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The Importance of Engagement:
A Strategy for Reconstruction in the Great Lakes
Region

Executive Summary

The defeat of the late President Mobutu in the former Zaire marked a historic moment for Africa.
Mobutu's demise has removed a critical obstacle to regional cooperation in the Great Lakes region and
beyond. A new axis is emerging across the continent, linking leaders who seek to break the corrupt and
colonial ties of the past. This inspires new hope for an end to conflicts in the Great Lakes and provides a
chance for like-minded leaders to collaborate in addressing the region's underlying problems. However,
conflict and human rights abuses continue throughout the Great Lakes. The need for humanitarian aid
persists. Warring parties throughout the region customarily violate international humanitarian law and
the protection it offers to civilians. In the new Democratic Republic of Congo (D.R.Congo) in mid
1997, UNHCR maintained that 200,000 refugees were still unaccounted for. Unknown numbers are
feared dead, deprived of life-saving assistance, or killed by troops. In Burundi, it is estimated that one in
every nine people is displaced. Between 100 and 200 refugees flee into Tanzania each day, to join more
than 300,000 refugees from D.R.Congo and Burundi. Violent conflict persists alongside the new
opportunities for development. The region is half at peace and half at war.

There are reasons to be cautious, to wait and assess the direction of regional events. The region's
problems are complex, and there are no simple solutions. However, in this paper, Oxfam
International urges the international community - goveroments, the UN, the EU, the World
Bank, the IMF, NGOs, and civil society - to engage with the people and leaders of the region to
help them take advantage of the end of the Mobutu era. We argue that it is vital to engage swiftly
with the governments of the region, and demonstrate support for their people's needs. Failure to do so,
as in Rwanda's case following the genocide of 1994, will serve only to undermine further the credibility
and influence of the international community.

Oxfam International has worked in the region for more than thirty years. Our work spans humanitarian
relief, reconstruction, development, and advocacy, working with partners to support their efforts to
build peace, justice, and stability. The lives of those we work with have been marred by poverty and
conflict and by the international that contribute to them. These include trade policies that penalize poor
countries, international support for an evidently corrupt President Mobutu, the failure to prevent or halt
the genocide in Rwanda, the failure to separate bona fide refugees from genocidaires in the camps in
Zaire and Tanzania, and the failure to stem the flow of arms to genocidaires. We therefore appeal to the
international community to learn from past policy failures and act to help repair the damage. Substantial
assistance for reconstruction is required to reduce poverty and to help the region turn away from conflict
and towards peace.

However, aid alone is not enough. Given the depth of poverty, the prevalence of violent conflict,
and the scale of human rights violations in the Great Lakes, we urge the international
community to develop an integrated approach with the governments of the region, linking all
aspects of international engagement to a strategy that reduces poverty, averts conflict, and
fosters respect for human rights and international humanitarian law. The international
community should demonstrate the seriousness of their concerns by varying the degrees of assistance
in response to explicit triggers in a way that is both transparent and consistent. Political, economic,
military, and humanitarian policies should mutually reinforce rather than undermine one another. For
example, TNCs should share and echo Foreign Ministers' concerns about human rights; new aid should
not just be recycled for debt payments; and programs to support demobilization and decommissioning
of weapons should not be undermined by continued arms sales. Oxfam International calls for
unprecedented coordination between the regional governments, the OAU, the UN, the IMF and World



Bank, the EU, and bilateral donors, in conjunction with civil society, in pursuit of a coherent approach
to build on hopes for peace and avert further descent into war. The development of a coordinated and
coherent strategy, pursued by all the actors, that links the different issues, will take significant political
will. This is a huge challenge, because the record of the international community in this respect is poor.
Nonetheless, the international community should now remedy past failures with renewed alertness to
poverty, the violation of human rights, and a greater commitment to act to prevent conflict. The human
and economic costs of not doing so are too great to contemplate.

Oxfam proposes the following as elements of a coherent and coordinated international strategy for the
region:

1. AID: provide resources for recovery and development

Donors and the IFIs can best reduce risks of further conflict by:

* Providing substantial new aid focused on reducing poverty and increasing people's stake in peace. In
the short term, priorities should include restoring livelihoods and rehabilitating social and physical
infrastructure. Over the longer term, the region requires assistance to generate growth with equity, in
order to address the underlying causes of conflict. This requires collaboration with grassroots
organizations, local NGOs, and local and national authorities.

*Providing sufficient resources to enable regional governments to implement policies that ensure
access to, and equity in, basic health care and education.

* Providing medium-term support for recurrent expenditure, rather than imposing limits that unduly
constrain the provision of health-care and education. Short-term monetary stabilization should not be
prioritized above social investment which is fundamental to recovery and long-term development.

* Developing reconstruction funding to provide aid that is flexible and fast-disbursing Close
coordination among donors should minimize funding gaps and the pressure on incipient
administrations. Agreement between donors and regional governments on mutual expectations should
avoid protracted approval, procurement, and disbursement procedures.

* Accompanying reconstruction aid with simultaneous cost-effective measures to build governments'
capacity for aid absorption.

* Encouraging progress towards the reduction of excessive military expenditure by prioritizing aid for
governments that promote poverty-reduction.

* Elaborating internationally agreed criteria for carrying out 'conflict impact assessments' on all
interventions in situations prone to conflict. The criteria for such assessments should be based on the
evaluation of past policies.

2. DEBT: provide substantial and quick debt relief beyond existing mechanisms

This could be achieved through the following measures:

* A meeting of the Paris Club, IMF, and World Bank to decide whether to write off the debts of
Rwanda and D.R. Congo, or to develop a new mechanism that goes beyond HIPC 1 to provide earlier
and deeper debt relief for countries emerging from conflict.

* Collaboration between the IMF, World Bank, and G8 governments to adopt measures to retrieve
Mobutu's ill-gotten fortune, including freezing bank accounts and seizing assets.

* In return for debt relief, regional governments, in collaboration with local NGOs, civil society
groups, and donors, to make clear commitments to use resources from debt relief for poverty-
reduction programs.



3. SECURI1Y: uphold the right to protection from violence

Measures to achieve this include the following:

* Donor governments to provide assistance to regional governments' programs for the demobilization
of soldiers and decommissioning of weapons.

* The regional governments to intensify efforts to build national, accountable, and professional armies
which will ensure the security of all their citizens.

* The UN, EU, and OAU to adopt a restrictive international arms code to limit the supply of arms
(including small arms) to governments responsible for human rights abuses, including specific
measures to address illicit arms flows.

* EU member states to uphold their agreements under the program for preventing and combating
illicit trafficking in conventional arms.

4. JUSTICE: reinvigorate international efforts to end impunity

This could be achieved through:

* The provision of substantial support from donor governments for regional efforts to rebuild the
judiciary in Rwanda and to reform the judiciary in Burundi and D.R. Congo.

* Measures by the regional governments to denounce, investigate, and punish extrajudicial killings.

* Improved cooperation between the international community and the International Criminal Tribunal
forRwanda to bring criminals to justice, complying with UNSC Resolution 978 on arresting and
extraditing suspects in, and outside, the region.

5. POLITICAL TRANSFORMATION: support the region to devise its own solutions

Oxfam recommends the following measures:

* Regional governments to strengthen structures of participation and decision-making, from the local
to the regional level, to increase people's say in their future. In D.R. Congo, this will lead to free and
fair elections by April 1999 as announced by President Kabila.

* Donor governments, the EU, UN, OAU, IFIs, and NGOs to underpin all their interventions with
measures to entrench and expand the right of all people to participate fully in discussions and decisions
that affect their lives, in particular devising ways to seek out the views, and strengthen the voices of the
powerless and the poor.

6. REGIONAL AGREEMENTS: support a sustained regional process

To support the efforts of the governments of the region already underway:

* Oxfam urges the UN/OAU Special Representative Mohamed Sahnoun to convene a Great Lakes
regional conference to mark the renewed commitment to regional cooperation, and to enable the
regional governments to develop a strategy for cooperation that allows for the coordination of their
current initiatives. Agenda items could include promoting the free movement of goods and people in the
region, boosting trade, maximizing the use of the region's resources, and curbing the circulation of
arms. This process should also link elements of civil society, such as women's groups, small
businesses, and religious leaders, and enable them to share their concerns and priorities with
governments.



7. INVESTMENT: reduce poverty, avoid conflict, and promote human rights

This could be achieved by measures including the following:

* The inclusion of social and environmental obligations in bilateral investment protection and
promotion agreements (IPPAs).

* The development of voluntary codes of conduct by lNCs, with independent monitoring and verification
of internationally accepted social and environmental standards. Any collaboration in official aid
programs should be contingent on the adoption of an agreed code of conduct.

* Concerted action by foreign investors and the international community to promote respect for human
rights.

* The establishment by OECD governments of a formal mechanism for consultation with the OAU to
ensure that the proposed Multilateral Agreement on Investment (MAI) will allow governments to
regulate investment in accordance with national development priorities, maximizing the benefits to host
populations.

8. TRADE: support the diversification of the region's economy

Measures to achieve this could include the following:

* Collaboration between regional governments, donor governments, and the IFIs to pursue the
diversification of regional exports, taking care to protect each country's comparative advantage in
relation to other less-developped countries (LDCs).

* International support for policies that increase off-farm activities and create jobs outside the
agricultural sector, to raise rural incomes and protect food security.

* Support from donor governments to address the supply-side constraints on trade by increasing aid
for health-care, education, infrastructure, and technology transfers, to rehabilitate the rural economy
and ailing entreprises.

* Action by OECD countries to make rules of origin more flexible, and to apply zero tariffs for the
products of LDCs, in order to improve market access, and allow diversification into value-added
products.



Introduction

The defeat of the late President Mobutu in the former Zaire, now the Democratic Republic of Congo,
marks a historic moment for Africa. Mobutu's demise has removed a critical obstacle to regional
cooperation in the Great Lakes region and beyond. A new axis is emerging across the continent, linking
leaders who seek to break the corrupt and colonial ties of the past. This inspires new hope for an end to
conflicts in the Great Lakes and provides a chance for like-minded leaders to collaborate in addressing
the region’s underlying problems. However, conflict continues throughout the Great Lakes. Human
rights abuses still occur. The need for humanitarian aid persists. Warring parties throughout the region
routinely violate international humanitarian law and the protection it offers to civilians. Neighboring
conflicts in Angola, Congo-Brazzaville, Central African Republic, and Uganda continually threaten to
spill over borders and turn possibilities for regional collaboration into extended regional conflicts. The
Great Lakes is half at peace and half at war. Oxfam's partners2 in D.R. Congo report that liberation from
Mobutu has been accompanied by great suffering, causing contradictory feelings of hope and fear.

Members of Oxfam International have been funding projects in the Great Lakes since the 1960s. Since
then, our work in the region has spanned humanitarian relief, reconstruction, development, and
advocacy, in partnership with grassroots organizations, local NGOs, churches, local authorities and
governments, and UN agencies. The current work of Oxfam International members includes the
provision of water and sanitation, housing reconstruction, rehabilitating health and education
infrastructure, supplying credits and loans for women and youth associations for income-generation
schemes, local food security projects, capacity-building and training, support for human rights
organizations, and support for local advocacy initiatives. We are also providing water and sanitation for
refugees and host populations in Tanzania and D.R. Congo.

The lives of the people with whom we work have been marred by poverty and conflict, and by the
international policies that contribute to them, such as trade policies that penalize poor countries,
international support for an evidently corrupt President Mobutu, the failure to prevent or halt Rwanda's
genocide, the failure to separate bona fide refugees from genocidaires in the camps in Zaire and
Tanzania, and the failure to stem the flow of arms to genocidaires. This paper is therefore an appeal to
the international community to remedy those failures and build on the region's hopes for peace. The
Great Lakes governments all lack the resources to cope with the massive task of reconstructing their
shattered countries.3 Substantial assistance for reconstruction is required to help the region turn away
from conflict and towards peace.

We must all learn from past policy failures and take this chance to reverse the decline of D.R. Congo, to
sustain reconstruction in Rwanda, and to renew efforts to end conflict in Burundi, in support of the
determination, ingenuity, and commitment of the region's people. This paper limits its principal focus to
Rwanda, Burundi, and D.R.Congo, although it is recognized that defining the region is an artificial
exercise, because the events in the Great Lakes are affected by, and in turn affect, events across virtually
the entire continent.

A STRATEGY FOR ENGAGEMENT

The importance of engagement

Now is the moment to engage. Given the depth of poverty, the prevalence of violent conflict, and the
scale of human rights violations in the Great Lakes, we urge the international community to develop an
integrated approach with the governments of the region, linking all aspects of international engagement
to a strategy that reduces poverty, averts conflict, and fosters respect for human rights and international
humanitarian law. Political, economic, military, and humanitarian policies should be coherent such that
their effects are mutually reinforcing, rather than undermining one another. For example, TNCs should
share and echo Foreign Ministers' concerns about human rights; new aid should not just be recycled for
debt payments; and programs to support demobilization and decommissioning of weapons should not
be undermined by continued arms sales.



This is a huge challenge, because the international record of coordinated and coherent policies and the
protection of human rights is poor. For example, prior to the genocide in Rwanda, little concerted
pressure was applied to the Habyarimana regime, despite its increasingly repressive tendencies. In fact,
during the 1990s, when human rights violations were increasing, civil war raged, and genocide was
being planned, international aid to the Rwandan regime was higher than ever before. Donors who
reduced their aid over this period did so with reference to budgetary concerns rather than human rights. 3

The international community should now remedy past failures with renewed alertness to poverty, the
violation of human rights, and a greater commitment to act to prevent conflict.

Engaging swiftly with the governments of the region, and demonstrating support for their people’s
needs, is crucial to the success of a reconstruction strategy that seeks to avert conflict at this fragile
moment. Failure to do so after the genocide in Rwanda only undermined the credibility and influence of
the international community. However, once engaged, the international community should also be
prepared to demonstrate the seriousness of its concern about human rights violations by varying the
degrees of assistance in response to explicit triggers. To be effective, such an approach requires
unprecedented levels of coordination, transparency, and consistency.

Addressing conflict

The right to life is fundamental to all economic, social, civil and political rights. In a region where
violent conflict continues, upholding the right to life, and ensuring security for all people, rests upon the
resolution of such conflict. This concem for security is a major preoccupation of those people with
whom we work and the regional governments alike. The international community needs to recognize
this concem and support the governments of the region to uphold the right to life for all people, in
accordance with the provision of international human rights and humanitarian law. Clearly, this is best
achieved through the peaceful resolution of violent conflict, and by establishing the primacy of the rule
of law. In Burundi, violent conflict persists throughout the country, affecting not only the lives of
thousands of Burundians but also those of its neighbors. Given the level of violence and instability in
Burundi, international assistance for reconstruction and development must defer to the provision of
humanitarian assistance and to engage with the regionally-led diplomatic initiative and its immediate
concerns to achieve peace.

Avoiding conflict

To be meaningful, action to resolve conflicts should be coupled with action to reduce the likelihood of
conflict and to increase the prospects for peace. International assistance to enable the governments of the
region to reduce poverty, and to deliver practical and equitable improvements to people's lives, is key to
both sustainable development and the reduction of tension. However, poorly targeted aid can increase
conflict by exacerbating inequalities between men and women, across generations, between families or
clans, or between people of different ethnic groups or geographical regions. Interventions need to be
carefully designed with a concern for equity, targeting the vulnerable, and aiming to build bridges across
communities. Resources already the subject of tension should not be squeezed. Governments and
donors, in the region and beyond, need to be alert to any exclusionary or predatory policies and practices
on the part of governments.Oxfam's emphasis on swift engagement is not a request for standardized
'rescue packages'. Inflexible approaches based on 'business as usual' are of little help when ingenuity
and sensitivity are required. Lessons from past mistakes need to be leamed. This requires all those
involved in the Great Lakes to assess their past interventions, identifying policies that increase or
decrease the risk of violent conflict. This is beginning to happen: for example, the World Bank, accused
of 'overlook[ing] ... potentially explosive social and political consequences when designing and
imposing economic conditions for support to Rwanda's economic recovery'4 prior to the genocide, is
now demonstrating increased awareness of conflict and its causes in its policy statements.5 However,
the signs that it is integrating concern for conflict prevention into its development operations are less
convincing. All members of the international community should be alert to, and accountable for, their
impact on fragile situations. Based on the evaluation of past policies, and their effects in causing or
alleviating conflict, criteria for 'conflict impact assessments' should be elaborated and internationally
agreed, against which all interventions in situations prone to conflict should be checked. The
establishment of mechanisms for redress for intended beneficiaries could increase accountability.6



Placing human rights, in all aspects, at the center of an international strategy of engagement will
necessarily increase alertness to the possible outbreak of violent conflict, as the degree to which basic
rights are respected or flouted provides an indication of the potential for conflict. Consolidating OAU
efforts in early6

waming and conflict prevention, and improving the linkage between the OAU, UN, EU, and subregional
groupings are also important. However, demonstrating sensitivity to changing circumstances will prove
meaningful only if there is a commensurate readiness to respond.

Recommendations:

* All donors to elaborate internationally agreed criteria for carrying out 'conflict impact assessments' of their
interventions in situations prone to conflict. The criteria for such assessments should be based on the
evaluation of past policies.* All donors to establish machanisms to receive complaints and provide redress
for those whose lives have been damaged by badly implemented programs.International NGOs to make
progress towards independent monitoring of their activities.* All donors to humanitarian NGOs to limit
theirfanding to those NGOs which have signed up to a Code of Conduct, with the aim of improving NGO
performance and accountability.

SHORT TO MEDIUM-TERM PRIORITIES

Rebuilding homes and livelihoods

The new Congo now adds substantially to the sum total of human needs in the Great Lakes in the wake of
conflict, misrule, and genocide. Recent conflict has served to intensify poverty in the region, by disrupting or
destroying livelihoods. The 1997 Human Development Report ranks Burundi and Rwanda among the seven
countries in the world with the lowest human development. D.R.Congo (despite its vast economic potential)
was estimated in 1995 to be the fourth poorest country in the world, with GDP per capita at $125.7 Conflict
has shattered the livelihoods of people dependent on the land, disrapting harvests, affecting food security for
individuals and production for export. Livestock has been slaughtered, thereby decimating rural assets. In
D.R.Congo, proliferating local taxes have imposed an increasing burden on people for little return in the way
of basic service-provision.

The disruption of cultivation for subsistence and rising food prices mean that food aid and other inputs are
urgently required. In Burundi, malnutrition is on the rise. FAO and WFP report that the January 1997 harvest
was 7 per cent below 1996 levels and 18 per cent below 1988 levels, owing to poor rains. In Rwanda, it is
estimated that 700,000 people will need food assistance in the second half of 1997.

Basic infrastructure, already patchy, has been destroyed in places. In D.R.Congo, only 42 per cent of the
population have access to safe water. In Burundi, 59 per cent have such access. In some of Rwanda's
resettlement areas, for example where Oxfam works in Mutara, there is little water at all. Housing is one of the
top priorities in Rwanda, where the government is trying to reintegrate more than 1.2 million refugees who
returned at the end of 1996 (an estimated 20 per cent of its population), and to deliver on Arusha Accord
promises to resettle 'old caseload' refugees from before the crisis in 1994. More than one quarter of all housing
was destroyed by the war and genocide, requiring the construction of more than 200,000 houses to meet
urgent needs.

'We had occupied houses of people who left after the war, but now the owners have come bark and we have to
give them their houses back. In some cases some of us are going mad, because we don 't have anywhere to
go. Walking in the street, we even meet people who have destroyed our houses.'
Caritas, Kigali

Oxfam hopes that the Rwandan government's ambitious imidugadu program to build housing and regroup the
population within new villages will be successful. Launched in January 1997, its aim is to rationalize land use,
making mechanization and the provision of basic services easier. Oxfam believes the program's success
greatly depends upon consultation with, and the consent of, the populations involved. The possible



environmental and social effects should be examined, and the experience of other such villagization policies
taken into consideration.

It is not only those in rural areas who are suffering. In D.R.Congo, people who have left the cash-starved rural
areas have found few opportunities in the cities. Unemployment in Kinshasa is estimated at 40 per cent of the
adult population. Even civil servants with jobs were not paid for months (although civil servants received pay
cheques at the end of June8). A fall in real wages has led to people struggling to supplement their incomes
through trading or corrupt practices. There are reports of rising malnutrition in D.R.Congo's cities. Throughout
the region, business premises have been ruined, and industrial and energy installations have been attacked by
combatants intent on sabotage or looting.

New categories of vulnerable people are emerging. Among the most vulnerable in Rwanda are female-headed
households. Estimates made in 1995 show that an average 30 per cent of households were headed by women
(compared with 22 per cent before the war).9 Recent reports suggest this is now at 36 per cent.10 Many of
these women are survivors of genocide, struggling with the multiple burdens of being the major
breadwinners, often fostering orphan children in addition to supporting their own remaining children, and
dealing with the trauma of bereavement or sexual abuse.

'Most of the members of Avega [a widows ' association] don 't have anything left. They don't have the means
to fight for justice. Some of them have been thrown out of their homes. Others are incapacitated and don 't
have the means to work.'
Esperance Uwambeyi, Rwanda

Vulnerable in a different way, young men devoid of income, with no land to inherit and few opportunities for
employment, are a ready source of recruits for militias. Job-creation programs for these people can have an
impact on conflict. Oxfam's experience in Cibitoke quartier in Bujumbura highlights this, on a very small
scale. In the words of the Chef de Zone, Sylvestre: 'When Oxfam employed unemployed youth to clear the
drainage ditches, crime and violence in the quartier went down.' Communities who have hosted refugees are
also neglected and vulnerable. The needs of host communities are frequently overlooked, even though they
may in fact be even poorer than refugees and displaced people, despite having never left their homes.

'In order for people to reconcile and start working together again, they have to be organized around activities
which mean something for them, activities which take care of their needs ... which deal with their priorities.
That's why ... we have to start with the people at the grass roots ... to look at their priorities and work with
them, so they participate in their own development. '
John Muyenzi,
Oxfam Program Officer, Rwanda

Critical for much of the region in the immediate term is the rehabilitation of basic infrastructure and the
restoration of livelihoods, so that people perceive that their opportunities are expanding, and their stake in
peace is thereby increased. Safe water and sanitation are a priority, as is the provision of food assistance in the
short term. People need access to land and agricultural inputs, such as seeds and tools. Peasant farmers need
credit in order to acquire technical inputs that are currently unavailable. Small and medium enterprises need
support through the provision of credit, and help to develop marketing channels for their products. Such
assistance must be accessible to women. Rehabilitating the rural economy is central to ensuring food security
and enabling potential exporters to benefit from trade preferences. In Rwanda, the lack of access to credit on
favorable terms is a major obstacle to industrial recovery, as it prevents essential rehabilitation and repairs, the
purchase of inputs, and training of staff to replace those who have been killed or fled. There is a danger that the
creation of off-farm jobs has been neglected. In a context of competition for land, delay in developing
non-agricultural income opportunities, like wage labor or petty commerce, can prove catastrophic.11

Recommendation:

* Donors to provide substantial new aid focused on reducing poverty and increasing people's stakes in peace.
In the short term, the priorities include restoring livelihoods, and rehabilitating social and physical
infrastructure. This requires collaboration with grassroots organizations, local NGOs, and local and
national authorities.

Improving health and education



Reconstruction needs to focus on people and on consolidating their capabilities and skills. Ensuring access to
health-care and education for all, especially the poor, is essential in the short term, and central to longer-term
strategies for regional growth and poverty-reduction. This poses a huge challenge in the Great Lakes, where
the scale of the demand is ill-matched both by the extent of health and education provision, and by IFI
priorities.

'The worst problem that I have today is that I am HIV positive. I am so scared, but worse still, I know I am
not alone. There are many other women who were raped by the Interahamwe. '

C. Mukashema, Rwanda

In Rwanda, war and genocide have increased the demands on the health sector, much of whose physical and
human infrastructure was destroyed through conflict. Injury, trauma (particularly for women suffering from
rape and sexual abuse), and communicable diseases such as HIV/AIDS all add to problems which existed
before the conflict, such as the poor health of Rwanda's women. In 1990, for every 100,000 live births, 1,300
women died.12 In D.R.Congo, in 1995 UNICEF measured infant mortality at 142/1000 births - one of the
world's highest rates.13 D.R.Congo also has a very high rate of HIV infection. Seropositivity in Kivu alone
was reported in May 1996 to affect 18 per cent of the population (1.8 million people). However, D.R. Congo's
limited health- care provision has largely been privatized, thus excluding the poor.

The same is true in Rwanda, where currently there is no system to ensure that the poorest have access to
existing health care. User fees were introduced in 1970, with standard consultation fees that went to the
government. The system collapsed in 1994. Fees are now variable and informal. We urge the Rwandan
government to coordinate fees, minimizing regional variations in provision, and to ensure access for the most
vulnerable. However, we are concerned about suggestions of imposing user fees, in an effort to comply with
IMF-imposed budgetary constraints on recurrent expenditure. In Oxfam's experience, user fees adversely
affect people's use of health services, and their health worsens over the medium term. The World Bank itself
noted, before the genocide, that user fees were the major reason for poorer households to delay treatment or
use traditional medicines, sometimes exacerbating the problem.14 The system could also prove
counter-productive in financial terms. Under such schemes, poorer households are often exempted. However,
in Rwanda's case, the poverty of the vast majority of people would exempt them from liability for fees, but
would make the program unwieldy to administer.

Education provision poses similar challenges. In 1994, levels of adult literacy for Rwanda, Zaire, and Burundi
were 59.2%, 76.4%, and 34.6% respectively, and only 21% among Burundian women. Enrollment of girls at
the primary level in 1994 reached 47% in Zaire, 71% in Rwanda, and 47% in Burundi, falling to 12%, 7%,
and 4% respectively at secondary level.15 In Rwanda in 1989-90 only 35% of children completed primary
school - the second lowest figure in sub-Saharan Africa. The destruction of infrastructure during the conflict
has aggravated this already appalling situation. In D.R.Congo, austerity measures have made thousands of
teachers redundant and forced considerable cuts in expenditure on schools. The Catholic Church now has
responsibility for the majority of schools. Throughout the region, parents struggle to school their children. In
Kinama Zone, Bujumbura, pupils' parents have slowly rebuilt the school themselves. However, the costs of
sending children to school or of initiatives like that in Kinama exclude many of the poorest children from
education.

With attendance and literacy as low as they are, and provision so patchy, we argue that a massive injection of
assistance is required to rehabilitate and expand existing provision, particularly for women and girls. However
in Rwanda, expenditure on education, as on health, is being squeezed in a way inconsistent with reconstruction
and investment in the region's future.

Recommendations:

* We urge donors and the IFIs to provide sufficient resources to enable regional governments to implement
policies that ensure access to, and equity in, basic health-care and education.

* We urge the IMF, World Bank, and donors to provide medium-term support for recurrent expenditure,
rather than imposing limits that unduly constrain the provision of health-care and education. Short-term
monetary stabilization should not be prioritized above social investment, which is fundamental to immediate
recovery and long-term development.



Building accountable national armies

Demobilization is frequently viewed as a way to release funds for social spending, and as a politically
desirable step away from militarized politics. At first glance, there is evident scope for spending reductions
across the region. In 1997, Burundi's government proposed to commit 38 per cent of its budget to military
spending, which dwarfed the combined spending on agriculture, health and education, which was 24 per cent.

Rwanda's army officially consumed 40 per cent of the 1996 current budget.16 Yet continuing insecurity in
both countries is likely to frustrate hopes of cutting back on military spending.

Having endured the depredations of Mobutu's unpaid and poorly trained army, the Forces Armées Zairoises
(FAZ), D.R.Congo needs a professional, national army that protects rather than threatens political and
economic freedoms, and is subject to the control of civilian government: an army that serves the people, rather
than preying on them. This will require demobilizing those who are no longer suitable, especially child
soldiers, and those known to have committed human rights abuses, who must be brought to justice. However,
those remaining require regular payment.

At least in the short term, donor support is required for demobilization, investment in alternative livelihood
opportunities, and possibly for the merging of old and new armies and their training. Ensuring access to viable
employment opportunities through subsidies and credit within the context of rural rehabilitation programs has
proved critical to successful integration. It is also imperative that child soldiers and young people who were
drawn to militia groups are reintegrated into a fully functioning education system. South Africa's experience
suggests that successtul demobilization programs require effective disarmament of former soldiers and the
destruction of weapons. This highlights the importance of preventing the further proliferation of arms in the
region, demanding improved controls on the international arms trade.

Recommendations:

* Oxfam urges donor governments to provide assistance to regional governments ' programs for the
demobilization of soldiers and the decommissioning of weapons.

* Oxfam encourages the regional governments to intensify efforts to build national, accountable, and
professional armies which will ensure the security of all their citizens.

* Oxfam asks the UN, EU, and OAU to adopt a restrictive international arms code to limit the supply of arms
(including small arms) to governments responsible for human rights abuse, including specific measures to
address illicit arms flows.

* We urge EU member states to uphold their agreements under the program to prevent and combat illicit
traffickng in conventional arms.

Ending impunity

'It is true, justice is there, but it has been delayed. We don 't know ... why it is delayed, but to us as victims, it
seems as though nothing is being done. We see people around who did things to us and we don 't even know if
anything is going to be done to them.'

Esperance Uwambyeyi, Rwanda

Impunity continues to plague the Great Lakes. The overwhelming majority of the perpetrators of Rwanda's
genocide remain unpunished. As yet, no one has been held to account for the massacres of refugees in
D.R.Congo. Across the region, extrajudicial killings continue to be a daily occurrence, adding to the list of
unpunished crimes. The International Criminal Tribunal for Rwanda has made very little headway, dogged by
inadequate international cooperation and funding, besides allegations of corruption and incompetence. Rwanda'
s rudimentary courts can now function, and Avocats sans Frontières report that the large majority of trials are
able to observe at least the minimum standards to ensure due process for defendants. However, the shortage
of defense lawyers and the minimal training of existing personnel has hampered due process. The ethnic
composition of the courts is a source of tension, as is the lack of a clear-cut distinction between the
government, the courts, and the army. Threats to witnesses and defendants continue to overshadow the trial
process and, despite the widespread use of rape as an aspect of the genocide, charges of sexual crimes have
been brought against only one defendant.17 The resolution of property disputes has been delegated to officials



by courts preoccupied with genocide suspects. This has led to varying interpretations of government-issued
guidelines, and highlights the need for the training of civil servants.

In Burundi, both the ethnic composition and the arbitrariness of its judgements profoundly affect the
impartiality and credibility of the judiciary. The trial of the officers implicated in the 1993 coup began on 14
May 1997, but was then adjourned with no timetable for continuation. In June, President Buyoya requested an
international tribunal for Burundi, but UN Secretary General Kofi Annan did not recommend this to the
UNSC. We believe that this was a missed opportunity.

Throughout the region, Oxfam's staff, partners, and beneficiaries stress the importance of the establishment of
the rule of law within which they can conduct their daily lives without fear of violence and crime. Recruiting
and training national police forces is a critical part of this, to establish civilian control over domestic law and
order.

There is a continuing need across the region to rehabilitate destroyed and discredited judicial systems, and to
build impartial, independent judiciaries. Reconstructing the physical infrastructure, and rebuilding human
capital through training, are vital to the administration of justice and the rule of law. The region's stability
depends on it.

Recommendations :

* Donor governments to provide substantial backing for regional efforts to rebuild the judiciary in Rwanda,
and to reform the judiciary in Burundi and D.R.Congo.

* The regional governments to undertake to denounce, investigate, and punish all extrajudicial killings.

* UN member states to cooperate more fully with the International Criminal Tribunal for Rwanda to bring
criminals to justice, complying with UNSC Resolution 978 on arresting and extraditing suspects in and
outside the region.

Building responsive and accouatable government

The political legacy inherited by the region's leaders is unedifying. The historical record in the Great Lakes
includes corrupt leaders who have presided over massacres, who used the army and judicial system to control
their political enemies, and who insulated themselves from democratic processes. Amid mistrustful and
polarized populations, establishing new political systems of responsive and accountable government which
seek equity in the distribution of power and resources within the state, which ensure that women participate in
the actions of the state and society, which enshrine protection for the rights of minorities and majorities, which
accommodate adversaries, and at last end the politics of exclusion, is an enormous, long-term task for the
region itself.
International efforts have largely been confined to edicts to create multi-party systems and hold elections. This
has brought little benefit for Africa's people. Electoral competition has all too often multiplied divisions rather
than enhanced the cohesion that is essential for peace. Imposing formulas of democracy in deeply divided
societies carries a risk that demographic majorities will entrench their power and exclude minorities, who
therefore have little interest in preserving democratic order. Elections are also used as an exit strategy by the
international community, which mistakes the procedural minimum of democracy for the goal. Such
procedures, or commitment to them, should not be seen as the sole indicator of political transformation.
Events in Burundi tragically illustrated this. The international community should not impose a model, but
press the people of the region to devise responsive and accountable solutions for themselves.

This is not to say that elections have no place in the region's politics. President Kabila has declared that
democratic elections will be held in D.R.Congo in April 1999, reaffirming his commitment before the EU
Ministerial Troika on 4 August 1997. The holding of elections is also the fervent wish of Oxfam's Congolese
partners. They view elections as a long-awaited element of a process based on increasing respect for freedoms
of speech, association, and peaceful assembly; and strengthened mechanisms for dialogue between
government and a vibrant, independent, civil society.

We urge the regional governments to demonstrate to their populations their commitment to forge a new
political culture. Addressing poverty will enhance governments' legitimacy. However, Oxfam International
believes that in order to fulfil people's right to have a say in their future, they must be included in devising
national and regional strategies to tackle poverty and build sustainable development. It means strengthening



structures of participation and decision-making at every level from the bottom up, and developing
mechanisms to hold leaders to account. Recent constraints imposed on local NGOs and civil society activists
are particularly dismaying in this regard.

Recommendations:

* Regional governments to strengthen structures of participation and decision-making, from the local to the
regional level, to increase people's say in their future. In D.R. Congo, this will lead to free and fair elections
by April 1999 as announced by President Kabila.

* Donor governments, the EU, UN, OAU, IFIs, and NGOs should underpin all their interventions with
measures to entrench and expand the right of all people to participate fully in discussions and decisions that
affect their lives, in particular devising ways to seek out the view and strengthen the voices of the powerless
and the poor.

Strengthening regional cooperation

(i) Reinvigorating regional structures Mobutu's departure has renewed interest in reviving moribund
regional structures, and there have been a number of regional meetings in recent months. On 24 June 1997,
the Foreign Ministers of Rwanda, Burundi, and D.R.Congo met to discuss the revival of the dormant
Communauté Economique des Pays des Grands Lacs. On 17 July, Kenyan President Daniel arap Moi
expressed support for the idea of Rwanda joining the East African Cooperation. On 13 August, Rwanda,
D.R.Congo, and Uganda agreed a road-building project to link their three countries. Regional structures
increase the chances of rehabilitating regional infrastructure, transport, energy, communications, and vital
cross-border industries, albeit with donor support. They establish potential frameworks for cooperation on
food security and managing regional resources such as nickel in Burundi and Tanzania, and methane in Lake
Kivu. However, maximizing the effectiveness of regional agreements and groupings, and minimizing the
burden of membership on the frail administrations of the Great Lakes governments, is a challenge.

(ii) Supporting regional ac~tion on Burandi
Nowhere has the need for regional cooperation been more apparent than with regard to Burundi. A negotiated
solution to Burundi's conflict, addressing the rights of the majority and the fears of the minority, appears to
remain an elusive goal. Nonetheless, Mwalimu Nyerere perseveres in his efforts, and we urge him to continue
to do so. The regional governments are perhaps best placed to support and buttress negotiations led by
Mwalimu Nyerere. However, we urge all members of the international community to support them in their
vital efforts to bring all parties in the conflict to the negotiating table, mindful of the painful lessons from past
peace agreements that, if a solution is to be durable, attention must be given to those who will lose out through
a negotiated solution, or who see a negotiated solution as inimical to their interests. Without peace in Burundi,
there is no hope for durable solutions in the region.

(iii) A regional conference
A year ago, Oxfam International called for a regional approach to complement national efforts for peace,
security, and development. We argued for a process of dialogue between regional leaders and organizations
over the coming decade, under the auspices of the OAU with the support of the UN, EU, donors, and NGOs.
We were in favor of an innovative program of discussion, task forces, and working groups on a range of
different issues, rather than a one-off meeting.18 Evidently, such a process is now in motion. However, we
continue to urge regional governments and organizations to extend the breadth of their cooperation to
encompass all the social, economic and political issues that confront the region. Among the issues that we
maintain are critical are justice, economic cooperation, regional security and arms control, citizenship,
combating the culture of genocide, good governance, and improving the records of the IMF and World Bank.

Part of the five-point plan of the Joint Special Representative of the OAU/UN, Mohamed Sahnoun, is a Great
Lakes regional conference. Oxfam International believes that this could prove a chance to develop a strategy
for regional cooperation, coordinating current initiatives. Ambassador Sahnoun is reported to advocate an 'anti
Berlin conference' to promote free movement of goods and people in the region, to boost trade, to match the
density of population with available resources, and to link women's groups, small businesses, and religious
leaders.19 In addition to these suggestions, we urge the regional governments to address the question of
regional security. The unrestricted and widespread presence of arms in the region is a major threat to regional
security. Cooperation on removing arms from circulation in the region and stemming the flow of illegal arms
is fundamental for regional peace. Prior hostility on the part of regional governments to the idea of a regional



conference now appears to be dissipating, as Ambassador Sahnoun's agenda reflects the views expressed by
President Museveni of Uganda, among others.

Recommendations:

* Oxfam urges the OAU/UN Special Representative, Mohamed Sahnoun, to convene a Great Lakes regional
conference to mark the renewed commitment to regional cooperation, and to enable the regional governments
to develop a strategy for cooperation to coordinate their current initiatives. Agenda items could include
promoting the free movement of goods and people in the region, boosting trade, maximizing the use of the
region 's resources, and curbing the circulation of arms. This process should also link civil society such as
women 's groups, small business, and religious leaders, and enable them to share their concerns and
priorities with governments.

Relieving debt burdens

At the end of 1995, Rwanda's total debt stock was $1 billion, equaling 89 per cent of GNP; Burundi's debt
stock totaled $1.157bn, equaling 110 per cent of GNP, and former Zaire's total external debt was estimated at
$13.9bn.20 Failure to alleviate these burdens effectively diverts reconstruction aid into servicing debt. Given
the prohibitive size of D.R.Congo's arrears, theoretically the country will be unable to receive Bank and Fund
assistance that opens the way for bilateral support. On account of their size and causes, Congo's liabilities beg
to be written off as bad debt. This should be seriously considered. It is not unprecedented. In the early 1990s,
destitute Poland was forgiven $15bn, at which point its total external debt stock was 59 per cent of GNP.21

HIPC sets out a comprehensive framework for debt reduction. However, it was designed for countries with a
track record of stabilization and adjustment, not those emerging from violent conflict. Despite meeting the
qualifying criteria of having huge unsustainable bilateral debt that cannot be solved by existing debt relief
mechanisms, both Rwanda and D.R.Congo are excluded from any immediate benefits of HIPC. They would
have to wait at least six years for relief (having paid arrears and gotten Enhanced Structural Adjustment
Facilities in place). Even for countries like Uganda which have finally qualified for help, relief has been
delayed. Alternative mechanisms for swifter, more substantive debt relief are urgently required for countries
emerging from conflict.

Particularly in Congo's case, creditors are culpable for their apathy in the face of the increasing debt burden. As
early as 1982, the boards of the IMF and World Bank were told by Erwin Blumenthal, a senior German
banker, that President Mobutu was siphoning off assistance into special accounts outside Zaire.22 Despite this
information, no attempt was made to stem the flow of fonds to Zaire. Funds also continued to arrive from
bilateral donors.23 The IMF, World Bank, and creditor governments should accept responsibility for the
arrears subsequently accrued, because of their failure to take timely remedial action. It is now their
responsibility to devise procedures that mobilize resources for D.R.Congo, without passing on to Congo's
people the burden of debt accrued through the corruption of Mobutu's regime and international negligence.
Retrieving funds from Mobutu's personal fortune presents itself as an obvious, if not easy, way forward.

The Bank has also been criticized for its negligence over the diversion of its funds to buy weapons to
perpetrate genocide in Rwanda.24 It is argued that fungible balance of payments support from the Bank was
diverted to military expenditure by the genocidal Habyarimana regime. The Bank is consequently being
pressed to write off Rwanda's debt so incurred. This possible diversion of funds has been investigated by the
Bank, and no evidence has been found to support the allegations. Nonetheless, given that all assistance,
whether development cooperation or humanitarian assistance, is fungible to a degree, such accusations, while
overstated, serve to highlight the need for vigilance from donors, IFIs, and NGOs, who must always be aware
of the potential for their resources to contribute to violent conflict and the violation of human rights.

Recommendations:

* The Paris Club, IMF, and World Bank to meet urgently to decide whether to write off the debts of Rwanda
and DR.Congo, or develop a mechanism that goes beyond HIPC to provide earlier and deeper debt relief for
countries emerging from conflict.

* The IMF, World Bank, and G8 governments to collaborate in adopting measures to retrieve Mobutu 's
millions, including freezing bank accounts and seizing assets.



* In return for debt relief, regional governments, in collaboration with local NGOs, civil society groups, and
donors, to make clear commitments to use resources from debt relief for poverty- reduction programs.

Improving the accountability of foreign investors

Sub-Saharan Africa receives a fraction of the world's foreign direct investment (FDI), and the Great Lakes
region is no exception. However, the poor prospects for investors in Rwanda and Burundi contrast starkly
with those of D.R.Congo, with its vast mineral resources and nascent industry. FDI could play a significant
role in development through employment creation, training, and the transfer of technology. Yet there is the
risk that short-term investment in extractive industry will bypass the needs of the region's people and fail to
stimulate laborintensive growth.

Under Mobutu's regime, key commercial resources were mismanaged and exploited. If the people of
D.R.Congo are to benefit from their country's resources, this needs to be changed. However, governments
need to retain the right to regulate terms and conditions for entry into, and operation within, their national
economies in a way that promotes more inclusive and sustainable development. This is threatened by the new
rules developed by the OECD in the draft Multilateral Agreement on Investment (MAI) which limits the
capacity of governments to regulate TNC activity in favor of national development priorities, and accords
rights to TNCs without demanding any binding commitments from them to fulfil their responsibilities. The
MAI as it currently stands prohibits the regulation by governments of foreign investment to channel resources
to jobcreation, and the transfer of skills and technology. It also limits the ability of governments to require
investors to abide by agreed international social and environmental standards.25

Oxfam International is concemed that foreign investment should not intensify poverty, provoke conflict, or
lead to a further deterioration in human rights. Acting without due diligence, for example in the procurement
of defense for installations, could implicate investors in human rights violations. It is also TNCs' responsibility
to uphold human rights in their operations and to use their influence with governments, forces of law or
others, to combat the violation of human rights. The international community must demonstrate an interest in
pursuing measures to improve the accountability of foreign investors by enforcing codes of conduct. Pressure
should be applied to mining companies to ensure that they stand by their responsibilities to minimize the
negative social and environmental impacts of their operations on local communities and uphold human rights.
Shareholders and international NGOs can act as proxies for local people where communities themselves are
powerless, or regulatory authorities do not function.

Recommendations:

* OECD governments to establish a formal consultation mechanism with the OAU, to ensure that the
proposed MAI agreement will allow governments to regulate investment in accordance with national
development priorities, maximizing the benefits to host populations.

* Donors to ensure that social and environmental obligations are included in bilateral investment protection
and promotion agreements (IPPAs).

* TNCs to develop voluntary codes of conduct, with independent monitoring and verification of internationally
accepted social and environmental standards. Any collaboration in official aid programs should be contingent
on an agreed code of conduct being adopted.

* Foreign investors to act in concert with the international community in their concern for human rights.

Continuing humanitarian protection

As part of its commitment to the region, Oxfam International maintains a capacity for emergency response
and advocacy on behalf of those who continue to be persecuted and are without protection. Need for
humanitarian aid and protection persists in the region among refugee, displaced, and host communities.
Providing such assistance and protection in the Great Lakes has been profoundly complicated by the presence,
amid bona fide refugees, of genocidaires and those bearing arms, who continue to violate human rights, and
who constitute a security threat both for the country in which they seek refuge and for the neighboring states.

Providing protection for civilians requires respect for the principles of non-refoulement and voluntary
repatriation, and the fulfillment of the Refugee Convention exclusion clauses, requiring those seeking refuge to
be screened to determine their status as bona fide refugees. Refugee camps should be weapon-free, not rear



bases for guerrilla forces intent on creating regional instability. It is vital that the international community acts
to uphold these principles if the lessons of the past are to be learned.

UNHCR continues to have a critical role to play, through its mandate to protect refugees. We argue for its
mandate to be extended formally to include internally displaced people (IDPs). The regional humanitarian
coordinator also continues to be vital for effective coordination of the humanitarian effort. In Oxfam's view,
clarifying the roles and responsibilities of the national and regional humanitarian coordinators, and improving
links with the SRSG to ensure policy coherence, will improve the effectiveness of this post.

Recommendations:

* The international community should continue to provide for the needs of refugees, displaced people, and the
communities which such influxes affect, upholding international humanitarian law, including the Refugee
Conventions.

*UN member states should respect and uphold UNHCR's protection mandate, and should extend that
mandate to protect internally displaced people. UNHCR should robustly defend its unique role, and
strengthen its advocacy of the rights of refugees and displaced people.

LONGER-TERM RECOMMENDATIONS

The need to address the structural economic problems

In Rwanda and Burundi, conflict has interacted with, and compounded, chronic structural problems which
afflicted both countries before 1990. The people of D.R.Congo have endured more than three decades of
squandered development opportunities. While trapped in a cycle of impoverishment, the region's political
economy will continue to provoke communal violence, as people compete in a zero-sum game. Timely
assistance to support recovery from conflict needs to be congruent with longer-term measures to transform the
region's economy and enlarge economic opportunities, particularly for the poor. For Rwanda and Burundi, the
challenge is how to make the most of their scarce resources; in Congo, how to maximize the benefit from its
abundant resources. A clear, coherent, long-term strategy needs to be integrated into all economic
decision-making.

(i) Narrow export bases

In Rwanda and Burundi, more than 90 per cent of the population is engaged in agriculture (68 per cent in
D.R.Congo), within economies reliant on a couple of key exports - tea and coffee. This narrow export base
inevitably makes economies vulnerable to the external shock of deteriorating terms of trade. Following the
collapse of the International Coffee Agreement in 1989, Rwanda's coffee export receipts declined from $144m
in 1985 to $30m in 1993.26 Such shocks for the economy decimate government revenues and also mean a
collapse in purchasing power for individuals who produce the vast bulk of coffee for export: in 1990 the
average Rwandan farmer produced 45 per cent more and earned 20 per cent less.27 This tightening squeeze on
the Rwandan economy was to prove fertile ground for those advocating ethnic hatred and planning genocide.

(ii) Land scarcity

Exceptionally high population densities - 820 per square kilometer in parts of north-west Rwanda- have put
intolerable pressure on available land and jeopardized food security. In 1993, 57 per cent of plots in Rwanda
were smaller than one hectare, the minimum necessary to support a family of six.28 Such population density
is caused by population growth. In Rwanda the population is set to double by 2025. However, displacement
and expropriation add to the pressure on land. The land market has contributed to rapid processes of land
dispossession, increasing inequality in land holding throughout the region. Distress sales by poor people in
times of acute need (to finance emergency expenditure like food or medicine, or repaying debts) have
benefited those with incomes. Rights to use land are also being eroded. Purchasing land invalidates customary
claims which accord user rights to those who do not own land, for example, women. Increasingly, people
have been unable to afford bridewealth, which renders marriages illegal and threatens the rights of separated
wives and illegitimate children to use land.



(iii) Environmental degradation

Uncertainty about tenure, as well as population density, contributes to environmental degradation. Even where
population density is low, for example in parts of Kivu (15 inhabitants per square mile, according to the 1985
census29), a large proportion of farmers use land to which they have very tenuous claims. The land is
intensively cultivated, as people seek to derive as much profit as possible before losing the land. This causes
soil quality to deteriorate. Farmers are deterred from making investments by the use of fertilizers, pesticides,
or improved seeds. Such constraints on farming techniques make crops more prone to climatic disturbance
and disease. Oxfam is mindful of this in its work in Mutara in Rwanda, where marginal land has been 'opened
up' to resettle people. There, the need for sustainable practices is particularly apparent.

Transforming fragile economies - growth through poverty-reduction and equity

Strategies to transform the region's economy need to insulate fragile societies against external shocks, to
alleviate intensifying pressure on land, to provide productive opportunities for landless people, to ensure food
security, to ensure sustainable cultivation, and to deliver growth with equity. Oxfam International maintains
that focusing on equity and addressing povertyreduction is critical to the success of growth strategies in the
region, as well as regional peace.

In terms of identifying the engine for growth, Rwanda and Burundi's landlocked position fundamentally limits
the options available to them, as it increases the costs of imports and limits export markets. Industrial
development has been severely constrained by the high costs of transporting manufactures and the dependence
of the manufacturing sector on imported inputs. Given that the one abundant resource is unskilled labor, there
is broad consensus that Rwanda and Burundi's long-term development should be based on the intensification
and commercialization of agriculture, the cultivation for export of high-yield and high-value crops with low
bulk, and the diversification of the rural economy into non-agricultural production and services.

Based on its experience, Oxfam's view is that such a strategy will be successtul only if it does not threaten
individual survival strategies. Instead, policies designed to raise productivity should build on the skills of
farmers already experienced in making complex decisions about maximizing the family income and protecting
food security. Investment needs to be targeted at creating opportunities for poor people to produce their way
out of poverty, rather than waiting for the benefits to trickle down from elsewhere. Priority needs to be given
to supporting smallholder agriculture, ensuring security of tenure by recognizing a variety of land rights, and
initiating a revolution in agricultural techniques. Investment in basic infrastructure, including productive and
appropriate technologies, support in production and marketing, the development of rural credit and savings
institutions, and the equitable redistribution of productive assets such as land and credit, are all essential parts
of necessary agrarian reform.

Increasing productivity in food crops will release land for high value-added crops for export. Raising farmers'
incomes in this way should boost their capacity to purchase food rather than depend on subsistence
agriculture. However, food systems need to be protected from cheap food imports for cities, which flood the
market and threaten incentives to production. Raising productivity and incomes will also strengthen markets
for products. The pursuit of such policies across the region needs to be coupled with the promotion of regional
markets, allowing greater freedom of movement of both goods and people. Choosing crops for export also
demands a regional approach, to ensure that each country retains the benefits of comparative advantage,
avoiding crops promoted elsewhere. Crucially, raising productivity in this way needs to be coupled with the
development of off-farm activities in small and medium-sized enterprises, agro-industry, and labor-intensive
industry, producing for domestic and regional markets. This in turn could pave the way in the long term for a
strategy based on human capital. This requires the expansion of investment in human capital, improving the
health and education of the region's people in the immediate term. In stark contrast to its neighbors,
D.R.Congo has enormous potential. Its soil is suitable for many crops and it is rich in minerals. Vast timber
resources, estimated at 74 per cent of land area, remain largely untapped.30 However, past dreams of turning
Zaire into a major industrial power, as outlined in the Manifeste de la Nsele of 1971, turned into a nightmare
of 'white elephant projects' and huge debts, due to mismanagement and corruption. Zaire remained an exporter
of raw materials and importer of machinery and equipment. By 1990, Zairean manufacturing contributed only
11 per cent of GDP. Exploiting the potential for growth of D.R.Congo's ailing enterprises will require huge
foreign investment. The development of industry throughout the region needs to maximize employment
opportunities, rather than focusing on capitalintensive industry. This should include regulation of foreign
investment to channel resources to jobcreation, and the transfer of skills and technology.



Across the region, excessive export-orientation and trade liberalization should be avoided, as experience shows
that export-led strategies have a poor record in generating growth with equity. Although some argue that trade
liberalization boosts growth by forcing domestic food producers to compete against imports while expanding
agricultural exports, the economic devastation in the region prevents potential exporters from benefiting from
trade preferences because of the supply-side constraints. Moreover, it is the rural poor who will bear the costs
of imprudent liberalization. The fragile markets of the Great Lakes need to be protected from unfair,
subsidized competition in markets dominated by OECD countries, to allow the region to create opportunities
for investment, production, and employment. OECD countries should also contribute to the region's prospects
by removing tariffs that deter the diversification of production.

Given its poor communications and transport, and the lack of a highly trained labor force, the region is poorly
placed to compete in a globalized market. Oxfam International maintains that regulatory frameworks need to
be put in place, including selective and time-bound protection especially for infant industries and long-term
protection for agriculture. National strategies will need to be coherent with those being pursued by neighboring
economies, so the regional governments will have to take careful account of the policies being pursued across
the region and strive to calibrate their polices accordingly.

The state has a central enabling role to play to make this possible. Weak markets have to be nurtured and poor
producers' access to them strengthened. Technological innovations that build on the foundations of farmers'
ingenuity and priorities require research. Ensuring access to new techniques and skills, particularly for
women, who are frequently excluded from extension activities, is another obvious role for the state, given that
the market is demonstrably ineffective in ensuring equity and addressing regional inequalities. The state has a
vital role to play in land reform and establishing legally enforceable property rights and rights of usufruct.
Strengthening the capacity of the state to deliver basic social services is also critical to a long-term strategy for
the region. The degree to which these activities are implemented at the local or national level will vary across
the region and will need clear policies on the degree of local taxation and regulation. However, effective
decentralization of services can prove a costly business which, if inadequately funded and poorly coordinated
at the center, can contribute to conflict.

THE MECHANISMS OF RECONSTRUCTION

Improving aid disbursal

Swifter mechanisms of aid delivery will need to be devised to reduce the 'confidence deficit' of the people of
the region with regard to the international community. The swiftness of disbursement of emergency aid
contrasts starkly with the speed of disbursal of reconstruction assistance, although the levels and degrees of
need may differ little. Delay has characterized disbursements to Rwanda: between July 1994 and September
1996, of $2.06 billion pledged (including the relaunch of some programs begun before the genocide), only 34
per cent had been disbursed.31 This undermines governments trying to meet urgent needs, lessens the
leverage of the international community, and strengthens the hands of those who seek violence.

Building government capacity

Donors have attempted to address this problem by channeling funds through NGOs (predominantly but not
exclusively international NGOs), as the US government now plans to do with $10m set aside for D.R.Congo.
This circumvents doubts about the absorption capacity and legitimacy of governments. Yet NGOs can distort
markets and their priorities may conflict with government priorities. Without high levels of coordination -often
difficult for incipient administrations- reconstruction efforts are less effective. Financing gaps appear, or
certain sectors are ignored, delaying the reconstruction process. Moreover, as small-scale actors, NGOs cannot
be service providers in the long term. Ultimately, resources need to be channeled through government
structures. This will require training to improve the competence and efficiency of the public sector, as well as
mechanisms to improve accountability. (This is also true of donors and NGOs alike.) Assistance will need to
be disbursed in a step by step way, with donors coordinating to minimize the demands made on over stretched
administrations. Targeting aid to priorities agreed by donors and recipient governments, and accompanying it
with measures to build absorption capacity, will strengthen fragile states which should meet their
responsibilities to their populations.

Conclusion

Mobutu's demise has removed a critical obstacle to regional cooperation in the Great Lakes, inspiring new
hope for peace in the region. However, conflict and human rights violations continue. Oxfam International



urges the international community to engage now with the governments of the Great Lakes. The governments
of the Great Lakes should emulate their coordination in developing collaborative strategies with governments
in the region. Sustained engagement and swiftly disbursed demonstrated their readiness to unite with common
cause to communicate clear messages to the Burundian regime about international expectations of acceptable
behavior. The international community assistance should be combined with demonstrated concern to foster
respect for human rights and avoid conflict.

It is worth remembering the financial cost of failing to avoid conflict. The total cost of three months' conflict in
Rwanda, including relief costs, is estimated to be equivalent to more than a decade's worth of official
development assistance to Rwanda.32 This of course says nothing of the lives lost, or the legacy of suffering,
hatred, and fear that now haunts the people of the region. Failing now to act is likely to require costly remedial
responses later on, when many more lives have been lost and opportunities for peace have been squandered.

This paper has been written by Nicola Reindorp of Oxfam United Kingdom and Ireland, with substantial
input from program and policy staff of all of the Oxfams, as well as partners, academics, and governments. It
has been formally agreed by all ten Oxfams.
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