community and host authorities. In all
major emergencies it is obviously
important for the Humanitarian
Coordinator to have a Deputy
responsible for strategic planning,
liaison, and programme coordination.
In this respect, it is also important to
ensure that the most experienced
people are used on the "front-lines".
Too often junior personnel are out-
posted to the toughest areas which

may. well require the presence of
seasoned practitioners.

In a disaster such as Rwanda it
was helpful, for example, to have
personnel who had prior experience of
working with the military. (Personnel in
the UNAMIR Humanitarian Cell had
not previously worked on humanitarian
activities.) All emergency coordination
teams should have at least one staff
member who is thoroughly familiar with
the country's cultural norms, its social
history, politics, etc. As an emergency
evolves, so will the type of skills
required. Development-oriented people
should be available during the recovery
phase. It is axiomatic that selection of
staff should be done in consultation
with the field.

Speed in deployment is clearly
important. Arriving after other agencies
are already established, and
programmes are already operational,
will almost invariably complicate the
task of coordination. Also, as Goma
demonstrates, it is difficult to change a
pattern of assistance after it has been
established.

A pervasive reality throughout
Rwanda and the border areas was the
high turnover of personnel at all levels
of operations. Undoubtedly, this was
partly due to the suddenness and
magnitude of the crisis but some
agencies (NGOs in Goma) even had
expatriate staff working on two-week
stints. Rapid turnover works against
continuity, coherence in programme
design and implementation, and the
formation of good working relations
which are fundamental to effective
coordination.

In the acute phase of an
emergency time is at a premium and it
is important that all available staff are
fully utilized. This, in effect means that
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new colleagues should be fully briefed
prior to, and upon, arrival. (It is
assumed that all staff have job
Descriptions which clearly indicate
their position within the coordination
team.) This rarely happens and it
inevitably gives rise to a lot of
frustration as staff are essentially left to
sink or swim. Poor recruitment, and
deployment procedures are essentially
bad management practices and need
to be seen as such.

On the subject of training, it is
equally important that locally-recruited
staff are fully briefed and introduced to
their respective responsibilities. It was
disquieting to find in Kigali that little
effort had been made to train local staff
on the use of communication
equipment even though it was obvious
that the Swedish Team was not a
permanent fixture.

Finally, in relation to personnel,
it is important that more attention is
given to staff support issues. In
addition to contracts that are
appropriate to the task, and
circumstances in which people are
operating (e.g. adequate health and
insurance coverage, built-in rest and
recuperation leave) support services,
such as assistance in finding
accommodation, should also be
available. (Two contrasting examples
from Rwanda include UNAMIR
personnel who were billeted in dorms
without windows and living on military
rations and a small amount of daily
water and HCR in Goma where a
regular staff member was dedicated to
the task of organizing accommodation,
including shower and laundry facilities,
and arranging three healthy meals
daily.) Ensuring staff are operational
and not preoccupied with living
arrangements should be a routine
factor in all emergencies.

(d) Geneva / New York Support to
UNREO

A foregoing section dealt with the
importance of a common
understanding of the role of a
coordinating body in order that it is of
value to the larger system. It is equally
important that the internal components
of DHA understand their respective
roles and how they inter-connect and
constitute a totality. In short, there is
need for greater clarity, better defined
lines of communication and a clear
chain of command. Conceptually, there
is confusion as to whether the Field
Office is running the show or whether
this is done out of Geneva/New York.
Based not only on the Rwandan
experience, the team is of the view that
the

coordination of an emergency
can only occur on the ground. This
requires decentralized decision-making
with appropriate back-up and support
from respective "Headquarters" offices.
This is also true of complex
emergencies but with the caveat that
there needs to be joint and
collaborative decision-making on
political realities and, in particular,
those which are determined by the
Security Council. Decision-making in
this sense refers to the need to
articulate a position on given or
potential realities and the development
of a strategy which will be articulated
by DHA at all levels. Coordination in
DHA terms includes joint assessments,
integrated planning, fund-raising,
monitoring and reporting, and
advocacy on crucial issues. The latter
should include DHA being the major
interlocutor on, or the interface
between, the political and humanitarian
arenas.

The Consolidated Appeal
process is generally well understood
and it is unnecessary to comment at
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length here. In the Rwandan context it
was appreciated that this was
organized in Nairobi with assistance
from Geneva colleagues. However, the
unilateral fund-raising efforts of
individual agencies was greatly decried
by others and DHA was described as
not doing its job when it "allowed" this
to happen. Clearly DHA should take a
stronger stand on this and likewise with
donors who must be made aware of
the contradiction in demanding
improved coordination while
simultaneously funding "separatist"
action. It is not a new discovery that
coordination is unlikely to work if a
coordinated plan is not supported.
However, the time factor involved in
the organization of, and feed-back to,
Consolidated Appeals cannot be
ignored. On the basis of the Rwandan
experience, it may be helpful to again
point to the need to increase the
Central Emergency Revolving Fund
(CERF). In this connection, it may also
be worthwhile for the DHA Financial
Tracking Unit to do an analysis of
programme expenditure, and source of
funding, to better understand the
relationship between resource
allocation and coordination. If such an
analysis is possible, it would also be
interesting to know the amount of
funding available to NGOs and the
proportion available to internal
management and over-head costs
including staff travel and salaries.

In terms of advocacy, and
DHA's role in providing leadership,
there are inadequate linkages and
communication channels between
Kigali, Geneva and New York. This has
serious repercussions for DHA's ability
to act as a voice for the humanitarian
community and to make a positive
contribution to political and other
arenas which impact on humanitarian
work.

The team did not study in any
depth collaboration between the
different DHA offices and DHA's role in
articulating a humanitarian perspective
on Operation Turquoise. Genocide was
another major issue on which many felt
that DHA could have usefully played a
more positive role by highlighting the
need for prompt action and the
implications of a tardy response.
Overall, DHA is seen to have taken a
passive stance and generally did not
feel competent to comment either in-
house or publicly. Within the NGO
community, agencies such as HCR,
ICRC and MSF are generally seen to
speak with greater authority and
conviction than DHA at the
international level. There is a
widespread feeling that DHA should
use its "soap-box" more aggressively.

To address this reality, it is
recommended that DHA build in
"humanitarian diplomacy" to the
responsibilities of the in house Task
Force dealing with each specific
Complex Emergency.

In other words, this would be a
regular item on the Task Force agenda
and should act as a catalyst to
generate insights from the field and
Geneva while ensuring that non-New
York based colleagues are fully
informed of pending Security Council
or other action which may impact on
relief realities.

One of the problems repeatedly
referred to by DHA staff involved in the
Rwandan crisis is the apparent
difficulty of keeping each other
informed of their various activities and
decisions made in relation to these.
The lack of a proper paper trail,
particularly in the field, was referred to
above. Tighter procedures for Registry
and dispatching of communications
may also be necessary. While it is
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clearly important that all concerned
personnel are up-to date it is
unrealistic to expect that
communication can only occur through
one individual in each location. The
back-stopping of Complex
Emergencies out of New York, and
creation of a Task Force, should ease
some of the present difficulties.
However, it should be automatic that
the Desk Officer is fully briefed on all
decisions so that others are also
brought up-to-date. Colleagues in the
field were also concerned about the
minimal feedback on various issues
raised by them. The lack of
understanding of DHA New York's role
was alluded to earlier and highlights
the necessity of improved lines of
communication and the need for a
more global team approach.

12. OTHER ISSUES

Demining: The team was unable to
look into the mine situation in any
detail. How ever, there was a general
feeling that the UN had been slow off
the mark in developing a strategy and
an appropriate institutional framework
for mine clearance. Unless the problem
is forcefully addressed, it is felt that this
would complicate recovery and
repatriation. At the time of the team's
visit there were an estimated 2
casualties from anti-personnel mines
and booby-traps every day in Kigali
alone.

The team strongly recommends
that in order to show its
determination to tackle the mine
problem in Rwanda, DHA take
immediate steps to deploy one
mine survey team (headed by an
expatriate) and two mine
clearance teams from similar UN
operations in Afghanistan
(UNOCHA) or elsewhere to
Rwanda for a 3 to 6 month period.

IV.Conclusions

"It is necessary to cultivate the
quiet art of disbelief. It is necessary to
act quietly and disbe-lievingly, out of
that compassion which is the only
credible motive for any actions to
change the world.

There is an obligation to
remember, not in the memory cells of
computers but in the heaviness of the
heart."

- Peter Berger, Pyramids of
Sacrifice

Whither the United Nations in
Rwanda?

The team would like to think that peace
is within reach in Rwanda. Regrettably,
the warning lights of possible further
violence are still flashing. In the best of
circumstances it will take time for the
Rwandan people to come to grips with
the events of the Spring and Summer
of 1994. It is unhelpful to postulate
that, should a semblance of peace in
the end prevail, the United Nations
could return to a situation of
"development as usual". The
experience of thirty years of technical
cooperation and infrastructural
development shows only too clearly
that in the case of Rwanda peace,
development and democracy did not
go hand in hand. A terrible lesson must
be learned here: the international
community was unable to prevent
genocide. It is also necessary to ask
ourselves whether the manner in which
international aid was provided, and
manipulated by a narrow-based
regime, exacerbated divisions in
Rwanda society.

Some fundamental issues are at
stake here. The team feels strongly
that the moral imperatives of
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compassion and solidarity extend
beyond the mere provision of inputs to
assist the victims of genocide, war and
displacement or to kick-start the
economy so it can rapidly regain and
exceed its pre-war levels. As a
minimum, the international community
must ensure that the mistakes of the
past are not repeated. As a maximum,
durable, sustainable and regional
solutions to the problems created by
the politics of hatred must be sought.

The difficulty of the task, and the
lack of political will to tackle it, cannot
be underestimated. The team feels that
the spirit if not the letter of
humanitarianism makes it incumbent
upon the Under-Secretary-General for
DHA to become an advocate in the
search for durable solutions to
seemingly intractable situations, such
as Rwanda. This, undoubtedly, calls
for humanitarian and preventive
diplomacy at the highest level. It also
entails practical efforts at the local level
to understand - with help from
specialists on the history and culture of
the country - what is happening on the
surface and beneath the surface of
society.

To give but one example, it
could be argued that if systematic
attention had been devoted to the
ideology and propaganda of Hutu hard-
liners which could have been studied in
the months which preceded the
massacres through easily accessible
written publications and the vicious
broadcasts of Radio Mille Collines it
might have been possible to heed the
early warning signals of the impending
catastrophe. Similarly, some
anthropological research on the power
structure of refugee and internally
displaced communities and,
specifically, on the reported absence of
guilt among the perpetrators of
genocide and their followers, would

yield essential information on which to
build response strategies for the
humanitarian and political action of the
international community.

Looking ahead, it may be
worthwhile for DHA to take the initiative
in launching a process of reflection and
consultation on what should be done to
facilitate a process of healing in
Rwanda. Information on what has gone
awry in the traditional mechanisms that
knit Rwandan society together, and the
emergence of a genocidal ideology,
should be collected and studied with
the assistance of key specialists on
Rwanda and the area. More
importantly, successful examples of
conflict-resolution and confidence-
building, particularly at the community
level in societies torn by war, should be
systematically sought and analyzed for
possible application to Rwanda.

A seminar bringing together
anthropologists, historians, conflict-
resolution specialists, and
experienced practitioners who have
served in Rwanda, including NGO,
UN, and bilateral staff, etc., could be
convened by DHA or an appropriate
institution. The outcome of the
seminar could be a paper on the
policies of mercy in solving internal
conflicts, confidence, building
measures and ideas on the healing
of the social fabric.

DHA, in collaboration with relief
agencies, should also come to grips
with the thorny issue of relief
distribution mechanisms which
consolidate the power of an abusive
political structure in camps which
include militia and military in addition to
refugees. Quite often this is presented
as a "dilemma" which tends to indicate
that it is an either-or situation. The
team would argue that this perspective
is defeatist in that it tends to move the
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focus away from the obvious
implications of such distribution
mechanism for stability and peace in
Rwanda. This is not to minimize the
difficulty of either avoiding existing
camp structures and distribution
mechanisms at the outset of an
emergency or of dismantling them
subsequently. The team has not had
access to privileged information on this
issue but considers it important to
better understand existing power
structures in the camps and the
networks which uphold them. It is also
important to understand the extent to
which camp residents have access to
unbiased information and the extent to
which they are currently dependent on
the international community - and not
on camp warlords - for daily
subsistence.

Another area which could
usefully be explored by DHA relates to
the regional, economic, and social
dimensions of the Rwandan problem.
Peace in this context is much more
than the absence of war. While political
compromises, and accompanying
confidence-building measures, may
possibly lead to a semblance of peace,
it is unlikely that they would foster long
term solutions to the problems of
identity, on the one hand, and to those
of demography, land and access to
resources, on the other. It would be
foolhardy of the international
community to believe that the
development strategies of the past
would be sufficient to effectively tackle
these issues. It is more likely that they
would come back to haunt it. It may
well be, however, that a regional
development strategy might provide
the most cost-effective long term
solution, or at least the best insurance
policy against another round of blood-
letting.

The idea of an international
conference to address the regional
political aspects of the Rwanda-
Burundi-Tanzania- Uganda-Zaire crisis
is gaining momentum. It would be
sensible preventive humanitarian
diplomacy to strongly support this
initiative and to ensure that the
demographic, economic and social
dimensions of the crisis are addressed
either in such a political forum or in a
separate one. Perhaps the time has
come to raise squarely the issue of
boundaries and of voluntary population
movements. This will undoubtedly be
met by cries of anathema by some. It
could be argued, however, that the
international community cannot afford
to keep putting band aids on
gangrened wounds. Surgery and
transplants may be the only solution.

It may be worthwhile, therefore,
to unearth plans which were vented in
the early 1960s when the idea of a
movement of populations from very-
high density areas in the Great Lakes
region to lower density areas was
considered. Indeed, it seems that the
World Bank had undertaken some
studies on a possible "Marshall Plan"
for the development of infrastructure in
the recipient areas. The obstacles to
this approach are of course enormous,
but in the long term it may be the only
viable one, especially if it were to be
coupled with a process of economic
integration of the countries of the
region. Also, in purely economic terms,
spending, say, $1 billion a year on a
10-year resettlement and development
programme, may well be ultimately
less costly than continuing support to
the time-bomb of 2-3 million refugees
in Rwanda and Burundi's neighbouring
countries. Not to mention the indirect
costs of displacement, loss of
agricultural production and of export
earnings, destruction of the
infrastructure, brain-drain, deterioration
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of health levels, absence of schooling
for a whole generation of children,
absence of law and order, general
militarization of society, etc.

DHA may therefore wish to
consider the idea of launching an
initiative on longterm solutions to
the regional Rwanda. Burundi
problem. Initially, a study could
be commissioned or a brain-
storming session with specialists
of the region organized. If interest
is garnered in the donor
community, as well as in the
countries of the region a more
formal initiative (international
seminar or conference) could be
launched.

PUTTING THE VICTIMS FIRST

The Rwandan crisis, like many others
of the post-Cold War complex
emergencies, has shown once again
how difficult it is for humanitarian
concerns not to become pawns in a
larger political game. The lack of
consistency of the international
community in addressing crises,
whether political or humanitarian, and
the institutional complexity of the
United Nations system are realities
with which DHA has to struggle and
work. DHA often finds itself at the
crossroads between politics and
victims. While the brazen law of politics
will sometimes overrule, DHA must
nonetheless ensure that the voice of
the victims is heard. When political
mandates change or are incompatible
with humanitarian objectives, it is
incumbent on DHA, as part of its role in
preventive diplomacy, and as advocate
for the victims, to point this out. In
particular, DHA should ensure, through
active lobbying and dissemination of
information, that the specificity of the
mandates of the humanitarian
agencies of the UN - but also of ICRC

and the NGOs - is perfectly understood
by all actors, whether at the level of the
Security Council or at the level of the
local warlord on the ground. In other
words, in the quest for a UN unity of
purpose in addressing complex
emergencies, DHA should see to it that
humanitarianism is not sacrificed on
the altar of politics.

LESSONS LEARNED.

The first lesson of Rwanda is that
complex emergencies are precisely
that: extraordinarily complex. This
should never be underestimated. Most
observers would probably agree with
the team's assessment that DHA's
response to the Rwandan crisis was
commensurate to its complexity and
that, despite some lapses in
management and in its internal chain
of command, DHA was, broadly
speaking, on top of things. This is
especially the case if its performance is
compared to other emergencies. One
observer rightly pointed out that the
first interagency meeting in Geneva to
deal with the Iraq/Kuwait refugee crisis
was convened three weeks after
refugees started pouring into Jordan.
In the case of Rwanda, DHA started
"coordinating" three days after the
presidential plane was shot down on
06 April 1994. DHA staff were quickly
on the scene generating an on-the-
ground coordination mechanism,
UNREO, which was formally
established on 18 April.

This, however, points to the
second major lesson: DHA must
tighten its managerial and institutional
grip on the coordination of complex
emergencies. Specific
recommendations - the package
approach, the need for a Task Force,
transparent job descriptions for the
main actors, a quick deployment
mechanism for staff - are made in the
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body of this report and need not be
repeated here. An area which requires
immediate attention, however, is that of
the management of DHA's own
resources. Flexibility and creativity are
required and the management culture
needs to change in order to work
toward the common objective of "one
DHA - one pool of resources". Staff
and other resources need to be
concentrated rapidly where they are
most necessary to meet the "breaking
needs" of crises.

There follows another major
lesson: DHA cannot be expected to
coordinate effectively if it does not
have access to a modicum of
resources of its own in order to be able
to hire local staff, open field offices,
make local purchases and even
engage the services of implementing
partners in a limited way. DHA cannot
rely on the UN bureaucracy for this. It
should be granted the flexibility that
only UNHCR has in the UN system -
but that many such as ICRC,
OFDA/DART, GTZ, countless NGOs
have outside it - and which allows it to
quickly divert personnel and funds
(including cash) to breaking
emergencies, move supplies and
equipment, recruit staff locally, sign
letters of understanding with
implementing partners, etc., with a
minimum of bureaucracy. DHA needs
to lobby for, and obtain, a similar
capacity based on post facto controls
rather than on the fetishistic respect of
outdated rules and regulations. More
importantly, DHA needs a carrot,
however small, to act as a catalyst and
generate momentum on specific policy
initiatives.

This leads to another lesson:
this report has repeatedly stressed that
coordination in the Rwandan scene
has been mainly by consensus. The
team would submit, however, that

DHAs credibility would be well served
by a limited dose of coordination by
command, both in terms of some, un-
earmarked funds, which could be
obtained through CERF or another
mechanism, and in terms of leadership
and authority on the ground. It is
recognized that this is a particularly
difficult and contentious area, but the
donors (and the general public) cannot
forever claim that the UN is ineffective
in coordinating emergencies while at
the same time refusing to give it the
means and resources to do so.
Pointing out this contradiction to
donors is an essential task of DHA.

Many house-keeping issues are
raised in the report. Most are self-
explanatory and need not be referred
to here. A few of the most important
lessons deserve, however, to be
recalled:

-when a crisis has a cross-
border or regional dimension DHA
should, as a rule, set up a regional
coordination structure. This is
particularly important to avoid
differences of perception or biases
among the relief community;

- the importance of having the
right mix of staff at the right place and
at the right time. A system needs to be
developed putting the emphasis both
on quick deployment and on quality.
Skills, competence, prior UN
experience and good judgement must
be combined into one: the rare bird,
the facilitator;

- the crucial importance of
information gathering, analysis and
dissemination, without which there can
be no coordination. Much of UNREO's
success was due to its sitreps. The
need for proper reporting, in particular
consolidated reporting on the use of
funds, is also stressed.
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Coordinators should not lose
sight of another lesson: ultimately their
objective is to work themselves out of a
job. An "exit strategy" should be
developed early on so that it can be
carried out smoothly and understood
by all actors on the ground. DHA
should capitalize on its strengths - the
services that it can provide to the relief
community and local authorities at the
field level, and to the international
community including, in particular,
donors - and not on its weaknesses,
i.e. the perception that it is a redundant
layer in the response system. DHA
should be quick to recognize that
coordination seems to obey, over time,
the law of diminishing returns.

The final lesson relates to
evaluation. It is well worthwhile, in the
early stages of a complex emergency,
to build in the idea of an evaluation
study. In fact, it may well be necessary
to plan for two distinct studies: a
process or management review to be
conducted a few months after the
beginning of the emergency phase of a
crisis (and subsequently if the crisis is
longterm) and an in-depth ex-post
evaluation. The systematic collection of
"evaluation materials" should also be
advocated by DHA, ranging from the
completion of routine end of mission
reports of all key staff involved in a
coordination exercise to the preparation
of structured questionnaires to elicit
assessments from DHA, agency, NGO
and local beneficiaries.

Given the extraordinary amounts
of money that the international
community has devoted to Rwanda, the
importance of accountability and
learning from this experience is self-
evident. This is borne out by the fact
that many studies on the Rwanda
emergency have already been
produced or commissioned (Oxfam,
ODA/UK, African Rights; studies

underway by the Watson Institute on
the contributions of the military to
humanitarian action, ICRC, University
of Louvain etc., OECD/DAC is also
planning a major evaluation). DHA
should, therefore, build up its internal
capacity to conduct at least one major
evaluation study a year, tither on its
own or in collaboration with other
interested donors or institutes, and 2-3
internal reviews similar in scope to the
present report. There would also be
obvious advantages in setting up an
"early warning system for
evaluations/studies" on humanitarian
issues - preferably in the form of a
bulletin board on the Internet - so that
all interested research and
humanitarian entities are kept informed
and synergies rather than duplication
occur.
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ANNEX I

TERMS OF REFERENCE OF THE
STUDY

PRELIMINARY REVIEW:
RESPONSE TO THE RWANDAN
CRISIS

Background

The humanitarian implications of the
crisis which has provoked massive
displacement and an unparalleled
exodus from Rwanda pose challenges
which stretch the capacity of the
humanitarian community. The crisis,
and the response it generated, is
unique from many perspectives
including being the most dramatic to hit
the international community since the
establishment of DHA. The scale and
pace of this disaster demonstrates the
necessity of preparedness, leadership,
a rapid response capacity, effective co-
ordination and flexibility in meeting fast-
changing needs.

While this operation will need to
be reviewed from different angles (e.g
prevention/preparedness, use of
military sets, capacity, re-integration,
etc.) at a larger stage, the current
proposal is to undertake a "quick"
review of DHAs overall role in co-
ordinating and facilitating a response as
fast-moving events dictated new needs
and strategies.

This review is intended to serve
as an initial base-line study which would
feed into a larger and more
comprehensive review to be undertaken
later with more time to reflect on the
ways in which events unfolded and the
insights this has provided both in terms
of prevention and on our ability to
mobilize a rapid and effective response.
The purpose of this preliminary Review
is to document and analyze DHAs role.

Specifically, DHAs exercise of its role in
developing and overseeing the
implementation of an overall strategic
plan, generating and maintaining a co-
ordination structure including effective
exchange and dissemination of
information, and mobilization and
allocation of resources. 

Notwithstanding the many
unique characteristics which shape the
Rwandan crisis there is a clear need to
identify measures which facilitated the
activities of relief agencies and others
involved in responding to this crisis. It
is equally important to understand
constraints and to identify actions
which could overcome or minimize
obstacles which hinder an effective
response. Such a review should help
identify lessons which would be useful
in organizing our response to
emergencies.

OBJECTIVES

The overall objective is to determine
how DHA impacted on the response of
the international community to the
crisis.

This includes focusing on key
aspects of co-ordination, strategic
planning, and mobilization and
allocation of resources to determine
the way in which the operation evolved
in a fast-changing crisis, measures
which facilitated overall programme
delivery and to highlight insights which
will be useful in the planning and
implementation of future scenarios.
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METHODOLOGY

It was planned from the outset that this
would be a low-key in-house exercise
that would be self-sufficient, sensitive
to local realities including being ultra-
sensitive to not adding to the tasks of
field colleagues; the idea was to
unobtrusively observe on-the ground
realities and consult with colleagues
(UN, NGOs, Donors, local authorities,
etc.) as they were available.
In general, and on the understanding
that this is a two-person team, a
minimum of two weeks would be
required in Rwanda and 2-3 of the
relief sites (Burundi and/or Zaire) to
talk to UN, NGO, Donor and local
authorities as appropriate. (A more
detailed structure and itinerary will be
prepared after consultation with field
colleagues.) It will also be necessary to
meet with people in Geneva and New
York; this can be done subsequent to
field consultations.

A Report, which will be reviewed
in draft before finalization, will look
something like this:

Introduction

• Purpose/scope of Review
Brief Background/Context
Co-ordination
Arrangements

• Overall Response
Plan/Objectives Level of
Preparedness, etc.

• Organizational Structure
and its Evolution

 Available Resources for Co-
ordination Mobilization of
Agencies/ NGOs, Material
Goods Transportation,
Communication

 Factors which Shaped
Response

 Lessons for Future Planners/
Operations

ANNEXII

INTER AGENCY STANDING
COMMITTEE

TERMS OF REFERENCE OF THE
HUMANITARIAN COORDINATOR

(As approved by the Committee in
its X Meeting on 9 December 1994)

Upon the occurrence of a complex
emergency in a country, the United
Nations Emergency Relief Coordinator,
on behalf of the Secretary-General, will
designate a Humanitarian Coordinator
for that country. The Humanitarian
Coordinator serves as the direct
representative of the Emergency Relief
Coordinator (and therefore of the
Department of Humanitarian Affairs) for
matters dealing with this complex
emergency.

In all instances, the
Humanitarian Coordinator will report
directly to the UN Emergency Relief
Coordinator. If a Special Representative
of the Secretary-General (SRSG) is
appointed for the country in question,
the Humanitarian Coordinator will
function under the overall authority of
the SRSG, with the responsibility for
coordination of UN humanitarian
assistance for the complex emergency
in question. If the Emergency Relief
Coordinator has designated a lead
agency for the provision of
humanitarian assistance, with the in-
country agency head also serving as
Humanitarian Coordinator, this



46

individual will also report directly to
his/her agency headquarters.

The UN Resident Coordinator
and the in-country Disaster
Management Team (DMT) should
serve as the first line of initial response
to a new emergency, and should
normally have established mechanisms
of coordination prior to the onset of the
complex emergency. Once appointed,
the Humanitarian Coordinator will utilize
and build upon these DMT mechanisms
as required in the performance of
his/her duties.

The primary function of the
Humanitarian Coordinator is to facilitate
and ensure the quick, effective, and
well-coordinated provision of
humanitarian assistance to those
seriously affected by the complex
emergency in question.

Within this context, the Terms of
Reference of the Humanitarian
Coordinator include:

Humanitarian Assistance
Coordination Mechanism and
Agreements

1. Convening and serving as the
Chair for meetings of the DMT in-
country to deal with matters relating to
the complex emergency in question,
and providing the necessary secretariat
support to the DMT. For purposes of
dealing with the complex emergency in
question, the regular DMT will usually
be expanded to include other relevant
entities, such as NGOs involved in
related relief efforts.

2. Reaching agreement on the
basic division of responsibility among
the UN agencies, in accordance with
their respective mandates and
capacities, as well as working with the
other relief entities to facilitate such

agreements within the larger relief
community.

3. Developing and maintaining a
central registry of locally represented
humanitarian assistance agencies and
organizations, including information on
their respective activities and expertise.

4. Ensuring that effective inter-
agency coordination within specific
sector areas is undertaken by the
relevant agencies, and that coordination
of the overall logistics needs of the relief
operation is effectively undertaken.

5. Obtaining guidance from the
Designated Official regarding the
implementation of security procedures
in support of humanitarian assistance
activities, ensuring that this is effectively
communicated to the concerned
agencies in the field, and facilitating
their coordinated implementation.

6. Acting as a focal point for
discussion within the relief community
regarding policy issues of inter-agency
concern (e.g., wage levels for local
staff, difficulties with customs
procedures and policies, government
clearances for travel and passes, etc.)
and as an interlocutor with the relevant
parties (e.g., the host government) for
resolution of such matters.

7. Facilitating the provision of
key support services for the larger relief
community, such as
telecommunications, transportation
(e.g., via vehicle or light aircraft
operation), etc.

8. Ensuring consultation with
government and national authorities on
matters regarding the planning and
implementation of humanitarian
assistance.
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9. Facilitating communications,
and ensuring overall coordination,
between the UN and other humanitarian
aid agencies on the one hand and the
relevant components of bilateral military
forces and/or those of UN Department
of Peacekeeping Operations when such
forces are present, including promoting
resolution of matters of joint concern to
the humanitarian aid agencies.

Assessing and Addressing
Humanitarian Needs

10. Ensuring that the overall
coordination of inter-agency,
multisectoral assessments of needs,
including the identification or priority
needs, and ensuring that such
assessments are quickly initiated,
adequately supported, and effectively
carried out.

11. Coordinating the preparation
of an overall humanitarian assistance
strategy and Plan of Action of UN
agencies, including the establishing of
priorities for assistance and agreed
collaborative approaches, and
coordinating revisions and modifications
as required by changing conditions and
needs. The preparation and revision of
this Plan should be done in close
collaboration with the other relevant
humanitarian assistance entities,
including reflecting their activities and
future plans in the Plan.

12. Coordinating the preparation
of inter-agency consolidated appeals for
humanitarian assistance for the
complex emergency in question,
including working with the agencies
both in-country and at the head-
quarters level to ensure that the actions
described in the IASC Consolidated
Appeal Guidelines (currently being
finalized) are implemented.

13. Monitoring the provision of
resources against such appeals,
bringing donor attention to important
outstanding gaps, and facilitating inter-
agency resource mobilization efforts
both in-country as well as at the
headquarters level (e.g., via local donor
meetings and briefings, convening
donor conferences if appropriate, etc.).

14. Monitoring humanitarian
needs and identifying specific gaps in
the provision of humanitarian
assistance. Working with UN and other
entities to ensure that such gaps are
addressed before they reach the crisis
point.

15. Facilitating ongoing' strategic
planning for the relief effort, including
the provision of early warning of major
changes in needs or delivery capacities,
and contingency planning for such
eventualities.

16. Monitoring and facilitating
UN humanitarian assistance to special
population groups (e.g., internally
displaced persons, demobilized
soldiers, etc.) to ensure that it is
provided in an adequate and timely
manner, and coordinating such UN
efforts (unless such coordination has
been delegated by the Emergency
Relief Coordinator to a specific agency).

17. Ensuring that the necessary
support is provided to field staff
assisting in local coordination of
humanitarian assistance and in
situation monitoring.

18. Ensuring that effective
evaluations of the overall relief efforts,
especially the coordination aspects, are
undertaken, the lessons to be learned
clearly identified, and appropriate
follow-up actions taken.
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19. Cooperating with entities
responsible for planning and
implementation of rehabilitation and
development activities to ensure that
rehabilitation actions begin as soon as
they become feasible (which will often
be simultaneous with relief efforts), and
that relief actions are planned and
undertaken with the perspective of their
longer-term impacts.

Humanitarian Advocacy

20. Serving as a focal point for
the humanitarian community for
ensuring the protection of humanitarian
mandates in conflict situations,
including by:

a. seeking acceptance by all
parties to the civil conflict in question on
the key principles that must underlie UN
humanitarian aid efforts (e.g., neutrality,
impartiality, access to those in need,
accountability for aid provided, etc.);
and

b. promoting, assisting, and if
necessary, leading negotiations to
obtain free, safe and unimpeded access
for humanitarian assistance to those in
need.

Information Dissemination

21. Collecting, analyzing, and
disseminating information regarding
humanitarian needs and operations to
the wider community (e.g., through the
production of regular Situation Reports).

22. Ensuring the provision of
timely, accurate and relevant
information to media, and of briefing
information to assist new agencies and
NGOs, visiting missions and
delegations, etc.

ANNEX III

SUGGESTIONS FOR THE
STAFFING OF DHA FIELD OFFICES

The problem: How to identify and
rapidly deploy experienced staff in
complex and other emergencies?

Given its small size, DHA, unlike
organizations such as UNHCR, cannot
draw on a large pool of its own staff to
respond to breaking emergencies. The
Rwandan experience has shown that it
was even difficult for DHA as an entity
to agree that all of its staff - whether
working on natural disasters or
emergencies, whether in New York or
Geneva - were part of the same
resource pool. This has led DHA to
resort to three types of stop-gap
measures which proved to be less than
satisfactory:

- local recruitment of staff in
Nairobi many of whom were unsuitable
to work for the UN;

- excessive reliance on staff
seconded from NGOs without prior UN
or field experience; and

- a revolving door approach of
sending DHA staff to the field for short
periods of time.

If DHAs credibility and
effectiveness are to be maintained, or
enhanced, this issue needs to be
addressed in a structured manner.
Options: Short term and long term
strategies are required. The following
avenues might be explored:

(a) In the short term, consider
DHA staff resources (and of course the
equipment to go with them, in particular
communication facilities) as one pool.
This should be made clear to managers
and staff in DHA New York and
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Geneva. As emergencies occur, the
principle that resources are diverted
from lesser priority areas to higher
priority areas should become the norm.
Managers should incorporate this
necessary flexibility into their
programmes. The task force approach
recommended in this report should
facilitate this process. A computer
roster showing which DHA staff
member has gone where, for how long,
and in what position should be
established and kept up-to-date.

(b) In order to facilitate
deployment in emergencies, all DHA
staff who have previously been involved
in the coordination of emergencies in
the field (ideally this should be the near
totality of DHA international
professional staff and some
experienced GS staff) should be placed
on call for pre-set or specified periods
each year (e.g. 4 months). This would
mean that each staff member and
his/her supervisor would know that, say,
from 1 January to 30 April he/she could
be called upon at 24/48 hr. notice to set
up, or participate in, a coordination
operation. It would also be understood
that the staff member would be
expected to remain at the field duty
station for up to 4 months. Unless they
volunteer, staff who are not on call at
any particular time would not be asked
to take up field assignments. To the
extent possible, an effort should be
made to compose the three clusters of
DHA staff which would be on call for 4-
month periods in such a way as to have
a mix of skills/functions from which to
choose self-contained Teams for
immediate deployment (e.g. Deputy
Coordinator, senior international
secretary, admin officer, programme
officer(s), communications officer).
Ideally, the Teams should know each
other in advance and undergo basic
refresher training at the beginning of the
4-month period. The system would be

based on transparency and on the
principle of load-sharing. Satisfactory
completion of tours of duty in the field
might be linked to promotion/career
development or to other perks (access
to training, special leave, R&R).

(c) In the longer term, the on-call
system should be extended to other UN
Departments and entities which
routinely have to assign staff to
emergencies/missions. DHA should
take the lead in developing a system for
the identification, training and
deployment of pre-set Teams to
perform coordination functions in
disasters and emergencies or to
support peace and other civilian
missions. The underlying rationale for
this approach is the fact that a number
of similar key functions need to be
performed in all such missions. All
missions need to open an office in order
to become operational. This requires, in
addition to the Head of the Office
(which in many cases will be a political
appointee), administration (i.e. office
management, personnel, accounting),
programme, information-gathering and
dissemination, field officer,
communications and on occasion
logistical functions. Standard job
descriptions can be drawn up and staff
with the requisite qualifications and
proven field experience can be
identified in advance. Core "early
response Teams" can be pre-
assembled and placed on call. As in (b)
above, an objective element leading to
career development should be built into
the system so that service in the field is
adequately rewarded. It is of course
recognized that the establishment of a
system which would cut across UN
Departments would not necessarily be
easy to implement and might even lead
to bureaucratic resistance by some. It
can be argued, however, that an
integrated field personnel structure for
UN field operations - whether peace-
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keeping, election monitoring, human
rights or humanitarian, or as is
increasingly the case, a complex mix of
these - and a powerful training system
in support of this effort would go a long
way in enhancing the unity of purpose,
effectiveness and overall credibility of
the Organization in the field.
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