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EXECUTIVE SUMMARY
The increased uptake of cash and voucher assistance (CVA) to deliver 
humanitarian aid has been a catalyst for change and innovation in how 
organisations collaborate to deliver assistance to crisis-affected people. These 
changes in turn offer the potential to reinvent the way in which CVA reaches its 
end-users – that is, to reshape the whole of cash response system. 
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This research aims to contribute to the proof-of-concept on how 
to design and deliver cash assistance that aligns with end-users’ 
expectations and maximises Value-for-Money. It seeks to answer the 
question: to what extent is the value for money of cash assistance 
influenced by the design of the programme?

Decisions about the design of CVA determine the 
structure – known as the operational model – through 
which one or several agencies jointly work to deliver the 
assistance.

This research examines three design decisions in particular:
(1) using a unified delivery platform2;
(2) using existing social safety nets3 for delivery; and 
(3) the consolidation4 of cash transfers.

The decision to use a unified delivery platform or existing 
social safety nets will inform the delivery model, while the 
decision to consolidate grants refers to a programmatic 
arrangement.

Contractual relationship
Organisations work independently to design  and deliver CVA or formalise their relationship through 
an alliance or consortium.

Programmatic arrangement
Organisations part of a given operational model either deliver a single project that uses CVA or 
multipltiple projects.
Organisations part of a given  operational model distribute either sectoral grants or vouchers or 
consolidate those, using multi-purpose cash assistance.

Delivery model
Organisations decide to distribute CVA either independently of one another (as done traditionally), 
using a unified delivery platform, using existing social protection schemes or by segregating functions 
across the delivery chain.

Figure 1: The main design features of an operational model1

1 Hélène Juillard, Gabrielle Smith, Lauren Weiss, Chloé Maillard, Birte Vogel and Valsa Shah. Contributing 
to Humanitarian Reform through Cash Programming Scale Up: A Study Protocol. London: UK Department 
for International Development, 2018.
2  Humanitarian organisations independently implementing their programmes decide to use the same financial 
service provider to distribute their respective cash grants. To do so they either sign a single contract with a 
unique Financial Service Provider (FSP) or they align their bilateral contract with this unique FSP.
3 Humanitarian organisations use pre-existing government safety nets to deliver cash assistance. It can be as 
an ‘emergency top-up’ to crisis households already receiving social protection assistance. But it can also consist 
in increasing the caseload of the existing social protection scheme or simply using the systems of the existing 
safety nets.
4 The consolidation of cash transfers is the decision to merge two or more sectorial grants into one transfer. 
When consolidated grants aim to cover all range of basic needs, these grants are called multipurpose grants.

To what extent is the value 
for money of cash assistance 
influenced by the design of 
the programme?

What are the studied key 
design decisions?
› Unified delivery platform
› Existing social safety nets
› Consolidation
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Drawing on available global evidence and four country case studies – 
Colombia, Jordan, Kenya and Turkey, this research report discusses 
in detail what influence these three design-related decisions have on 
the value for money of cash assistance. Based on the key findings, the 
authors have also developed a how-to-note, which offers decision-
makers practical guidance on the key value-for-money considerations 
when making critical design decisions.

Methodology
DFID defines value for money in its programme as ‘maximising the 
impact of each pound spent to improve poor people’s lives.’  The 
DFID value-for-money approach encompasses four principles – 
economy, efficiency, effectiveness and equity – known as the 4Es.  
The research team added sustainability to this criteria.

The data collection and analysis are based on a study protocol  and 
are guided by an analytical framework and corresponding study 
matrix (see Annex B). During the inception phase of the research, 
the authors determined a list of value-for-money drivers based on 
existing literature on value for money and operational models for 
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5 DFID, DFID’s Approach to Value for Money (VfM), (London: DFID, 2011).
6  Ibid; DFID, ‘VfM Guidance: The 4th E – Equity,’ (DFID, July 2017, unpublished).
7 Hélène Juillard et al., Contributing to Humanitarian Reform through Cash Programming Scale Up: A Study 
Protocol, (London: DFID, 2018).
8  This list is not exhaustive. See also Section III, ‘Methodology’.

The consolidation of grants

One way of using an unified 
delivery platform
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CVA delivery (summarised in Figure 1).  The research team used a 
mixed-methods approach, collecting and analysing both qualitative and 
quantitative data to answer the research questions. 

The research also takes a user-centred approach to value for money, 
by taking into account the views of crisis-affected households through 
focus group discussions. 

The research team cautions against overgeneralisation of the findings. 
All case studies have their own complex and dynamic contextual 
factors that the analysis highlights wherever relevant. Throughout 
the report, the authors have highlighted those findings that can be 
generalised more widely across contexts. The report also flags any 
particular data points that should be treated with caution. Where 
available, the report draws on evidence from other documented global 
experiences to support the conclusions.

Further detail on the methodology is available in Section III and 
Annex D.

Key findings
key drivers of value-for-money

The research found that some of the pre-identified key drivers of the 
4Es (and sustainability) had a greater influence than others on the 
value for money of cash assistance.

This research report explores each of the identified drivers in turn and 
unpacks how they are influenced by the studied design choices. Two 
of the drivers are multi-layered and are therefore nested: delivery costs 
are driven by operational model governance-related costs9, information 
management systems costs and transfer fees, which in turn are driven 
by scale; scale is driven by the size of each individual grant and the 
total financial volume channelled by a programme.

Some drivers cut across multiple ‘Es’. For example, timeliness is a 
driver of both efficiency and effectiveness. Other drivers are, however, 
specific to one criteria, and the pursuit of a given driver – and by 
extension a given value for money criterion – may lead to trade offs. 
For example, aiming to achieve scale may lead to better economy and 
efficiency but it may risk compromising agility.

  9 Costs related to the management of the chosen operational model (e.g. staff costs, office costs).
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Value for money and the use of unified delivery platforms 

Using a unified delivery platform is one way for cash assistance 
programmes to achieve better cost–transfer ratio hence increasing 

cash delivery efficiency. Combining payments 
across programmes can lead to decreased 
transfer fees if organisations using the platform 
exercise their buyer power with financial service 
providers. The trust created via organisations 
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10 The size of each cell in Figure 2 is proportional to the influence each given driver has, based on the authors’ 
qualitative analysis of key informants’ and end-users’ perceptions in the studied contexts. The primary drivers 
– that is, those that were most frequently cited as important – are in the larger cells.

Combining payments across pro-
grammes can lead to decreased transfer 
fees if organisations using the platform 
exercise their buyer power with financial 
service providers. 

Figure 2: Key drivers of 4Es and sustainability based on this research10
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collaborating within a unified delivery platform also appears to be 
a strong driver of efficiency. This is illustrated by multipartite data 
sharing agreements that organisations using the same unified delivery 
platform tend to sign.

In the studied contexts, and those reviewed in the literature, existing 
unified delivery platforms only operate a single delivery mechanism, 
which either reduces the geographical coverage of the platform 
or limits the context in which it can be rolled out. Using a unified 
delivery platform hence also influences the number of routes end-
users take to access cash assistance. From an equity point of view, this 
can be beneficial in the long run if the distributing organisations pool 
their time and resources in order to map access barriers and ways 
to overcome them. If, however, there is no such mapping exercise, 
using a unified delivery platform restricts the ability of end-users to 
overcome these barriers by limiting the delivery mechanisms to which 
they have access. Similarly, in the studied contexts, using a unified 
delivery platform could drastically increase the redemption time for 
end-users should the card or SIM get lost, as without an alternative 
payment instrument to use, they will need to wait for a replacement. 
However, this is not an inherent feature of using a unified delivery 
platform and could be overcome with good planning.

Value for money and the use of existing social safety nets

How, and the extent to which CVA relies on or expands from existing 
social safety nets is the result of multiple design related decisions, which 
will influence value for money in different ways. The effect that linking 
with social safety nets has on the value for money of CVA depends on 
several factors. These include contextual factors, the design of both the 
initial social safety net programme and the programme linkages, and 
the flexibility to adapt the social safety net’s design. The possibility to 

adapt and adjust the social safety net’s design and/
or its processes can be instrumental in achieving 
value for money when it comes to the transfer 
value; timeliness of registration; and targeting 
accuracy or geographical equity.

The specific way in which the social safety net is used will also 
influence cash assistance value for money. ‘Piggybacking’ a separate 
programme on some of the safety net’s operational systems can 
allow for greater flexibility but may provide fewer opportunities for 
sustainability. Integrating a ‘shock responsive’ element into a long-
term social safety net programme can take significant time to set up 
but is potentially more sustainable. Whatever the approach, there can 
be added value in assessing, negotiating and preparing in advance for 

The possibility to adapt and adjust 
the social safety net’s design and/or 
its processes can be instrumental in 
achieving value for money
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the delivery of CVA.

Provided their existing infrastructure and systems are strong enough to 
accommodate emergency cash assistance delivery, linking with social 

safety nets offers the potential to improve efficiency (both 
the cost–transfer ratio and timeliness). Programme scale as 
enabled by the use of social safety nets is a key driver of the 
cost–transfer ratio, which in turn also boosts efficiency.

However, working through national systems requires negotiation and 
coordination with a range of stakeholders, and certain design aspects 
can raise political issues. This can negatively impact the set-up time, 
thereby reducing efficiency. In the studied countries, linking with 
social safety nets somehow limited the flexibility for organisations 
when setting transfer values as they had to align with social safety 
nets’ values. If transfers are not complemented with top-up assistance, 
this rigidity could be seen to limit effectiveness of the transfers to 
cover needs. On the other hand, in both Turkey and Kenya, linking 
with existing social safety net systems enabled the speedy delivery of 
assistance, which is also a key determinant of effectiveness. Moreover, 
programmatic rigidity may be necessary for such programmes to gain 
political support, which is required for any long-term sustainability.

Compared to working via parallel systems, using social safety nets 
offer the opportunity to strengthen national systems. To realise this 
benefit, however, it must be articulated as an explicit outcome of the 
programme with a clear medium to long-term vison and requires 
adequate resources.

Value for money and grant consolidation 

Consolidating transfers is a programmatic decision that can be taken 
irrespective of the chosen delivery model. Consolidating multiple 
grants in a single transfer reduces the number of grants to be 
distributed while covering a similar range of needs. As such, it also 
reduces transfer fees, delivering both economy and efficiency gains. 

The research team also found a positive correlation 
between consolidation and the overall effectiveness of 
a programme, especially when looking at the ability of 
end-users to meet their identified needs and at the social 
impacts of the grants on households and communities. 

There is anecdotal evidence of potential context-specific trade-offs 
in terms of efficiency and speed, as it may take longer to agree the 
transfer value. There may also be political barriers: governments 
may have reservations given the increased visibility (and therefore 
potential controversy) of a relatively large transfer, and this can in turn 
compromise effectiveness.
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Linking with social safety 
nets offers the potential 
to improve efficiency

There is a positive correla-
tion between consolidation 
and the overall effectiveness 
of a programme
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Trade-offs are inevitable

When designing a cash assistance programme, there will always be 
difficult decisions to make about which additional investments are 
worthwhile. For instance, how broad and inclusive can a programme 
feasibly be to ensure equity, sustainability and (to some extent) 

effectiveness, while delivering assistance 
efficiently and economically? When pursuing 
a particular operational model, there are clear 
trade-offs between value-for-money criteria, but 
there is no simple answer as to which are the 
right choices.

For example, there are clear benefits to pursuing scale effects, which 
may be gained by using unified delivery platforms or by linking with 
existing social safety net programmes. Such benefits include potentially 
lower transfer fees, distribution costs and, ultimately, a better cost–
transfer ratio. But the efficiency and economy gains resulting from 
scaling up must be balanced against the risk of increased rigidity, 
which may compromise equity, aspects of effectiveness and targeting 
and registration efficiency. No targeting method will be error free and 
implementation is the most important determinant of targeting success 11.
For larger CVA programmes, flexibility and reactivity of correcting 
targeting errors will require more resources.

Moreover, collaborative efforts, such as setting up a unified delivery 
platform or linking with a social safety net programme, take time. This 
may reduce efficiency in the short run but will ultimately increase the 
timeliness of recurring cash distributions, and as such have a positive 

influence on effectiveness. Collaborative efforts will only 
be worthwhile in the case of recurring payments when 
governance systems are agile enough to accommodate 
effective ways of working and data sharing.

11 Sabates-Wheeler & Al. (2015) Targeting Social Transfer Programmes: Comparing Design and Implementation 
Errors Across Alternative Mechanisms. Journal of International Development. https://onlinelibrary.wiley.com/
doi/full/10.1002/jid.3186

When pursuing a particular operatio-
nal model, there are clear trade-offs 
between value-for-money criteria, but 
there is no simple answer as to which 
are the right choices

Collaborative efforts will 
only be worthwhile in the 
case of recurring payments

https://onlinelibrary.wiley.com/doi/full/10.1002/jid.3186
https://onlinelibrary.wiley.com/doi/full/10.1002/jid.3186
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The findings from this research demonstrate that the debate on CVA’s 
value for money needs to go beyond scale and must also focus on 
quality, as defined as efficient, effective, equitable and sustainable 
assistance. It is important to acknowledge the strengths, but also the 
limitations, of operational models that enable delivery at scale. The 
value for money of CVA will not be achieved through the application 
of a single operational model, rather it should be pursued through 
a combination of models according to each context – the whole of 
cash response system. There is still a niche for other, more agile, 
models in the whole of cash response system to complement these at 
scale programmes and fill gaps or for larger cash programmes to be 
designed in such a way as to mitigate any negative effects.

At the same time, this research also makes the case for a shift towards 
greater emphasis on the perspectives of recipients and cash end-users. 
The research’s emphasis on end-users’ revealed assumptions made 
by humanitarians about crisis-affected households’ preferences and 
expectations. Taking those into consideration at design stage will allow 
for better quality CVA. This would mean ensuring that cost savings, 
efficiency and economy are not the sole driver of operational models 
and their design. Architects of operational models should base their 
decisions on intentional collection of end-users’ preferences and needs, 
rather than on assumptions. 

The major stakeholder group missing from the studied design-related 
decisions is local organisations. At best, they are informed of the 
decisions made but, in the countries studied, they have never played 
a significant role in making, or even influencing, these decisions. 
There will likely be a continuous tension between the commitment 
towards the localisation of aid and the quest for predictable and 
efficient operational models to deliver CVA at scale. Yet, localisation 
and networks of organisations may be the way forward for the whole 
of cash response system, whereby large and predictable operational 
models delivering at scale collaborate with local actors to ensure 
equitable access to assistance.

The operational model or design decision is not an end in itself, rather 
it should be chosen in the interest of good programming, based on 
evidence rather than assumptions. In other words, the choice of model 
– or models – should be determined by the response analysis, taking 
into account crisis-affected households’ needs and preferences as well 
as the specific context in which a programme is being implemented. 

CONCLUSION
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Introduction

1
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The 2016 World Humanitarian Summit and subsequent Grand 
Bargain commitments were a turning point in the debate about 
the prevailing model of humanitarian action. Acknowledging the 
limitations of the current model, humanitarian actors have tested a 
range of different operational models12 at the country and the global 
level. 

The increased uptake of cash and voucher assistance (CVA) has also 
been a catalyst for change in operational models. Over the past few 
years, the humanitarian community has been using CVA on a much 
greater scale to cover a range of sectoral and multi-sectoral needs. 
Between 2016 and 2018, the volume of cash and voucher delivery 
increased by 60%, with an estimated $4.5 billion distributed in 2018.13
 

At scale, CVA delivery has provided the humanitarian community 
with an opportunity to rethink the prevailing traditional model and 
the challenges it faces, and to test innovative ways to collaborate. 
Examples of delivery at scale include the Common Cash Facility 
(CCF) in Jordan and the Lebanon One Unified Inter-Organizational 
System for E-card (LOUISE). These efforts have the potential to 
reinvent the manner in which CVA reaches its end-users – that is, to 
reshape the whole of cash response system.

With the World Humanitarian Summit and Grand Bargain, the 
global humanitarian community also committed to making greater 
use of national social protection systems to deliver humanitarian CVA 
and to explore ways to make social protection systems more ‘shock 
responsive’. Yet, there are a number of constraints that stakeholders 
must overcome if they are to deliver on these commitments. Not least, 
the operationalisation of certain Grand Bargain commitments that 
relate to operational models may be contradictory: the use of a single 
international agency or private sector supplier for efficiency gains may 
be at odds with the commitment to making humanitarian action as 
local as possible.14 

Sectoral outcomes of cash assistance have been well documented.15 

However, the effects of operational models on end-user satisfaction 
and the efficiency and effectiveness of programming, or the extent 
to which contextual factors influence choice of model, are yet to be 
evidenced. It therefore remains unclear how certain design choices 
(which are intrinsic to different operational models) impact the value 
for money of the resulting cash transfers. What has also not yet been 

12 See Annex C for more information on operational models.
13 Grand Bargain Cash Workstream, 3rd Grand Bargain Cash Work Stream Workshop: Co-Conveners’ 
Report (Rome, 16th – 17th May 2019), (Grand Bargain Cash Workstream, 2019), www.cashlearning.org/
downloads/3rd-gb-cash-workstream-workshop-report---june-2019-final.pdf.
14 CaLP, The State of the World’s Cash Report: Cash Transfer Programming in Humanitarian Aid, (Oxford: 
CaLP Secretariat, 2018) p.89.
15 Paul Harvey and Sara Pavanello, Multipurpose Cash and Sectoral Outcomes: A Review of Evidence and 
Learning, (Geneva: UNHCR, 2018). ariat, 2018) p.89.

http://www.cashlearning.org/downloads/3rd-gb-cash-workstream-workshop-report---june-2019-final.pdf
http://www.cashlearning.org/downloads/3rd-gb-cash-workstream-workshop-report---june-2019-final.pdf
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sufficiently researched is the extent to which key decisions around the 
design of CVA take into account end-users’ satisfaction, preferences 
and expectations16 hence undermining accountability towards crisis 
affected households.

This research aims to contribute to the proof-of-concept 
on how to design and deliver cash assistance that aligns 
with end-users’ expectations and maximises Value-for-
Money.

The proof-of-concept phase seeks to fill the gap between 
analysis of the type of assistance humanitarian actors 

provide (i.e. a transfer of specific value to meet certain needs) and how 
they provide it (i.e. in a given whole of cash response system using a 
specific operational model).

This report is the main output from the study and provides detailed 
analysis of primary and secondary data. For decision-makers wanting 
to put the research findings into practice, this report can be read 
alongside the accompanying ‘how to note’. 

This main report is supported by a series of annexes, including a 
detailed methodology and taxonomy. The annexes also include the 
four country case studies, which provide more granular data.

16 End-users’ preferences and expectations vis a vis CVA (but not its design) have been captured in the DFID-
funded Ground Truth Solution research project on improving user journeys for humanitarian cash transfers: 
https://groundtruthsolutions.org/our-work/improving-user-journeys-for-humanitarian-cash-transfers/

1

This research aims to contribute to 
the proof-of-concept on how to de-
sign and deliver cash assistance that 
aligns with end-users’ expectations 
and maximises Value-for-Money

https://groundtruthsolutions.org/our-work/improving-user-journeys-for-humanitarian-cash-transfers/
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Purpose and scope of the study

2
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Objectives
This research initiative aims to improve humanitarian stakeholders’ 
understanding of how specific programme design-related decisions can 
affect the value for money of cash assistance. It places an emphasis 
on end-user’s experience as opposed to the traditional econometrics 
measurements of Value for Money.

The research focused on cash assistance,17  rather than both cash and 
voucher assistance. This allowed for consistency across the research 
findings and was also in acknowledgement of the trend towards 
increased use, especially in the studied countries, of cash grants as 
opposed to vouchers when it comes to delivery at scale.

The analysis primarily applied a value-for-money lens, reviewing 
transfers delivered within an existing humanitarian response in order 
to assess whether resources were being directed in the best possible 
way to foster outcomes.

The primary research question was: To what extent is 
the value for money of cash assistance influenced by 
critical design-related decisions?

To answer this primary research question, the research 
team looked at the different programme-design choices, believed to 
most influence the value for money of cash transfers:
(1) using a unified delivery platform;
(2) using existing social safety nets for delivery; and
(3) the consolidation of cash transfers.18

The secondary research questions are therefore as follows:
 ↘   To what extent is the value for money of cash transfers affected 

by the use of a unified delivery platform?
 ↘ To what extent is the value for money of cash transfers affected 

by the use of existing social safety nets as a delivery platform?
 ↘ To what extent does the consolidation of cash transfers19  impact 

their value for money?

The full analytical framework is available in Annex B.

1

17 The research considered all types of cash grants: conditional and unconditional as well as restricted and 
unrestricted.
18 Please refer to the glossary (Annex A) for a definition of the terms used.
19 Cash transfers, unrestricted by default, that can be either periodic or one-off corresponding to the amount 
of money a household needs to cover, fully or partially, needs across at least two of the traditional aid sectors 
(e.g. shelter, food security etc.). Consolation of cash transfers entails combining support to cover multiple sector 
needs in one transfer.

To what extent is the value for mo-
ney of cash assistance influenced by 
critical design-related decisions?
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Scope
Operational models and the whole of cash response20

The study makes the distinction between operational model and the 
whole of cash response system. An operational model corresponds 
to the structure through which one or several agencies work jointly 
to deliver CVA (either through a partnership, consortium or another 
form of collaboration). Operational models for CVA can be described 
according to three characteristic features, as set out in Figure 3.

The combination of these three features define how an operational 
model is governed and administered, and how it delivers CVA.
Annex C describes the characteristics of innovative delivery models 
in more detail.

The whole of cash response system comprises all the existing 
interventions that provide cash grants or vouchers to the same group 
of crisis-affected households in a given geographical area. The whole of 
cash response system may comprise one or several operational models. 

The whole of cash response system is not a palpable structure, but 
rather an evolving ecosystem in which humanitarian actors, using a 
variety of operational models, design and distribute CVA to crisis-
affected households. Within a whole of cash response system, the 
different implementing agencies tend to coordinate their actions using, 
when it exists, a cash working group.22 Cash working groups are not 
a distinct operational model as their sole function is coordination and 

Contractual relationship
Organisations work independently to design  and deliver CVA or formalise their relationship through 
an alliance or consortium.

Programmatic arrangement
Organisations part of a given operational model either deliver a single project that uses CVA or 
multipltiple projects.
Organisations part of a given  operational model distribute either sectoral grants or vouchers or 
consolidate those, using multi-purpose cash assistance.

Delivery model
Organisations decide to distribute CVA either independently of one another (as done traditionally), 
using a unified delivery platform, using existing social protection schemes or by segregating functions 
across the delivery chain.

Figure 3: The main design features of an operational model21

20 This section comes from Juillard et al., Contributing to Humanitarian Reform: A Study Protocol.
21 Hélène Juillard, Gabrielle Smith, Lauren Weiss, Chloé Maillard, Birte Vogel and Valsa Shah. Contributing to 
Humanitarian Reform through Cash Programming Scale Up: A Study Protocol. London: UK Department for International 
Development, 2018.
22 In addition to country working groups, other forms of coordination include steering groups and governance 
structures for common platforms, humanitarian country teams, etc.to Huma.

2

2



11 CASH ASSISTANCE: HOW DESIGN INFLUENCES VALUE FOR MONEY

they do not have any operational components that are shared across 
their members. Coordination bodies are the link between different 
agencies and their operational models.

This study adopts a holistic approach, using crisis-affected households 
as an entry point. As such, it looks at the whole of cash response 
system to encompass all cash assistance received by a given group of 
households in a determined geographical area. The study looks at the 
different operational models that make up any given whole of cash 
response system, not in isolation but in interaction with one another.

Defining value for money: the 4Es framework

DFID defines value for money in its programme as ‘maximising the 
impact of each pound spent to improve poor people’s lives.’23 It is 
the best use of resources to deliver the desired impact to the required 
quality standard.

To take a holistic view of value for money, the research team used 
the value for money framework established by DFID/National Audit 
Office. The framework encompasses four principles – economy, 
efficiency, effectiveness and equity – and is known as the 4Es 
framework.24 This framework is built across the standardised results 
chain as shown in Figure 4.

In addition to the traditional 4Es framework, the research team added 
sustainability as a value-for-money measure, underscored by the recent 
ICAI review of DFID’s approach to value for money.25

Figure 4:	Standard	value-for-money	framework	used	by	DFID

Source: ICAI, ‘DFID’s Approach to value for money in Programme and Portfolio Management’ (ICAI, 2018).

COSTS INPUTS ACTIVITIES OUTPUTS OUTCOMES IMPACT

Economy Efficiency

Value for money

Effectiveness

Equity and sustainability considerations

23 DFID, ‘DFID’s Approach to Value for money’, 2011.
24 Or sometimes as the ‘3Es’ framework, with ‘Equity’ considered separately along with sustainability. DFID, 
‘DFID’s Approach to Value for money’ (London: DFID, 2011); DFID, ‘VfM Guidance: The 4th E – Equity’ 
(DFID, July 2017, unpublished).
25 Ibid. The ICAI findings point to taking a more dynamic view on value for money – for example, considering 
whether experimentation and adaptive management have been built into the design – so that funding bodies 
can see which combinations of outputs are more effective and course-correct accordingly in real time. ICAI 
emphasise the need to look at better ways of doing things and learn from failure. This type of analysis would 
come within a review of the monitoring, evaluation and learning systems of the operational models, so would 
feature under efficiency, as stated. ICAI also emphasise appraising alternative courses of action and key points 
that the research team have factored into the effectiveness criteria.
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The research team approached value for money as an evaluative 
question that assessed how well resources are used and whether the 
resource use is justified in the light of the outcomes it can deliver. 
To do this, the team applied the value for money criteria to cash 
assistance in the case study countries using the secondary research 
questions. Applying the 4Es framework (with the additional criterion 
of sustainability) to the secondary research questions enabled the 
research team to identify drivers of cash assistance value for money, 
primarily in a qualitatively manner. The detailed study matrix is 
available in Annex B.

The chosen design-related decisions

The selected design-related decisions were based on the research 
team and DFID’s working knowledge that they are the main drivers 
of the cash transfer ‘user journey’ and the value for money of the 
assistance distributed. The three decisions studied relate to different 
features of an operational model as presented in Figure 3. The 
decision to use a unified delivery platform or existing social safety 
nets refers to the delivery model, while the decision to consolidate 
grants is a programmatic arrangement. These decisions can be used in 
combination of each other within the same operational model.

Using a unified delivery platform

Over the past few years, several publications26 and actors have 
hypothesised about the potential value for money gains that would 
result from using a common payment platform to deliver cash 
assistance, as opposed to each actor and/or project setting up its own 
delivery mechanism. The contractual arrangements with the financial 
service provider (FSP) can take multiple forms. They may be single 
contracts between the FSP and the organisation operating the platform, 
or multiple direct contracts between each participating agency and the 
FSP, which then acts as the platform manager. 

To date, unified delivery platforms have been used in Lebanon via 
the Lebanon One Unified Inter-Organization System for E-Cards 
(LOUISE), in Jordan with the CCF or in Turkey with the Kizilay 
Card. Nonetheless, evidence on the topic is limited, with no 
comprehensive study outlining the potential benefits and shortcomings 
linked to the unification of cash delivery through a single delivery 
platform.

26 Iffat Idris, ‘Cash Transfer Platforms in Humanitarian Contexts: a literature review’ (GSDRC, 2017), https://
assets.publishing.service.gov.uk/media/5a5f37b4ed915d7dfb57d033/1416-Cash-Platforms-in-Humanitarian-
Contexts.pdf.

2

https://assets.publishing.service.gov.uk/media/5a5f37b4ed915d7dfb57d033/1416-Cash-Platforms-in-Human
https://assets.publishing.service.gov.uk/media/5a5f37b4ed915d7dfb57d033/1416-Cash-Platforms-in-Human
https://assets.publishing.service.gov.uk/media/5a5f37b4ed915d7dfb57d033/1416-Cash-Platforms-in-Human
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Using pre-existing social safety net systems

Within the global humanitarian and development communities there 
has been growing interest in strengthening and working through 
national social safety net systems to deliver cash assistance to people 
during emergencies. There is growing consensus on the need to 
move away from conceiving and delivering emergency assistance 
as short-term, standalone responses through parallel systems and 
towards building better links between emergency and development 
programming to foster resilience and improve response quality and 
predictability. 

Several recent commitments made by humanitarian actors to increase 
the scale, volume and quality of cash assistance focus on leveraging 
national social safety net programmes and their underlying systems 
or on supporting them to become more ‘shock responsive’.27  Linking 
with social safety nets appears promising due to several factors. 
Social safety net programmes help households to more effectively 
manage risks and can build resilience to shocks such as those that 
cash assistance responses address. There are also commonalities in 
the way that emergency assistance (in the form of cash assistance) 
and social safety nets (cash-based social transfers) are designed and 
implemented – both in terms of the modalities and the underlying 
operational processes.

Social safety net delivery systems can be used in several different ways, 
as outlined in Figure 5. Emergency cash programmes using social 
safety nets can be developed pre- or post-crisis and can be embedded 
within long term social safety net design or developed separately. 
Similarly, the roles of the national government and international actors 
also vary.

27 For example - Grand Bargain commitments 2016, the New York Declaration on Refugees and Migrants 2016, 
ECHO’s 10 Principles for increasing the adoption of Multipurpose Grants (MPG); the recommendations of the 
High-Level Panel’s report on HCT; the call for action from the Agenda for Humanity.

Figure 5

Using pre-existing social safety 
net systems for piggybacking
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This is a new approach and detailed evidence is still emerging as to 
how the decision to link emergency cash assistance with social safety 
nets can influence value for money.

Consolidating grants

Consolidated grants, and multipurpose cash in particular, have 
become a fairly common way to efficiently and effectively cover 
multiple needs within a single transfer.28  There is a growing body 
of evidence regarding the preference of end-users for multipurpose 
grants, given not only the greater flexibility and choice it offers, but 
also the effectiveness of such grants in achieving sectoral outcomes and 
allowing end-users to cover their basic needs.

Another indication of interest in this modality is the collaborative work 
done by the Grand Bargain Cash Workstream to agree on common 
outcome indicators to measure the effect of multipurpose grants.29

However, there still is insufficient evidence about the impact on a 
programme’s value for money that the decision to consolidate transfers 
(rather than delivering the same assistance through multiple sector 
grants) can have. This is particularly true when looking at how end-
users perceive the value for money of the cash assistance they receive.

28 Paul Harvey and Sara Pavanello, ‘Multipurpose Cash and Sectoral Outcomes: A Review of Evidence and 
Learning’.
29 Grand Bargain Cash Workstream, ‘Multipurpose Cash Outcome Indicators’, July 2019.

Using pre-existing social 
safety net systems for 
vertical expansion

Using pre-existing social 
safety net systems for 
horizontal expansion
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Methodology
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As the research team approached value for money as an evaluative 
question, the methodology for this research mirrors that used for an 
evaluation. The data collection and analysis are based on a carefully 
designed study protocol30  and are guided by both the aforementioned 
analytical framework (Section II.2.2) and a corresponding study matrix 
(see Annex B). The research examines a pre-determined list of value-
for-money drivers selected at the inception stage for this report.

Compiled on the basis of existing literature on value for money and 
operational models, the list ensures the comparability of the case 
studies.

The research team used a mixed-methods approach, collecting and 
analysing both qualitative and quantitative data to answer the research 
questions, and to capture the various factors that affect value for 
money. 

The rationale to rely on different types and sources of data was two-
fold. First, the qualitative elements enabled the study to capture a wide 
range of issues that are usually overlooked in value-for-money analyses 
and in the study of economic (including humanitarian) interventions 
more generally.31 Specifically this includes the less tangible and 
quantifiable implications for end-users. To address this knowledge 

gap, the study was designed to incorporate end-users’ 
voices and experiences within different operational 
models. Second, the project team anticipated 
challenges (which were borne out) in collecting the 

necessary quantitative data, and specifically financial data. Challenges 
included uncertainty about the accuracy and consistency (in inclusion 
of different types of costs) and the (potential lack of) general willingness 
of agencies to share this information. To mitigate this risk, the project 
design included key informant interviews (KIIs) to clarify, complete 
or complement pre-existing data sets.

Overall, the research team used four main data collection methods: 
systematic literature reviews, KIIs, focus group discussions (FGDs) 
with end-users and cost–transfer ratio32 calculations. The data 
collection and analysis took place over the three main research phases, 
which are summarised in Table 1. A detailed methodology can be 
found in Annex D.

30 Juillard et al., Contributing to Humanitarian Reform: A Study Protocol.
31 Werner Distler, Elena B. Stavrevska and Birte Vogel, ‘Economies of Peace: Economy Formation Processes 
and Outcomes in Conflict-Affected Societies,’ Civil Wars 20, no. 2 (April 2018): 139–50, https://doi.org/10.10
80/13698249.2018.1500164.
32 The cost–transfer ratio is usually defined as the ratio of administrative costs to transfer costs, i.e. how much 
of a grant it costs to distribute a certain amount.

The study was designed to incorpo-
rate end-users’ voices and experiences 
within different operational models

https://doi.org/10.1080/13698249.2018.1500164
https://doi.org/10.1080/13698249.2018.1500164
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Case study selection and key methodological 
considerations
Central to this research are four country case studies: Colombia, 
Jordan, Kenya and Turkey. Critical determinants for the case study 
selection were the relative scale and number of actors present as well 
as the diversity of models used in country. A detailed rationale for 
selecting these case study countries can be found in Annex D. The 
research team conducted extensive, primary, in-country data collection 
in two countries – Colombia and Jordan – and relied on remote 
interviews and existing data for the other two – Turkey and Kenya. 
There were two reasons for the decision to split the case studies. First, 
the research team believed that there was enough good-quality data 
available for the two desk-based case studies, particularly as Ground 
Truth Solution’s Cash Barometer Project, which collected data on end-
users’ satisfaction with cash grants, was implemented in Kenya.33 The 
team were also confident that missing data could easily be accessed 
remotely for these two countries. Second, the research team felt that 
splitting the case studies evenly between in-person and remote data 
collection was the most appropriate option given resource and time 
constraints. 

There are some notable differences in the case studies, beyond their 
country- and crisis-specific characteristics. For example, with regards 
to unified delivery platforms, it is important to note that they are 
operational in Turkey and Jordan, while the Collaborative Cash 
Delivery (CCD) platform in Colombia was, at the time of data 
collection, established but not operational. A detailed description and 
visual representation of the whole of cash response in each of the 
studied countries is available in Annex E.

1

Table 1: Summary of the research methodology 

Inception report
↘   Taxonomy of operational model
↘   Research protocol with detailed study matrix and contextualised data 

collection tools

Desk review
Comprehensive and structured review of 115 documents and budgetary 
information, including quantitative analysis of cleaned primary data shared 
by Ground Truth Solutions on end-users’ perceptions of cash assistance in 
Kenya.

inception phase
 and desk review

Columbia and Jordan
In-country data collection:
↘   13 KIIs in Colombia and 20 in Jordan
↘   15 FGDs in Colombia (84 end-users) and 10 in Jordan (100 end-users) 

Turkey and Kenya
Remote data collection: 13 KIIs in Kenya and 10 in Turkey

data collection
240 individuals 

consulted in total 
through KIIs and FGDs

33 http://groundtruthsolutions.org/our-work/cash-barometer/http://groundtruthsolutions.org/our-work/cash-
barometer. Ground Truth Solution’s raw data for Kenya was shared with the research team. 

http://groundtruthsolutions.org/our-work/cash-barometer/http://groundtruthsolutions.org/our-work/cas
http://groundtruthsolutions.org/our-work/cash-barometer/http://groundtruthsolutions.org/our-work/cas
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Research limitations

The focus of the study intentionally limited the scope of the assessment 
to pre-identified drivers linked to operational models. As such, it does 
not investigate the appropriateness of the initial decision to use CVA 
as a delivery modality. 

It was not possible to answer one of the secondary research 
questions, namely: ‘To what extent is the value of money of cash 
transfers affected by the segregation of functions.’   The segregation 
of functions34 model is in its infancy and has not yet been fully 
tested. The most developed example of segregation of functions is 
Lebanon, however, it was not possible to include this country as a case 
study.35 As a result, this design-related decision could not be further 
investigated as part of this study.

The research team calculated cost–transfer ratios where possible. In other 
cases, the researchers received an already-calculated cost–transfer ratio. 
However, without their corresponding methodologies, it was difficult 
to verify which indirect costs (if any) were included in those ratios, and 
how some of the figures were calculated. This was not only challenging 

for the research team, but also points to the need 
to unify data collection processes across different 
humanitarian agencies (and within them) to be 
better able to compare cost–transfer ratios across 
different operational models.36

Table 1: Summary of the research methodology 

↘   Data coding and analysis
↘ Steering group review

final report

↘  One secondary research question, ‘To what extent is the value for money 
of cash transfers affected by the segregation of functions’ could not be 
answered due to a lack of acceptance of the research in the context in 
which it had been rolled out.

↘  Issues of comparability of the financial data (cost–transfer ratio) that was 
received, where calculations varied by country and organisation.

↘  At the time of data collection in Colombia, humanitarian actors were 
delivering consolidated grants and were in the process, via the CCD to 
set up a unified delivery platform. As a result, data from Colombia has 
been analysed to demonstrate the value for money of consolidated grant. 
Preliminary data on the intended use of a unified delivery platform by the 
CCD has been used anecdotally, with the necessary caveats.

Evaluation 
limits

34 Segregation of functions is an operational model in which different organisations deliver the same project(s) 
but are allocated different, specific activities within the project cycle.
35 Literature on Lebanon (as for any other country) has been used when available to inform the other three 
research questions.
36 At the time of writing, there was one initiative to standardise approaches to calculating cost-efficiency of CVA, 
drawing on IRC’s SCAN Tool: www.rescue.org/report/systematic-cost-analysis-scan-tool-fact-sheet.

2

There is a need to unify data collection 
processes across different humanitarian 
agencies (and within them) to be better 
able to compare cost–transfer ratios

http://www.rescue.org/report/systematic-cost-analysis-scan-tool-fact-sheet
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Lastly, the research team cautions against overgeneralisation of 
the findings. All case studies have their own complex and dynamic 
contextual factors that the analysis highlights wherever possible. For 
instance, it is not always possible (or appropriate) to extrapolate the 
findings from the two social safety net studied to other contexts or 
programme designs, nor to conclude that linking with social safety nets 
definitively affects a value-for-money criterion positively or negatively, 
as the impact may depend on other intervening variables. Throughout 
the report, the authors have highlighted those findings that can be 
generalised more widely across contexts. The report also flags any 
particular data points that should be treated with caution. Where 
available, the report draws on evidence from other documented global 
experiences to support the conclusions.

3
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The influence of design-related 
decisions on the value for money of 
cash assistance

4
This	chapter	discusses	the	findings	of	how	each	of	the	studied	design-related	decisions	
influence	the	value	for	money	of	cash	assistance,
looking	first	at	the	use	of	a	unified delivery platform (Section	IV.1),
then at the use of social safety nets (Section	IV.2)
and	finally	at	the	grants consolidation (Section	IV.3).
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4.1
Value for money when using a 
unified delivery platform for cash 
assistance
The	following	section	discusses	the	use	of	a	unified	delivery	platform	in	Jordan,	Turkey	
and to a lesser extent Colombia37.	This	section	also	draws	on	the	global	literature	
to	contribute	to	the	body	of	evidence	on	how	using	unified	delivery	platforms	has	
influenced each value for money indicator – economy,	efficiency,	effectiveness,	
equity and sustainability).	

All of the unified delivery platforms analysed used a single financial service 
provider (FSP) and a single payment instrument,	and	the	research	findings	should	
be	considered	with	this	in	mind.	This	could	evolve	in	the	future	as	operators	of	unified	
delivery	platforms	might	consider	to	broaden	the	range	of	options	offered	to	end-users	
when	relevant,	depending	on	the	context	and	operational	realities.

37 Considering that the CCD had not started to deliver cash transfers at the time of the study, the only findings 
drawn from the Colombia case study on the use of a unified delivery platform are based on the rationale for 
setting it up and on key informants’ perceptions.
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Economy
This research examined the delivery costs and cash-out costs as the 
primary drivers of the economy of cash assistance.

delivery costs

Cash assistance delivery costs are primarily driven 
by transfer fees when a unified delivery platform is 
used, but also encompass the costs of information 
management systems and those incurred by the 
management of the chosen operational model.

The financial volume to be channelled through the platform (i.e. 
the scale) is the primary determinant of transfer fees and therefore 

of delivery costs when using a unified delivery 
platform.38 The higher the volume, the more leverage 
with the FSP platform users have to negotiate transfer 
fees.39 

This pre-supposes that 
(1) platform users leverage their negotiation power and 
(2) there are alternative FSPs to safely deliver to the targeted end-user.

Using a unified delivery platform typically encompasses multiple 
organisations using the same FSP.40 This in turn increases the 
financial volume to be channelled through a unique FSP, which 
may lead to some reduced transfer fees and, in turn, lower 
delivery costs.

On the other hand, the use of a unified delivery platform can 
force organisations to create an extra layer within an information 

1

38 Source: KIIs across all four country case studies and memorandum of understanding with FSP.
39 When using a unified delivery platform, delivery costs are primarily driven by transfer fees, rather than the 
cost of the payment instrument (e.g. ATM card or SIM).
40 As is the case in Jordan and Turkey, and the intention in Colombia.
41 UNHCR, Power point ‘CCF Presentation’, 2019.

In Turkey, the cash delivery services Halkbank provided to the 
Emergency Social Safety Net (ESSN) are free. The volume of cash 
the programme transfers to the bank is sufficient for the bank to 
make an indirect profit through having the total grant amount 
transferred to the bank a few days before it is then transferred to 
end-users. This allows the bank to charge zero transfer fees.

In Jordan, the CCF members managed to reduce their common 
FSP’s required transaction fee from 2.5% in 2016 to 1% in 2019 as 
more partners joined.41

In Colombia, the organisations planning to join the CCD 
mentioned that decreasing delivery costs was one of main 
expected benefits of being part of a consortium.

Cash assistance delivery costs are pri-
marily driven by transfer fees when a 
unified delivery platform is used

The scale is the primary determinant 
of transfer fees
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management system, which can in turn increase delivery 
costs. Systems-related investments will only recover the 
costs in the case of recurring distributions.42

Finally, unified delivery platforms can adopt different 
governance systems, which will incur different costs.

cash-out costs

The use of a unified delivery platform entails harmonising cash 
delivery and payment instruments across the programmes and 
organisations using it within a given geographical area. This can have 
positive effects for the end-users by reducing cash-out costs. These 
costs can include withdrawal costs, transport costs to get to the cash 
point and opportunity costs (loss of income due to the time spent to 
cash out the grant as opposed to engage in productive activities).

Looking at the whole of cash response system, across contexts, a 
unified delivery platform will reduce cash-out 
costs only if there is an overlap in the end-
users being targeted by the organisations using 
the unified delivery platform.

42 Ingrid Betzler, Evidencing the Value for Money of the CCI’s Cash and Legal Programmes, (Cash Consortium for Iraq, 
2018).
43 Due to the limited financial information that was shared on those platforms operating costs, it was not possible to 
quantify the influence of each type of set-up on the delivery costs.

4
4.1

Systems-related investments 
will only recover the costs in the 
case of recurring distributions.

Unified delivery platform will reduce cash-
out costs only if there is an overlap in the 
end-users being targeted by the orgaisations

In Jordan, two different unified delivery platforms have been 
established. The CCF, which is jointly managed by the United 
Nations High Commissioner for Refugees (UNHCR) and the 
United Nations Children’s Emergency Fund (UNICEF), and the 
OneCard Platform, which is managed by World Food Programme 
(WFP). Within the CCF, each member independently distributes 
its own transfer, and they share only a payment platform. 
Within the OneCard Platform, WFP handles the distributions on 
behalf of other members in exchange for a management fee. 
Key informants that were users of the platform pointed out that 
this second option was worthwhile if the organisation or staff in-
house had little experience with cash assistance, or if its caseload 
of end-users was very limited.43 They also noted that OneCard 
Platform set-up added an extra administrative layer between the 
FSP and the implementing organisation, which in turn generated 
additional costs, such as human resources costs.

In Turkey, for example, 80% of UNICEF’s Conditional Cash Transfers 
for Education (CCTE) end-users also receive assistance from the 
ESSN, using the same platform. In this case, the influence of using a 
unified delivery platform on reducing cash-out costs for end-users 
can be considered significant.
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From an end-user standpoint, the reduction of cash-out travel-
related costs is only significant when receiving grants from 
multiple organisations using the same unified delivery platform 
and coordinating their distributions. End-users can then cash out 
the assistance received from multiple organisations at once.

The level of development of the financial service landscape in-country 
and the coverage of the FSP contracted to manage the unified 
delivery platform’s services significantly influences cash-out costs.

A beneficary cashing 
out from different 
organisations wallets

Some end-users consulted in Jordan said that one of the benefits 
of the getting cash assistance through the CCF was having to 
travel only once to obtain their assistance.

Several key informants (KIs) in Colombia noted that the use 
of a single FSP presented certain risks in some areas where the 
provider may not be present, thereby potentially increasing travel 
time for end-users. This contrasts significantly with the situation in 
Turkey, where ATM penetration is high and banks are beginning 
to allow withdrawals from ATMs of other banks free of charge.
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Efficiency
This research examined the cost–transfer ratio for similar amounts 
distributed via multiple channels, the set-up, registration and 
distribution times when using a unified delivery platform, and the 
accuracy of targeting, as the primary drivers of cash assistance 
efficiency.

cost–transfer ratio

The use of a unified delivery platform influences the cost–transfer 
ratio44 of the assistance distributed. Key influencing factors are: 
(1) how the platform operates and its maturity – that is, the quality 
and capacity of the payment platform’s underlying systems; and 
(2) the choice of the platform’s FSP. The choice of FSP is pivotal 
given that, at the time of writing, the use of a unified delivery platform 
has always meant the use of a single FSP.45 

Efficiency gains are especially noticeable for those organisations 
joining or for projects that starts once the unified delivery platform 
has been already set up.

set-up time
Using a unified delivery platform influences the length of the 
programme’s set-up – that is, the reported time between the start of 
the unified delivery platform efforts and the disbursement of the first 
cash instalment. How it influences this (i.e. positively or negatively) 
depends on whether the platform is still emerging or established, 
and on the breadth of actors included in negotiations.

Key informants partly attributed the CCTE’s high cost-efficiency 
(85%)46 to the use of a unified delivery platform, since it is the 
second programme on the platform and so many of the necessary 
set-up costs had already been covered by ESSN. In this context, 
the economies of scale the delivery platform introduced go beyond 
the costs of the cards and the payment platform, but also cover 
the costs associated with end-user registration.

2

44 Due to limited financial information provided, this has been explored in a qualitative manner (i.e. looking at the 
cost–transfer ratio primary drivers as opposed to a strict comparison of cost–transfer ratios).
45 This is the case in Jordan, Turkey and Lebanon (source: http://iamlouise.com).
46 UNICEF’s reported figure to DG ECHO.

KIs across contexts perceived that a cash assistance programme 
being implemented through a unified delivery platform took 
longer to set up than one implemented independently. As such, 
it is not surprising that, across all case studies, the set-up time 
for new unified delivery platforms was at least four months. 
In Colombia, it took eight months, due to the number of 
stakeholders involved in the CCD. 4

4.1
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From an efficiency standpoint, the time spent setting 
up a unified delivery platform is therefore only 
merited for recurring cash distributions; the efficiency 
gains increase over time, including for new platform 
users provided it is easy enough to join the existing 

platform.

The use of a unified delivery platform is only one of the determinants 
of efficiency for the first cash instalment.

distribution time

Distribution time refers to the reported time between signing the 
contract with a chosen FSP and the first cash disbursement or voucher 
redemption. When using a unified delivery platform, the distribution 
time is primarily influenced by the operational arrangements between 
the platform users. When platform members ran independent 
programmes, the use of a unified delivery platform had no influence 
on the distribution time.47 

When platform users depend on one another to initiate or validate 
payments, it creates additional layers of communication. This may 
lead unsurprisingly to increased time spent for collaboration. Yet this 
time tends to be reduced when organisations work together within 

In Jordan, CCF members contracted a common FSP but then 
ran independent programmes (i.e. each member managed its 
programme’s cash delivery activities separately). The use of a 
unified delivery platform did not influence the timeliness of CCF 
members’ distributions.48

In situations where government acceptance of the programme 
was lacking – as was the case in Colombia – contextual factors 
outweighed the influence of the unified delivery platform’s use.

In Jordan, KIs from implementing organisations who had joined 
the CCF after its creation noted that they were usually quicker to 
set up their programmes or distribute their first cash instalments 
because they did not have to negotiate their rates with the FSP 
and benefitted from template contracts. Some KIs also mentioned 
that the purpose of being part of a unified delivery platform was 
to benefit from other members’ experience and, as such, avoid 
‘rookie’ mistakes, which helped them to save significant set-up 
time. It can be inferred, however, that in contexts where the ways 
of working may not be as efficient as in Jordan, joining a pre-
existing platform may in fact increase a programme’s set-up time.

47 As noted in Turkey, Colombia and within CCF users in Jordan.
48 Source: CCF users as KIs.

The time spent setting up a unified 
delivery platform is only merited for 
recurring cash distributions
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49 In Jordan but also other, non-disclosable, contexts.
50 As cards are issued and distributed on a monthly basis.

a unified delivery platform. Working through a 
unified delivery platform creates a certain degree 
of trust between organisations that can make 
collaboration more efficient.

Beyond the distribution time, the redemption time 
at the end-user level may drastically increase when 
using a unified delivery platform in the case where 
the card or SIM is lost. As mentioned, the use of 

unified delivery platform has, for now, systematically led to the use of 
a single payment instrument. Interviewed end-users49 reported that, in 
case this payment instrument got lost or malfunctioned, it may take up 
to two months50 for the organisations to replace it.

4
4.1

In Jordan, members of the OneCard platform, who rely on WFP 
to initiate their cash distribution activities and communicate 
with Jordan Ahli Bank, reported that having to work through a 
third party (WFP) to deal with all communications with the FSP 
sometimes led to delays in cash distributions. Members of the CCF 
in Jordan, who rely on UNHCR to transfer end-users’ iris prints to 
Cairo Amman Bank, reported similar issues.
In Turkey, ESSN and CCTE payments were managed through 
the Turkish Red Crescent’s Kizilay platform in a timely fashion. 
According to KIs, this timeliness is due to anticipated payment 
cycles: the distribution cycle begins a month before the distribution 
day to ensure the payment can be processed in a timely manner.

Working through a unified delivery 
platform creates a certain degree of 
trust between organisations that can 
make collaboration more efficient

The redemption time may drastically 
increase in the case where the card or 
SIM is lost

Time to replace a lost card
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productivity of registration and enrolment systems

The productivity of registration and enrolment systems refers to the 
time between the start of the project and the completion of end-users’ 
registration. Across the case studies, KIs reported that the unified 
delivery platform did not influence the productivity of registration per 
se, as the unified delivery platform only pertains to cash delivery, not 
targeting or registration. Yet, there have been instances where using a 
common delivery platform has acted as a catalyst for the organisations 
using it to explore the possibility of aligning registration and enrolment 
systems.

The trust created via organisations collaborating 
within a unified delivery platform appears to be a 
strong driver of efficiency. This is also illustrated 
by multipartite data sharing agreements that 
organisations using the same unified delivery 

platforms tend to sign.

accuracy of targeting

A unified delivery platform has no influence on the accuracy of 
targeting per se. As with registration, the collaboration between 
organisations using the unified delivery platform resulted, in some 
contexts, in an effort to align targeting criteria amongst programmes 
seeking to cover similar needs. However, there is no demonstrated 
causal link between the alignment of targeting criteria and approach, 
and increased targeting accuracy.

KIs’ and end-users’ perspectives differed significantly regarding the 

51 The joint data sharing support group, which was composed of WFP and UNHCR, had to meet in Lebanon 
to handle conversations on data sharing. Source: CaLP, ‘Data sharing in CVA: ethics, ownership and privacy,’ 
(YouTube, October 17, 2019), www.youtube.com/watch?v=vSM71N09SVo&feature=youtu.be.

For instance, in Turkey, the ESSN and the CCTE defined a 
common approach to registration. The alignment of registration 
and enrolment systems increased their productivity, which 
created efficiency gains for the whole of cash response system. A 
key influencing contextual factor is the level of end-user overlap 
between programmes; in Turkey, the CCTE benefitted from the 
fact that 80% of its targeted end-users were already enrolled in 
the ESSN.

KIs in Colombia and Jordan highlighted the importance of 
data sharing agreements, which played a key role in avoiding 
duplication between programmes and thereby contributed to the 
overall productivity of the registration process. 
However, in Lebanon, signing a data sharing agreement between 
LOUISE members has proven complex and lengthy despite 
members collaborating on a joint delivery platform.51

The trust created via organisations 
collaborating within a unified delivery 
platform appears to be a strong driver 
of efficiency

http://www.youtube.com/watch?v=vSM71N09SVo&feature=youtu.be
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accuracy of targeting and this can be further polarised when delivering 
at scale.
A primary reason to use a unified delivery platform is to be able 
to deliver at scale.52 What has emerged in the case studies, but also 
globally in the literature,53 is the use of proxy means testing for 
targeting when delivering at scale. Running such a complex formula 
ensures a certain degree of targeting accuracy. Yet, as with any 
targeting method, it is not immune from making mistakes. Moreover, 
the scale and method lead to a certain degree of rigidity that makes 
correcting such mistakes more challenging, as discussed in the 
following section on effectiveness.

Overall, KIs in Jordan considered targeting to be accurate and 
fair, whereas end-users thought the opposite. Various KIs reported 
that by targeting end-users through the Vulnerability Assessment 
Framework, organisations could prevent aid misappropriation. 
On the other hand, consulted end-users reported that they did 
not understand why some received more than others, when they 
considered everyone to be equally in need.

52 See, e.g., OCHA, UNHCR, WFP and UNICEF, ‘Statement from the Principals of OCHA, UNHCR, WFP and 
UNICEF on cash assistance,’ (December 5, 2018), https://reliefweb.int/sites/reliefweb.int/files/resources/2018-12-05-
FINAL%20Statement%20on%20Cash.pdf.
53 See, e.g., the case of Lebanon: UNHCR, UNICEF and WFP, VaSyr – Vulnerability Assessment of Syrian Refugees 
in Lebanon (Geneva: UNHCR, 2018), www.unhcr.org/lb/wp-content/uploads/sites/16/2018/12/VASyR-2018.pdf.
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https://reliefweb.int/sites/reliefweb.int/files/resources/2018-12-05-FINAL%20Statement%20on%20Cash.pdf
https://reliefweb.int/sites/reliefweb.int/files/resources/2018-12-05-FINAL%20Statement%20on%20Cash.pdf
http://www.unhcr.org/lb/wp-content/uploads/sites/16/2018/12/VASyR-2018.pdf
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Effectiveness
This research examined the capacity to scale up or down and end-
users’ satisfaction with the communication received as the two primary 
drivers of the effectiveness of cash assistance.

The use of a unified delivery platform should not influence the transfer 
value or the total amount received by end-users. As such, the transfer 
value was not a driver of effectiveness examined in case of use of a 
unified delivery platform. However, due to the rigidity of scale, the 
unified delivery platform’s cash-out process may prevent organisations 
from using it to retroactively disburse the grants to end-users who are 
not, at the time of payment, in a possession of a functioning card.54 As 
card replacement can take up to two months, this negatively affects 
the total amount received by end-users hence household’s ability to 
cover their needs.

capacity to scale up or down

Using a unified delivery platform means having a pre-identified 
FSP and a ready-to-go delivery mechanism. As such, a primary 
determinant of the capacity to scale up or down is the agility of both 
the programmatic and contractual arrangements. It appears that scale 

positively influences the capacity of the 
unified delivery platform to absorb new 
end-users.
However, scale can also be a deterrent to 
agility, and in particular to the capacity to 
target and register new end-users.

3

KIs from the ESSN in Turkey reported that, considering the sheer 
scale of their programme, they could easily absorb a scale-
up of several thousands of end-users, without requiring more 
investment to their underlying systems.

In Lebanon , targeting is only done once a year for the 
multipurpose cash assistance delivered through the LOUISE 
platform.55 
KIs from the ESSN in Turkey, reported that if the scale-up reached 
hundreds of thousands, they would require additional resources 
such as service centres, as well as staff to target and register end-
users.

54 For example, because the card is lost or damaged.
55 Lebanon: VaSyr 2018, UNHCR https://www.unhcr.org/lb/wp-content/uploads/sites/16/2018/12/VASyR-2018.pdf

Scale positively influences the capacity of the 
unified delivery platform to deliver to new end-
users once targeted and registered. Scale can 
also be a deterrent to agility and in particular 
to the capacity to on-board new end-users. 

https://www.unhcr.org/lb/wp-content/uploads/sites/16/2018/12/VASyR-2018.pdf
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communication with end-users

Using a single delivery platform does not automatically lead to 
mainstreamed and better communication about the cash assistance 
– and can even have the opposite effect by diluting responsibilities 
across the FSP and the platform users. There are some potential gains 
if programmes’ deliveries are aligned and if organisations coordinate 
on communication.

The perceived influence of unified delivery platform on end-
users’ satisfaction with communication tends to diverge between 
implementers and end-users. Most of the implementing organisation 
KIs, in Jordan, Turkey and Colombia, thought that using a unified 
delivery platform would contribute to effective communications 
with end-users by limiting the number of interactions between the 
organisations and end-users.

They also felt that it would make communication more efficient, as 
end-users would only need to become familiar with one payment 
instrument. However, data is rarely collected on end-users’ satisfaction 
about communication.56

These opinions contrasted with those of consulted end-users of cash 
assistance delivered through unified delivery platform in Jordan. End-
users receive information from multiple organisations (i.e. the FSP 
and then each of the organisation delivering via the platform). FGD 
participants in Jordan reported that it was unclear which organisation 
they needed to contact to address potential complaints.

End-users in Jordan reported receiving information on cash 
assistance from: the bank directly and then individually from each 
organisation using the CCF.

56 Source: Post-distribution monitoring from Jordan, Turkey and other non-disclosable country.

Differences in opinion 
between programme
implementers and end users 
regarding communication

4
4.1
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Equity
This research examined the cashing-out gender gap (the number of 
men who report difficulties in cashing out the grant delivered through 
the unified delivery platform versus the number of women reporting 
similar difficulties), the transaction costs and fees to accessing cash 
through the unified delivery platform and the geographical equity as 
the primary drivers of the equity of cash assistance.

gender differences in cashing out

Difficulties in cashing out are directly linked to 
financial literacy,57 rather than to a given unified 
delivery platform. Financial literacy and the 
end-users’ subsequent capacity to use a given 

payment mechanism are also directly tied to their familiarity with 
the mechanism and instrument used. Globally, about two-thirds of 
adults – most of whom live in developing economies – are considered 
financially illiterate. 65% of men and 70% of women lack an 
understanding of basic financial concepts.58

The studied unified delivery platforms all use digital payment 
instruments with which end-users may be less familiar, such as ATM 
cards and mobile money. It is therefore more likely that end-users 
with lower financial literacy will struggle more than they would with 
cash-in-envelope directly distributed by humanitarian organisations.

In contexts where there is a gender gap in terms of financial literacy, 
particular attention should be paid to the potential gap in the capacity 
of cash-out grants delivered through unified delivery platforms when 
these are using digital payment instruments.

In Jordan, as per KI as well as CCF PDM data, cashing out is an 
issue for beneficiaries who have low level of financial literacy.59 
Cashing out was reported to be particularly problematic for 
female beneficiaries, whose level of financial literacy was often 
lower than that of men.
Findings from the Democratic Republic of the Congo show that 
only 5% of mobile money end-users were able to complete a cash-
out transaction on their own, compared with 59% of end-users 
receiving an e-voucher.60 The same study found no differences 
between men and women’s capacities to operate the transfer, as 
this is likely the result of universally low levels of education and 
literacy and numeracy.

57 Financial literacy is driven by literacy but also numeracy. See, e.g., Marguerita Lane, Viktoriya Peycheva, Wouter 
Landzaat and Gavan Conlon, The journey from childhood skills to adult financial capability – analysis of the 1970 
British Cohort Study, (London: Money Advice Service, 2017).
58 Andrea Hasler and Annamaria Lusardi, The Gender Gap in Financial Literacy: A Global Perspective, (Washington, 
D.C.: Global Financial Literacy Excellence Center, The George Washington University School of Business, 2017).
59 Microfinanza, Assessing the Needs of Refugees for Financial and Non-Financial Services – Jordan (UNHCR, 2018)
60 Sara Murray and Fidelis Hove, Cheaper, faster, better? A case study of new technologies in cash transfers from 
the Democratic Republic of Congo, (Portland: Mercy Corps, 2014)

4

Difficulties in cashing out are directly 
linked to financial literacy, rather than 
to a given unified delivery platform
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barriers to access and transaction costs for certain 
groups

Beyond financial literacy, being part of certain 
demographic groups can be a barrier to access 
grants delivered through a unified delivery 
platform. This is linked to the fact that grants 

distributed via a unified delivery platform tend to use digital payment 
technologies (ATM or SIM cards) with which end-users may be less 
familiar and which may have limited coverage.

As for the previous effectiveness and equity drivers, perceptions of how 
the use of a unified delivery platform influenced barriers faced by end-
users varied drastically between practitioners and end-users. Across all 
studied contexts, some end-user groups face barriers accessing cash 
through the digital payment mechanisms used as part of the unified 
delivery platforms studied.

Conversely, most of the implementers interviewed felt that, logically 
(for them), unified delivery platform benefits end-users who receive 
assistance from multiple organisations and who struggle with the 
payment process, as they only need to go through the process once for 

In Jordan, due to the limited number of ATMs and their 
concentration in urban areas, end-users with disabilities, older 
people and people living in the most remote areas of the country 
struggled the most in accessing the cash assistance. 
In Colombia, KIs reported that indigenous people were often the 
least financially literate, and therefore most likely to struggle with 
cashing out. 
In Turkey, illiterate refugees struggled with the process of signing 
for their bank card (requiring them to pay for notaries), while the 
ATM language was a challenge for non-Turkish speakers.

Being part of certain demographic groups 
can be a barrier to access grants delivered 
through a unified delivery platform

Varied level of comfort when cashing out the grant
for different end users

4
4.1
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all the assistance they receive. For instance, several key informants in 
Jordan reported that card replacement following a mistake in entering 
the PIN code gradually decreased since OneCard’s creation.

Similarly, some believed that, in the long run, the use of unified 
delivery platform may be beneficial from an equity viewpoint if 
distributing organisations pool their resources and time and use this 
to map access barriers and implement solutions to help end-users 
overcome them.

In none of the country studies was such mapping available, however. 
This lack of nuanced mapping is one of the perceived related risks 
of the rigidity of at-scale delivery that prevents organisations from 
adequately taking equity considerations into account. Regardless of 
the operational model or chosen payment system, organisations should 
map and address access barriers to potentially excluded groups from 
the design phase.

geographical equity

Most unified delivery platforms choose to use digitised payment 
methods and deliver assistance through ATM machines.61 The 
subsequent choice of the FSP and its ATM coverage across the 
targeted areas are therefore the most important determinants of 
geographical equity.

61 Such as in Turkey, Jordan or Lebanon.
62 As of June 2019, Cairo Amman Bank the common FSP of all members of the CCF members had 173 ATMs 
across Jordan, for hundreds of thousands of end-users. See for instance: ‘ATM and branches,’ Cairo Amman Bank, 
accessed September 10, 2019, www.cab.jo/branches/Jordan/atm.

Barriers to access
and use certain payment
instruments for
different end-users

The high penetration of ATMs in Turkey and the concentration 
of refugee populations in urban centres where the penetration 
rates of ATMs are the highest make issues related to geographical 
equity less significant in Turkey than in Jordan, where the ATM 
penetration rate is much lower and refugee populations sometimes 
live in very remote areas.62

http://www.cab.jo/branches/Jordan/atm
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As mentioned, in principle, the use of a unified delivery platform 
should not automatically exclude the use of a combination of FSP 
and/or payment instruments in order to reach potentially excluded 

groups. The fact that in all studied countries 
operating unified delivery platforms63 have opted 
for a single FSP and a single payment instrument, 
is a design and platform management decision, 

not something that the fact of using a unified platform necessarily 
mandates. By doing so, organisations limited the range of options 
to have distribution points close to where target groups live and 
transferred to a certain degree their capacity to ensure geographical 
equity to a single private-sector actor. Organisations using a delivery 
platform retain in theory the capacity to negotiate with the FSP the 
set-up of ad hoc distribution points but this did not materialise in the 
studied platforms.

transaction fees

The transaction fees are not a result of the unified delivery platform 
per se, but rather the choice of the provider, as well as contextual 
factors such as the ATM penetration rate in a region and the financial 
landscape.

Overall, consulted end-users did not report paying transaction fees to 
cash out their grants distributed through a unified delivery platform.

63 In Turkey, Jordan or Lebanon. 
64 www.eblf.com.

Until recently in Turkey and Jordan, bank charges applied if 
end-users withdrew cash from an ATM belonging to a different 
bank than the one operating the platform. When end-users do 
not have any other choice than withdrawing from a different bank 
(e.g. the bank does not have a branch in the area of operation), 
organisations endeavoured to adjust the amount delivered to cover 
the additional fees incurred on withdrawal.
In Lebanon, Common Card users can withdraw money from the 
ATM of any bank free of charge.64

In all studied countries operating unified 
delivery platforms have opted for a single 
FSP and a single payment instrument

4
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Sustainability
This research examined the sustained use of payment instrument 
after the disbursement as a primary driver of the sustainability of cash 
assistance delivered via a unified delivery platform.

sustained use  of  payment instrument after the 
disbursement

The use of a unified delivery platform is not directly related to the 
use of a given payment instrument. In theory, a unified delivery 
platform could host multiple instruments that end-users could then 
choose among based on their access and preference. Nonetheless, 
in practice, most of the unified delivery platforms studied as part of 
this research have decided to use pre-paid ATM cards. As such,  the 
accounts opened for end-users do not serve any other purpose than 
the withdrawal of the organisation’s assistance.

Cash recipients do not use the delivery payment 
instrument after the disbursement, as their cards are not 
transactional. KIs explained that this choice was due to 
a lack of time and to the complexity of opening accounts 
for the whole cohort served via unified delivery platform. 

Sustained use of the delivery mechanism is also not an explicit goal 
of most humanitarian cash assistance programmes. In addition, 
depending on the host country’s legislation, refugees do not always fit 
the requirements to open a bank account.

While the implementing organisations’ reasons for using a pre-paid 
ATM are understandable, the possibility to use a given payment 
instrument beyond humanitarian assistance is to be carefully 
considered at design stage. This holds especially true when cash 
assistance is distributed over an extended period of time. There is an 
evidenced positive link between formal savings habits and financial 
literacy65, these benefits may supersede the extra time spent on using 
a payment instrument that can be used for a longer period of time.

5

65 Hasler and Lusard, The Gender Gap in Financial Literacy. 2017, Global Financial Literacy Excellence Center

Cash recipients do not use the 
delivery payment instrument 
after the disbursement, as their 
cards are not transactional
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4.2
Value for money when delivering 
cash assistance through social safety 
nets
This	research	question	examines	cash	assistance	programmes	linked	with	social	safety	
net	systems	in	Turkey	and	Kenya.	The	following	sections	highlight	how	the	use	of	pre-
existing	social	safety	net	systems	to	deliver	cash	assistance	influenced	each	value	for	
money indicator – economy,	efficiency,	effectiveness,	equity and sustainability.

As	mentioned	in	the	methodology	(Section	III),	contextual	factors	and	design	decisions	
about	how	the	social	safety	net	is	used	can	influence	findings.	The	main	differences	in	
the	case	study	contexts	between	the	countries,	are	shown	in	Annex E.1.	

This study found that the effect of linking with social safety nets on the value for 
money of cash assistance depends on multiple factors, including the initial social 
safety net programme design, how the linkages are designed, flexibility to adapt 
the social safety net design, and contextual factors.	

One	of	the	primary	findings	of	the	research	is	that	‘using	social	safety	nets’	is	not	a	
single	design-related	decision.	How, and the extent to which cash assistance will 
rely on or expand from existing social safety nets is the result of multiple design-
related decisions.	These	can	influence,	for	example,	the	choice	of	payment	delivery	
mechanisms	and	the	extent	to	which	the	social	safety	net’s	administrative	systems	are	
used	for	targeting,	registration	or	payments.
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Economy
This research examined the delivery costs and cash-out costs as the 
primary drivers of the economy of cash assistance.

delivery costs

Using social safety nets does not influence delivery costs per se, 
primarily because there are multiple ways to link with SSN and 
humanitarian actors can use an independent payment delivery system.

When governments or humanitarian actors decide to use existing 
social safety net delivery systems, several factors can influence delivery 
costs. These are the maturity of the social safety net’s delivery systems 
compared to alternatives, the contractual terms of the FSP and the 
level of development of the wider financial services landscape in the 
affected area.66

These factors are not specific to social safety net delivery systems: 
they are also relevant for other parallel humanitarian systems. Thus, 
economy benefits of social safety net systems are contingent on the 
existence of alternative delivery systems (and how these evolve over 
time).

Well-established operational systems and financial 
services tend to be cheaper. In contexts where 
linking with existing social safety nets means using 

existing infrastructure that would otherwise need to be established 
from scratch, economy gains can be expected.

1

66 Sources: findings from Kenya and Turkey.
67 DFID, HSNP Project Completion Review (PCR), (London: DFID, 2019).

In Turkey the social safety net system’s payment mechanism was 
not used to deliver the ESSN or CCTE payments. Instead these 
programmes used Turkish Red Crescent’s ‘Kizilay card’ system. This 
was a well-established system already being used to deliver cash 
assistance to refugees in the response.

In Turkey the advanced state of development of the ATM network, 
with high penetration across the country, means FSPs are not 
seeking to recover cost and thus can charge lower rates for services. 
However, in Kenya – where digital payment services in the arid 
and semi-arid lands are still expanding – Equity Bank’s charges are 
one of the main cost drivers of the Hunger Safety Net Programme’s 
(HSNP’s) cost–transfer ratio.67

Well-established operational systems 
and financial services tend to be cheaper
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However, where the design decision is to use the social safety net payment 
delivery system (such as in Kenya, where shock response is embedded 
into the long-term social protection programme design), it means there 
is limited flexibility to change from the service provider contracted for 
the social safety net. This rigidity could be a limiting factor for increased 
economy, and where the payment services landscape is rapidly evolving, 
how regularly FSP contractual arrangements with national social safety 
nets are updated will be key.

In Kenya, the HSNP’s delivery costs reduced over time. In Phase 
I of the HSNP, delivery costs were high, reflecting the costs of the 
initial set-up. As its service penetration was still limited in the 
four counties, Equity Bank had to invest in establishing the agent 
network and the technological platform. According to KIs, Equity 
Bank’s charges reduced in Phase II (when the shock response 
component was added) because the infrastructure was now 
established.68 Other humanitarian actors that subsequently used 
the HSNP payment platform to deliver their own cash assistance 
during Phase II69 explained that this was more economical than 
the alternative of establishing a humanitarian parallel system from 
scratch, as they could save on the costs of opening new accounts 
and issuing cards. The wider literature on shock responsive social 
protection highlights similar findings from the Philippines,70 adding 
further weight to these conclusions.

In Kenya , since Phase II of the HSNP began, the wider 
financial service provider landscape has evolved and mobile 
money (M-Pesa) services have increased their coverage in 
the target counties. At the same time, Equity Bank’s charges 
increased later in Phase II,71  which was allowed under its 
contractual agreement for the HSNP. By the end of Phase II, 
the HSNP payment mechanism through Equity Bank was costlier 
than the alternative M-Pesa delivery platform.72 There is similar 
evidence from the different transaction fees charged by Equity Bank 
and M-Pesa on the various non-governmental organisation (NGO) 
programmes.73

4
4.2

68 A key informant stated that in Phase I, Equity Bank charged 5.00 USD/transaction whereas this subsequently 
dropped to 1.50 USD, because the infrastructure costs were recovered and so this reflected only the operating costs.
69 e.g. Kenya Red Cross Society.
70 WFP and UNICEF in the Philippines both reported that using existing social safety net payment systems reduced 
delivery costs compared to those costs seen in their alternative channel of delivering cash through implementing 
partners. The financial cost for UNICEF to deliver PHP 152 million in cash grants to households was PHP 1.5 
million (commissions for payment service providers and bank charges), compared to 2.2% through the NGO channel 
(Gabrielle Smith, Zoë Scott, Emmanuel Luna and Tanya Lone, Shock Responsive Social Protection Systems Research: 
Philippines Case Study, (Oxford: Oxford Policy Management, 2017)).
71 DFID’s subsequent value for money analysis in 2018 for the Phase II end of project review.
72  DFID, HSNP Project Completion Review. Between 2016 and 2019, Equity Bank charges on the HSNP included:
(1) a transfer fee per transfer; 
(2) an operational fee (lump-sum) per cycle; 
(3) an infrastructure fee (facility costs); and
(4) a card-replacement fee.
The total Equity Bank charges per transfer were more than double the M-Pesa rates negotiated under a new multiple 
FSP contract of the Ministry of Labour and Social Protection.
73 Oxfam reported a charge of 133 KES per transaction when using the Equity Bank system, whereas Kenya Red 
Cross Society, ACTED and ACF reported transaction charges of between 71 KES and 84 KES per transaction when 
using M-Pesa.
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Delivery cost is, however, only one factor (and not necessarily the 
most important factor) that decision-makers consider when assessing 
the value for money of social safety nets.

cash-out costs

End-users also incur costs to access the assistance, including cash 
withdrawal charges, transport costs to reach pay-out points and 
opportunity costs (income foregone) from time spent travelling and 
queuing. End-user costs are heavily influenced by the distance travelled 
to cash out the grant, which is affected by an FSP’s penetration of cash-
out points. These factors are not specific to social safety net delivery 

systems: they apply to other, parallel systems. 
Findings show that cash-out costs can be reduced 
when using a social safety net, where the social 
safety net payment system has a high penetration 
of cash out points relative to alternative methods.

The HSNP subsequently undertook another tender at the beginning 
of Phase III, and reselected Equity Bank despite competing bids 
from other service providers now more established in the region. 
A deciding factor for the government was the additional efficiency 
costs (set-up cost and time) that any new FSP would incur, relative 
to continuing with the existing Equity Bank service. Meanwhile, 
several other humanitarian actors in the whole of cash response 
system74 are opting to use M-Pesa rather than Equity Bank due 
to factors such as end-user access, financial inclusion and ease of 
management, as discussed further in the following sections.

74 Including Kenya Red Cross Society, the Sperc-NK consortium (comprising ACTED, Action Against Hunger and 
Vétérinaires Sans Frontières - Germany) and WFP.

Cash-out costs can be reduced when 
using a social safety net, where the social 
safety net payment system has a high 
penetration of cash out points

The heavy influence of the distance travelled
to cash out the grant on end-user costs
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The payment service provider on the Turkish social safety net 
system, PTT bank, provides a ‘doorstep’ service for end-users 
who struggle to reach its pay-out points. The ESSN and the CCTE 
programmes’ decision to use the Kizilay card (through Halkbank) 
provided economy gains to the programme but may have 
contributed to higher transaction costs for some end-users as no 
similar doorstep service was included.

Findings from Turkey demonstrate that decisions to use social safety 
net delivery systems must consider trade-offs between economy gains 
for the programme versus those for end-users.

The HSNP in Kenya is implemented in remote areas of the country 
with a widely dispersed population and historically poor access to 
financial services. In Phase II, the programme made concerted 
investments to improve access to pay-out points by increasing the 
coverage of the agent network.75 Of all HSP end-users, 96% are 
within 20 km of an agent.76 
In the past year or so, the M-Pesa delivery platform began to offer 
greater economy benefits for end-users compared to Equity Bank.77 
This is due to the investments made to increase the proximity of 
its agent network in the affected counties and the convenience for 
end-users in accessing the money. This has since influenced the 
decisions of various other agencies delivering cash assistance in the 
counties to select M-Pesa over HSNP’s delivery platform. However, 
delivering through M-Pesa has not yet been ‘tested’ for assistance 
on the same scale as provided through the HSNP, so it is not clear 
that these potential economy gains would be realised in practice.

75 The objective was to have 500 agents, equating to 1 per 200 end-users (on the regular programme).
76 DFID, HSNP Annual Review Summary Sheet, (London: DFID, 2016).
77 KIIs with donors and programmes that have used M-Pesa; Ground Truth Solutions’ survey data.
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Efficiency
This research examined: the cost–transfer ratio for similar amount of 
cash distributed using alternative distribution channels; the timeliness 
in cash delivery; and the accuracy of targeting as the primary drivers 
of the efficiency of cash assistance.

cost–transfer ratio

As discussed in Section IV.2.1 on economy, the example of Turkey 
highlights that the way in which the social safety net system is used 
can be a decisive factor that influences the cost–transfer ratio.

Nevertheless, there is good evidence that delivering cash through 
existing social safety net systems can improve cost-efficiency of such 
programming compared to the alternative of establishing and working 
through parallel operational systems, where the social safety net 
systems are well established and robust.

2

The decision to work through Halkbank (which provides its services 
to the ESSN for free) rather than with the social safety net’s 
payment service provider, PTT bank, improved the cost–transfer 
ratio achieved on the ESSN.

In Turkey, the ESSN and the CCTE have good cost–transfer ratios 
(86% for ESSN, increasing to 87.5% in year two, and 85% for 
CCTE).78,79 The ESSN evaluation reported that these cost–transfer 
ratios were a significant improvement on the typical cost–transfer 
ratios of the ‘business-as-usual’ cash assistance delivery model 
globally, where a parallel delivery system is set up and managed 
by implementing partners.80 Linking with the Turkish social safety 
net system was a key driver positively influencing these cost-
efficiency calculations. This was because the social safety net 
system effectively makes major contributions to the emergency 
programme operations that are not included in the ESSN and 
the CCTE operational budgets. For example, government staff 
takes on some of the actual day-to-day costs of implementation, 
or the emergency programmes use the existing social safety net 
institutions and infrastructure.
In Kenya, from Phase I until 2016, the HSNP showed ‘a typical 
trend of gradual improvement in cost-efficiency over time, as initial 
set-up and roll-out costs fall and transfer volumes increase.’81 A 
value-for-money analysis carried out by DFID estimated the cost–
transfer ratio as 62% in 2013/14 and 75% in 2016/17. It projected 
that it could improve up to as far as 81% by 2017 2018.82

78 Nick Maunder, Karin Seyfert, Meltem Aran, Gökçe Baykal, Marta Marzi and Gabrielle Smith, Evaluation of the 
DG ECHO funded Emergency Social Safety Net (ESSN) in Turkey November 2016–February 2018, Volume 1: 
Final Evaluation Report, April 2018, (Rome: World Food Programme, 2018).
79 UNICEF’s reported figure to DG ECHO.
80 Using a global study of comparative cost-efficiency of DG ECHO-funded transfers across 47 projects, this 
demonstrated an average cost–transfer ratio of 56%.
81 Philip White, ‘Value for Money Analysis of Kenya’s Hunger Safety Net Programme’, (2016).
82 Ibid.
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Findings from Kenya also show that ex ante 
registration can lead to efficiency gains compared 
to reactive humanitarian cash delivery.

Nevertheless, programme scale remains the major determinant of 
cost–transfer ratio, a finding also supported by the ESSN evaluation.85 

Cost efficiency gains generated through using national safety net staff 
and systems for cash assistance programmes should, however, consider 
the risk of overburdening such systems, which could undermine the 
timeliness of both emergency cash assistance and regular transfers 
provided through the national system. 

As well as enrolling thousands of households (‘Group 1’) on the 
long-term social safety net, HSNP additionally registered and 
enrolled a larger group of households that were also considered 
poor and vulnerable (‘Group 2’) to receive temporary emergency 
payments at times of drought. While the mass registration and 
enrolment of Group 2 households as a preparedness measure ex 
ante was reportedly an expensive undertaking, it means there 
is now very little in terms of additional operational costs for the 
delivery of recurrent emergency transfers.84

83 Smith et al., Shock Responsive Social Protection Systems Research.
84 Catherine Fitzgibbon, ‘Shock-Responsive Social Protection in Practice: Kenya’s Experience in Scaling up Cash 
Transfers,’ ODI Humanitarian Practice Network, February 23, 2016, https://odihpn.org/blog/shock-responsive-social-
protection-in-practice-kenyas-experience-in-scaling-up-cash-transfers/.
85 This is also supported by the abovementioned global study of comparative cost-efficiency of DG ECHO-funded 
transfers across 47 projects, where the lower average cost–transfer ratio was on programmes of much smaller scale.

This compares favourably with the business-as-usual benchmark 
for cash assistance of 56%. Similarly, in the Philippines, the social 
safety net programme estimated cost–transfer ratio is 89% 
compared to 80% using the alternative parallel system of delivery 
through NGOs.83

Ex  ante  reg i s trat ion can lead to 
efficiency gains compared to reactive 
humanitarian cash delivery

The opening of
new registration desks
to accommodate
additional
registration
from crisis affected 
households as
a result of
horizontal expansion
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timeliness in delivering cash via social safety nets 

Where existing social safety net institutions and systems are sufficiently 
robust and have capacity to expand processes to meet additional 
needs, using these systems can contribute to more timely delivery of 
cash assistance than if setting up parallel systems from scratch. KIs 
highlighted critical factors that contributed to this timely delivery, 
including established and robust digital systems for data management 
and cash disbursement, coverage of payment agents, defined 
institutional arrangements and clear standard operating procedures.

Decision-makers should be aware that, at different stages of the 
delivery cycle, there are trade-offs in pursuing timeliness such as 
between spending more time at set up and registration stages for 
quicker cash distribution at scale later on.

86 For example, in the Philippines the government struggled to cover the costs of administering WFP-funded 
emergency top-up payments for social safety net end-users (Smith et al., Shock Responsive Social Protection Systems 
Research).
87 From when registration started in November 2016, the ESSN then took six months to scale up to 500,000 end-
users and reached the target of 1,000,000 by September 2017. UNICEF began operations in March 2017 and scaled 
up payments to 50,000 end-users by May 2017 and 500,000 within 12 months.

For example, experiences in Turkey highlight the importance of 
considering the capacities of national infrastructure and personnel, 
and of factoring into operational costs resources to bolster these 
capacities where necessary. The ESSN invested in Turkish Red 
Crescent-managed service centres to bolster the capacity of and 
reduce the burden on Social Assistance and Solidarity Foundation 
offices in areas with high refugee concentrations. This had 
a minor effect on the cost–transfer ratio but was judged by all 
KIs and the ESSN evaluation to be an important and necessary 
cost. Experiences from pilots of shock responsive social protection 
in other countries or contexts also highlight the importance of 
considering national capacities and factoring in operational costs 
where necessary to avoid overburdening national systems.86 Here 
too scale is influential: a programme the size of the ESSN has more 
flexibility to invest in bolstering the national system’s capacity, 
without this adversely impacting the cost–transfer ratio.

In Turkey, before the approval and launch of either ESSN or 
CCTE, time was needed to assess the feasibility of working through 
national systems, modify the existing management information 
system (MIS) and plan and negotiate across a broad group of 
governmental and non-governmental stakeholders. UNICEF and 
WFP both explained that this initial set-up phase took longer than 
that of their previous cash assistance programme, which was 
delivered through the traditional model. However, once launched, 
both the ESSN and the CCTE programmes in Turkey rapidly scaled 
up payments to a huge number of end-users87– and considerably 
more than previous cash assistance programmes in Turkey (and 
most other responses globally) have reached in a similar time 
frame.
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These examples illustrate that, to ensure timely 
implementation, it is important to undertake 
certain necessary investments as part  of 
emergency preparedness. The findings also show 
that there are potential gains in the timeliness of 

the delivery to be made over recurrent cycles, in cyclical emergencies. 
In both Turkey and Kenya, KIs agreed that programme set-up took 
longer than for a typical cash assistance programme, but this ultimately 
contributed to improving timeliness of the response, as programmes 
could ‘go to scale’ and deliver assistance to people more quickly.

88 DFID, HSNP Annual Review Summary Sheet.

Both agencies agree this could not have been done without 
using the pre-existing government social safety net systems 
for registration and data management. Payment cycles have 
been completed in a timely fashion with minimal delays. The 
Government of Turkey’s powerful social assistance MIS was a key 
contributory factor, ensuring that end-user lists were ready and 
verified in time.
In Kenya, the mass registration and enrolment of 180,000 poor and 
vulnerable households as a preparedness measure (Section IV.2.2.1) 
took almost 2.5 years to complete. This is a considerably longer 
time frame than registration for a typical emergency response in 
the Arid and Semi-Arid Lands. However, registration is a one-off 
activity that does not need to be repeated each year and, with each 
emergency cycle, funds can be in end-users’ accounts within two 
weeks of deciding to scale up.88 This is hugely beneficial in a context 
of recurrent, cyclical disasters.

working through safety 
nets may be longer
to set up but it may then
be quicker to scale up

To ensure timely implementation, it is 
important to undertake certain necessary 
investments as part of emergency 
preparedness
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Reviews of shock responsive social protection in Ethiopia, Nepal and the 
Philippines also find that the social safety net system was able to deliver 
cash assistance at scale more quickly than the alternative of implementing 
through a parallel NGO system,90 which appears to confirm these findings.

accuracy of targeting

How the use of social safety net delivery systems impacts the accuracy of 
targeting depends on the chosen design in country and the extent to which 
humanitarians use and have the capacity to revise established targeting 
systems. The importance of a flexible and responsive targeting system 
when working through national social safety net is paramount.
 

In Turkey, the ESSN evaluation found that 48% of the transfers went 
to the poorest 40% of households, and 68% of the poorest 40% of 
refugees were included. Error rates have also improved over time, 
with less than a 4% exclusion error reported by the end of 2018.91

89 Kenya Red Cross, A Buffer Against the Drought: Riding on the Hunger Safety Net Programme Platform to Deliver 
Aid to the Most Vulnerable through the Use of Bank Accounts, (Nairobi: Kenya Red Cross, 2018).
90 Smith et al., Shock Responsive Social Protection Systems Research; Maunder et al., Evaluation of the Emergency 
Social Safety Net (ESSN) in Turkey, Vol. 1, Final Report; Fred Merttens et al., Evaluation of the Nepal Emergency 
Cash Transfer Programme Through Social Assistance, (Oxford: Oxford Policy Management, 2017).
91 World Food Programme. Emergency Social Safety Net Post-Distribution Monitoring Report Round 1. WFP 
Turkey, 2018.

There is also some evidence that NGOs’ cash assistance 
programmes that made use of the HSNP’s end-user list benefited 
from quicker implementation compared to if they had implemented 
independently through parallel systems. KIs in two aid agencies 
reported that the ready-made list saved three to five months 
compared to the usual time needed to complete needs assessment, 
targeting and enrolment for a cash assistance programme. Time 
spent on these activities also reduced over time, as end-users and 
organisations became more familiar with the process. For example, 
the Kenya Red Cross Society reported that in 2017 this process 
took two months for 4,000 households, whereas in 2018 it was 
completed within less than a month.89 This further highlights the 
potential added value of this approach where crises are recurrent 
and predictable.

Accuracy of targeting in
the Turkish ESSN programme
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Scaling up emergency assistance in Kenya is targeted 
geographically to sub-counties that are classified as vulnerable 
according to the Vegetation Condition Index, with households 
identified for assistance based on their wealth ranking using the 
proxy means test in the programme registry.
A main rationale for and a proven advantage of targeting cash 
assistance in this way has been the speed (and scale) of response. 
However, evidence suggests that there are trade-offs with the 
accuracy of targeting. The HSNP evaluation highlights difficulties 
in poverty targeting, in a context where poverty rates are high 
and uniform across communities. This has made it difficult for the 
programme to accurately identify the poorest, with high inclusion 
and exclusion errors.92 This was also affected by the need to 
establish, for political reasons, county quotas of end-users, meaning 
that in some of the poorest areas, extremely poor households were 
excluded. Furthermore, 10% of the originally targeted vulnerable 
population were unable to secure formal identification and were 
thus excluded from the HSNP register. The targeting exercise to 
update the register is only undertaken every five years, so errors 
are not easily addressed.

92 HSNP Phase II has an inclusion error of 68% and an exclusion error of 62% according to Oxford Policy 
Management, ‘Evaluation of the Kenya Hunger Safety Net Programme (HSNP),’ Oxford Policy Management, March 
22, 2018, www.opml.co.uk/projects/evaluation-kenya-hunger-safety-net-programme-hsnp.

In this context, it was not linking with the social safety net system 
per se that was instrumental. Rather, it was the ability to modify the 
existing targeting mechanism of the Turkish social safety net system to 
suit the requirements of an ex post emergency response for refugees, 
and then the flexibility to modify the criteria further in response to 
complaints and post-distribution monitoring findings.

Using a poverty-targeted approach to provide 
emergency assistance at scale will inevitably lead to 
some difficulties, and trade-offs will be needed between 
the speed of delivery and the accuracy of targeting.

Using a poverty-targeted approach 
to provide emergency assistance at 
scale will inevitably lead to some 
difficulties
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Effectiveness

This research examined the ability of the grant delivered to meet end-
users’ identified needs, the social impact of the transfer for end-users 
and the ease of communication between end-users and implementers 
as the primary drivers of the effectiveness of cash assistance.

ability of the grant delivered to meet end-users’ identified 
needs

A primary determinant of the effectiveness of the cash grant, 
irrespective of using the social safety net, is the transfer 
value. When linking humanitarian cash assistance 
programmes with social safety nets there can be 
limitations in the process of defining the transfer value 
to meet emergency needs.

3

In both Turkey and Kenya, linking with existing social safety 
nets brought other factors to consider when defining grant values 
according to households’ emergency requirements (at least initially) 
related to programme regulations, budgets and government 
concerns and political factors.
In Turkey, linking the ESSN and the CCTE with the national 
social safety net system led to understandable concerns on the 
part of the government that assistance for refugees should not 
exceed the limits for social assistance provided to poor Turks. The 
CCTE for refugees had to mirror the transfer values for Turkish 
children, which are known to be too low. Similarly, the initial ESSN 
transfer value calculated by WFP was 180 TL, but because of the 
government’s concerns it was eventually set at 100 TL. Monitoring 
showed this value was ineffective in meeting needs.
In Kenya, the value of the HSNP emergency payment to Group 2 
households is the same as the regular (i.e. non-emergency) HSNP 
transfer to Group 1 households (which is calculated as 46% of 
the food basket). The majority of KIs from humanitarian agencies 
and of published reviews of the HSNP emergency payments have 
generally been critical of this fact, as the value does not reflect the 
gap households face in meeting their basic needs during drought 
emergencies or account for high prices of commodities in remote 
locations.

There can be limitations in the 
process of defining the transfer 
value to meet emergency needs

The importance of
the transfer value 
as a determinant
of effectiveness
for end users
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The delivery of cash assistance through the parallel humanitarian 
system is not in itself a guarantee of transfer values being set in 
accordance with humanitarian needs. However, KIs in Kenya and 
Turkey said that the link with the national social safety net system 
escalated this as a critical issue. 

The wider literature on shock responsive social protection shows that 
it is still possible to define emergency transfer values according to 
humanitarian best practices when delivered through social safety nets.96  
Political and operational flexibility can still ensure effectiveness of 
transfers delivered through social safety net systems despite challenges 
when there is flexibility by these systems and national governments to 
modify and/or supplement the regular transfer value.

In Turkey for instance, the government and UN actors identified 
creative solutions to address some of the issues discussed herein. 
Both the ESSN and the CCTE included various ways to ‘top up’ 
the transfer for certain vulnerable households or at certain periods 
to improve the effectiveness of the cash assistance in meeting 
refugees’ needs.

In Kenya, the value of the HSNP emergency payment to Group 2 
households is the same as the regular (i.e. non-emergency) HSNP 
transfer to Group 1 households (which is calculated as 46% of 
the food basket). The majority of KIs from humanitarian agencies 
and of published reviews of the HSNP emergency payments have 
generally been critical of this fact, as the value does not reflect the 
gap households face in meeting their basic needs during drought 
emergencies or account for high prices of commodities in remote 
locations. 
Combined with the unpredictable nature of these emergency 
payments,93 the value of the HSNP emergency payments means 
they have generally only been used for immediate consumption 
and have not prevented the affected population from resorting 
to negative coping strategies, such as the depletion of productive 
assets.94 In 2017, certain donors stipulated that cash assistance 
programmes for basic needs provided by NGOs in the HSNP 
counties should also adopt the value of the HSNP emergency 
transfers. This took into account preferences of the Kenyan 
government and intended to prevent confusion and tensions in 
communities and speed up the process for setting the transfer 
value. In this case, the majority of KIs also reported that this limited 
the effectiveness of the assistance in terms of meeting needs.95 

93 Not all Group 2 households are guaranteed to receive assistance through the HSNP when emergency payments 
are activated, as the scale-up depends on an allocation formula (see Section IV.1.3.2 on communication).
94 Oxford Policy Management. ‘Evaluation of the Kenya Hunger Safety Net Programme (HSNP).’ Oxford Policy 
Management, March 22, 2018
According to the HSNP Scalability Guidelines, the payments under HSNP Phase II are expected to shield households 
from the negative impact of drought emergencies by supporting (1) basic consumption and (2) the resilience of poor 
and vulnerable populations in response to regular climatic fluctuations. The evaluation found that the second objective 
is achieved only to the extent that it cushions households: it does not prevent them from falling. 
95 Confirmed in end-user’s testimony as captured in programme monitoring.
96 For example, experiences in the Philippines (Smith et al., Shock Responsive Social Protection Systems Research).
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social impact of the transfer for end-users at household 
and at community levels

Both the ESSN evaluation and the HSNP end-of-project review show that 
the programmes had a positive impact on intra-household relationships, 
easing tensions that arise due to poverty. This is not influenced by the 
manner of delivery, however, and is a common outcome reported in 
reviews and evaluations of cash assistance programmes delivered through 
parallel systems (i.e. not through social safety nets).

In both the Turkey and Kenya case studies, there is evidence that 
cash assistance contributed to generating certain community tensions; 
however, there is only limited anecdotal evidence that this is influenced 
by the decision to deliver assistance through the social safety net.

97  Maunder et al., Evaluation of the Emergency Social Safety Net (ESSN) in Turkey, Vol. 1, Final Report
98 WFP, Social Cohesion in Turkey: Refugee and Host Community Online Survey, Rounds 1, 2, 3, (Rome: WFP, 
2018).
99 For example, cash assistance for refugees in Jordan and Lebanon.

In Turkey, as the refugee crisis became more protracted, various 
literature acknowledged the risk of social tensions between Turkish 
and refugee populations, driven by factors including poverty in the 
host community and perceptions of the impact that the refugee 
influx had on job opportunities and access to services.97 The ESSN 
evaluation acknowledges that the ESSN could potentially further 
reinforce these tensions given the relatively high value of assistance. 
The social cohesion study financed under the ESSN provides 
anecdotal evidence of cash assistance contributing to social tensions 
between host communities and refugees, although these cannot 
be attributed to any particular programme.98 All KIs in UNICEF and 
WFP acknowledged that linking with the national social safety net 
system could potentially exacerbate such tensions where they exist. 
This is because (1) refugees apply for assistance at the same locations 
as Turkish households, which increases the visibility of assistance 
provided to refugees, and (2) it could fuel perceptions among the 
local population that refugee assistance is provided directly by the 
Turkish government (when there is a lack of comparable ‘basic needs’ 
assistance available for Turks).
In Kenya, some social tensions were generated by the HSNP 
targeting process, which divided households between Groups 1 
and 2 based on a proxy means test. This issue cannot be attributed 
to linking with the social safety net per se, since social safety 
net programmes can follow a variety of targeting approaches. 
Furthermore, poverty targeting methods are not unique to social 
safety nets; they have also been used in standalone emergency 
programmes.99 Rather, the tension was caused by a combination of 
the context – whereby the population is nearly uniformly poor and 
in need of assistance – and the complexity of the proxy means test 
targeting method and the algorithm that determines the scale of 
the emergency response, both of which are difficult to explain to 
communities. The initial lack of community-based validation of end-
user lists exacerbated the situation.

97 Maunder et al., Evaluation of the Emergency Social Safety Net (ESSN) in Turkey, Vol. 1, Final Report
98 WFP, Social Cohesion in Turkey: Refugee and Host Community Online Survey, Rounds 1, 2, 3, (Rome: WFP, 2018).
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The likelihood of tensions between end-users and non-end-users 
appears to be driven by contextual factors in this instance, including 
levels of poverty, the existence of prior tensions between population 
groups that targeting has capacity to reinforce, complexity of the 
targeting process and related community perceptions on targeting 
fairness.

ease of communication between end-users and implementers

It is widely acknowledged that clear and accessible communication 
and feedback mechanisms contribute to improved accountability 
and effectiveness of emergency programming.103 The country case 
studies provide some evidence that ease of communication between 
end-users and implementers contribute to a more effective response. 

Findings from Turkey suggest that the ability 
to supplement, or modify, the social safety net’s 
regular communication processes with end-users 
can be instrumental to ensuring effectiveness. This 
is particularly the case where social safety nets have 

not been designed for shock response and where assistance is scaling up 
to new population groups.

The initial lack of community-based validation of end-user lists 
exacerbated the situation. Moreover, there has been some discontent 
among those in Group 2 who have never received an emergency 
payment.100

Cash assistance programmes targeting refugees in Lebanon have 
also faced such difficulties when using similar targeting approaches, 
with no links to social safety nets.101  This can also be compared 
to the ESSN in Turkey, where demographic criteria were clearly 
communicated and there have been fewer complaints and tensions 
around targeting issues.102

100 Caroline Riungu, Alastair Haynes and Clare O’Brien, Special Themes Report: Emergency Payments, (Oxford: 
Oxford Policy Management, 2017).
101 Gabrielle Smith, ‘Cash Assistance in Lebanon: Accountability to Affected Populations’ (CaLP Secretariat, 
forthcoming).
102 Ibid.
103 As per the quality standards set out in the Core Humanitarian Standard (#4: People affected by crisis know their 
rights and entitlements, have access to information and participate in decisions that affect them; #5: People affected 
by crisis have access to safe and responsive mechanisms to handle complaints).

The ability to supplement, or modify, the 
social safety net’s regular communication 
proces se s  wi th  end-user s  c an  be 
instrumental to ensuring effectiveness

The ease of communication between 
end-users and implementing agencies
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The emergency programmes in Turkey did not use the national social 
safety net system’s communication processes because the media 
and languages used were not accessible to refugees. Instead, the 
ESSN and the CCTE programmes invested in communicating directly 
with end-users through a range of channels that were accessible to 
the refugee population. KIs from WFP also highlighted monitoring 
findings that demonstrate the effectiveness of communication in 
sensitising end-users. 
In Kenya, published studies,104 supported by several KIIs, indicated 
that communication from the HSPN with end-users about the 
targeting approach (of both the long-term programme and the 
emergency scale-up) and the payment schedule (for emergency 
scale-up) was insufficient. As mentioned, this is due to the complexity 
of the targeting method and the algorithm for scaling up emergency 
payments rather than anything inherent in the use of existing 
social safety nets for delivery; it could equally be a challenge of a 
standalone cash assistance programme. This finding is confirmed 
by post-distribution monitoring data from NGO-implemented 
programmes in the same counties.105

104 Oxford Policy Management, ‘Evaluation of the Kenya Hunger Safety Net Programme Phase 2 - Note on Findings 
on HSNP Emergency Payments’.
105 Oxfam post-distribution monitoring in Turkana shows many end-users were not aware of many aspects of project 
and only 16% were aware of the distribution dates shared by community meetings.
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Equity

This research examined the cashing-out gender gap (the number of 
men who report difficulties in cashing out the grant delivered through 
the unified delivery platform versus the number of women reporting 
similar difficulties), the transaction costs and barriers to accessing 
cash through the social safety net, and the geographical equity as the 
primary drivers of the equity of cash assistance.

gender differences in cashing out

In the two countries studied (Turkey and Kenya), the research found 
no gendered differences in ability of men and women to cash out their 
grants, nor did it find any evidence that linking the cash assistance 
with existing social safety nets influenced this positively or negatively.

Barriers to access and transaction costs for certain groups

End-users (and ‘vulnerable’ groups within them) can face various 
barriers in accessing cash assistance. In Turkey and Kenya there is 
evidence that some, but not all, of the access barriers faced by end-

users were specific to the model of delivering 
assistance through the social safety net system. 
Getting assistance through a social safety net 
implies a degree of interaction with government 
services and processes, which can be bureaucratic 
a n d  c o m p l e x  t o 

navigate - in both Turkey and Kenya, the 
main access challenges that end-users faced 
were during the registration and enrolment 

4

Both the ESSN and the HSNP are household-level grants, and 50% 
and 60% of cardholders, respectively, are women. Programme 
monitoring of the ESSN, the CCTE and the HSNP show few end-
users reported issues with accessing their payment,106 and there was 
no difference in gender. 
In Turkey, KIs agreed that these figures are likely to disguise the fact 
that some households rely on a third party to help them complete the 
ATM transaction (something that is also noted in other contexts).107 In 
Turkey, equity was not considered a factor of linking with the social 
safety net, as the same ATM-based payment mechanism is used in 
all other cash programmes in the whole of cash response system.

106 10% of ESSN end-users reported this in WFP’s post-distribution monitoring. In Kenya, Ground Truth Solutions’ 
data showed 86% of surveyed end-users found the cash-out process easy.
107 For example, Lebanon. In both contexts, the target population did not have previous experience of using ATMs.

4
4.2

Some, but not all, of the access barriers 
faced by end-users were specific to the 
model of delivering assistance through 
the social safety net system

End users having to face administrative 
barriers to access the grant
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stages.

On the other hand, in both countries, there have been fewer reported 
difficulties for end-users during the payment stage of the programme 
cycle. Where there have been difficulties with access, these were not 
linked to delivery of assistance through the social safety net per se, 
but rather to the delivery mechanism, and could have been similar 
for assistance being delivered through a parallel humanitarian system. 
Programme scale (and the subsequent delivery mechanism to reach 
that scale) appears to be more of a driver for increased barriers, as 
discussed in the previous section. Flexibility within the social safety 
net system to address these issues can therefore be a crucial factor 

In Turkey, the registration and enrolment processes were 
standardised for all targeted end-users. There was limited analysis 
of how needs and constraints would vary for different vulnerable 
groups, or adaptations to processes according to age, gender or 
ability. Several barriers to registration were identified in the early 
stages of implementation, such as: difficulties for would-be applicants 
to get the required documentation;108 difficulties for illiterate 
households to complete the form; costs for illiterate households to 
pay a notary to sign for the ATM card; and distances to make an 
application or pick up cards, which disproportionately affects those in 
remote areas, older people and those with disabilities. Some of these 
barriers are related to linking with the social safety net system, which 
required that would-be users apply in person at a centre; complete 
an application form; and register a residential address.
In Kenya, some HSNP-targeted end-users faced difficulties 
in obtaining national ID – a prerequisite for enrolment in the 
programme due to Equity Bank’s ‘know your customer’ requirements. 
Older and orphan households struggled in particular with the 
enrolment process, as it was hardest to obtain ID for them. An 
estimated 10% of the targeted population were unable to get 
their ID card and were eventually excluded from the programme. 
KIs explained that, by contrast, other international agencies’ cash 
assistance programmes have more flexibility to find solutions to ID 
related requirements and challenges.109 As with the case of Turkey, 
there is little evidence of HSNP implementers analysing various 
vulnerable populations’ needs and constraints to access the transfer, 
likely due to the assumption that the most able person from each 
selected household would be capable to register and cash out the 
cash transfer. Similar findings arose from other global experiences of 
using social safety nets.110

108 Due to bottlenecks and challenges in the refugee registration service, difficulties for some refugees to register 
their address in the Turkish system due to their living arrangements such as shared dwelling spaces and informal 
accommodation, and cost of a disability health report.
109 For example, a national ID is required to register a SIM card (for mobile money) but these can be registered in 
another person’s name and shared.
110 For example, in Kyrgyzstan and Nepal (see Kyrgyzstan case study in DEVCO, ECHO, NEAR. Social Protection 
Across the Humanitarian-Development Nexus: A Game Changer in Supporting People Through Crisis. Tools and 
Methods Series: Reference Document No. 26. Luxembourg: Publications Office of the European Union, 2019. and 
Merttens et al., Evaluation of the Nepal Emergency Cash Transfer Programme Through Social Assistance.
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contributing to value for money. 

In the case of linking cash assistance programmes with social safety 
nets, the key is to understand whether, and how, these barriers to 
access may manifest differently, relative to a programme delivered 
through parallel systems. Where social safety nets have application- 
rather than outreach-based processes, and where linking with social 
safety nets involves working with pre-defined processes that were not 
conceived with the needs of emergency-affected people in mind, this 

is particularly important.

Again, there are trade-offs to consider and it is important to compare 
these transparently. Decisions on incorporating ideal ‘best practices’ 
for inclusive programming must consider not only the needs of 
marginalised groups, but also the budgets, capacities and programme 
scale. Difficult decisions will always need to be made in terms of what 
additional investments are worthwhile – for instance how broad and 
inclusive is feasible and appropriate for a programme to be. The same 
is true when it comes to linking with social safety nets. As such, some 
barriers in social safety net processes may be inevitable. But if these 
processes and systems ultimately contribute to speedy registration and 
enrolment for the majority of those in need, then it can still constitute 
good value for money (albeit recognising the limitations of this).

geographical equity

The research finds that the geographical area of 
operation of the social safety net pre-crisis, and 
its system capacity in the worst-affected areas, are 
factors that can influence the geographical equity 
of an emergency response provided through 

social safety net systems.

In Turkey, when barriers to access were identified, some government 
processes were modified, and, through the ESSN programme and 
NGO activities funded separately by donors, additional support 
measures put in place. Similar actions have been taken on 
programmes documented in the wider literature.111 Their success 
demonstrates that solutions are possible and that having the 
flexibility to adapt existing social safety net procedures, or to establish 
new partnerships, can be instrumental to better ensuring equity 
when linking with social safety nets.

111 For example, in Kyrgyzstan, where programme registration during shock response was made more inclusive through 
mobile outreach into communities and waiving certain documentation (DEVCO, ECHO, NEAR. Social Protection 
Across the Humanitarian-Development Nexus: A Game Changer in Supporting People Through Crisis. Tools and 
Methods Series: Reference Document No. 26. Luxembourg: Publications Office of the European Union, 2019).

4
4.2

The geographical area of operation of 
the social safety net pre-crisis, and its 
system capacity in the worst-affected 
areas, are factors that can influence the 
geographical equity
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In Turkey, linking with the social safety net system enabled (or at 
least did not constrain) the programmes’ nationwide coverage, 
since the Turkish social safety nets are implemented nationwide and 
there is national coverage of the Social Assistance and Solidarity 
Foundation offices and the payment mechanism. Despite this, to 
ensure geographical equity without overburdening the national 
system, it was necessary to bolster the social safety net system 
capacity through Turkish Red Crescent service centres in areas with 
the highest concentration of refugees. 
In Kenya the HSNP Phase II covered the four counties that are 
the most vulnerable to drought emergencies. However, the long-
term programme is not operational in other counties that are also 
vulnerable to drought, where any cash-based emergency response is 
still delivered through parallel systems.112 In Phase III the programme 
is scaling up to cover a total of eight counties, and the government 
and partners plan to investigate how to make the wider social safety 
net system in the country (i.e. programmes that operate nationwide) 
shock responsive.113

112 The Government of Kenya Department of Special Programmes worked through WFP to reach the 13 other 
counties hit by the drought in 2017.
113 Personal communication, UNICEF Kenya (August 2019); new draft Social Protection policy.
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Sustainability

This research examined national capacity development, national 
system development, linkages to social safety net programmes 
and financial inclusion of end-users as the primary drivers of the 
sustainability of cash assistance.

national capacity development

The expectation that cash delivered through social safety nets 
contributes to the localisation agenda for aid is a major reason 
behind interest in this approach. It is possible that linking with social 

safety nets can strengthen national capacities 
for delivering emergency cash assistance – but 
achieving this requires time, dedication and 
resources. Success depends on the level of 

national actors’ engagement in programme design and implementation 
and on political will. Implicitly, it means there is a need for a true 
shift in the mind-set of humanitarian actors, from making parallel 
investments in separate cash assistance systems and towards 
localisation.

Where programme cycles and funding streams are short-term, it is 
important to consider what capacity-building outcomes are realistic 
and other ways these could be realised. In both contexts studied, 
programmes had the benefit of time. In Turkey this was because 
of the multi-year protracted crisis and in Kenya because emergency 
response aspects have been integrated into two consecutive long-
term development programmes. Achieving similar capacity-building 
outcomes may not be feasible under the standard short-term time 
frames and funding cycles of emergency response. For humanitarian 

5

In Turkey, achieving the ESSN’s stated objective of integrating 
refugees into the national system requires developing national actors’ 
capacity. There have been a range of capacity-building investments, 
but to date these have focused primarily on Turkish Red Crescent. 
There has been more limited investment in government capacity 
building, due to the wider difficulties in moving ahead with any 
national integration of refugees. While the government’s existing 
systems (e.g. MIS and financial systems) are capable of handling 
the ESSN applications and transaction volume, KIs agree that 
government departments could not presently take on the ESSN 
programme without capacity building in areas such as accountability 
and monitoring. 
In Kenya, there is a general consensus among KIs that the national 
capacity to manage emergency cash assistance has increased, and 
that over time the government of Kenya has increased its funding to 
and leadership of the HSNP. This transition to national ownership will 
continue during Phase III, with the goal that at the end of this phase 
the Kenyan government will be completely responsible for HSNP.

Linking with social safety nets can 
strengthen national capacities but this 
requires time, dedication and resources

4
4.2
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agencies committed to realising this ‘added value’ of sustainability, 
it may be necessary to look beyond humanitarian finance to 
programming and financing ‘across the nexus’, including development 
finance, core and multi-year funding.

national systems development

As with capacity building, evidence from both Kenya and Turkey 
shows that it is possible to contribute to strengthening national social 
safety net systems by linking these with humanitarian cash assistance 
– but this also requires dedicated time, effort and resources. In both 
contexts, the necessary activities to enable system strengthening have 
been built into programme activity plans and budgets, which has been 
one of the enablers of national systems development. 

Overall, standard short-term time frames and funding cycles of 
emergency cash response may represent a barrier to meaningful 
support to develop national systems (instead, humanitarian actors 
build internationally owned parallel systems and invest in private 
resources). As with capacity building, the findings imply that nationally 
owned systems can be developed given the necessary investments, and 
that this requires a shift in focus from parallel cash assistance systems, 
towards greater localisation.

The way emergency cash programmes link with national social safety 
net systems can also influence the potential for the strengthening of these 
national systems. The broader the range of social safety net systems with 
which emergency cash response is linking, the larger the potential for 
strengthening those national systems.

In Turkey and Kenya, strengthening the underlying national 
MIS may be beneficial to delivering future assistance. With the 
CCTE programme, UNICEF is building the capacity of government 
staff and systems to take ownership of a UNICEF-managed child 
protection component and to integrate this into the Turkish social 
protection system. In Kenya, policies, standard operating procedures 
and an emergency preparedness plan guiding the shock-response 
component have been developed with the government under 
Phase III. In addition, the management of the FSP contract has been 
transferred to the government.

The ESSN and the CCTE piggybacked on some, but not all, social 
safety net systems and invested in separately managed payment, 
monitoring and complaints response systems. These systems could 
be beneficial for the Turkish social safety net system, but as yet there 
has been no real discussion about any transfer of ownership. The 
decision to use the Turkish Red Crescent’s Kizilay card as the payment 
mechanism may improve value for money in terms of efficiency and 
effectiveness grounds but it reduces opportunities for strengthening 
national systems.
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linkages to social safety net programmes

Evidence from both countries shows that linking 
with social safety nets to deliver assistance does 
not automatically mean those benefiting from 
emergency assistance will (or should) continue 
to receive long-term social protection. To 
enable integration to long-term social protection 

requires concerted effort and negotiation. Whether this is feasible, 
and whether it happens in practice, depends on government financing 
and political will. Contextual factors also have a bearing here. These 
factors include, for example, how the cash assistance is linked with the 
social safety net system, the nature of the crisis and the nature of the 
target group (i.e. is it appropriate for some/all of emergency transfer 
recipients to continue to receive longer-term assistance, do they fit the 
criteria for long-term social protection support etc.).

In the case of Turkey, one of the ESSN’s stated objectives was for 
end-users to be ‘integrated’ into the Turkish social safety net system. 
However, this did not happen during Phase I due to political barriers 
to refugee integration and the government’s reluctance to assume 
long-term financial responsibility for refugees without EU support. 
The intention is to address this during Phase II, which started in 
2019, with a view to integrating the most vulnerable cohort of end-
users. By comparison, UNICEF’s CCTE for refugees was directly 
aligned to the design of the national conditional cash transfer for 
education programme for Turkish children, and dialogue between 
the government, UNICEF and donors on full integration of the CCTE 
refugee caseload during Phase II is reportedly progressing well. 

In Kenya, the HSNP emergency assistance, as it had a specific 
technical assistance and system-building focus, contributed to the 
roll out of the long-term social safety net programme.

Linking with social safety nets to deliver 
assistance does not automatically 
mean those benefiting from emergency 
assistance will (or should) continue to 
receive long-term social protection

Relationship between contextual
factors and integration into longer term social protection

4
4.2
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The programmes covered in the research do not include examples of 
‘vertical expansion’, wherein end-users that already receive the long-
term social safety net and would continue to be enrolled in the scheme 
after any emergency assistance finishes.114

financial inclusion

Evidence from both countries and all its programmes shows 
that linking with social safety nets to deliver assistance does not 
automatically lead to financial inclusion. Whether this is even feasible 
depends on the payment mechanism the social safety net programme 
uses, as many social protection payment mechanisms are not using full 
bank accounts for end-users. It also depends on the manner of linking 
– that is, whether the social safety net’s payment mechanism is used 
at all. Where it is theoretically feasible, whether it happens in practice 
is still determined by the extent to which the payment mechanism 
fits the end-users’ financial services needs and requirements, and 
whether wider barriers to accessing these services are being addressed. 
Where it is feasible, realising financial inclusion therefore requires 
that the programme resources the necessary activities to understand 
these needs and to overcome any barriers. This is consistent with 
evidence about the potential for financial inclusion from cash assistance 
delivered through parallel systems.

114 For example, as seen in the Philippines and Nepal.
115 Cited in interview with PTT bank (2016), carried out for the feasibility study for the CCTE.

The difference in progress between these two programmes is partly 
due to the scale of the ESSN, but it is also due to the way in which 
programmes link to the social safety net. The ESSN ‘piggybacks’ 
on national social safety net processes and infrastructure but is 
essentially separate from the national social welfare system that has 
no such ‘basic needs’ assistance for poor Turkish families. In contrast, 
the CCTE mirrors the design of the national conditional cash transfers 
for education programme for Turkish children. 
In Kenya, the HSNP’s design provides only temporary emergency 
assistance to Group 2 (although there is little difference in poverty 
status between the two groups). The start and end of this emergency 
assistance is determined by the Vegetation Condition Index (VCI) 
triggers and the allocation formula. Retargeting for the long-term 
assistance is an infrequent activity that occurs once every five years.

In Turkey the two programmes did not actually use the payment 
mechanism of the social safety net system, so this was not an 
influencing factor. However, had the ESSN chosen to deliver 
assistance through the PTT social card that Turkish social safety net 
programmes use, this would not have automatically led to financial 
inclusion, as these cards are still only ‘limited purpose accounts’.115
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116 These findings are consistent with wider literature on financial inclusion outcomes on emergency cash assistance 
and social protection programmes, which highlight that for products and services to have uptake, these must be trusted, 
accessible, useful and convenient for households.

In Kenya, although the HSNP did open fully functional bank 
accounts with Equity Bank for end-users, evidence suggests that, 
to date, end-users are not using them other than to receive the 
HSNP transfer. M-Pesa, on the other hand, is being widely adopted 
within the HSNP-targeted communities according to KIs, and could 
be a mechanism that is more likely to support financial inclusion 
objectives.116 While there is as yet no data to confirm this hypothesis, 
it was reportedly a factor behind WFP’s decision to use M-Pesa to 
deliver cash assistance during its drought response.

4
4.2
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4.3
Value for money when using 
consolidated cash transfers

The	following	section	discusses	the	use	of	consolidated	cash	transfers	in	Kenya,	Jordan,	
Turkey	and	Colombia.117	It	also	draws	from	global	literature	to	contribute	to	the	body	
of	evidence	on	how	the	use	of	consolidated	grants	influenced	each	value-for-money	
indicator – economy,	efficiency,	effectiveness,	equity and sustainability.

117 The fact that the CCD in Colombia was not delivering cash as a single entity at the time of the study did 
not have an impact of the use of the findings from Colombia in the consolidation section. Members of the CCD 
and other cash actors in the countries were independently delivering their own cash programmes. They were 
thus consulted on the effect of consolidation on their own agency’s programme.
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Economy

This research examined the delivery costs and cash-out costs as the 
primary drivers of the economy of cash assistance.

consolidated grants delivery costs

When organisations deliver consolidated grants independently, the 
delivery costs that organisations pay mostly equal the transfer fees and 
any potential costs for the payment instrument itself (e.g. of supplying 
the ATM card). By reducing the number of transfers necessary to 

cover a similar range of needs, the consolidation 
of grants has a positive effect on transfer fees, and 
therefore on delivery costs, compared to the matching 
number of sectoral grants. And the longer the duration 

of the programme, the higher the economy.

Economy is influenced by the cost structure of the transfer fees to 
be paid to the service provider (i.e. how transfer 
fees are calculated). The grant consolidation 
has a mechanical119 effect on the reduction of 
the number of transactions needed to cover a 

1

118 The study illustrates how the reduction of the number of transfers reduces transfer fees using as an example the 
consolidation of grants over time as opposed to over intended outcomes. Gautam Gustav Bastian, Markus P. Goldstein 
and Sreelakshmi Papineni, Are Cash Transfers Better Chunky or Smooth? Evidence from an Impact Evaluation of a 
Cash Transfer Program in Northern Nigeria, (Washington D.C.: World Bank, 2017), http://documents.worldbank.
org/curated/en/201411503985884102/Are-cash-transfers-better-chunky-or-smooth-evidence-from-an-impact-evaluation-
of-a-cash-transfer-program-in-northern-Nigeria.
119 The effect described here is mechanical – that is, the number is literally, mathematically reduced; it does not 
take account of any behavioural impact the consolidation has (i.e. in terms of how end-users’ use to or perceive the 
consolidated transfers and how they meet their needs)

A 2017 World Bank study in northern Nigeria showed that the costs 
of delivering 700 USD to women in five quarterly transfers were half 
the costs of delivering the same amount in 15 monthly instalments 
but achieved comparable outcomes.118

By reducing the number of transfers 
the consolidation of grants has 
a positive effect on transfer fees

The larger the share of fixed costs per 
transaction, the more positive the influence 
of grant consolidation on delivery costs

Difference in terms of costs between one multi sectoral grants and 
several smaller sector-specific grants

http://documents.worldbank.org/curated/en/201411503985884102/Are-cash-transfers-better-chunky-or-smooth-evidence-from-an-impact-evaluation-of-a-cash-transfer-program-in-northern-Nigeria
http://documents.worldbank.org/curated/en/201411503985884102/Are-cash-transfers-better-chunky-or-smooth-evidence-from-an-impact-evaluation-of-a-cash-transfer-program-in-northern-Nigeria
http://documents.worldbank.org/curated/en/201411503985884102/Are-cash-transfers-better-chunky-or-smooth-evidence-from-an-impact-evaluation-of-a-cash-transfer-program-in-northern-Nigeria
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similar range of needs. Therefore, the larger the share of fixed costs 
per transaction, the more positive the influence of grant consolidation 
on delivery costs.

Private end-user costs associated with accessing the grant

Most of the consulted end-users mentioned having to pay fees to cash 
out the consolidated grant. Those fees varied greatly across countries 
and organisations. This is however more related to the FSP rather than 
being specific to the use of consolidated grants.

For instance, in Colombia end-users reported having to pay from 
1,500 COP (0.38 GBP) to 35,000 COP (8.82 GBP), depending on the 
ATM from which they tried to withdraw. If end-users decided to use 
the card in stores and supermarkets, they usually had to pay a 2-3% 
fee rate (whereas some other organisations were able to provide 
payments at points of sale for free). Although most organisations 
attempted to either fully or partly cover these cash-out fees, they still 
represented a burden on end-users, especially as other operations – 
such as checking the card balance – could represent an extra fee that 
was not always anticipated.

4
4.3

Some FSPs charge a fixed cost per transaction, others charge 
a percentage of the amount transferred, and some employ a 
combination of both charges. 
If, per transfer, an FSP charges a flat fee of 3.00 GBP plus 2% of the 
transfer amount, then to transfer three sectoral grants of 100.00 GBP 
each, it will cost 15.00 GBP (3 x 3.00 GBP = 9.00 GBP) + (0.02 x 300 
= 6.00 GBP) = 15.00 GBP
Here, transfer fees are equivalent to 5%. 
To transfer one consolidated grant of 300.00 GBP, using the same 
FSP, it will cost 9.00 GBP (1 x 3.00 GBP = 3.00 GBP) + (0.02 x 300 
GBP = 6.00 GBP) = 9.00 GBP
With the case of the consolidated grant, the transfer fees are 
equivalent to 3%.

End user having walk under difficult
conditions to access the grant
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In Kenya, for example, end-users of one organisation delivering 
consolidated grants independently reported having to walk, on 
average, 45 minutes to reach the distribution site, after which they 
would be at the site for up to two hours. In Colombia, consulted end-
users mentioned walking between 15 minutes and three hours (one 
hour on average) to reach an ATM, even though programmes were 
implemented in an urban setting. 
Women groups in Colombia estimated their opportunity cost to cash 
out the grant at less than 1 GBP. Men’s estimated opportunity cost 
was much higher, ranging between 5,000 COP (1.26 GBP) and 40,0 
0 COP (10.05 GBP) for the day they stopped working to participate 
in the card delivery activity or to withdraw the grant.

Travel costs and time to reach ATMs or shops, and their implications 
in terms of opportunity costs for cash recipients, were also notable.

Cash recipients and KIs across contexts, however, generally agreed 
that the consolidation of assistance had a positive effect 
on the costs to end-users when compared to receiving 
different sectoral transfers. With unconsolidated 

transfers, each require them to travel to and from, and queue at an 
ATM/pay-out point, and to pay separate withdrawal fees.

The consolidation of assistance has a 
positive effect on the costs to end-users
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Efficiency

This research examined the cost–transfer ratio; the distribution times 
when using consolidated grants, and the influence of the operational 
model on the ease of consolidating grants as the primary drivers of the 
efficiency of cash assistance.

cost–transfer ratio

As a result of consolidation, and compared to multiple sectoral grants, 
the amount to be transferred at once to end-users increases, which 
is likely to have positive effect on efficiency. Cost–transfer ratios 
have generally been calculated to demonstrate the cost-efficiency 
of cash assistance, and not of consolidation. However, studies and 
KIs consistently highlighted that a key driver of improving the cost–
transfer ratio is scale.120

Given the importance of scale in influencing the cost transfer ratio, 
the decision to consolidate transfers positively 
influences the cost–transfer ratio. This is because 
it significantly increases the value of the transfer 

and the size of the assistance budget required, compared to a sector-
specific programme. However, the duration of the programmes and 
contracts also makes a difference; more costs are usually required in 
the initial set-up phase, meaning longer-term programmes tend to be 
more cost-efficient.

timeliness in delivering the consolidated grant 

Across the cash projects reviewed, the research found that 
consolidation had little influence on the timeliness of the interventions 
or on the time required from signing the agreement with the donor 
until the first cash disbursement. 

2

For instance, a large-scale study of the comparative cost-efficiency 
of DG ECHO funded transfers in Turkey was conducted in 2016.121  
Based on a sample of 47 projects, the study concluded that the 
primary driver of cost-efficiency was scale. 122

Across the case studies, registration was consistently highlighted 
as the most time-consuming activity (taking on average 15 days 
in both Colombia and Kenya, for instance), but this was reportedly 
comparable to targeting processes for sector-specific grants.

120 Nick Maunder, Neil Dillon, Gabrielle Smith and Sharon Truelove, Evaluation of the Use of Different Transfer 
Modalities in ECHO Humanitarian Aid Actions 2011-2014: Draft Final Report, (Brussels: DG ECHO, 2015), 40
121 Ibid.
122 Nick Maunder, Karin Seyfert, Meltem Aran, Gökçe Baykal and Marta Marzi, Evaluation of the DG ECHO 
Funded Emergency Social Safety Net (ESSN) in Turkey November 2016–February 2018, Volume 1: Draft Evaluation 
Report, (Rome: World Food Programme, 2018).

The decision to consolidate transfers 
positively influences the cost–transfer ratio.

4
4.3
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An enabling factor in the consolidation of assistance was that, through 
the provision of a single multi-sectoral grant, organisations can work 
with a single donor. This can provide the programme with a single, 
strong, strategic vision and speed up contracting arrangements.

In some contexts, however, reaching an 
agreement on a harmonised minimum 
expenditure basket (MEB) and transfer value 
across humanitarian actors was challenging, 
and this had a negative impact on the 
timeliness of the interventions.

In-country cash actors also identified other contextual factors, such as 
the availability of data on household expenditures to design an MEB or 
the potential linking with social safety nets, as determinants of the time 
needed to set transfer values.

KIs across contexts considered the time required to set the transfer value 
for a consolidated grant to be comparable to that of equivalent multiple 
sector-specific grants. Sectoral grants would require multiple different 
negotiations (per sector), whereas a consolidated grant only needs one.

influence of the operational model on the ease of 
consolidation 

Grant consolidation is a programmatic decision that does not pertain 
to a given operational model. Consolidated grants can be distributed 

independently, via existing social safety nets or using 
a unified delivery platform. However, in the four case 
studies, the chosen delivery model did influence the ease 

of consolidation.

In Turkey, agreeing on an MEB and transfer value required significant 
discussion and time. This was seen by KIs as a consequence of 
collaboration implied by the particular operational model, rather 
than the fact that the grant was consolidated. However, across other 
contexts (Nepal, Iraq, Ukraine, etc.), the development of a joint MEB 
has been triggered by the use of consolidated grants.

In Turkey, for instance, where the lack of pre-existing data required 
humanitarian actors to spend more time to agree on an MEB. 
In Colombia and Kenya, organisations willing to deliver 
consolidated grants had to harmonise the transfer value with that 
used by social safety net. This sped up the process (i.e. a gain in 
efficiency) but led to insufficient transfer values to cover basic needs 
(i.e. a loss in effectiveness).

Example of composition of a 
minimum expentiture basket

The chosen delivery model did 
influence the ease of consolidation.
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Organisations working together through a unified delivery platform 
build trust, which in turn may ease the sharing of tools and processes 
to deliver consolidated grants, and may facilitate discussion on transfer 
value. It also gives more leverage to make the case for consolidation 
or cash transfers in general.

When using social safety nets to deliver emergency cash assistance, 
organisations may face limitations in calculating the value of the 
consolidated grant.

In Turkey, linking with the social protection system through the 
ESSN programme has interfered with the consolidation of assistance 
when it came to calculating and agreeing the size of the consolidated 
grant. In particular, the fact that ESSN was being delivered in the 
same locations as where Turkish citizens received their social welfare 
drove the government’s concerns about the size of the ESSN transfer 
value (Section IV.2.3.2).
However, the overlap of the ESSN and the CCTE caseloads and the 
use of the unified delivery platform has had some influence on the 
ability to move towards a consolidated transfer for basic needs. The 
CCTE effectively acts as a ‘top up’ to the ESSN to meet additional 
needs of school-aged children, as education costs were not included 
in the ESSN transfer calculation.

123 NWFP Cash working group
124 Internal CCD Colombia document

In Colombia and Jordan, KIs did not immediately see the 
link between the move towards unified delivery and the ease 
of consolidation. However, they did recognise that working 
collaboratively to deliver cash has fostered the governments’ 
acceptance of cash transfers and especially consolidated grants – 
particularly when organisations agreed on a common transfer value.
In Colombia, for example, the position of the government changed 
radically compared to the pre-CCD period, when the government 
said that it ‘will stop’ any cash projects that do not align with the 
national policy,123 which included having ‘clear and harmonised 
end-user eligibility criteria’ or ‘common end-user database to avoid 
any duplication’.124 As such, by developing the tools and processes 
that the government considered to have been missing, the CCD 
and the cash working group managed to change the opinion of the 
government, who now accepts the use of consolidated grants and 
cash transfers for Venezuelan refugees.
In both Jordan and Colombia, the tools created by the CCF and 
CCD partners to design and implement consolidated transfers helped 
those partners who were less experienced with the modality, hence 
improving the timeliness and overall quality of assistance.

4
4.3

http://Section IV.2.3.2
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Effectiveness

This research examined the ability of the consolidated grants to 
meet end-users needs, the social impact of the consolidated transfers, 
the impact on markets, and the satisfaction of end-users with the 
communication received as the primary drivers of the effectiveness of 
cash assistance.

ability of the consolidated grant to meet end-users’ 
identified needs

In line with global research,125 the study found a 
positive effect of consolidated cash grants compared 
to multiple sectoral grants of similar values, on the 
ability of end-users to meet their basic needs.

3

In Colombia, for instance, during FGDs recipients reported using 
the grant to buy food, pay rent and bills, send money to relatives 
in Venezuela, buy school uniforms and clothes for their children, 
improve their working place, pay for medicines or surgery for children 
and to purchase materials to improve their shelters. 
According to KIs, providing unrestricted cash grants to Venezuelan 
refugees has been very effective as it allowed end-users to cover 
a wider range of needs in an autonomous manner. Consolidated 
grants allowed end-users to adapt what they buy depending on the 
seasonality. According to some NGO staff in Colombia and post-
distribution monitoring data, in January 2019 (the beginning of the 
school year), end-users spent most of the grant on uniforms and 
books for their children to go to school, whereas in February they 
prioritised health, transportation and food.
Similarly, in Turkey, the ESSN evaluation also showed the 
programme’s positive effect in terms of meeting basic needs and 
improving households’ abilities to cope, compared to non-end-user 
households. End-users were better off after the transfer: they were 
more food secure, had lower debt levels and were less likely to resort 
to negative coping strategies. By comparison, the welfare of non-
end-users had declined according to most of the analysed measures 
of welfare.126 

125 e.g., Harvey and Pavanello, Multipurpose Cash and Sectoral Outcomes.
126 Maunder et al., Evaluation of the DG ECHO Funded ESSN, Volume 1: Draft Evaluation Report. The evaluation 
compares between end-users and non-end users rather than between end-users of consolidated grants and end-users 
of multiple sectoral grants

There is a positive effect of consolidated 
cash grants n the ability of end-users to 
meet their basic needs

End users using the grants 
for different kinds of needs
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A primary driver of effectiveness is the transfer value. While the 
grants had an overall positive effect across the four contexts studied 
– and especially in Turkey, Kenya and Colombia – KIs and end-
users agreed that the amount provided through the consolidated grant 
was insufficient for recipients to cover their basic needs. This is not 
attributable to the fact that the cash assistance was delivered through 
consolidated grants rather than separate sectoral transfers, but to the 
limitations in calculating/ deciding the transfer value.

Consolidation make transfers more visible and puts them 
under higher scrutiny as the amount transferred at once is 
higher. A negative side effect of this visibility can be the 
political resistance to setting a transfer value that correlates 

to emergency needs. This was noted irrespective of whether the 
consolidated grants were or not being distributed via existing social 
safety nets.

social impact of the transfer for end-users at household 
and community levels

Across all four case studies, KIs and end-users reported a positive 
impact of the grant at the intra-household level.

In Turkey and Colombia, independently delivered consolidated 
grants were perceived by some interviewed stakeholders as entering 
‘into competition’ with the social security systems in place, since these 
grants target refugees and the transfer value is set at a higher rate 
than the social protection schemes targeting nationals.

In Colombia, most of the end-users consulted during FGDs said that 
family relations have been positively affected by the programmes: the 
consolidated grants helped households reduce the financial pressure 
and stress they faced. Some post-distribution monitoring also showed 
that the grants allowed for a more equitable share of the decision-
making power between men and women the family (in around 10% 
of cases). 
In Turkey, the ESSN evaluation highlighted that the assistance has 
had a positive impact on household relations by reducing stress.127 
The evaluation, however, also identified some intra-household 
protection risks resulting from the programme that have a gender 
dimension. For example, it was reported that in some households, 
men were taking control of the cash, and some women complained 
of a lack of money to spend on food as a result. NGOs identified 
a number of cases of husbands absconding with the card, leaving 
women and children without support, and reported these individuals 
to the call centres. This was, however, an anecdotal finding and not 
directly linked to consolidation per se.

127 Maunder et al., Evaluation of the DG ECHO Funded ESSN, Volume 1: Draft Evaluation Report.

Consolidation make transfers 
more visible and puts them 
under higher scrutiny

4
4.3
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At the community level, most KIs felt that consolidation did not have 
any significant social impact.

This finding is also in line with existing research on CVA and 
protection, which shows that negative social impacts arising during 
cash assistance programmes are usually related to other programme 
design features, rather than being inherent to the use of multipurpose 
cash.129

the consolidated grant’s impact on markets

None of the four case studies identified a particular impact of the 
consolidated grants on markets. The primary determinant of the 
grants’ effect on market was not the consolidation, but rather 
the overall volume of cash distributed, be it through sectoral or 
multipurpose transfers.

Cash assistance, through its multiplier effects, has an overall a 
positive effect on markets. Research shows that markets are usually 
in a position to respond to the increase in demand that results 
from distributing cash assistance.130 The distinct market effects of 
consolidated transfers versus sectoral grants, however, has not been 
monitored in the case study countries.

128 Lynn Yoshikawa, Integrating Cash Transfers into Gender-Based Violence Programs in Jordan: Benefits, Risks 
and Challenges, (UNHCR/International Rescue Committee, 2015).
129 Global Protection Cluster, ‘Cash-Based Interventions and IDP Protection,’ accessed September 11, 2019, www.
globalprotectioncluster.org/tools-and-guidance/essential-protection-guidance-and-tools/cash-based-interventions-and-
idp-protection/.
130 Sarah Bailey and Sophie Pongracz, Humanitarian Cash Transfers: Cost, Value for Money and Economic Impact 
– Background Note for the High-Level Panel on Humanitarian Cash Transfers, (London: Overseas Development 
Institute, 2015).

In Jordan, end-users reported that the cash assistance did not create 
any tensions between Syrians and Jordanians, as many vulnerable 
Jordanians had also been receiving assistance since the start of the 
crisis. However, many consulted end-users reported tensions between 
Syrian households due to the fact that some received more assistance 
than others, despite feeling that their needs did not differ significantly. 
This is not a result of the grant’s consolidation per se, but rather a 
lack of communication about the proxy means testing approach used 
for targeting. 
In Turkey, there was some evidence of tensions between the host 
community and refugees illustrated by negative perceptions about 
refugees (“stealing jobs” and “receiving money for doing nothing”). 
This again is not a result of the grant consolidation per se, though 
anecdotally KI reported the risks that by increasing the size of the 
assistance being given as a single transfer, grant consolidation may 
exacerbate pre-existing tensions.

A study from International Rescue Committee in Jordan showed that 
targeting women as the primary recipients of consolidated grants 
can significantly shift their roles in financial decision-making during 
the assistance period.128 However, it also found that these changes 
are largely temporary and do not change financial decision-making 
roles in the long term unless women access other income sources.

http://www.globalprotectioncluster.org/tools-and-guidance/essential-protection-guidance-and-tools/cash-based-interventions-and-idp-protection/
http://www.globalprotectioncluster.org/tools-and-guidance/essential-protection-guidance-and-tools/cash-based-interventions-and-idp-protection/
http://www.globalprotectioncluster.org/tools-and-guidance/essential-protection-guidance-and-tools/cash-based-interventions-and-idp-protection/
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In Colombia, end-users reported that all the elements of the basic 
consumer basket have increased significantly in price (particularly 
rice, flour, oil, sugar, milk and change in goods or services using 
of petroleum derivatives). Some of them also mentioned that 
supermarkets are changing their policies and establishing minimum 
and/or maximum purchase quantities for specific items. However, 
consulted end-users all felt that this inflation was due to the arrival 
of many Venezuelans in the same location(s) and of people buying 
in bulk to sell at the border, rather than the use of cash programmes 
or (even less so) the consolidation of transfers.
In Turkey, consolidation does not appear to have affected markets. 
KIs reported that, in general, the volume of assistance provided was 
not considerable enough to influence the market, due to the size and 
strength of the Turkish economy. The ESSN evaluation did mention 
possible impacts of the assistance on inflation in the rental market 
and education, and WFP is contracting a firm to investigate this 
further. In the case of rent, rather than the issue being consolidation 
per se, it is the scale of assistance comparative to the scarce supply of 
housing, linked with the fact that end-users are tied to a residential 
address to receive assistance. A separate ‘cash for shelter’ grant at 
the same scale would likely have the same result.
In Kenya, there is documented evidence showing that cash grants 
improved purchasing power and that traders felt transfers slightly 
helped the market. Overall, the research found that, in some contexts 
(especially remote and clan-based communities in Kenya),131 cash 
injections can positively affect the local economy through the 
multiplier effect of cash grants. However, this would likely also apply 
to multiple sector-specific grants of a similar total value.
In Jordan, although cash assistance programming is widespread, 
there are surprisingly few studies on its potential impacts on the 
market. Nonetheless, KIs and end-users did not report any specific 
market distortions nor inflation since the start of the humanitarian 
response in 2012. One exception to this was rent prices. Various KIs 
noted that landlords were increasing Syrian refugees’ rent, as they 
knew they were receiving cash assistance and the supply of housing 
is scarce.

131 Edward Taylor, Karen Thome and Mateusz Filipski, Evaluating Local General Equilibrium Impacts of Kenya 
Hunger Safety Nets Program, Phase 2 (HSNP2), (Oxford: Oxford Policy Management, 2016).

The multiplier effect of cash grants

4
4.3
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Overall, consulted end-users were satisfied with the level of 
communication they received, and with the channels programme 
implementers used. They reported receiving good guidance on the 
cashing-out process. In Colombia, Kenya and Jordan, KIs did not 
identify any positive or negative influence of consolidation on the 
ease of communication with end-users. 
In Turkey, some stakeholders assumed that the consolidation 
of assistance has had a positive impact on the effectiveness of 
communications for end-users, as it greatly simplified the process. 
According to them, in the case of consolidation, end-users only need 
to interact with the communication channels of a single programme. 
This means they receive fewer messages about the objective, criteria, 
transfer value, and receive only one set of instructions regarding the 
cashing-out process. It should be noted, however, that this remains 
the perception of implementers, and monitoring has not followed up 
to collect end-users’ feedback.

The consolidation of transfer increases the risks of larger amounts of 
money being spent at once, which may incur higher risks of market 
distortion in areas where markets are poorly integrated. However, 
the issues are again more related to other design features, such as the 
frequency of the transfer, than the consolidation itself.

ease of communication between end-users and implementers

The influence of consolidation on the ease of communication between 
end-users and implementers was identified as either neutral or positive 
across the studied contexts. However, one of the main findings of 

the research is that humanitarian practitioners 
primarily assume end-users’ satisfaction as a result 
of consolidation (or unified delivery platform as 
described in Section IV.1.3.2).

Humanitarian practitioners primarily 
assume end-users’ satisfaction as a 
result of consolidation
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Equity

This research examined the cashing-out gender gap (the number 
of men who report difficulties in cashing out the consolidated grant 
versus the number of women reporting similar difficulties) and the 
transaction costs to accessing the consolidated transfer as the primary 
drivers of the equity of cash assistance. 

gender differences in cashing out 

Across all case studies, less than 10% of end-users reported facing 
issues when cashing-out the consolidated grant.132 The gender share 
of those facing issues during the cashing-out process generally reflects 
the gender ratio of cash recipients.

Those challenges are comparable to those that end-users would face 
when trying to cash out a sector-specific grant. It is nonetheless the 
researchers’ opinion that having a consolidated transfer would be 
beneficial for households as they need only learn to navigate a single 
payment process.133

barriers to access and transaction costs for certain groups

Barriers to access the grants are first and foremost barriers to access 
assistance.

If the alternative to the consolidated grant is that end-users have to 
access different sectoral transfers at different times, through multiple 
registrations and different payment instruments and/or FSPs, then this 
consolidated approach can be seen as helping 
to reduce barriers. However, in all studied 
countries the use of consolidation generally 
implied the use of digital payment mechanisms 
(i.e. not cash in envelope), which can indirectly 
create more barriers for certain groups. This 
is more related to the payment 
mechanism per se, than to the grant 
consolidation.

4

Where problems were experienced, they related mostly to the loss of 
the card, some ATM and/or shops not recognising the card, blocked 
PINs and difficulties using the ATM, especially in Turkey and Jordan.

For instance, in Kenya and Turkey, the lack of documentation for 
many refugees, pastoralists and some internally displaced persons 
was identified as a critical factor that reduced access to the assistance. 
This, however, had an impact on potential end-users’ enrolment in 
the programme, rather than their ability to cash out the grant.

132 Source: mix of primary and secondary (post-distribution monitoring) data collected.
133 The consultants were, however, unable to robustly test this hypothesis as the end-users consulted as part of this 
research only received consolidated grants. They were thus unable to compare the process to that of receiving multiple 
sectoral transfers.

4
4.3

Barriers to access the grant 
for specific target groups
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Although in the countries within the scope of this study there was no 
evidence that groups who did face more barriers or needed third-party 
help in cashing out the grants had to pay informal transaction costs, 
this has been reported in other studies.

Some organisations reported, for example, that older people were 
not used to owning ATM cards or mobile phones and as such often 
struggled to understand the process. 
In Colombia, humanitarian actors also identified indigenous groups 
as having more difficulties in cashing out the grants for similar 
reasons, and also because most were illiterate. To overcome these 
barriers, some organisations have allowed indigenous end-users to 
have a staff member or police officer accompany them to withdraw 
the cash grant. Other organisations are also applying for funding to 
run financial literacy trainings for those specific groups.

In Lebanon, recent research shows that ‘recipients relying on third 
parties to assist at the ATM or to visit the bank on their behalf could 
be exposed to exploitation. It appears common for those visiting 
the ATM on behalf of others to charge a fee.’134 The study revealed 
cases of people returning the wrong card, or not handing over the 
full amount, and examples of shopkeepers keeping recipients’ cards, 
especially in cases where households owed debts.

134 Gabrielle Smith, Cash Assistance in Lebanon: Research Report on Accountability to Affected Populations in the 
World Food Programme’s Multi-Purpose Cash Programme, (CAMEALEON/CaLP Secretariat, 2019).
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Sustainability

This research examined the sustained use of payment instrument after 
the disbursement as the primary driver of the sustainability of cash 
assistance. 

sustained use of payment instrument after the disbursement 

Overall, this research found that consolidation had no influence on the 
likelihood of end-users continuing to use the payment instrument after 
exiting the programme. The sustained use of the payment instrument 
is primarily influenced by the choice of said instrument, as opposed to 
the consolidation of the grant. The use of a consolidated grant does 
not pertain to a specific payment instrument. The sustained use is also 
influenced by whether financial inclusion is a specific programmatic 
objective and has been adequately planned for and resourced.

Most of the programmes examined delivering consolidated grants used 
either cash-in-hand or a non-transactional card that was linked to the 
organisation’s bank account, rather than an individual bank account 
created for each end-user household. As such, when end-users exited 
the programme, they were unable to continue using the instrument.

5

In Colombia, refugees do not qualify for bank accounts under the 
country’ legislation. However, some organisations also mentioned 
that opening individual bank accounts would be considerably more 
time consuming and less efficient. 
In Jordan, many pilots were being implemented at the time of this 
research using mobile money, which would resolve some target 
groups’ access issues and allow end-users to continue using the 
payment instrument after exiting the programmes.

4
4.3
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Conclusion

5
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streamlining to achieve economies of scale

All the design-related decisions studied aimed to combine and 
streamline cash delivery and delivery systems – in some cases beyond 
the payment process to include other steps within project cycle, such 
as targeting and enrolment. Primarily, organisations assume that this 
streamlining better enables cash programmes to scale up, which would 
in turn generate value-for-money gains. 

In the case of linking with an existing social safety net programme, 
streamlining happens through using pre-existing systems rather than 
having to create parallel ones. In the case of using a unified delivery 
platform, it is the combination of payment process across programmes, 
and in the case of consolidation, it is the merger of several grants into 
one. This research supports this hypothesis when it comes to efficiency 
and economy from an operational model standpoint. In the whole of 
cash response systems studied, streamlining operational systems and 
ways of working facilitated interventions at scale, enabling hundreds 
of millions of consolidated grants to be delivered to a large number 
of end-users.

Scale doesn’t necessarily imply all components of value 
for money

Irrespective of the operational model chosen, scale 
is the primary determinant of economy and cost-
efficiency. However, programming at scale also 
has the potential to contribute to greater rigidity of 

delivery. When the objective is to reach many thousands of people 
quickly, it is (understandably) difficult to accommodate flexibility in 
design features and operational processes that also align to the target 
populations’ different needs and constraints. This is true regardless of 
the operational model.

Instead, organisations have focused on delivering through a ‘one-
size-fits-all’ approach to simplify programming and to enable speed 
and scale. But to maximise effectiveness and equity for the target 
population, humanitarian programmes, and their underlying 
operational models, need also to be agile and flexible. While scale 

can ensure economy and cost-efficiency, it does 
not necessarily increase effectiveness or equity 
if it limits this flexibility – hence scale does not 

inherently lead to ‘value for money’ as depicted in the 4Es framework.

For end-users, value for money means meeting needs

End-users’ perceptions of CVA value for money differ from those 
of humanitarians and organisations. Programmes using cash 
assistance need to ensure that design decisions pay sufficient attention 

Irrespective of the operational model 
chosen, scale is the primary determinant 
of economy and cost-efficiency

Scale does not necessarily increase 
effectiveness or equity if it limits flexibility
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to prioritising value for money for users. Looking at value for 
money from an end-user perspective leads to an entirely different 
understanding. The primary determinant of how households perceive 
effectiveness is the ability of the transfer to meet their needs – 
determined by both the size of transfer value in relation to needs, and 
the predictability and timeliness of its delivery. This research found 
that consolidating assistance can improve this effectiveness as receiving 
a single, larger unrestricted transfer allows households to manage their 
budgets and plan for their various expenditures. 

This only holds true, however, when the consolidated transfer value 
covers the gap in needs. While the use of a unified delivery platform 
did not directly influence the transfer value, working through existing 
social safety nets can make defining the transfer value amount more 
challenging – and in some cases, limits it. In the studied countries, the 
transfer values of the emergency grants delivered through social safety 
nets had to align, to an extent, with the amount provided through the 
regular social protection scheme. This created discrepancies between 
the transfer value and the emergency needs that the grants were 
supposed to cover, hence reducing effectiveness. 

Another indicator of effectiveness – the timeliness of the delivery – was 
positively affected by the use of unified delivery platforms and social 
safety nets. These collaborative systems can take more time to set up 
initially, but in the countries studied this contributed to more timely 
delivery of assistance at scale. This in turn increased the perceived 
effectiveness of the grants.

Map communication and delivery barriers faced by end-users

Collaborative systems can also lead to potential gains in terms of 
equity by reducing the variety of processes and delivery mechanisms 
used. This means that any barriers that crisis-affected households face 
in accessing the transfer are only experienced with a single delivery 
mechanism – and therefore only need to be overcome once.

5

Value for Money for end users
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Collaborative systems similarly influence the effectiveness of 
communication with end-users, allowing duplicate and sometimes 
contradictory messaging to be avoided. 

However,  to  rea l i s e  the se  g a ins ,  i t  i s 
important that the design of these delivery 
and communication processes is based on an 
understanding of the specific barriers faced by 
different end-user groups. For example, child-

headed households cannot get an ATM card, and people without an 
ID cannot get a SIM card. Humanitarian organisations need to plan 
for alternative delivery mechanisms and ensure collaborative systems 
operate more than one of those.

Test assumptions with end-users

This research highlights the importance of taking end-users’ 
perspectives into account in design decisions. Humanitarian 
organisations interviewed believed that gains in terms of effectiveness 
and equity for end-users could be achieved through the various design 
decisions studied. For example, practitioners assumed that delivering 
a s s i s t a n c e  v i a  a 
single card resulted 
in  vas t  ga ins  for 
end-user households 
b e c a u s e  i t  w a s 
simpler and saved 
them time and costs. 
But this assumption 
h a s  n e v e r  b e e n 
cross-checked with 
households .  And 
while it may have 
some mer i t ,  th i s 
research found that 
the end-users’ perspectives can be more nuanced with some preferring 
to have multiple cards so that if one was lost or blocked, they could 
still access some assistance, as opposed to have all of it be delayed. 

These nuanced end-user views are especially important to consider in 
contexts where agencies may take more than two months to replace a 
card, and where retroactive payment was uncertain. There will always 
be trade-off and difficult decisions to make at design stage. These trade-
offs should be weighted by organisations taking into consideration the 
views of end-users.

The des ign  of  these  de l ivery  and 
communication processes should be based 
on an understanding of the specific barriers 
faced by different end-user groups

Humanitarian staff testing their 
assumptions with crisis affected households
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Scaling up needs to consider the access barriers of all 
population groups 

The new ways of working that were studied offer the opportunity to 
reach more (but not all) crisis-affected households quickly and using 
fewer resources. This can achieve greater value for money when 
delivering to a large proportion – even a majority – of the target 
population, but it may be to the detriment of those that face greater 
access challenges, are harder to reach or have more acute needs. The 
less homogeneous the affected population, the more likely that this will 
be a challenge. Yet, these households equally need support and are 
entitled to remain part of the whole of cash response system.

This research encourages the debate on CVA’s 
value for money to go beyond scale to focus 
also on quality, as defined as effective, equitable 
and sustainable assistance. It is important 
to acknowledge the strengths, but also the 

limitations, of the operational models studied. There is a niche for 
other, more agile, models in the whole of cash response system to 
complement these programmes and to fill gaps. The discussion on 
how to deliver cash better should be transparent so that the learning 
can benefit multiple operational models across whole of cash response 
systems. 

Trade-offs are inevitable

Value for money is likely to be best achieved through a 
combination of models – that is, through the whole of 
cash response system.

Each of the studied design-related decisions can influence 
different aspects of value for money in various ways, both 

positively and negatively. This means that there will always be trade-
offs to consider – for example, a programme may gain in economy, 
cost-efficiency or timeliness, but at the expense of effectiveness or 
equity. It is therefore important for decision-makers to take a holistic 
view and consider all elements of value for money from both the 
organisation’s perspective and the end-users’ by weighing the pros and 
cons of these design decisions. 

This is particularly important in the case of working with existing 
social safety nets. Humanitarian organisations have in recent years 
made policy commitments and statements about the added value of 
delivering through social safety nets. This research highlights that 
there are multiple ways that linking with social safety nets can be 
realised in practice. How those linkages are going to lead to increased 
value for money will be highly context specific, hence why specific 
response analysis is essential.

5

The debate on CVA’s value for money 
should go beyond scale to focus also on 
quality, as defined as effective, equitable 
and sustainable assistance

Value for money is likely to be best 
achieved through a combination of 
models – that is, through the whole 
of cash response system
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Dedicated efforts are needed to achieve financial inclusion

Looking at financial inclusion as a component of sustainability, 
none of the studied programmes made provisions for the payment 
instrument to be used beyond programme’s lifespan. Using pre-paid 
cards creates added value in terms of efficiency and effectiveness, but 
it does not contribute to individuals’ and households’ future financial 
inclusion. Achieving this requires dedicated effort on the part of the 
implementing organisation.

Local organisations can play a pivotal role in the whole 
of cash response system

The major stakeholder group missing from the studied design-
related decisions is local organisations. At best, these organisations 
are informed of the decisions made but, in the countries studied, 
never played a significant role in making, or even influencing, these 
decisions. The 2016 Grand Bargain identifies a way to scale up 
the quality and accountability of humanitarian action by ‘making 
principled humanitarian action as local as possible and as international 
as necessary’.135 This Grand Bargain commitment has also resulted in 
humanitarian actors trying a range of different operational models, 
building ecosystems and networks of local, national and international 
actors or allocating funding through peer review for a more horizontal 
way of designing, delivering and monitoring aid.136 These initiatives 
(such as the START Network) have largely been ‘cash blind’ – and 
vice versa (the CVA-related operational models have not learned from 
these initiatives). There will likely be a continuing tension between the 
commitment to the localisation of aid and the quest for predictable and 

efficient operational models for delivering cash 
assistance at scale. Yet, localisation and networks 
may be the way forward for the whole of cash 
response system, whereby large and predictable 
operational models delivering at scale collaborate 
with local actors to ensure equitable access to 

assistance.

Using tailored, context-specific and collaborative response 
analysis

Contextual factors in the cash assistance programme’s environment 
are important elements that influence an operational model’s value 
for money. These factors include, for example, the FSP and level of 
development of financial services in a country; digital literacy of end-
users; maturity and coverage of social safety net systems; the location 
and concentration of those affected by the crisis. 

135 ‘More support and funding tools to local and national responders,’ Inter-Agency Standing Committee, accessed 
July 30, 2019, https://interagencystandingcommittee.org/more-support-and-funding-tools-local-and-national-responders. 
136 Global Knowledge Initiative, “Locally-Led Development: Effective Problem-Solving by Increasing Adaptabilities 
of Local Networks,” 2017.

Localisation and networks may be 
the way forward for the whole of cash 
response system, whereby large and 
predictable operational models delivering 
at scale collaborate with local actors

https://interagencystandingcommittee.org/more-support-and-funding-tools-local-and-national-responders
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In the countries studied, the decision to work at scale through a unified 
delivery platform or social safety net was made possible by the wider 
enabling environment, and in these contexts it has generally made 
sense for these operational models to play a central role in the whole 
of cash response system. However, in other emergency contexts – 
especially those in fragile states or where financial services are more 
limited or fragmented – it may not be feasible nor appropriate for these 
operational models to play such a major role and the whole of cash 
response system may be more diffuse.

The operational model or design decision is not an end in itself 
but rather it should be chosen in the interest of good programming 
and based on evidence rather than assumptions. Which model – or 
models – to choose should be determined by the response analysis, 
considering crisis-affected households’ needs and preferences as well 
as the specific context in which a programme is being implemented.

5
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ANNEX A 
Key terms and acronyms137

The four Es are economy, efficiency, effectiveness and equity. Each E 
is described as follows:138

↘ Economy: ‘Are we (or our agents) buying inputs of the appropriate 
quality at the right price?’ This examines the costs of inputs, holding 
their quality constant.

↘ Efficiency: ‘How well are we (or our agents) converting inputs into 
outputs?’ In addition to examining the relationship between inputs 
and outputs, efficiency analysis also requires a review of monitoring, 
evaluation and learning systems to see how much learning, adaptation 
and course correction is built in to obtain better outcomes. 

↘ Effectiveness: ‘How well are the outputs from an intervention 
achieving the intended effect?’ This traditionally examines the 
relationship between outputs and long-term sustainable outcomes 
and impact, testing whether the design of the programme is the most 
cost-effective way to achieve those. Cost effectiveness also falls within 
effectiveness. Within the DFID value for money framework, cost-
effectiveness measures an intervention’s impact on poverty reduction 
relative to the inputs invested in it. Humanitarian cash and voucher 
assistance however does not intend to reduce poverty but rather cover 
basic needs.
Effectiveness covers the overall added value of the programme – the 
value that a programme provides, relative to other similar programmes 
and also the counterfactual scenario. For the sake of this research, 
effectiveness would not measure the direct outcomes attributable to 
cash-based assistance, but it would measure the effect of the examined 
design-related decisions on the extent to which a given cash-based 
assistance programme can meet outcomes.139 Outcomes will in this 
study consider:
(1) the effect on end-users – that is, the capacity of the transfers to 
satisfactorily meet their needs across sectors, their satisfaction with 
communication, the social impact transfers can have on them; and
(2) the transfers’ effects on the markets, .

4Es framework

137 All definitions are from the authors or from the CaLP Glossary (‘Glossary of Cash Transfer Programming,’ 
(Oxford: CaLP Secretariat, 2017), www.cashlearning.org/resources/glossary) unless otherwise specified.
138 Definitions from ICAI, DFID’s Approach to Value for Money in Programme and Portfolio Management, 
(London: ICAI, 2018).
139 For a description and contextualisation of those outcomes refer to Section III.3
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↘ Equity: ‘How fairly are the benefits distributed? To what extent 
will we reach marginalised groups?’ In this study, we determine the 
extent to which a given design-related decision influenced the grant’s 
ability to connect with harder-to-reach groups of society (e.g. the 
poorest households, women and girls, those in remote locations and 
those with special access needs). Considerations of value take into 
account how outcomes and impacts are distributed across populations 
and acknowledge the fact that those who are usually ‘left behind’ are 
often more expensive to reach. In general, there tends to be a real 
trade-off between costs and types of end-users, and this needs to be 
acknowledged in value for money analyses. Equity analysis would also 
include a methodology for measuring end-user profiles and targeting 
efficiency and estimate inclusion and exclusion errors.
In addition to the traditional 4Es framework, the research team added 
sustainability as a value for money measure, as this was underscored 
by the recent ICAI review of DFID’s approach to value for money.140
 

↘ Sustainability: Programmes could demonstrate all of the above 
areas of value for money in the short term but could have diminished 
value if they are not able to sustain themselves into the longer term. 
Hence the importance of sustainability in any value for money 
analysis.

refers to the form of assistance – e.g. cash transfer, vouchers, in-
kind, service delivery, or a combination. This can include both 
direct transfers to household level, and assistance provided at a more 
general or community level – e.g. health services, water, sanitation and 
hygiene infrastructure.

describe technologies that measure and analyse human physical 
and/or behavioural characteristics, in this case for identification or 
authentication purposes (e.g. fingerprint, voice print, iris recognition)

refers to all programmes in which cash (or vouchers for goods 
or services) is provided directly to end-users. In the context of 
humanitarian assistance, CVA is used to refer to the provision of cash 
transfers or vouchers given to individuals, household or community 
recipients, not to governments or other state actors. CVA covers all 
modalities of cash-based assistance, including vouchers, and excludes 
remittances and microfinance in humanitarian interventions (although 
microfinance and money transfer institutions may be used as the mode 
of delivery).

Assistance modality

Biometrics

Cash and Voucher 
Assistance (CVA) 

140 Ibid. The ICAI findings point to taking a more dynamic view on value for money – that is, whether 
experimentation and adaptive management have been built into the design, so that the funding bodies can see which 
combinations of outputs are more effective and course correct accordingly in real time. ICAI underscores the need 
to look at better ways of doing things and learning from failure. This type of analysis would come within a review of 
the monitoring, evaluation and learning systems of the operational models, so this would come under efficiency as 
stated above. ICAI also emphasise appraising alternative courses of action and key points which the consultants have 
factored into the effectiveness criteria.
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require end-users to undertake a specific action or activity (e.g. 
attending school, building a shelter, attending nutrition screenings, 
undertaking work, trainings, etc.) to receive assistance. That is to say, 
a condition must be fulfilled before the transfer is received. Cash-for-
work/-assets/-training are all forms of conditional transfer.

are cash transfers, unrestricted by default, that can be either periodic 
or one-off corresponding to the amount of money a household needs 
to cover, fully or partially, needs across at least two of the traditional 
aid sectors (e.g. shelter, food security). Consolation of cash transfers 
involves merging the coverage of sectorial needs into one transfer.

is the cost per outcome or impact, compares the costs of alternative 
ways of producing the same or similar benefits.

evaluates costs and benefits, in monetary form, over time and makes 
comparisons. It may also be described as return on investment. 

is the means of delivering a cash or voucher transfer (e.g. smart card, 
mobile money transfers, cash in envelopes, etc.).

is a digital transfer of money or vouchers from the implementing 
agency to a program participant. E-transfers provide access to cash, 
goods and/or services through mobile devices, electronic vouchers, 
or cards (e.g. prepaid, ATM, credit or debit cards). E-transfer is an 
umbrella term for e-cash and e-vouchers.

are the individuals receiving cash transfers or vouchers from different 
standpoints.

is an entity that provides financial services that may also include 
e-transfer services. Depending on the context, FSPs may include 
e-voucher companies, financial institutions (such as banks and 
microfinance institutions) or mobile network operators. FSPs include 
many entities (such as investment funds, insurance companies, 
accountancy firms) beyond those that offer humanitarian cash 
transfers or voucher services, hence within cash transfer programming 
literature, FSP generally refers to those providing transfer services.

are defined as a transfer (either regular or one-off) corresponding to 
the amount of money a household needs to cover, fully or partially, a 
set of basic and/or recovery needs. They are by definition unrestricted 
cash transfers. The multipurpose cash grant/assistance can contribute 

Conditional 
transfers  

Cost-effectiveness

Cost-benefit 
analysis 

Delivery mechanism 

E-transfer 

End-users 

Financial Service 
Provider (FSP)

Multipurpose cash 
grant/multipurpose 

cash assistance

Consolidation of/
consolidated cash 

transfers 
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to meeting a MEB or other calculation of the amount required to cover 
basic needs but can also include other one-off or recovery needs.

refers to the overall structure through which agencies work jointly 
(either through a partnership, consortium or another form of 
collaboration) to deliver CVA. Specifically, in the situation and 
response analysis, programme design and implementation. 

require the grant end-user to use the assistance provided to purchase 
particular goods or services. This includes vouchers, which are 
restricted by default, and cash transfers where receipt of subsequent 
transfers is contingent on spending previous transfers on particular 
goods or services.

is an operational model in which different organisations are delivering 
the same project(s) but are allocated different specific activities 
within the project cycle. This model can either be initiated by the 
organisations themselves (e.g. the Common Cash Delivery Platform) 
or by the donor (e.g. DG ECHO guidance on large-scale transfer). As 
of September 2019, this model has never been fully tested.

describes actions carried out by the state or privately, to address 
risk, vulnerability and chronic poverty. Social protection refers to 
comprehensive systems including safety nets, social assistance, social 
care, labour market policies, social insurance options (e.g. contributory 
pensions, health insurance) and basic social services (e.g. in education, 
health and nutrition).

are non-contributory measures designed to provide regular and 
predictable support to poor and vulnerable people. They are a 
component of larger social protection systems

refers to organisations delivering separate projects enter into 
collaboration for the distribution of CVA, either using a single contract 
with a single FSP or each contracting the same FSP.

comprises all the existing interventions that provide cash grants 
or vouchers to the same group of crisis-affected households in a 
given geographical area. The whole of cash response system can be 
composed of one or several operational models.

Operational model 

Restricted 
transfers 

Segregation of 
functions 

social protection 

social safety nets 

unified delivery 
platform 

whole of cash 
response system 
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ANNEX B 
The study matrix

To measure what success looks like in cash transfer programming and 
to ensure judgements are transparent, the research team developed a 
study matrix wherein each secondary research question corresponds to 
value for money criterion. As the team approached value for money as 
an evaluative question, the study matrix mirrors a standard evaluation 
matrix. Each research question, features a set of pre-agreed indicators 
to be examined, and which inform judgement on the question and 
indicate where data will be found.

This study matrix has been revised based on consultations with DFID 
(see Annex D on the scoping phase for more information).
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To what extent does the consolidation of cash transfers 
impact their value for money?

›  Cost per end-user: delivery costs (transaction costs)
›  Private end-user costs: self-reported and opportunity costs and time 

for CVA recipient to cash out the consolidated grant.

›  Cost transfer ratio for similar amount of cash distributed using 
multiple sectoral grants

›  Reported time between the official start date of the project and the 
disbursement of the first cash instalment (timeliness) 

›  Reported positive and negative influence the other aspects of the 
operational model have had on the ease of the consolidation.

›  Meeting identified needs: self-reported satisfaction of end-users with 
the capacity of the consolidated cash transfers to cover needs across 
sectors

›  Social impact of the transfer for end-users at community level 
(discrimination/marginalisation, social cohesion, social tensions – 
both within the refugee community and between refugee and host) 
and at household level (effect on household relations, arguments, 
violence).

›  The consolidated grant’s impact on markets: price inflation, 
stockouts, changes in availability of goods

›  Communication with end-users: self-reported satisfaction with the 
effectiveness of communication from the implementer.

›  Proportion of males cashing out the consolidated grant who 
report struggling with it and proportion of females cashing out the 
consolidated grant who report struggling with it

›  Barriers/transaction costs to/in accessing the consolidated cash grant 
that were faced by certain groups over time141,142  

›  End-users report still using the payment instrument hosting the 
consolidated grant after the disbursement

141 Either to cash out the grant or earlier on to access the project by having difficulties to access registration.
142 Due to literacy, age/mobility, gender, location/distance, nationality/ethnicity.

How judgement is
going to be formed

↘  Economy

↘  Efficiency 

↘   Effectiveness

↘  Equity

↘  Sustainability
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To what extent is the value for money of cash transfers 
affected by the use of a unified delivery platform?

›  Cost per end-user: delivery costs (transaction costs)
›  Private end-user costs: self-reported and opportunity costs and time 

for CVA recipient to cash out the grant/redeem the voucher using 
a unified delivery platform

›  Cost–transfer ratio for similar amount of cash distributed using 
multiple delivery platforms

›  Set-up time: reported time between the start of the unified delivery 
platform efforts and the disbursement of the first cash instalment

›  Distribution time: reported time between when the payment cycle is 
first executed and the first cash disbursement/voucher redemption

›  Productivity of registration and enrolment systems: the time 
between the start of the project and completion of end-users’ 
registration

›  Accuracy of targeting:
  (1) inclusion/exclusion errors: number of complaints received about 

it by implementing organisations;
  (2) accuracy over time/the extent to which it can adjust: number 

of recipients excluded and included after the start of the CVA 
disbursement

›  Capacity to scale up or down: unit cost per increase in number 
of additional end-users, and unit management and operational 
overhead costs per end-user (costs defined as operating platform 
and administering cash transfers, delivery mechanisms costs, direct 
and indirect administrative overheads)

›  Communication with end-users: self-reported satisfaction with the 
effectiveness of communication from the provider

›  Proportion of males cashing out the CVA delivered through 
the unified delivery platform who report struggling with it and 
proportion of females cashing out the CVA delivered through the 
unified delivery platform who report struggling with it

›  Barriers/transaction costs to/in accessing cash through the unified 
delivery platform that were faced by certain groups over time

›  End-users report having to pay transaction fees to cash out the 
money/redeem the vouchers

›  Geographical equity: area of operation of the single delivery 
platform compared to those areas that have been the most affected 
by the crisis

›  End-users report still using the unified delivery payment instrument 
after the disbursement

How judgement is
going to be formed
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To what extent is the value for money of cash transfers 
affected by the use of existing social safety nets as a 
delivery platform?

›  Cost per end-user: delivery costs (transaction costs)
›  Private end-user costs: self-reported and opportunity costs and time 

for CVA recipient to cash out the grant/redeem the voucher using 
existing social safety nets

›  Cost–transfer ratio for similar amount of cash distributed using 
alternative distribution channels

›  Set-up time: reported time between the start of effort to use the 
social protection system to deliver CVA and the disbursement of 
the first cash instalment

›  Distribution time: reported time between when the payment cycle is 
first executed and the first cash disbursement/voucher redemption

›   Productivity of registration and enrolment systems: the time 
between the start of the project and completion of end-users’ 
registration

›  Accuracy of targeting:
  (1) inclusion/exclusion errors: number of complaints received about 

it by implementing organisations;
  (2) accuracy over time/the extent to which it can adjust: number 

of recipients excluded and included after the start of the CVA 
disbursement

›  Meeting identified needs: self-reported satisfaction of end-users with 
the capacity of the transfer delivered through the social safety net 
system to cover their needs

›   Social impact of the transfer for end-users at community level 
(discrimination/marginalisation, social cohesion, social tensions – 
both within the refugee community and between refugee and host) 
and at household level (effect on household relations, arguments, 
violence)

›  Communication with end-users: self-reported satisfaction with the 
effectiveness of communication from the implementer.

›  Proportion of males cashing out the CVA delivered through social 
protection system who report struggling with it and proportion of 
females cashing out the CVA delivered through social protection 
system who report struggling with it.

›  Barriers/transaction costs to/in accessing cash that were faced 
by certain groups over time:143 end-users report having to pay 
transaction fees to cash out the money/redeem the vouchers

143 Due to literacy, age/mobility, gender, location/distance, nationality/ethnicity.
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↘  Efficiency 
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›  Geographical equity: area of operation of the social protection 
system compared to those areas that have been the most affected 
by the crisis.

›  National capacity development: stakeholders report that national 
capacity to design and implement emergency CVA has increased

›   Linkage to social safety net programmes: recipients of humanitarian 
CVA are able to stay enrolled in social protection systems.

›   National systems development:
    (1) permanent hardware/MIS are handed over to government; 

(2) procedures, standards and policies are adapted, or new ones 
developed, to deliver emergency CVA through social protection 
systems;

  (3) contracts with FSP to distribute emergency CVA are taken over 
by national governments;

  (4) office spaces are handed over to national governments delivering 
social protection programmes;

  (5) preparedness plans for emergency response take into 
consideration existing social protection programmes as a delivery 
mechanism

›  End-users report still using the payment instrument used to deliver 
CVA through social protection scheme
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ANNEX C 
Characteristics 
of innovative delivery models

Relationship between actors144

›  Contractual relationship/agreement between a donor and a 
government

›  Or, contractual relationship between a donor and a humanitarian 
agency who then enter into an agreement with the national 
government.

›  Other governmental and humanitarian organisations involved 
throughout the implementation may also be engaged with one 
another via contracts/partnership agreements.

›  The linkages can be to a greater or lesser degree (i.e. piggybacking 
versus vertical and horizontal expansion. See Section II.2.3 for a 
definition of those).

›  Organisations delivering separate projects enter into collaboration to 
use the same systems for one or more of: targeting, cash distribution 
or monitoring.

›  Those organisations tend to set up a steering committee to maintain 
oversight of implementation, e.g. LOUISE platform in Lebanon.145

›  When the integration is limited to the cash delivery, the model is 
sometimes called ‘shared cash delivery mechanism’.

›  The lead agency can contract the FSP. In this case, other agencies 
use the platform through sub-accounts, often paying the lead agency 
to use the service, e.g. OneCard in Lebanon. 

›  Or, multiple direct contracts between each participating agency and 
the FSP, which then acts as the platform manager, e.g. CCF Jordan.

›  Different organisations are delivering the same project(s) but are 
allocated different specific activities within the project cycle. 

›  This collaboration is either initiated by the organisations themselves, 
e.g. the CCD or by the donor, e.g. ECHO guidance on large scale 
transfer. 

›  This model has never been fully tested.

Criteria per
perational model

144 CaLP, The State of the World’s Cash Report.
145 Ibid.
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Funding agreement

›  When the response is managed directly by national governments 
from national budgets, no such agreement is needed.

›  When there is external funding it can be from one or multiple 
donors, (e.g. pooled funding) channelled directly to government, 
channelled through the humanitarian agency and then to 
government, or bypass government and be disbursed to the 
humanitarian partners.

›  Each organisation receives funding from one or multiple donors to 
run their respective projects including costs linked to running the 
shared cash delivery mechanisms or systems.

›  Funding from one or multiple donors either channelled through 
one individual agency or through each agency for its respective 
activities.

Scale of response

›  Has been used for a range of emergencies of varying scales. Pre-
existing systems and processes can enable large-scale response – 
e.g. 1.3 million in Turkey, up to 100,000 households in Kenya,146  
or 4.4 million households in the Philippines.147 Where there is a 
large-scale response, it is more likely that humanitarian partnerships 
for finance and technical assistance will be needed to support the 
government.

›  Has been used to deliver large-scale response mostly with stable 
caseloads and primarily for multiple cash payments. Once set up, 
it can also accommodate one-off payments, e.g. winterization.

›  In June 2018, LOUISE organisations counted 216,297 active end-
user cards and 30,531,631 USD transferred.148 The CCF in Jordan 
delivered 118 million USD to 40,000 refugee households in 2016.149

›  While segregation of function is envisioned by ECHO to deliver 
large scale programmes, the CCD is meant to deliver on small to 
large scale programmes.150

146 Oxford Policy Management, ‘Evaluation of the Kenya Hunger Safety Net Programme (HSNP),’ Oxford Policy Management, 
March 22, 2018, www.opml.co.uk/projects/evaluation-kenya-hunger-safety-net-programme-hsnp.
147 World Bank, ‘FAQs about the Pantawid Pamilyang Pilipino Program (4Ps),’ accessed July 17, 2018, www.worldbank.org/
en/country/philippines/brief/faqs-about-the-pantawid-pamilyang-pilipino-program.
148 LOUISE, ‘Lebanon One Unified Inter-Organisational System for E-Cards,’ accessed July 17, 2018, https://iamlouise.com/.
149 Heidi Gilert and Lois Austin, Review of the Common Cash Facility Approach in Jordan, (UNHCR/CaLP Secretariat, 2017).
150 LOUISE, ‘Lebanon One Unified Inter-Organisational System for E-Cards,’ accessed July 17, 2018, https://iamlouise.com/.
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http://www.worldbank.org/en/country/philippines/brief/faqs-about-the-pantawid-pamilyang-pilipino-program
https://iamlouise.com/
https://iamlouise.com/
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Type of CVA and delivery mechanism

›  Predominantly cash not voucher based, as social protection schemes 
tend to be cash based. Can be conditional, if the underlying social 
protection scheme enforces conditions. However, these can also be 
waived in an emergency. Can include multipurpose cash grants or 
sector specific transfers.

›  Mixed multipurpose cash grant/sector, cash and voucher. 
Conditional and unconditional programmes exist.

›  Is meant to be used for both conditional and unconditional, either 
restricted or not CVA using any type of delivery mechanism.

Set-up time

›  The use of pre-existing systems and processes and in some cases 
pre-existing enrolled end-users, can speed up set-up time and hence 
speed of delivery.151

›  Set-up time depends on the extent to which systems are integrated. 
When it is the distribution system that is shared, contract 
negotiations require important set-up time and need to be 
anticipated, especially if this can lead to a change of FSP and re-
tendering processes. In the case of UNHCR, negotiations took five 
months before the start of cash payments with the first agencies.152

›  No data about this has been collected and tested yet. But likely to 
require important set-up time (for instance the CCD was initiated 
two years ago but has not been operationalised yet. Similarly, 
ECHO guidance was published a year ago but has not been fully 
tested yet either.

Targeting and registration mechanism

›  Targeting can either draw from the list of pre-existing end-users 
(vertical expansion)153 or expand the end-users base using same 
criteria such as selecting those on social protection programmes 
or developing their own targeting criteria based on disaster 
vulnerability (horizontal expansion or ‘piggybacking’).

›  In the case of vertical and horizontal expansions, registration will 
be through the mechanisms that exist on the social protection 
programme but can be relaxed/modified in the interest of timeliness. 
In the case of piggybacking, programmes may use elements of but 
not necessarily all, or any, of the existing registration mechanisms.

153 Definition of vertical and horizontal expansions and piggy backing can be found in Section II.3.2
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›  In theory, each organisation delivers its own project, therefore, uses 
their own targeting and registration mechanisms, unless targeting is 
part of the system that is integrated (as is the case with LOUISE). 
In practice, organisations using the CCF in Jordan or the OneCard 
system in Lebanon all use UNHCR’s registration system, which 
includes the use of a biometric registration system. This was already 
adopted before the CCF.154

›  Here, there is one single programme being delivered. Thus, a single 
targeting and registration mechanism is used.

Monitoring and evaluation and accountability mechanism

›  If shock response is built into the social protection programme ex 
ante then the whole monitoring and accountability system may be 
used as the results framework and, data management system, etc. 
may be designed to incorporate these monitoring requirements too. 

›  If not then it is likely that parallel monitoring systems to capture 
data relevant to monitoring the response will be needed. Elements 
of the existing monitoring system may still be used, e.g. staff, 
devices.

›  When monitoring is part of the integrated system, all monitoring 
information, bank reports etc. are shared among participating 
agencies and used to shape programming but there is no common 
monitoring and evaluation framework.

›  In Lebanon, a common complaints registration and response 
mechanism and monitoring system were developed.155

›  No data about this has been collected and tested yet.

153 Definition of vertical and horizontal expansions and piggy backing can be found in Section II.3.2
154 Gilert and Austin, Review of the Common Cash Facility Approach in Jordan.
155 CaLP, The State of the World’s Cash Report.
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Examples156

›  Turkey Emergency Social Safety Net programme for refugees 
(ESSN) 

›  Kenya Hunger Safety Net Programme (HSNP)
›  Ethiopia Productive Safety Net Programme (PSNP)
›  Philippines Pantawid Pamilyang Pilipino Program (4Ps)

›  Lebanon One Unified Inter-Organization System for E-Cards 
(LOUISE)

›  OneCard, managed by WFP, in Lebanon (single contract); CCF in 
Jordan

›  Collaborative Cash Delivery Platform (CCD) (upcoming pilots in 
Somalia, Uganda, Somalia and Oman)157

›  ECHO guidance on large-scale cash transfer has not been fully 
implemented yet158

156 Ibid.
157 Ibid.
158 The closest example of the ECHO approach is the multipurpose grant to Syrian refugees in Lebanon. The cash 
distribution is WFP-led with independent monitoring led by an NGO consortium.
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ANNEX C 
Characteristics 
of innovative delivery models

Scoping and desk review

This study began with an exhaustive scoping phase in order to clearly 
define the focus and parameters of the research. After conducting an 
initial desk review and mapping of operational models, the consultants 
prepared the first draft of the study protocol. This document served 
as the basis for further consultations with DFID to finalise the study 
matrix’s primary and secondary research questions. Based on the 
revisions to the research questions, a number of methodological 
elements have evolved from the Terms of Reference and initial study 
protocol. Specifically, these include:
↘  Moving away from using operational models as the unit of analysis 

to increase the emphasis on the end-users’ perspective
↘   Reworking the study protocol to use the programme design choices 

as the secondary research questions. Rather than presenting the 
questions as per the different value for money criteria, the research 
questions are now presented in a thematic manner. As such the 
study matrix is no longer a whole of cash response system’s value 
for money framework.

↘  The increased emphasis on the end-user’s perspective has led to 
a greater use of qualitative data collection methods. Specifically, 
a cost-benefit analysis is no longer relevant to the study matrix 
because it is hard to contrast and quantify this in terms of value for 
money of a given operational model, especially if the operational 
model is no longer the primary unit for analysis. 

The scoping phase was followed by a desk review. The object of the 
desk review was two-fold: first it served to map the different existing 
whole of cash response system across contexts and type of crisis to 
develop the taxonomy of operational models. This taxonomy captured 
the main features of each model and highlighted the main programme 
design decisions, which informed the secondary research questions 
and study matrix. Second, the desk review was used to identify 
information gaps in the case studies selected in order to orient the 
primary data collection.

ANNEX D 
Detailed methodology

1
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2 Case study selection

The research team considered a wide range of relevant country 
case studies159 from a list suggested by DFID. To ensure that the 
data gathered was robust enough for rigorous analysis, and that the 
selection was representative of different operational models within 
the whole of cash response system, the research team applied the 
following prerequisites: 
1.  The intervention is large enough to have the potential to create a 

precedent:
 ↘  The overall response is at least 5 million GBP;
 ↘  The response is targeting at least 1% of the country’s total 

population;
 ↘  DFID is likely to operate in a similar context in the future.
2.  The response is ongoing, as opposed to completed, to ensure access 

to KIs in the field.
3.  For those countries in which primary data collection will take place, 

DFID has an in-country presence commitment to facilitate (either 
directly or through one of its partners) primary data collection. This 
was in light of the emphasis placed on end-users and the need to 
collect extensive primary data with end-users.

Based on these prerequisites, the team applied a list of five additional 
selection criteria to choose the final case studies from the list of options. 
These were defined as follows:
Availability of robust data: Given the limited time frame of the 
project, the selected case studies need to offer data that was robust 
enough to undertake a good value for money analysis in order to 
produce meaningful research results. This means the study need to 
rely on pre-existing data, which then was complemented and evaluated 
in conjunction with data from the field research. To minimise the risk 
of not getting the data needed or working with poor quality data, the 
research team selected cases that have:
  ↘  High level of transparency and low level of secrecy of the 

operations; 
 ↘   Government control of the crisis; 
  ↘  Availability of data on ReliefWeb and related platforms;
  ↘  Functioning cash working group. 
Access to the field: Complementing the considerations above, 
access to the field and data was a major factor. Considerations 
included the potential risks researchers would face in the field, 
and seasonal feasibility of traveling during the proposed time of 
research. Furthermore, the team made sure that there were little to no 
restrictions on primary data collection by the host governments to be 
in line with national regulations and to avoid a delay in research due 
to the need to negotiate government permissions and access.

159 This list included the Democratic Republic of Congo, Iraq, Niger, Northern Nigeria, Ethiopia, Kenya, Greece, 
Jordan, Lebanon, Turkey, Somalia, Ukraine, and Bangladesh
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Type/scale of crisis: To gain a better understanding of potential 
limiting or enabling external factors to the value for money analysis, 
the case studies should be representative of different types of 
emergency contexts, with a preference for protracted/recurrent crises. 
Type of operational models in whole of cash response system: 
The intervention models are innovative or transformational enough 
to challenge long-established activities to improve results and achieve 
greater value for money, e.g. opting for approaches that most differ 
from ‘business as usual’. This included ensuring that selected case 
studies would cover the programme design criteria being studied, 
specifically a unified delivery platform and linking with social safety 
nets. Note: it was not possible to include a case that looked at the 
segregation of functions.
Existing social protection system: As this research project is 
interested in how existing social protection systems interact with and 
impact cash assistance, the mix of case studies included aimed to reflect 
this. To the extent possible within the limitations of the research, the 
purpose was to incorporate two different examples of this approach.

Additional considerations:
Language: Preference was given to cases where most of the existing 
data is English. While the consultancy team can work in both French 
and English, having the majority of data in the same language 
facilitated inter-operability within the team. 
Prior knowledge: Case studies where team members have prior 
knowledge of the context and/or the programme were prioritised. 
Availability of end-user satisfaction data, e.g. from Ground Truth 
Solution’s Cash Barometer Project for case studies, which mainly 
relied on secondary data.

After applying the criteria, the four case studies selected were Lebanon, 
Colombia (mostly primary data collection),160 Turkey and Kenya 
(mostly secondary data collection).  Lebanon was later dropped and 
replaced with Jordan on the basis of DFID country office interest, and 
competing research initiatives in country. Below is a summary of how 
they each case measures against the selection criteria.

160 Nigeria was originally considered but not selected as it has already been researched by CaLP as part of its 
operational model research agenda. The team wanted to ensure coherence in between the two research-agendas and 
avoid overlap.

A
N

N
EXES

A
N

N
EX D



112 CASH ASSISTANCE: HOW DESIGN INFLUENCES VALUE FOR MONEY

Type and scale of crisis
↘  Colombia  
Colombia has witnessed a massive influx of Venezuelan refugees. As 
of October 2018, 1 million Venezuelans were leaving in Colombia as 
opposed to 39,000 in 2015
↘  Kenya
Cyclical, seasonal drought in Northern Kenya led nearly 2.6 million 
people to be severely food insecure in 2017
↘  Turkey 
Syrian refugees: approx. 4 million Syrians refugees out of 80 million 
overall population, i.e. 5%
↘  Jordan
Syrian refugees approx. 1.4 million out of a population of 10 million

Access (acceptable level of risks, seasonality, low 
restrictions on primary data collection)
↘  Colombia  
Limited access issues
↘  Kenya
Limited access issues
↘  Turkey 
High government control, but project team has worked in this context 
and has access to secondary data and local networks
↘  Jordan
Almost no issues related to access

Data robustness
↘  Colombia  
Existing and active market and cash working group
↘  Kenya
Existing and active cash working group
↘  Turkey 
High-quality data, there is a forthcoming mid-term evaluation on ESSN
↘  Jordan
High-quality data

Intervention model is innovative or transformational
↘  Colombia  
Piloted segregation of functions through the CCD
↘  Kenya
Shock responsive social safety nets and various scales of CVA delivery 
by single organisations
↘  Turkey 
Linking with national social protection systems and various scales of 
CVA delivery by single organisations
↘  Jordan
Two unified delivery platforms: CCF and OneCard Platform
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Existing social protection system
↘  Colombia  
In its infancy
↘  Kenya
Yes
↘  Turkey 
Yes
↘  Jordan
No

Team recommendation
↘  Colombia  
To include for primary data collection
↘  Kenya
To include, mostly relying on secondary data. Short field visit to 
conduct KIIs possible if required
↘  Turkey 
To include, mostly relying on secondary data collection and remote 
primary data collection with UN and humanitarian organisations to 
fill gaps
↘  Jordan
To include for primary data collection

Data collection

Secondary data 
There is a wealth of existing information and data available on CVA, 
operational models and value for money that the research team 
have used to support this analysis. The research team reviewed and 
consulted a range of different types of documents: 
↘  Literature on cash Operational Models: CaLP CTP Operational 

Model Analytical Framework, State of World’s Cash report, GPPI 
Cash Coordination in Humanitarian Contexts, OPM’s work on 
shock-responsive social protection.

↘  Literature on existing value for money methods in the aid sector (i.e. 
not cash specific): OPM’s approach to assessing value for money, 
DFID’s approach to value for money. 

↘  Project-specific information: post-distribution monitoring, exit 
surveys, monitoring data and reports, documented feedback 
and complaints, market monitoring data, mid-term and/or final 
evaluation reports, and budget information to inform the cost–
transfer ratio. 

↘  Documentation related to specific operational models: partnership, 
consortium agreements. For using existing social safety nets: 
government policy documents, preparedness plans, FSP contracts, etc.

3
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↘  Context-specific information: needs assessment, population/
demographics data, mapping of where humanitarian organisations 
are operating, Ground Truth Solutions end-user satisfaction raw 
data, etc.

Primary data 
↘  Qualitative 
As already noted, the inclusion of a focus on end-user perspectives and 
the information required from KIs in the field made the qualitative 
data collection a key part of this study. Primary data was collected 
in all four case studies, either remotely or in country, between April 
2019 and July 2019.

Key informant interviews (KIIs) were conducted both in-person during 
the field visits and remotely via phone and Skype in the cases of 
Turkey and Kenya. In total, 56 interviews were conducted across the 
four case countries. KIIs were conducted with professionals in relevant 
positions within their organisations, for instance with Programme 
managers, monitoring and evaluation experts, and finance teams (to 
complete missing data when it comes to costs). The interviews were 
semi-structured, which left space for interviewees to advise on any 
oversights in the research design or interrogation of the topic and 
allowed KIs to become an active part of the knowledge production 
process.

The study matrix assisted in identifying the specific topics to cover in 
KIIs to inform the efficiency, effectiveness, equity and sustainability 
analysis across the secondary research questions. To enhance the 
economy analysis, KIs were approached with specific questions 
around budget information, direct and indirect costs, number of end-
users, and for access to any documents on targeting methodology and 
monitoring and evaluation where data was not available or incomplete. 
The starting questions were designed in a KII guide, but they were 
later specifically tailored and adopted to each case study in line with 
the data already available, and to reflect country specific questions.

The second method of primary data collection was conducting FGDs 
with end-users to understand their experiences and challenges in 
accessing their assistance and communicating with implementing 
agencies. End-users were able to provide narratives and perceptions 
of efficiency and effectiveness. The researchers conducted a total of 25 
FGDs, including 10 in Jordan and 15 in Colombia. 

All 10 FGDs in Jordan took place in Amman and consulted a total of 
87 participants. To enable easier communications with end-users, all 
FGD took place in Arabic with the support of a translator. No official 
representatives of the programme were present. 
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In Colombia, eight FGDs occurred in Cúcuta with recipients of 
the International Rescue Committee (IRC) programme, and seven 
FGDs occurred in La Guajira with recipients of the Save the Children 
programme. In total, 87 end-users were consulted: 40 in Cúcuta and 
43 in La Guajira. Again, the FDGs were conducted in the end-users’ 
native language (Spanish), with the support of a translator. In a few 
cases, representatives of the programmes were present. While the 
project team is aware that this can lead to more positive responses 
about the programme, the data did not show any significant differences 
between the groups with representatives present and those without.

↘  Quantitative
To determine the cost-efficiency of implemented models in the case 
study countries, the team aimed to calculate the cost–transfer ratio. 
The cost–transfer ratio is usually defined as the ratio of administrative 
costs to transfer costs, i.e. how much of a grant it costs to distribute a 
certain amount. This presented two major challenges:
(1) the lack of, and barriers to, accessibility of the required data; and 
(2) the comparability of the data obtained. In the case study contexts, 
it turned out that a lot of the data required to undertake a cost–transfer 
ratio analysis was either not available or not recorded in full.

Prior to the research, the team was already aware that indirect costs 
are less accessible or poorly recorded. Indirect costs are those not 
directly accountable to the programme; they are costs of resources that 
are also used for regular non-programme activities or shared between 
programmes. This includes staff costs at different levels according 
to their respective full payroll costs multiplied by the approximate 
proportion of time that they spend on programme administration, 
along with any non-staff indirect government costs (vehicles, offices, 
utilities etc.) on a similar pro-rata basis based on departmental budget 
outturn. The research process showed that agencies often are not fully 
aware of, or record, these costs. There was also an unwillingness to 
share data in some cases.

Further, there is a problem with the comparability of the data obtained, 
as different programmes include and exclude different indirect costs 
in their calculations. While the project team in some cases received 
already calculated cost–transfer ratios from programmes, they usually 
were provided without a corresponding methodology. It was thus 
difficult to understand which of the indirect costs had been included 
or excluded in these calculations. This led to challenges in the 
comparability of the figures and values across different programmes.
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For the purposes of this research, this report uses whatever data it 
could find on the cost–transfer ratio and generalises findings according 
to the robustness of the data. Inferences can be made from less than 
perfect data, e.g. what was found was still useful. It is thus advisable 
that agencies rethink their approach to recording data about costs, 
and engage with wider issues of epistemology and the theoretical 
underpinnings of how and why information is collected, recorded 
and classified.161 The sector would benefit from agreeing on better 
standards to enable future and more accurate comparisons of cost–
transfer ratios.

Data analysis
Qualitative disaggregated data was recorded and coded in Excel to 
help the data analysis. Data from each context was triangulated among 
pre-existing secondary sources and the different types and sources of 
primary data to ensure accuracy and reliability of the findings. Once 
each case study lead drafted their findings reports, the project team 
organised a data analysis workshop to compare and discuss findings 
across the four case countries. The workshop took place in July 2019 
in Paris and provided the opportunity to discuss findings from each 
case study in detail and attempt comparison across case studies. This 
discussion formed the basis of this final report. 

One of the key themes emerging in the workshop was the importance 
of country-specific contextual factors in the analysis of value for 
money. The discussion demonstrated that it is advisable to refrain 
from quick generalisation of the findings. All case studies have their 
own complex and dynamic contextual factors. The analysis has 
taken these into account and highlights them throughout this report 
where possible. The report also specifies which findings can be more 
widely generalised across contexts. To strengthen the more general 
conclusions, the report draws on evidence from other documented 
global experiences in other studies.

161 Róisín Read, Bertrand Taithe and Roger Mac Ginty, ‘Data hubris? Humanitarian information systems and the 
mirage of technology,’ Third World Quarterly 37, no. 8 (2016): 1314-31.
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ANNEX C 
Characteristics 
of innovative delivery models

ANNEX E 
Case studies
The following sections provide a summary of each case study 
conducted, and its key findings.

Main differences in between the social safety net 
case study contexts

Contextual factors and design decisions about how the social safety net 
is used can influence findings. The main differences in the case study 
contexts between the countries, are shown below

Nature and location of the crisis
↘  Turkey  
Refugee influx 
↘  Kenya
Drought
Geographical spread of the target group
↘  Turkey  
Nationwide, but concentrated mainly in urban centres
↘  Kenya
Dispersed in remote rural communities in Kenya’s four most northern 
counties
Social safety net system maturity, and coverage in emer-
gency-affected areas
↘  Turkey  
Well established – the flagship national CCTE was established in 2003 
and there is nationwide coverage of around 1000 Social Assistance and 
Solidarity Foundation offices. Robust digital data management system 
launched in 2009 
↘  Kenya
Still developing – HSNP has full coverage in four of Kenya’s 47 
counties, but others are also drought-affected. Operational systems 
have been gradually built during this time. HSNP will scale up to 4 
more counties in Phase III beginning 2018162

Nature and location of the crisis
↘  Turkey  
Well developed, with good penetration of banks and ATM network 
nationwide

1

162  HSNP Phase I occurred from 2008-2013, HSNP Phase II 2013-2018, and HSNP Phase III 2018-2024

A
N

N
EXES

A
N

N
EX E



118 CASH ASSISTANCE: HOW DESIGN INFLUENCES VALUE FOR MONEY

↘  Kenya
Still developing, with limited penetration of banking services or 
infrastructure in the north, but with mobile money services gradually 
increasing coverage
Design decision on how to link with the social safety net
↘  Turkey  
ESSN – piggybacking on various operational systems and processes
CCTE – piggybacking as above, while also mirroring the design 
features of the national CCTE programme
↘  Kenya
Horizontal expansion – ‘Group 1’ households are enrolled on the 
long-term social safety net, while ‘Group 2’ households that are also 
considered poor and vulnerable to drought are registered and enrolled 
to receive temporary emergency payments at times of drought
When design decisions were made
↘  Turkey  
Ex-post
↘  Kenya
Ex-ante

When design decisions were 
made
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Colombia case study

Whole of cash response system for Venezuelan refugees in 
Colombia
The two programmatic decisions studied in the Colombia context are 
the Unified Delivery Platform and consolidation of grants through the 
CCD platform and single agency consolidation of grants respectively.

In the Colombia context, the definition of unified delivery platform has 
been broadened.163 At the time of the study, the CCD itself did not 
deliver cash yet, it was however working towards this aim by creating 
common tools and processes. 

At the global level, the CCD Global Network comprises a group of 15 
international NGOs that are dedicated to working together to ensure 
quality humanitarian cash transfer programming at scale. The CCD in 
Colombia includes seven of global members: Consejo Noruego para 
Refugiados (NRC), Consejo Danés para Refugiados (DRC), Mercy 
Corps, IRC, Acción contra el Hambre (ACF), Save the Children and 
Visión Mundial Internacional (WVI). The objectives are to:164 
 ›  Identify better ways to meet humanitarian needs;
 ›  Improve the efficiency and effectiveness of cash and voucher 

programming;
 ›  Scale up efficiently and maintain balance in the humanitarian 

sector;
 ›  Influence the design of new ways of working in the 

humanitarian sector.
CCD member organisations are among the main cash actors in the 
Venezuela crisis response in terms of caseload, as represented in Figure 6. 
However, they were delivering cash transfers independently at the time at 
the study (i.e. there was no common FSP or payment instrument).

2

163  Unified delivery platform was defined as ‘Organisations delivering separate projects enter into collaboration 
for the distribution of CVA, either using a single contract with a single Financial Service Provider (FSP) or each 
contracting the same FSP.’
164  OCCD, ‘Visión General - January 2019’, (n.d.).
165  Other organisations such as WFP and Red Cross were also delivering CVA, however as they were using 
vouchers, they were not specified in the figure but rather included in the ‘20K refugees receiving vouchers’.

108kpendular migrants

Venezuelan
 refugees
in need 

of assistance
in  Columbia

1,4m
More than 1,3m
Refugees in need

of assistance
not covered

by cash transfers

Around 20k
Refugees receiving 

vouchers

913k
with intention

of staying 
permanently

446k 
in transit

‘caminantes’

Malteser International:
Multipurpose e-cards - 200,000 COP per 
household monthly for three months
~ 500 people targeted

Colombian Red Cross:
Multipurpose e-cards - 500,000 COP
per person monthly, 
now moving to the values set by the government
~ 3,000 people targeted

UNHCR:
Multipurpose e-cards and SMS - 740,000 COP 
per household monthly for three months, 
now moving to the values set by the government
~ 4,000 people targeted

Members of the CCD delivering cash independtly:
Multipurpose e-cards for essential needs - 
From 180,000 COP to 500,000 COP per household 
either monthly for three months or one-off,
now moving to the values set by the government
~ 4,000 people targeted

Figure 6: Whole of cash response system in Colombia165
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Practically, the three main CCD work-streams are:
 ›  Coordinated end-user management with the development of 

a data sharing agreement and a data management platform 
(with a standardised questionnaire to enrol end-users; end-user 
duplication checks across organisations; issued payment files 
that are shareable with the FSPs and an enhanced monitoring, 
evaluation, accountability and learning (MEAL) system);

 ›  Harmonised MEB and transfer values;
 ›  Harmonised vulnerability criteria and target groups.
The CCD’s aim is that by mid 2020, it will create a common delivery 
platform in Colombia with a framework agreement like the one in Jordan. 
All NGOs working on the Venezuelan crisis will be invited to join.166

Almost all agencies that are part of the CCD in Colombia are 
implementing consolidated grants.

Economy
↘  Delivery costs (transaction costs)
Not all organisations seemed to have calculated the cost–transfer ratio 
or have a precise idea about the delivery costs. Depending on the 
agreement signed with the FSP, some organisations had to pay a fee 
per card created (1 to 4 GBP) and per transfer (0.5 to 1 GBP).

Most KIs hoped that working through the CCD would help reduce 
the delivery costs and allow them to create cheaper deals with FSPs 
than the current ones. With unified delivery, the scale of operations 
would also increase if members decide to use the same FSP, which 
could help them get a better deal. This could be done either through 
CCD or through global memorandum of understanding as part of the 
cash working group.

However, the savings would have to be greater than the CCD 
costs, which amounted to 422,603 GBP (this includes the cost for a 
coordinator, data manager, MEAL officer, field visits and assessments 
as well as communication costs).167

↘  Private end-user costs
The fees requested by the FSP to withdraw cash are very diverse: 
from 1,500 COP (0.38 GBP) to 35,000 COP (8.82 GBP) depending 
on the ATM the end-users use. If end-users pay at stores, they often 
have to pay a 2-3% fee rate. Most organisations either fully or partly 
cover those fees. Checking to see if the money has arrived on the card 
also counts as a transaction, so NGOs usually ask end-users to notify 
them that the money has arrived.

166  Source: KII.
167  CCD Colombia, ‘CCD Colombia Common Costs - OFDA Joint Proposal’, (May 2019).
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Most end-users reported walking between 15 minutes to three hours 
to reach an ATM (but usually around 45 minutes to one hour). When 
they decide to take the bus to reduce this time, or because they feel 
safer on the bus or moto-taxi after having withdrawn the cash, they 
have to pay between 1,500 and 2,000 COP (0.38-0.50 GBP). Men had 
considerably higher opportunity costs than women when having to 
leave work to withdraw the money: between 5,000 COP (1.26 GBP) 
and 40,000 COP (10.05 GBP), compared to around 0.50 GBP for 
women.

There was no impression among KIs that the unified delivery platform 
could have an impact on these costs.

Efficiency
↘  CCD set-up time
The CCD lead has been appointed and a memorandum of 
understanding was drafted in December 2018. The plan is to start 
delivering cash with a framework agreement like in Jordan by mid 
2020. As such, it will have taken in total more than a year to set up 
the platform.

↘  Reported time between the official start date of the project and 
the disbursement of the first cash instalment (timeliness) 

It generally took 15-30 days between the start of the end-user selection 
process and the first disbursement. Some CCD organisations that tried 
to work through the same FSP faced some delays (it took four months 
between the agreement from the donor and the first disbursement) 
and in the end they had to go through a different FSP. Perceptions 
about whether the CCD will help reduce this time were mixed. The 
potential time saved could also be counter-balanced by the time needed 
to choose a common FSP and set up the data management system.

The CCD could, however, help to save time later in the project cycle. 
In terms of MEAL, for instance, the tools the CCD had developed 
allowed organisations to save time and resources by not having to 
create their own. An end-user data management system could also help 
save time during registration, as described in next section.

Some KIs mentioned ‘moving to segregation of functions’ as something 
that could help reduce the time to disburse the first cash instalment 
and making the process more efficient in general, but this has not been 
planned as part of the CCD.

↘  Productivity of registration and enrolment systems
Overall, KIs thought that the CCD would greatly improve registration 
thanks to the data sharing agreement. Some organisations mentioned 
that, at the moment, they have to arrange long meetings with the other 
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organisations in the area who agree to compare their end-users’ data 
to make sure there is no duplication.

The CCD and cash working group also developed common targeting 
tools to ensure consistency across organisations and to try to increase 
accuracy.

↘  Reported positive and negative influence the other aspects of the 
operational model have had on the consolidation ease 

KIs did not have the impression that the CCD influenced the use of 
consolidated grants to respond to the crisis. However, by developing 
the tools and processes for efficient and effective cash delivery, it could 
be argued that the CCD had a positive impact on easing consolidation.

The Colombian government’s position on cash projects has also 
changed. In the pre-CCD period, it said that it ‘will stop any cash 
projects that do not align with the Government of Colombia’s 
objectives and guidance,’ 168 which included having ‘Clear and 
harmonized end-user eligibility criteria’ and a ‘Common end-user 
database to avoid any duplication’.169 By developing the tools and 
processes that were originally missing according to the government, 
the CCD and the cash working group managed to change the 
government’s opinion, which now accepts the use of multipurpose 
grant and cash transfers for Venezuelan refugees. 

Effectiveness
↘  Meeting identified needs
End-users provided a number of examples of how they have been 
using the money, e.g. to buy food, pay their rent and bills, send 
money to their parents in Venezuela, buy clothes for their children 
to keep them at school, improve their workplace, pay for medicines 
or surgery for their children and buying materials to improve their 
shelter. Thus, the consolidated grant helped them cover their basic 
needs. KIs considered that multipurpose grants have a greater positive 
impact than sector-specific transfers, because it allows end-users to 
cover autonomously their wide range of needs.

↘  ocial impact of the transfer for end-users at community and 
household level 

The vast majority of end-users reported that the transfers have had a 
positive impact, both at the community and the household level. Most 
end-users said that the programme has positively affected relations 
within families, but there were a few cases where it created problems. 
Most end-users also reported a positive impact within the communities. 

168  ‘Meeting Cancilleria / Presidencia – United Nations (UNHCR GIFFM &amp; WFP Cash Working Group) 
Position of Cash Based Assistance to Venezuelan Migrants’.
169  CCD Colombia, ‘Position of Government of Colombia on Cash Based Assistance to Venezuelan Migrants’.
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They noticed an increase in social cohesion and communication 
among neighbours, for instance. KIs, however, were not sure whether 
consolidation or working through the CCD had an impact on these 
social effects.

↘  The consolidated grant’s impact on markets
No market assessment has been undertaken at the time of this 
study. However, end-users reported that all the elements of the basic 
consumer basket have increased ostensibly in price, with rice, flour, oil, 
sugar and milk being mentioned in particular. The price of products 
using petroleum derivatives, such as gas cylinders and transportation, 
also increased. Prices of specific goods (arepa flour) have increased, 
but this appears to be due to the arrival of many Venezuelans in the 
same places and people buying in bulk to sell at the border, rather 
than being due to humanitarian programmes. Some supermarkets have 
established a policy that customers are not allowed to buy as much as 
they want, but rather there are fixed maximum or minimum purchase 
quantities for certain items.

↘  Communication with end-users
The FGD attendees confirmed that they have received good guidance 
from the organisations about the cash transfer programme. Most 
received a paper with instructions such as what phone number or 
email address to direct questions to. Cash implementers also delivered 
trainings on how to use the card.

Overall, communication does not appear to have been more 
challenging due to using consolidated grants. Working through the 
CCD, however, was expected to have a slightly positive effect; each 
organisation will keep responsibility for its communications but if they 
all spread the same messages, it could have more impact by creating 
less confusion.

Equity
↘  Gender considerations
Across most of the humanitarian cash programmes, end-user 
households were able to choose who within the household would be 
the direct recipient(s). Most of the recipients were women – up to 90% 
of end-users in some programmes. During the FGDs the consultants 
did not identify any differences between men’s and women’s 
understanding about the transfer modality or in facing challenges in 
cashing out.

↘  Barriers/transaction costs faced by certain groups over time170

According to FGDs participants and available post-distribution 
monitoring data, most end-users do not face any significant problems 

170  Due to literacy, age/mobility, gender, location/distance, nationality/ethnicity.
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when cashing out. Many Venezuelans had a bank card before having 
to leave their country, and thus were already familiar with how to 
access cash this way.

Indigenous groups, however, face more difficulties in accessing the 
cash, as they are not used to using a card and are not always literate. 
To overcome these barriers, some organisations allow these groups 
to have a staff member or police officer go with them to withdraw the 
transfer, and others are applying for funding to run financial literacy 
trainings for them. Certain organisations have also noticed problems 
in the access and use of the ATM for people over 60 years of age. 
Overall, no informal transaction costs were noted.

Geographical equity
Geographical equity seems to have improved with the CCD, as CCD 
organisations coordinated on how to share areas based on the 2019 
Humanitarian Needs Overview.171 However, some KIs mentioned 
that it was the cash working group’s responsibility to ensure equitable 
geographical coverage across all cash implementing agencies, as the 
CCD only has the power to coordinate with member organisations.

Sustainability
↘  Use of the payment instrument after the exiting the programme
The cards granted to Venezuelan migrants were not transactional, 
meaning that they cannot carry out operations other than receiving 
financial support from the NGO (end-users do not have an account 
open, but rather only a card that is linked to the organisation’s 
account). Venezuelans currently cannot legally open bank accounts 
in Colombia.

171  CCD Colombia, ITEM CSL_CITATION {«citationID»:»P
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Kenya case study

Whole of cash response system in Kenya
The two programmatic decisions studied in the Kenya context are
(1) linking with social protection (specifically the Group 2 of HSNP 
Phases II and III)172 and
(2) the consolidation of grants. The HSNP is run by the Government 
of Kenya’s National Drought Management Authority (NDMA) and 
provides unconditional cash transfers in four counties: Mandera, 
Maesabit, Turkana and Wajir. The main actors providing CVA for 
the drought response in northern Kenya are outlined in Figure 7. 

Economy
↘  Delivery costs (transaction costs)
According to the DFID Annual Review Sheet, ‘Cash transfer 
represented 81% of the overall HSNP budget in 2016, and admin cost 
(targeting, payments mechanism, complaints & grievances mechanism, 
management, evaluation) represented 19%.173 According to certain 
studies, the cost–transfer ratio has been decreasing over time: it was 
estimated to be 2.4% in 2014-2015, 1.6% in 2015-2016,174 and was 
projected to be 1.19% in 2017-2018.175 This improvement is due to 
decreasing initial set-up and roll-out costs while end-user numbers and 
transfer volumes increase.

3

HSPN Group 2
benificaries

Severely food
insecure population
in Northen Kenya  
due to drought

2,6m

Non-HSNP
benificaries

Organisations 
that target 

HSPN Group 2 
beneficaries

ACTED-led consortium (ACF,VSF,WWH,H): multi-sector cash transfers 
via mobile money of 3,000 KES to 27,336 HHs 2017-2018

Oxfam: monthly multi-sector cash transfers via Equity Bank of 2,700 
KES to 6,000 HHs 2017-2018

KRCS: mothly multi-sector cash transfers via M-Pesa of 3,000 KES to 
2,906 HHs 2017-2018 via two encasements Equity Bank of 3,000 KES to 
27,336 HHs 2017-2018

FFH: multi-sector (with focus on food) cash transfers via direct cash
of 3,000 KES to 1,010 HHs 2017-2018

KRCS:** monthly (for four months) multi-sector cash transfers via 
mobile money of 6,000 KES to 1,010 HHs 2016-2017

WFP:* monthly (for three months) food security/nutrition cash trans-
fers via mobile money of 2,300-3,000 KES to 244,000 HHs 2017

Figure 7: Whole of cash response system in Kenya

HSPN: monthly multi-sector cash transfers via Equity Bank of 2,700 
KES to 100,000 HHs 2015-2018; HSPN II: 2013-2017; HSPN III: 2017-current

* With Red Cross Movement partners (ICRC, DRC, BRC and FRC) in Kilifi. 
**  Drought response in 13 non-HSPN counties with funding from Government of Kenya Department of Special 

Programmes and United States Agency for International Development Development (e.g. not specifically 
HSNP). 2,300 KES for semi-arid lands, 3,000 KES for arid lands.

172  HSNP Group 1 end-users receive regular monthly transfers, regardless of drought conditions.
173  DFID, HSNP Annual Review Summary Sheet. Note, all figures in this section appear to cover HSNP Groups 
1 and 2.
174  DFID, HSNP Annual Review Summary Sheet.
175  White, Value for Money Analysis of Kenya’s Hunger Safety Net Programme: ‘2017/18 extension is expected 
to show a total cost–transfer ratio of 1.19 (i.e. a total cost of KES 1.19 to deliver each KES 1.00 of transfers) if private 
costs are excluded, or 1.23 if included.’
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On the other hand, a different study found a total cost–transfer ratio of 
32% for 2018/19, or 27% for the entire period.176 This study calculated 
the total cost per transfer (including transfer, operational, infrastructure 
and card replacement fees) for randomly selected payment cycles to 
be 340.83 KES in 2016/17, 352.25 KES in 2017/18 and 369.07 KES in 
2018/19. One explanation is that there was supposedly a 10% increase 
in transfer fees every year, as part of the Equity Bank-Financial Sector 
Deepening (FSD) contract. In addition, the infrastructure fee accounts 
for over 40% of the quoted figures. As a comparison, for the same 
payment cycles, the cost of M-Pesa was 157 KES, 157 KES and 161 
KES respectively.177 While Equity Bank appears more expensive – 
including a higher transfer fee of 133 KES compared to M-Pesa’s, 
which ranges from 0-84 KES depending on the organisation – other 
options (like M-Pesa) were not feasible as they did not meet FSD’s 
requirements at the time of tendering,178 such as using biometrics.

There were high initial set-up costs for both Equity Bank and mobile 
money (M-Pesa). For Equity Bank, these costs were generally 
associated with increasing the network of agents to meet the scale of 
HSNP 2. On the other hand, for M-Pesa the big cost was that NGOs 
had to increase data network coverage for M-Pesa/Safaricom.

↘  Private end-user costs
The Equity Bank account is free to open, and the first two or three 
withdrawals are free (after that there is a withdrawal fee of 0.30 USD). 
In 2016 before there were enough Equity Bank agents, there were 
issues of long travel and wait times to access payments. The HSNP 
Phase II evaluation found that, in 2016, some recipients had to walk 
for up to three hours or pay 50-200 KES for transportation, and then 
wait 90 minutes in the queue.179 This appears to have improved over 
time, with KIs and documentation noting that more than 80% end-
users do not travel more than 20km each direction,180 and most wait 
for less than 30 minutes to collect their transfers.181 While the greater 
availability of M-Pesa agents were expected to reduce travel and wait 
times, accessibility was still reported to be an issue in some of the most 
remote areas of northern Kenya, e.g. Turkana East and Wajir West.

According to the Ground Truth Solutions’ data, 80% (n=30) of Equity 
Bank users and 89% (n=46) of mobile money users were satisfied with 
the ease of collecting or withdrawing cash. According to the other 
monitoring data, end-users reportedly preferred receiving cash via their 
mobile phones as it was safe, quick to access and more convenient.182 

KIs also noted that end-users preferred receiving a consolidated grant 
because it saved them time, picking up one transfer rather than several.

176  DFID, HSNP Project Completion Review.
177  DFID, HSNP Project Completion Review.
178  Ibid.
179  Oxford Policy Management, Evaluation of the Kenya Hunger Safety Net Programme Phase 2 – Drought 
Emergency Scale-up Payments Process Review Final Report, (Oxford: Oxford Policy Management, 2016).
180  DFID, HSNP Annual Review Summary Sheet.
181  Oxford Policy Management, ‘Evaluation of the Kenya Hunger Safety Net Programme’.
182  ‘Drought Response FA Delivery Mechanisms Matrix Kenya Partners’ (ECHO, n.d.).
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Efficiency
↘  Set-up time
While HSNP Phase II started in 2013, initial discussions began in 
2011. Over those two years, the formal agreement with DFID was 
signed (July 2012)183 and HSNP and partnering NGOs undertook the 
targeting and registration (discussed in more detail in the following 
sections). During this period, FSD, on behalf of DFID and HSNP, 
tendered for the financial service provider. This was a multi-step 
process, including an in-person workshop, request-for-proposal 
appraisals, etc.), and according to one KI involved in the effort it took 
six months to select and contract Equity Bank.

For NGOs working through HSNP (by targeting its Group 2 end-
users), one factor that took a significant amount of time to set up 
was determining the transfer value. The ECHO-funded organisations 
each proposed a different amount and began in January 2017 to try 
to harmonise. This was not resolved until May 2017, by which time 
HSNP II had started to scale up and set its transfer amount at 3,000 
KES, to which the NGOs had to align. Other NGO KIs confirmed 
that they were able to save on set-up time once HSNP had determined 
the transfer value.

Beyond negotiating the transfer value, however, NGO KIs reported 
mixed views about whether linking with HSNP saved on set-up time. 
Some felt that their ability to use an addendum to FSD’s contract 
with Equity Bank helped them get set up faster, as they did not 
need to tender and contract a FSP. But others noted that this type 
of arrangement made it more difficult to resolve the issue of certain 
bank agents charging an additional fee, since the NGO could not work 
directly with Equity Bank to fix this problem, but rather had to go 
through HSNP/FSD. One NGO’s KI attributed this difficulty to the 
organisation’s decision to work in parallel and coordinate with HSNP 
using its own FSP, rather than to work through Equity Bank. The 
initial time-saving from piggybacking on HSNP’s FSP thus seems to 
be lost as the NGO did have to go through a separate tender process.

NGOs that worked with M-Pesa noted it was not the contracting 
that took a significant amount of time, but rather having to negotiate 
with the FSP and network operator to increase the network coverage 
in remote areas. One NGO KI noted that this has been an ongoing 
process for the past three years, with mixed results.

↘  Distribution time
KIs and documentation provided a range of 2-15 days to complete 
the cycle from first executing the payment and redeeming the cash 
disbursement.184 Some of the steps that take the most time when 
preparing the payroll include verifying the end-user list and ensuring 
agents have enough liquidity.

NGO KIs stated that it can take between two and seven days for them 
to receive the end-user list from HSNP. KIs noted that the distribution 

183  Catherine Fitzgibbon, HSNP Phase II Registration and Targeting: Lessons Learned and Recommendations, 
(London: DFID, 2014).
184  Riungu et al., Special Themes Report: Emergency Payments; ‘HSNP Scalability Policy Paper’ (NDMA, n.d.).
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time was faster in the second round than the first round (one month 
in 2018 compared to two months in 2017).185 This was because in 
the second round they did not have to wait for the transfer value to 
be harmonised or for government approval as this had already been 
done.

Other NGOs who do not use HSNP also reported that this process 
took about two weeks. Moreover, this included the initial targeting, 
not only verification.

There have been delays is HSNP’s disbursements, according to KIs 
and the HSNP Phase II evaluation.186 This raises concerns for the 
future timeliness of payments when the Kenyan government becomes 
solely responsible after HSNP Phase III. 

↘  Productivity of registration and enrolment systems
Registration and enrolment for HSNP Phase II took around 2.5 years 
to complete (from late 2011 to June 2013). This was because it took a 
significant amount of time to get end-users the official identification to 
open bank accounts. Another unexpected delay was caused by issues 
with the software to collect data.187

Now that the registration is complete, NGOs use MIS data to get a 
list of end-users, which they then verify. KIs generally felt that using 
the MIS data saved time,188 although they still had to complete the 
verification process.

There are ongoing government efforts to establish a single registry for 
all four social protection programmes (including HSNP), but at time 
of data collection for this case study the status of single registry was 
uncertain.

↘  Accuracy of targeting
HSNP II faced a number of difficulties with targeting. The original 
targeting in 2012-2013 was done by between three and five NGOs, 
who each had slightly different methodologies. Generally, however, 
they all used a proxy means test and a wealth ranking. This 
methodology would have led to a disproportionate number of end-
users concentrated in certain regions, and little coverage of others and 
so HSNP introduced quotas per county, where the poorest of each 
county were targeted, rather than the poorest overall for the region. 
This blurred the differences in need between HSNP Groups 1 and 2, 
and those who were not selected at all.

Furthermore, since targeting and registration took longer to complete 
than anticipated, the promised community-based validation of end-
user lists was initially skipped. This further contributed to community 
concerns about the fairness of the targeting criteria.

At the same time, the requirement of an official identification also 
dictated the end-user lists. Many of the poorest and most vulnerable 

185  Kenya Red Cross, A Buffer Against the Drought. 
186  Oxford Policy Management, ‘Evaluation of the Kenya Hunger Safety Net Programme’.
187  Fitzgibbon, HSNP Phase II Registration and Targeting.
188  DFID, HSNP Project Completion Review, also finds that using the MIS database has led to efficiency gains.
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populations (e.g. internally displaced persons, pastoralists, etc.) did not 
have such identification. According to a KI involved with setting up 
HSNP Phase II, about 10% of the originally selected end-users were 
unable to obtain identification, despite the programme’s best efforts. 
Because HSNP Phase II still had to meet DFID’s target of 100,000 
end-users, those without identification were removed from the list and 
new households were added.

Discussions about updating HSNP’s targeting method are ongoing, 
and new methods were piloted in 2017.189 As the HSNP retargeting 
is part of a larger effort to revise the targeting of all the government’s 
social protection systems, at the time of this case study no new 
methodology had yet been implemented. However, HSNP supposedly 
has an ongoing re-registration process based on updates from NGOs 
who verify end-user list. KIs with such NGOs were not certain of 
whether the updated information they provided to HSNP was being 
integrated. 

↘  Reported positive and negative influence the other aspects of the 
operational model have had on consolidation ease 

KIs did not think that linking with the social protection system had any 
significant influence on consolidation, but rather that consolidation/the 
use of multipurpose grants was donor driven.

Effectiveness
↘  Meeting identified needs
All organisations providing drought assistance had to align to HSNP’s 
transfer value of 3,000 KES. Many KIs, however, felt the amount 
was not sufficient to meet needs in an emergency context. Some 
organisations’ monitoring data found that the transfer covered only 
a small proportion of what end-users needed. The HSNP amount 
was based on 46% of the food basket and did not account for price 
variations among markets (e.g. prices in isolated or less integrated 
markets were significantly higher). Furthermore, as Group 2’s scale-
ups are based on the Vegetation Condition Index, end-users do not 
know when assistance is coming, so these transfers are less useful as 
a livelihood strategy. There is an ongoing effort in the cash working 
group to revise the MEB in the hopes that HSNP will then increase 
the transfer value.

↘  Social impact of the transfer for end-users at community and 
household level 

KIs and reviewed documents did not generally highlight any associated 
social issues at the community level. KIs credited the lack of issues to 
using an open targeting approach, where selection was done with the 
community and the selection criteria were discussed. However, one 
ECHO report on HSNP noted there were some community tensions 
due to the lack of a clear difference in need between those who get 

189  Fred Merttens, Martina Garcia Aisa, Madhav Vaidyanathan, Molly Scott, Marta Marzi, Sebastian Silva-Leander, 
Ludo Carraro and Michele Binci, Evaluation of the Kenya Hunger Safety Net Programme Phase 2: Assessment of 
the National Safety Net Programme Harmonised Targeting Methodology Pilot in Turkana, (Oxford: Oxford Policy 
Management, 2017).
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transfers and those who do not, which stems out of issues in targeting.190 

The majority recipients are women (60% of HSNP),191 but KIs and 
documents did not cite major tensions at the household level. The 
HSNP evaluation found that the transfers have reduced tensions and 
improved intra-household relationships.192 One KI noted that there 
were some reports of household arguments about how to spend 
money, but these were not common.

↘  The consolidated grant’s impact on markets
Cash transfers’ impact on markets has overall been positive. One 
organisation’s post-distribution monitoring found that cash transfers 
improved purchasing power and that traders felt the transfers helped 
improve the market. Similarly, the monthly early-warning bulletins of 
staple food prices did not report significant inflationary impact after 
the HSNP transfers. In terms of a multiplier effect, HSNP Phase II 
(Groups 1 and 2) was credited with creating a real-income multiplier 
of 1.38 (with a confidence interval of 1.34 to 1.42).193

 
↘  Communication with end-users
One shortcoming of communication with end-users was related to 
the timing of cash transfers. Since HSNP Group 2’s transfers are not 
regular (unlike Group 1’s), many end-users appeared to be unaware 
of when the next transfer would occur (one NGO’s post-distribution 
monitoring found that only 16% of its end-users were aware of the 
distribution dates). This was reported to be the most frequently asked 
question received by the call centre, and the HSNP Phase II evaluation 
found that some Group 2 end-users would travel to agents to see if 
they had received a transfer.194 The HSNP Phase II evaluation also 
found that there were communication issues around targeting, as 
recipient households were not fully clear on the criteria for payment 
and or the targeting process.

Equity
↘  Gender considerations
The majority of the cash transfer recipients are women. As polygamy 
is practiced in these regions, HSNP and NGOs consider a household 
to be one kitchen. There was no reported difference between men and 
women in terms of having issues receiving the transfer.

↘  Barriers/transaction costs faced by certain groups over time195 
KIs noted that their post-distribution monitoring did not find 
significant security issues associated with cash transfers. End-users 
generally reported feeling safe at the payment points and while 

190  DEVCO, ECHO, NEAR, Social Protection Across the Humanitarian-Development Nexus: A Game Changer 
in Supporting People Through Crisis. Tools and Methods Series: Reference Document No. 26, (Luxembourg: 
Publications Office of the European Union, 2019). 
191  DFID, HSNP Project Completion Review.
192  Ibid.
193  Taylor et al., Evaluating Local General Equilibrium Impacts.
194  Oxford Policy Management, ‘Evaluation of the Kenya Hunger Safety Net Programme Phase 2 - Note on Findings 
on HSNP Emergency Payments’.
195  Due to literacy, age/mobility, gender, location/distance, nationality/ethnicity.
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travelling. For those who are less mobile (e.g. older persons, those with 
disabilities or who have chronic illness, etc.), NGOs allowed a family 
member to pick up the transfer. As HSNP is a household transfer, a 
more mobile family member would be registered. While many end-
users may be illiterate, organisations’ and Ground Truth Solutions’ 
data reported that only a low number of end-users had issues using 
the ATM/biometric readers (for instance, one NGO’s post-distribution 
monitoring found only 6% of end-users had such issues).

The major barrier to receiving cash grants was the lack of formal 
identification, as this would prevent the individual and therefore also 
the whole household from being included in the list of end-users for 
HSNP in the first place. Non-HSNP linked projects on the other hand 
had more flexibility in how to handle identification, such as using local 
administrators/government representatives to verify end-users.

↘  End-users report having to pay transaction fees to cash out the 
money/redeem the vouchers

Many KIs noted the issue of Equity Bank agents taking a small fee in 
remote areas (reportedly 100-600 KES, mostly in Wajir and Mandera) 
in 2016-2017.196 HSNP took six to eight months to resolve the issue 
since Equity Bank’s internal system was slow. Eventually, Equity 
Bank took actions to improve end-user feedback mechanisms and 
disciplined agents, etc, and according to KIs, this issue now appears 
to be resolved. The Ground Truth Solutions’ data found that only 3% 
(n=30) reportedly had to pay someone to receive the transfer.

Geographical equity
According to WFP bulletins and Famine Early Warning Systems 
Network (FEWS NET) data, HSNP appears to be covering the most 
at-risk counties in terms of those with the greatest climate impact 
and vulnerability, and who have a history of recurrent issues. While 
HSNP is currently in four counties, it is starting to cover another four 
counties, thus bringing the total to eight counties. In addition, the 
Government of Kenya’s Department of Special Programmes worked 
through WFP to reach the 13 other counties not covered by HSNP 
that were hit by the drought in 2017.

Sustainability
↘  National capacity development
The general consensus among (external) KIs is that national capacity 
has improved, and that overtime the government of Kenya has 
increased its funding and leadership of HSNP. DFID is in the process 
of pulling back from Phase III of HSNP, with the goal that at the end 
of this phase the Kenyan government will be completely responsible 
for HSNP. There are, however, three remaining issues.

The first is the future of HSNP’s funding. The World Bank is 
designing a response mechanism with Government Kenya, titled 
the Kenya Social Economic Inclusion Program, which includes a 

196  Also noted issue in Oxford Policy Management, ‘Evaluation of the Kenya Hunger Safety Net Programme’.
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component for HSNP. As part of this emergency fund the Kenyan 
government has 20 million USD earmarked for national drought, 
which would ‘immediately trigger a World Bank matching additional 
payment into the NDCF of US$20 million.’197  However, this has not 
yet been agreed in Parliament, and so the World Bank fund has not 
been fully established.

A second concern is the continued timeliness of payments, as this 
has already been an issue noted by KIs and the HSNP Phase II 
evaluation.198 According to Ground Truth Solutions’ data, only 53% 
(n=30) stated the could rely on receiving the HSNP transfer when it 
was scheduled, which was lower than for M-Pesa (76%, n=46).

The third issue is retaining capable staff. In March 2019 when the 
Kenyan government started paying the salaries previously covered 
by DFID/Development Alternatives Incorporated (DAI), there was 
significant staff turnover. Some of the replacements have been more 
political than technical figures, which has led some external KIs to be 
concerned about HSNP’s sustainability.

↘  Linkage to social safety net programmes
NGOs responding to the drought targeted people are already 
registered in HSNP Group 2. These end-users remain in Group 2 
after the NGO’s specific project ends. Within HSNP, Groups 1 and 2 
are kept separate – that is, people from Group 1 do not graduate into 
Group 2 and vice versa.

↘  National systems development 
The delivery of emergency CVA was rendered possible through the 
following:

1.  Permanent hardware/MIS are handed over to the government. 
The MIS system was developed by the programme implementation 
learning unit, which was implanted in NDMA under a DAI contract. 
NDMA brought in consultants to build it (software development, etc.) 
and DFID covered the costs. The Kenyan government now owns the 
MIS, as the software’s copyright was signed over to NDMA with the 
start of HSNP Phase III.

2. Procedures, standards and policies are adapted, or new ones 
developed, to deliver emergency CVA through social protection 
systems 
The NDMA ‘HSNP Scalability Guidelines: Standard Operating 
Procedures 2016’199 and the HSNP ‘Scalability Policy Paper’200 were 
developed with the help of DFID and DFAT (they were written by 
an external consultant that DFID paid for). The documents outline 
the approved policy in terms of objectives, framework and approach. 

197  HSNP, HSNP Scalability Guidelines – Standard Operating Procedures, (Nairobi: HSNP/National Drought 
Management Authority, 2016).
198  Oxford Policy Management, ‘Evaluation of the Kenya Hunger Safety Net Programme’.
199  HSNP, HSNP Scalability Guidelines – Standard Operating Procedures, (Nairobi: HSNP/National Drought 
Management Authority, 2016).
200  HSNP, HSNP Scalability Guidelines – Standard Operating Procedures, (Nairobi: HSNP/National Drought 
Management Authority, 2016).
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3. Contracts with FSP to distribute emergency CVA are taken 
over by national governments 
During HSNP Phases I and II, FSD Kenya held the contract with 
Equity Bank and carried the financial risk. The contract with Equity 
Bank for HSNP Phase III is now handled directly by the government. 
This handover was part of the plan for HSNP to become sustainable 
without DFID.

4. Office spaces are handed over to national governments 
delivering social protection programmes
Office spaces were always in government buildings as the DFID-
funded staff were hosted in NDMA. This was intentional to ensure a 
smooth handover during HSNP Phase III.

5. Preparedness plans for emergency response take into 
consideration existing social protection programmes as a delivery 
mechanism
The preparedness plan was developed by NDMA as they have the 
primary responsibility for this and have early warning teams who 
constantly monitor the situation.

↘  Use of the payment instrument after exiting the programme
When looking at Equity Bank, very few end-users have exited or 
graduated from the HSNP, so it is not yet clear if they still continue 
their Equity Bank accounts after the programme. There have been a 
few cases where other NGOs use Equity Bank accounts for their cash 
programming.

Other organisations using mobile money have found through their 
monitoring that nearly all end-users are still using their accounts. 
Ground Truth Solutions’ data found that 93% (n=30) would like to 
keep using M-Pesa if their programme were to end.
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Turkey case study

Whole of cash response system for Syrian refugees in Turkey
The context of this case study is the Syrian refugee crisis response. 
It focuses on two distinct, but interlinked cash programmes were the 
focus of the research – the ESSN, and the CCTE, also for refugees. 
The operational model features collectively presented by these two 
programmes respond to all three areas of interest for this research, two 
of which are shared across the programmes:
 ›  The ESSN design includes consolidation of cash assistance into 

a multipurpose grant;
 ›  The two programmes share a unified delivery platform;
 ›  The two programmes both link with the social protection 

system for Turkish citizens, but in different ways.

 

4

Programme feature eSSN CCte

Objective Meet the basic needs of the poorest refugees
Reduce school dropout and in-
creasing attendance for vulnerable 
refugees in school

Start date and duration September 2016. Phase I ran until 2019. Phase II 
started in late 2019

March 2017. Phase I ran until 
2019. Phase II started in 2019

Transfer modality Multipurpose cash grant, unconditional and unres-
tricted

Conditional cash grant for edu-
cation (paid based on 80% school 
attendance)

Transfer value, frequency Paid every month, initial value of 100 TL/person, 
increased to 120 TL

Additional top-ups were 
subsequently added (quar-
terly top-ups varying in 
size according to the size 
of the household, and a 
severe disability top up of 
600 TL)

In line with the CCTE design for Turkish child-
ren, paid every two months, with amounts varying 
by the school year and gender of the child (kinder-
garten to Grade 8 – 35 TL/month (boy), 40 TL/
month (girl); Grade 9-12 – 55 TL/month (boy), 60 
TL/month (girl). Additional one ‘term top-up’ of 
100 TL is paid each trimester

Target end-users
Initially 1 million end-users, increased to 1.3 mil-
lion in 2018, and reaching 1.6 million individuals 
by June 2019201

511,453 individuals (July 2019202 

Implementers WFP, government of Turkey (MoFSP),203 Turkish 
Red Crescent

UNICEF, government of Turkey 
(MoFSP), Turkish Red Crescent

Payment mechanism
‘Kizilay card’, an ATM card, managed by Turki-
sh Red Crescent for the ESSN (but accessible for 
other programmes)

‘Kizilay card’, an ATM card, ma-
naged by Turkish Red Crescent

Linking with social pro-
tection

Piggybacks on the national social protection sys-
tems and processes (the Social Assistance and Soli-
darity Foundation’s  social workers; MIS, targeting 
and registration), but modifies and/or bolsters their 
capacity where needed

Doesn’t use the social 
protection delivery 
mechanism

Same as ESSN.

This CCTE also follows 
the design of the CCTE 
for Turkish citizens 
(transfer value; criteria; 
conditions on school 
attendance)

Overview of ESSN and CCTE

201  Data provided by Turkish Red Crescent.
202  Ibid.
203  Ministry of Family and Social Policy (subsequently merged with the Ministry of Labour).
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In terms of their share of the whole of cash response system, the 
intention was for the ESSN to cover the majority of refugees’ cash 
needs through a single transfer. Both programmes are large scale 
and, since their introduction, most other cash transfers to off-camp 
end-users have been phased out. Since 2018 ESSN and CCTE make 
up the vast majority (more than 90%) of the whole of cash response 
system in Turkey. There are other, small-scale programmes that fill the 
gaps in the system by using cash for specific needs or reaching small, 
vulnerable groups that are excluded from the ESSN. All programmes 
shown in Figure 8 also use the Kizilay Card.

Economy
↘  Costs of inputs
Unified delivery platform: The unified delivery platform has 
economy benefits for the second programme on the delivery platform 
(CCTE) as UNICEF only had to pay for the cost of issuing cards for 
those CCTE end-users that are not also ESSN end-users.

Social safety net: In this context, linking with the social protection 
system didn’t influence the cost of the payment inputs on either 
programme. This is because Turkish Red Crescent’s Kizilay card is 
used instead of the social protection payment system.

↘  Economy for end-users (costs to access)
Consolidation of assistance: While this question has not been asked 
as part of programme monitoring or evaluation, KIs stated that it can 
be safely concluded that the consolidation of transfers has a positive 

over
4 million

refugees in Turkey
(start 2019)

Cash for Training progs
(TRC, UNDP, IFRC)

~9,500 bf (started 2019)
5 TL/person/hr or

25-60 TL/person/day

In Camp Food Assistance
(WFP,TRC)
~94,000 bf

(2019 - incrementally
decreasing since 
~160,000 in 2016)

50 TL/person/month

Winterization
(TRC, UNICEF, NGOs)

~50,000 bf (winter 2018)
700-1,100 TL

Relocation support
(UNHCR)

~31,000 bf (2019)
One-off grant

Figure 8:	Whole	of	cash	response	system	in	Turkey	(snapshot	2018-19)

Note: In the diagram, ‘bf’ denotes end-users.

2.4 million
applied to ESSN

for support

over
1.6 million

are now
ESSN bfs 

(July 2019)

85% (~425,000)
of CCTE bfs
also receive
the ESSN

CCTE (UNICEF, Government of Turkey, TRC)
Over 500,000 bfs
35-60 TL/person/month plus termly to-up

ESSN (WFP, Government of Turkey, TRC)
1.3 to 1.6 million bfs
(increasing incrementally 2018-2019) 
120TL/person/month plus quaterly top-ups
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impact on economy aspects for end-users, compared to the alternative 
of having to register, enrol and attend distribution points for multiple 
separate (sector-specific) transfers.

Unified delivery platform: Again, the ESSN and the CCTE 
programme teams inferred that having a single card generates 
economy benefits for end-users compared to the alternative of 
managing multiple cards. It allows end-users of both programmes to 
avoid making multiple trips to get funds from different ATMs, as 
well as multiple trips to go and pick up the cards. There is also one 
call centre for dealing with any card issues. In general, consolidating 
services is usually more convenient for people providing the function 
as well. This ‘value’ of a unified delivery platform across programmes 
will vary according to the scale of end-user overlap on the different 
programmes using the unified delivery platform. It also relies on the 
cash uploads for the programmes, and SMS communication to end-
users, being done on the same day.

Social safety net: The decision to bypass the social protection system’s 
payment mechanism (through PPT bank) may have increased 
transaction costs for some ESSN and CCTE end-users. This is because 
the payment mechanism used instead (the Kizilay card) didn’t initially 
provide a ‘doorstep’ service for those in more remote areas or those 
who face difficulties traveling to pay-out points – something that PTT 
bank offers to Turkish social protection end-users. This being said, 
there is also no evidence that PTT bank would have had capacity to 
offer this doorstep service at scale to refugees. 

Efficiency
↘  Cost–transfer ratio
Both programmes have good cost–transfer ratios (86% for ESSN 
December 2017, increasing to 87.5% in year 2; and 85% for CCTE). 
The ESSN evaluation provides a ‘comparison’ cost–transfer ratio for 
a ‘business as usual’ approach to implementation, and the ESSN (and 
CCTE) cost–transfer ratios are a marked improvement over this. The 
ESSN evaluation found that a key driver of the cost–transfer ratio is 
scale: the projects included in the ‘business as usual’ cost–transfer ratio 
had a far smaller average caseload of 31,000 end-users.

Consolidation of assistance: Given the importance of scale in 
influencing the cost–transfer ratio, it is logical to infer that consolidating 
transfers positively influences the cost–transfer ratio as this increases 
significantly the value of the transfer and the size of the assistance 
budget required (compared to a sector-specific programme).

Unified delivery platform: The high cost-efficiency (cost–transfer 
ratio) for the CCTE can be partly attributed to the unified delivery 
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platform as it is the second programme on the platform and many of 
the necessary set-up costs were already covered (under ESSN). In this 
context, this extends beyond the costs of the cards and the payment 
platform, but also covers costs associated with end-user registration. 
The use of a Unified Delivery Platform didn’t generate cost savings 
for the ESSN per se, but rather it was the selection of the bank partner 
used within the platform, as well as the quality and capacity of the 
Kizilay payment platform’s underlying systems.

Social safety net: Linking with national systems was a key driver that 
positively influenced the cost–transfer ratio. This is for two reasons. 
First, the programmes made use of pre-existing national systems 
(Social Assistance and Solidarity Foundation offices; Integrated Social 
Assistance Information System MIS, etc.). Second, the government 
(through Social Assistance and Solidarity Foundation staff, MoFSP, 
AFAD and the Ministry of the Interior, etc.) effectively took on some 
of the day-to-day implementation costs.

Set-up time to first cash distribution, and time to go to scale 
(productivity of registration): ESSN took around nine months to 
plan before the project was signed off in September 2017. CCTE took 
around a year to set up, due to further negotiations with the donor. 
From when registration started in November 2016, the ESSN then 
took six months to scale up to paying 500,000 end-users and reached 
its target of 1,000,000 by September 2017. This is considerably more 
end-users than previous WFP programmes in Turkey (and elsewhere) 
had reached in a similar time frame. UNICEF began CCTE operations 
in March 2017 and scaled up payments to 50,000 end-users by May 
2017, and to 500,000 within 12 months of implementation.

Consolidation of assistance: Compared to WFP’s previous food 
assistance programmes, more time spent in the design phase of the 
ESSN to calculate and agree on the transfer value. This was partly 
because of the increased complexity of defining an MEB, but it was 
also due to linking with the social protection system, which meant time 
was needed to negotiate the transfer value.

Unified delivery platform: Using the unified delivery platform 
positively impacted the CCTE’s set-up time and time to go to scale 
because the programme started after the unified delivery platform 
had been established, and after the ESSN. This meant that many 
end-users already had their cards. In this example, the sequencing of 
interventions positively influenced value for money.

Social safety net: For both ESSN and CCTE, sufficient time was 
needed during the programme set-up to assess the capacity of national 
systems. This factor, in addition to the cross-stakeholder negotiations 
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needed, meant that set-up took longer than ‘traditional programming’. 
However, this was a trade-off: later in the programme cycle, the time 
invested during set-up was recouped in terms of the speed of going to 
scale, which both agencies agree could not have been done as quickly 
if time had been needed to establish parallel systems.

Working through national systems also brought political issues related 
to setting the transfer value (more on this issue under effectiveness 
below), which contributed to some delays in set up while WFP 
negotiated with the government.

↘  Timeliness of the payment cycle
For both ESSN and CCTE, payment cycles were completed in a 
timely fashion, with no delays for ESSN and only minimal delays for 
CCTE.

Unified delivery platform: The use of a unified delivery platform 
didn’t influence the timeliness of the payment cycle per se; rather it 
was the selection of the bank partner used within the platform, and 
the quality and capacity of the platform’s underlying systems, that was 
influential.

Social safety net: The powerful digital data management systems 
underpinning the social protection system in Turkey contributed to 
timeliness of the payment schedule (for instance ensuring that end-user 
lists were always ready and verified in time, etc.).

↘  Targeting accuracy
In Turkey, eligibility for social assistance is based on a range of 
socio-economic and demographic criteria, determined via a detailed 
household survey. However, these were not appropriate criteria 
or methods for the refugee context. Eligibility for enrolment in the 
ESSN was therefore based on six demographic criteria, and house 
visits were postponed until up to one year after enrolment, to speed 
up registration. Adapting processes to suit the realities of the refugee 
context was a good solution, and the ESSN evaluation found that 48% 
of the transfers went to the poorest 40%. Error rates have improved 
over time as some criteria were further relaxed to reduce exclusion 
(there was a 3.2% exclusion error as of the end of 2018). 

Unified delivery platform: The unified delivery platform had no 
impact on targeting accuracy.

Social safety net: ESSN did not link with the social protection system 
per se. However, the fact that the ESSN was able to modify and relax 
the targeting system used for the existing Turkish social protection 
system to suit refugees’ requirements was instrumental in limiting 
errors.
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Effectiveness
↘  Meeting identified needs
Consolidation of assistance: WFP staff considered that consolidating 
assistance into a single predictable transfer improved effectiveness 
in terms of meeting needs, compared to providing multiple smaller 
grants, as it better enabled households to manage a budget and 
make informed decisions. The ESSN evaluation findings confirmed 
this. However, to be effective, any cash transfer needs to be large 
enough to meet the identified ‘needs gap’. Monitoring and evaluation 
showed the value of the consolidated transfer in this context was not 
large enough to adequately cover the gap. This was due to political 
concerns of transfer values exceeding the threshold of social assistance 
for poor Turks, and had several (smaller) sector-specific transfers been 
provided, it may have been less of an issue. 

Social safety net: Working through national systems raised political 
issues on setting the transfer value (the government of Turkey 
stipulated that the value had to be in line with the Turkish social 
assistance system). This meant the ESSN transfer value was initially 
insufficient to meet the refugees’ needs it intended to cover (it was set 
at 100 TL, even though the initial value WFP recommended based on 
the needs gap was 180 TL). The creative way to get around this was to 
‘top up’ the base monthly transfer, which improved effectiveness. As 
such, in this context the ability to modify or supplement the existing 
social protection system was instrumental to the programme’s ultimate 
effectiveness. For CCTE, the programme had to mirror the transfer 
values for Turkish children, which are known to be low even for 
Turkish levels. As with ESSN, CCTE found creative ways to increase 
the transfer value for refugees, adding a top up at the beginning of 
each school term.

↘  Negative impacts at household or community level
There was some anecdotal evidence of cash assistance contributing 
to certain social tensions between host communities and refugees, 
though these cannot be attributed to any particular programme (and 
ESSN’s baseline and subsequent social cohesion studies have shown 
no changes in these host community opinions since the programme 
began).

Consolidation of assistance: Where such negative perceptions of 
cash assistance to refugees exist, KIs acknowledged that consolidation 
of assistance could risk inflaming these views because the assistance 
provided is visibly large. 

Social safety net: Similarly, KIs acknowledged that linking with the 
social protection system could exacerbate these tensions where they 
exist because
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(1) refugees apply for the programmes at the same locations as poor 
Turkish households for their assistance, which increases the visibility 
of the former, and
(2) it could fuel a perception that the refugee assistance is being 
provided by the Turkish government.

↘  Communication with end-users
The programmes invested heavily in communication. There is an 
entire ESSN team dedicated to accountability to affected populations, 
while a whole range of communication channels are used to sensitise 
the target population (printed materials; SMS platform; Turkish Red 
Crescent service centres and outreach teams; free of charge call centre; 
a Facebook page, etc.). All communication with end-users about 
enrolment and payments is done via SMS. Evidence from the ESSN 
evaluation shows that communication has been effective.

Consolidation of assistance: While end-users were not asked about 
this during monitoring and evaluation, programme teams concluded 
that the consolidation of assistance greatly simplified the processes 
with which end-users needed to engage. It also reduced the number 
of messages and instructions that end-users needed to receive to access 
their money, in comparison to the number received by end-users 
receiving the same assistance as several different transfers – especially 
if these numerous were provided through different organisations and 
delivery mechanisms.

Unified delivery platform: For the same reasons, for those end-users 
who are end-users of both the CCTE and ESSN, the unified delivery 
platform may have contributed to more effective communications 
for end-users. This is because it simplifies and harmonises end-
users’ interactions with the two different programmes and reduces 
the number and complexity of messages. In this context, while the 
same payment instrument is used for both programmes, the funds 
are available in separate wallets on the Kizilay card and end-users 
have to complete two separate transactions at the ATM to access 
the funds. Ensuring end-users were aware of this did present some 
communication challenges in the early stages of the CCTE, and for a 
time, not all end-users were cashing out their CCTE transfers.

Social safety net: The ability to modify or supplement the systems 
and processes of the existing social protection system was instrumental 
to enhancing the cash programmes’ effectiveness. The communication 
processes used by the national system are less robust – and less 
appropriate to the needs of refugees in terms of language and the 
limited use of digital communications.
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↘  Capacity to scale up and down (costs per additional end-user)
Unified delivery platform: it is difficult to measure the capacity of the 
system to scale up or down, though KIs from both programmes agreed 
there are economies of scale. In other words, the unified delivery 
platform systems’ set-up could take on the registration and payment 
of more end-users at no extra cost. This ‘scalability’ and the associated 
costs are influenced by the prior duration and existing scale of the 
programme in relation to needs. If the ‘low hanging fruit’ are already 
included in the programme, going the ‘extra mile’ to reach all those 
not included (i.e. those that are the hardest to reach) would require 
greater investment in outreach capacity.

Equity
↘  Proportion of men versus women struggling to cash out the 

assistance 
The ESSN is a household-level grant, where one member of the 
household is the cardholder. There is a roughly equal split of men 
and women cardholders. Monitoring data showed that less than 10% 
of end-users reported difficulties with accessing their payment, and 
there was no difference in gender. The percentage reporting that they 
faced difficulties has reduced over time; however, these figures are 
likely to disguise the fact that some households rely on a third party 
to help them.

Consolidation of transfer: KIs assumed that having a consolidated 
transfer is beneficial for households as they need to learn to operate 
only a single payment process. However, there is no available data 
on this.

Unified delivery platform: For the national CCTE for Turkish 
children, the mother should be the cardholder. But for the ESSN, half 
of household cardholders are men. The CCTE for refugees uses the 
same card as the ESSN. As such, the use of the joint delivery platform 
has reduced gender equity for the CCTE for refugees, as it means that 
at least half of CCTE mothers cannot hold the card. 

Social safety net: These rules of the national social protection system 
were not considered in the design of the ESSN, which has contributed 
to the reduced gender equity.

↘  Barriers to accessing the transfer for different groups
As mentioned, there were some payment difficulties. The main access 
challenges the target population faced on the ESSN (and therefore also 
the CCTE) were in the registration and enrolment stages. The ESSN 
was not designed to accommodate specific needs and constraints of 
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vulnerable groups according to age, gender or ability, and did not 
anticipate the challenges that some households would face in making 
an application. This applied in particular to households that were not 
yet registered as refugees with the government of Turkey, which is 
a pre-condition to apply for the ESSN. Monitoring identified barriers 
to applying/registering for ESSN support due to a lack of awareness 
of the programme (in the early months) and (since then) a lack of 
required documentation (due to difficulties in formally registering as 
a refugee, and registering a residential address); the cost of getting a 
disability health report; difficulties for illiterate households in filling in 
the form, or signing for bank card; and the distance to pick up cards.
 

Consolidation of assistance: End-user’s opinions on this have not 
been collected as part of monitoring and evaluation activities. Taking 
into account the issues outlined in the previous paragraph, KIs 
concluded that a consolidated transfer likely benefitted vulnerable 
end-users who struggle with the registration, enrolment and payment 
processes. This is because they only needed to complete registration 
and enrolment activities once, learn to operate a single payment 
process, and attend a single distribution.

Unified delivery platform: Along the same lines, KIs concluded that 
a shared unified delivery platform simplified the cash delivery process 
for such vulnerable end-users. CCTE end-users that are also ESSN 
end-users only needed to enrol with a single payment provider, learn 
to operate a single payment process, and attend a single distribution 
point. It may have also helped programme staff and end-users deal 
with any card issues, since the issues are common to both programmes 
and could be dealt with (through troubleshooting) once.

Social safety net: Some (but not all) of the aforementioned barriers 
are a factor of linking to the existing social protection system (e.g. 
applying in person at a centre; difficulties in filling in the form; more 
bureaucratic document requirements including registering an address 
with the civil registration office, Nufus). The Social Assistance and 
Solidarity Foundation and Turkish Red Crescent are providing people 
with the guidance and support that NGOs would do in the ‘old way 
of working’, so linking to the social protection system doesn’t mean 
people are left without help. Working outside the social protection 
system would not have removed all the previously mentioned barriers 
– for example, it would not have reduced distances to distribution 
points and any disability criteria for targeting would still need a 
source of verification. The ESSN evaluation does, however, question 
whether the decision to adopt an application-based system – such 
as the one used in the national social protection system – is in line 
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with humanitarian good practice, because of the potential barriers it 
presents for the most vulnerable groups. Programmes implementers 
could have better considered issues at the planning stage and factor 
in mitigating measures into the design of the ESSN from the outset.
 
↘  End-users report having to pay transaction fees to cash out 
Unified delivery platform: There are bank charges for withdrawals 
at non-Halkbank ATMs. This affects end-users in any locations where 
access to Halkbank ATMs is limited (though this issue is now less 
serious as the two other banks are now also free to use).

Social safety net: This was not a driving factor, as the social protection 
system’s payment mechanism was not used.

Geographical equity
Refugees are dispersed across all provinces. Metropolitan cities and 
south-eastern provinces (anlıurfa, Gaziantep, Hatay, in the south-
east and Istanbul) host the highest concentrations of Syrian refugees. 
There is a good correlation between the geographical distribution of 
the refugee population and ESSN coverage. UNICEF reported that 
this is broadly the same for CCTE (though the numbers of ‘out of 
school children’ per province are not publicly available).

Unified delivery platform: Having a unified delivery platform didn’t 
influence geographical equity per se, but rather it was the choice of 
financial service provider(s) on the platform that has been influential. 
Halkbank has a large network of ATMs with nationwide coverage, 
while end-users are also able to use all other ATM networks in the 
country (for free in ATMs of two banks that have an agreement with 
Halkbank and for a fee at ATMs of other banks). Enabling factors are 
the high penetration of ATMs in Turkey, and the concentration of 
refugee populations in urban centres where this penetration is highest.

Social safety net: Linking with the social protection system enabled, 
or certainly didn’t constrain this, as social assistance is implemented 
nationwide and there is national coverage of the Social Assistance and 
Solidarity Foundations. If the national system as is had been used, 
the concentration of refugees in particular areas would have limited 
geographical equity because the Social Assistance and Solidarity 
Foundation would have been overburdened and could not have 
administered the programme to the numbers needed. The decision 
to supplement capacity through the service centres overcame this 
potential issue and ensured geographical equity. 
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Sustainability
↘  Likelihood of continued use of the payment instrument after 

the programmes end
Consolidation of assistance: There was no influence of the 
consolidated grant on the likelihood of end-users to continue to use 
the payment instrument after their ESSN assistance ends. 

Unified delivery platform: There is also no added value of the 
unified delivery platform in terms of influencing the likelihood that 
end-users continue to use the payment instrument after the ESSN 
or CCTE assistance ends. This is because the programme opted to 
use the Kizilay card, which is a pre-paid card, rather than opening 
individual accounts for end-users. While refugees can theoretically 
open bank accounts in Turkey, this would have been difficult and time 
consuming to manage. Having the account oversight the Kizilay card 
provided has also been useful for effective programme management 
and troubleshooting. Thus, there has been a trade-off between 
the value for money metrics of efficiency (time) and effectiveness 
(oversight), and of sustainability.

Social safety net: Linking with the social protection system did not 
have any influence, as the social protection payment system is not 
being used.

↘  Continued enrolment of end-users in national safety nets
Social safety net: The ESSN ‘piggybacks’ on the national social 
protection system, making use of its processes and infrastructure, but it 
remains conceptually, administratively and financially distinct from the 
national social welfare system. A stated objective of the programme, 
however, was for the programme and its end-users to be ‘integrated’ 
into the Turkish social protection system. During Phase I, this did not 
happen, and the programme continues to be financed by international 
aid. There was an implicit assumption by donors that the Turkish 
government would take on future responsibility for the programme 
– but this assumption was not shared by the government. Political 
economy has been an influencing factor, as external humanitarian 
actors underestimated the political barriers to refugee integration in 
this context. This is expected to be addressed in Phase II, which began 
in 2019. In comparison, the CCTE was directly aligned to the design 
of the national CCTE programme for Turkish children, and dialogue 
on the full integration of the CCTE refugee caseload is progressing 
between UNICEF and the Ministry of Education. The difference is 
that the CCTE essentially mirrors the national CCTE benefit, whereas 
there is no such ‘basic needs’ assistance in the Turkish system.
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↘  National capacity to design and implement emergency CVA 
Social safety net: A stated objective of the ESSN is to support the 
integration of refugees within national systems, which requires 
developing the capacity of the national actors involved. The 
programme has included a range of capacity building investments, 
but primarily within Turkish Red Crescent. There has been more 
limited investment in government capacity building to date – partly 
because of the aforementioned political difficulties in moving ahead 
with any national integration. The government’s existing systems 
(Integrated Social Assistance Information System, financial systems, 
etc.) are capable of handling the volumes of applications and financial 
transactions, but the government could not presently take on the ESSN 
programme. The targeting structure and processes are different to the 
Turkish system, and the accountability and monitoring mechanisms 
have been provided externally. On the other hand, at the response 
level, the ESSN has helped the government to better plan and manage 
the overall refugee response.

↘  Strengthening national systems
Social safety net: It is possible that this programme design decision 
could add value in terms of strengthening national systems. Some 
elements of system development that have taken place are owned 
by government and may be beneficial to delivering quality refugee 
services to refugees – e.g. the integration of the Directorate General 
of Migration Management’s database and YOBIS (the education 
management information system for foreigners) with the Integrated 
Social Assistance Information System. Other systems developed under 
the ESSN have the potential to be transferred to the Government of 
Turkey to use for any eventual integrated refugee caseload and the 
wider Turkish system (monitoring, accountability, payment system). 
At the time of writing, this hasn’t yet happened.

Meanwhile, UNICEF is seeking (with some success) to influence 
the government to integrate their CCTE programme’s ‘cash plus’ 
child protection component into the Turkish social protection 
system. However, the evidence from Turkey shows that integration 
into national systems cannot be assumed to be an inherent benefit 
of linked programmes. Rather, realising this ‘added value’ requires 
time and resources, and must be factored into programme objectives, 
activity plans and budgets. For example, UNICF’s plans will require 
extensive capacity building for government staff and IT systems in the 
next phase of the CCTE. Experiences in Turkey show that system-
strengthening objectives require longer time horizons and there are 
trade-offs to consider between different value for money criteria. On 
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the one hand, the ESSN evaluation highlights that the Kizilay card 
was an efficient and effective single platform for delivering a variety of 
humanitarian cash assistance for refugees. But on the other, this may 
be at odds with an objective of building and strengthening national 
systems and transitioning end-users into the national social assistance 
system. 
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Jordan case study

Whole of cash response system for Syrian refugee crisis in 
Jordan
The two programmatic decisions studied in Jordan are the unified 
delivery platform and consolidation of grants. In Jordan, CVA goes 
through three main channels, as indicated in Figure 9.

 
Economy
↘  Delivery costs (transaction costs)
Most organisations did not have their delivery costs calculated, or they 
did not agree to share them with the consultants. The fees incurred 
vary according to the delivery platform, as indicated below. 

Common Cash Facility (CCF) members: All members pay Cairo 
Amman Bank a 1% transaction fee. In addition, members using the iris 
scan pay a 0.138 JOD fee per transaction to the bank. KIs unanimously 
considered that delivering through the iris scan provided the lowest 
delivery costs, as there are no associated costs for card distribution. 

OneCard members (outside of camps): WFP pays Jordan Ahli 
Bank a fee of 0.5 JOD on each ATM transaction, as well as a card 

5

Figure 9: Whole of cash response system for the Syrian crisis in Jordan

Independent delivery

several actors going through independent FSPs
›   Total number of actors: unknown
›   No common FSP
›   Delivery mechanism: various (hawala, e-card, etc.)
›   Modality: cash, voucher
›   No official figure regarding the total financial 

volume of CVA going through this channel

Assistance delivered through 
a unified delivery platform

OneCard platform (outside of camps)
›    Managed by WFP
›    Common FSP: Jordan Ahli Bank
›    Total number of members: 3 (UNRWA, FAO and UN Women)
›    Delivery mechanism: e-card
›    Modality: ‘choice’ modality (end-user can either withdraw 

the transfer at an ATM or go to a WFP- contracted shop
›    Comment: WFP runs each organisation’s programme 

against a 1 % management fee

common cash facility
›    Jointly managed by UNHCR and UNICEF
›    Common FSP: Cairo Ammar Bank
›    Total number of members: 26
›    Delivery mechanism: iris scan or payment card 

(each member has the option to choose)
›    Modality: cash assistance (no vouchers)
›    Comment: once the common FSP is contracted, 

each member runs its programme independently

OneCard platform (inside camps)
›    Managed by WFP, using Building Blocks
›    Modality: vouchers
›    Delivery mechanism: iris scan
›    Members: 1 (UN Women)
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distribution fee and a ‘scooping back fee’. United Nations Relief and 
Works Agency for Palestine Refugees in the Near East, the Food and 
Agriculture Organization of the United Nations and UN Women – 
who run their programmes through WFP – pay the same fees, as well 
as a 1% management fee to WFP.

WFP in camps (vouchers through Building Blocks): Limited 
information was shared with the consultants regarding the delivery 
costs of using Building Blocks, apart from the fact that 98% of bank 
fees were cut, saving WFP 40,000 USD per month.

Building on the example of the CCF that considerably reduced the 
transaction fees incurred by the common FSP, KIs feltof  that the 
unified delivery platform contributed to reducing the delivery costs. 
Some KIs also argued that, for actors with small caseloads or little 
experience with cash assistance, implementing the programme through 
a different actor helped reduce delivery costs.

↘  Private end-user costs
Overall, transportation time and costs do not vary significantly 
depending on the delivery platform. On average, end-users spent 
between 15 minutes and 2.5 hours in transportation, and 0.5-5.0 JOD 
on transportation costs (though this can sometimes go up to 10 JOD, 
as explained in the following section).

However, while transportation time and costs do not vary significantly 
depending on the delivery platform, the average time spent cashing 
out did. Iris scan users reported spending up to two or three hours 
to withdraw their transfer, as the ATM often struggled to recognise 
their iris prints. Some also reported having to try several ATMs before 
finding one that worked, leading to an increase in transportation time 
and costs (which could be as high as 10-12 JOD and a whole day spent 
travelling). This situation was considered particularly problematic 
by people with health issues and older people, who mentioned that 
waiting and standing for hours would, in the longer term, contribute 
their health deteriorating. As such, several end-users mentioned that 
the iris scan was their least preferred delivery mechanism (compared to 
cash-in hand and e-card). As one KI explained: ‘Iris scan is the easiest 
delivery mechanism from an organisation’s viewpoint, but considering 
the constraints it creates for end-users, it is clearly the opposite from 
their viewpoint.’

End-users receiving assistance from several organisations reported that 
they preferred to receive one transfer covering all their basic needs 
rather several, given the significant transportation costs and time they 
had to incur for each distribution. Some end-users receiving assistance 
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from both UNHCR and WFP spontaneously mentioned they would 
prefer to have one card for both transfers so that they would need to 
spend less time and money on transportation costs to withdraw the 
transfers. Considering the limited number of end-users consulted, it is 
nonetheless difficult to reach a conclusion on whether this preference 
is shared across end-users.

Efficiency
↘  Cost transfer ratio for similar amount of cash distributed using 

multiple delivery platforms
KIs assumed that, for small organisations, transaction costs and 
programme set-up costs would be much more expensive if each 
organisation set up a fully independent programme. 

↘  Set-up time: reported time between the start of the unified 
delivery platform efforts and the disbursement of the first cash 
instalment

It was difficult for the consultants to obtain exact data on this topic, 
as most KIs were not involved in setting up the platform. Despite 
this, most KIs believed that setting up the programmes through a 
unified delivery platform likely took longer, considering the potential 
difficulties in getting several actors to agree on a single contract with 
the FSP. Several KIs considered the set-up for newer members to be 
faster, as the contract template with the FSP was already drafted and 
only needed to be slightly tweaked. In addition, several members of 
the CCF reported that, from a technical point of view, benefitting from 
the experience of other organisations who had already set-up their own 
programmes and overcame the same issues, helped other organisations 
avoid many ‘rookie mistakes’. OneCard members reported that it took 
several months to reach an agreement with WFP and that extending 
the agreement also took a long time, due to the fact that all platform 
users must agree on any amendment made to the agreement. 

↘  Distribution time
Once the contract was signed with the FSP, CCF members 
implemented their programmes independently. As each organisation 
was therefore in charge of its programme and relationship with the 
FSP, KIs from the CCF felt that the unified delivery platform did 
not influence the distribution time. However, members using the iris 
scan, who are dependent on both UNHCR and the bank to conduct 
their distributions, reported that distributions were sometimes delayed 
due to miscommunications between actors. Similarly, one member 
of the OneCard platform reported that being dependent on WFP 
for the relationship with the bank could lead to frustration and 
miscommunication between actors. 
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↘  Productivity of registration and accuracy of targeting
Overall, KIs considered that the productivity of registration was not 
affected by the use of a unified delivery platform. Rather they stated 
that having strong data sharing agreements was key to ensuring a 
productive registration process.

KIs also considered that the use a single financial provider did not 
influence the accuracy of targeting. Instead, they felt that the delivery 
mechanism influenced the accuracy of targeting. KIs thought the iris 
scan were the most reliable way to ensure that the person withdrawing 
the money was the intended end-user of the transfer. In particular, 
UNHCR reported that 30% of the end-users on their list did not 
show up to the first distribution after they switched to using an iris 
scan, which some KIs interpreted as 30% fraud. Other KIs felt there 
may be other reasons for this, such as the fact that acquaintances 
may withdraw the transfer on behalf of someone who is not able 
to withdraw it themselves (due to an illness or another extenuating 
circumstance). 

KIs overall also stated that the standards set in the Vulnerability 
Assessment Framework were reliable and one of the most elaborate 
in the world, allowing them to target end-users accurately. This vision 
contrasted with that of most end-users consulted, who considered 
the targeting to be unfair and did not understand why some people 
received more than others when they considered all refugees to be 
equally needy. (This was the case even though interviewed end-users 
were aware of the targeting criteria.) 

↘  Reported positive and negative influence the other aspects of 
the operational model have had on the ease of the consolidation

Overall, KIs felt that the unified delivery platform did not have any 
influence on the ease of consolidation. As per one KI: ‘[Multipurpose 
cash grant] is the go-to modality if you do a programme in this context; 
this is not related to being part of the platform.’ Some KIs, however, 
did note that the unified delivery platform eased the ability to use 
cash as a modality (though not necessarily consolidated transfers). 
In particular, KIs from one organisation of the OneCard platform 
mentioned that using a unified delivery platform that already had an 
established system through which to conduct cash programmes helped 
convince Jordanian national authorities to provide cash assistance, 
rather than in-kind. 

Effectiveness
↘  Capacity to scale up or down
Regardless of the platform, KIs were unable to indicate any additional 
costs linked to scaling up or down the number of end-users. 
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↘  Communication with end-users
End-users benefitting from several programmes reported they were 
sometimes confused because they did not know which organisation 
to contact to register a complaint. Apart from this issue, KIs felt that 
effectiveness of communications mostly depended on the use of 
appropriate communications channels and the clarity of the messaging. 
For instance, regardless of the organisation from whom they received 
assistance, end-users reported being satisfied with the SMS they 
received to be notified of the distribution, as it clearly indicated the 
distribution’s time and location. They were dissatisfied, however, with 
the way in which complaints were dealt with, reporting significant 
waiting times when they called the hotline and for their request to be 
dealt with.

↘  Social impact of the transfer for end-users at community level 
and at household level 

Consulted end-users did not mention any negative effects of the 
cash assistance at the household level. Similarly, end-users reported 
that the provision of cash assistance did not create tensions between 
Syrians and Jordanians, as many Jordanians have also been receiving 
assistance since the start of the crisis. Nonetheless, many end-users 
reported that tensions existed between Syrian households who 
obtained humanitarian assistance and those who did not or who were 
given a smaller amount.

Equity
↘  Gender considerations
Regardless of the payment mechanism, KIs reported that cashing out 
was an issue for many end-users as many had limited financial literacy. 
Cashing out was reported to be particularly problematic for women 
end-users, whose level of financial literacy was often lower than that 
of men. Because only the designated head of the household (most 
often the oldest man in the household) is allowed to withdraw cash 
assistance, some KIs felt that the use of a unified delivery platform 
did not contribute to making women more comfortable with using 
payment mechanisms thus reducing the gender gap on that topic. In 
Jordan, more than 70% of UNHCR’s designated heads of household 
are men. While this gender ratio was not available for all organisations 
interviewed in Jordan, several KIs mentioned their share of men versus 
women cardholders was comparable to that of UNHCR. 

↘  Barriers/transaction costs faced by certain groups accessing cash 
through the unified delivery platform

Discussions with end-users revealed that end-users living with 
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disabilities, older populations and people living in the most remote 
areas of the country struggled the most to access their cash assistance. 
KIs did not think this issue was related to the use of a unified delivery 
platform, but rather to the context and the limited penetration of 
ATMs in some areas. KIs also mentioned that people considered 
as ‘abject poor’ (who often live in the most remote locations) were 
also likely to struggle with paying for the transportation to reach the 
ATMs.

↘  End-users report having to pay transaction fees to cash out the 
money/redeem the vouchers

None of the end-users consulted for this study reported paying 
transaction fees to cash out or redeem the vouchers. One KI working 
for a CCF member reported that, in one area of operation, end-users 
had to pay a fee to withdraw money because there was no Cairo 
Amman Bank ATM in the area. This organisation is now considering 
adjusting the transfer amount to cover this fee. 

Geographical equity
The FSP of each platform has ATMs available in almost all 
governorates of the country. KIs felt that, overall, the number of 
ATMs was proportionate to the number of refugees in the governorate 
but were not able to communicate exact figures comparing the number 
of ATMs and the number of refugees or potential end-users in each 
governorate. 

Regardless of their geographical location, several KIs also felt that the 
total number of ATMs available to end-users was extremely limited, 
with only a few hundred ATMs throughout the country for hundreds 
of thousands of end-users of cash assistance. It should also be noted 
that WFP end-users in Mafraq governorate only receive vouchers, as 
there are no Jordan Ahli Bank ATMs in this area. 

Sustainability
↘  End-users report still using the unified delivery payment 

instrument after the disbursement
ATM cards can be used for several distributions from various 
organisations and can be recharged. However, the accounts are set up 
to be temporary and cannot serve other purposes than withdrawing 
the transfer.
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