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Executive Summary

Introduction

1 The Emergency Prevention System (EMPRES) for transboundary animal and plant pests and 
diseases and food safety threats (also collectively defined as food chain crises) programme 
is a significant and unique area of the Food and Agriculture Organization of the United 
Nations’ (FAO’s) work which has never undergone a full evaluation. While components and 
specific programmes in desert locust and animal health management were evaluated in 
the past, the entirety of FAO’s work in this area (inclusive of plants, fish, forests and food 
safety) was never analysed or reviewed as a continuum.

2 The 106th FAO Council in 1994 approved EMPRES for transboundary animal and plant 
pests and diseases as one of two FAO priority programmes (the other being the special 
programme for food security) with the goal of “enhancing world food security and 
fighting transboundary animal and plant pests and diseases”. The initial focus of the 
programme was the eradication of rinderpest and control of desert locust under the 
respective animal and plant protection components. In 2009, a new EMPRES component 
was established to address food safety issues along the food chain, including food-borne 
pathogens, residues, radioactive and nuclear and other contaminants. Aquatic animal 
health and forest healthcare, earlier addressed within EMPRES animal health and EMPRES 
plant protection were recognized as separate activities in 2010. All the components were 
brought together in the Food Chain Crises (FCC) Management Framework created in 2008. 

3 Anchored mainly to Strategic Objective (SO) 5 (Increase the resilience of livelihoods to 
threats and crises), EMPRES also contributes to, and draws upon Strategic Objective 2 
(Make agriculture, forestry and fisheries more productive and sustainable), and Strategic 
Objective 4 (Enable inclusive and efficient agricultural and food system) programmes. 

4 This evaluation builds on the Strategic Objective 5 evaluation by presenting an in-
depth analysis of the specific strengths, challenges and way forward of FAO’s work in 
the management of transboundary pests and diseases (TPDs) and food safety threats. 
The evaluation also considers FAO’s work (technical, operational, policy and capacity 
development, research and community) in the areas of early warning, prevention and 
response to high-impact transboundary, pests and diseases and food safety threats (FSTs). 

5 The overarching programme oversight and coordination of the technical components is 
provided by the FCC-Intelligence and Coordination Unit and the programme is one of the 
four Outcome pillars of Strategic Programme (SP) 5. Over the years, a number of regional 
and country projects have been tagged to EMPRES, with sizeable portfolios mainly in 
locusts and animal health and smaller portfolios for the other components. 

6 The evaluation aims to provide FAO, the SO 5 Programme team, the Agriculture, Forestry 
and Fisheries Departments, the Special Office for Food Safety and the Food Chain Crises 
unit of EMPRES and their internal and external partners with lessons and evidence which 
could be used to inform future strategic focus to support delivery of the EMPRES mandate,1 
as well as to support contributions to the delivery of FAO’s SO 5 and the requests of 
regional offices and member countries.2 The evaluation also covers the strategies, activities 
and partnerships – whether formally or not part of the EMPRES programme – that were 
identified as critical in enabling FAO to implement and move forward on the EMPRES 
mandate. It is important to note that the scope of the evaluation was expanded to cover all 
of FAO’s work on transboundary pests and diseases and food safety threats - beyond what 

1 As described in numerous documents and fora: World Food Summit Plan of Action commitment 3 and 5, 
Animal Production and Health Division (AGA) mission and work plan; IFA-EMPRES and Medium Term Plan 2010-
2013; One Health Action Plan 2011-2015; GF-TADs global and regional five-year action plans; member country 
needs expressed by regional conferences and the Committee on Agriculture; Country CPFs; International 
resolutions, FAO’s conference resolutions, Governments (Head of States and Ministers); the Emergency Centre 
for Transboundary animal disease (ECTAD) Director General’s bulletin; ECTAD decentralization concept note; 
Interdepartmental Working Group One Health.

2 Evaluation of the EMPRES Programme: Terms of Reference; FAO Office of Evaluation (OED) 2016. 
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can be formally considered as part of the EMPRES programme.3 This was done because 
the evaluation focuses on the relevance and the results delivered by FAO as a whole to its 
member countries in TPDs and FST as a critical area of work. 

7 The evaluation assessed FAO’s EMPRES and TPDs and FST work since EMPRES inception 
in 1994. Data was collected using essentially qualitative methods. The “historical” phase 
(1994-2012) was assessed with the dual purpose of identifying milestones, gaps and results, 
as well as reconstructing benchmarks against which to assess the changes generated 
following the revised FAO Strategic Framework (2013-2016). For the latter, sources of 
evidence included a document review, 228 interviews with key stakeholders, two technical 
workshops and various country missions conducted by the evaluation team.

8 The evaluation aimed to collect and assess evidence in the following areas:

• The relevance of transboundary animal and plant pests and diseases and food safety 
threats and how this has evolved over time; and how FAO is positioned from a strategic 
perspective within this area of work.

• What results have been achieved in this area of work over the years under review, and to 
what extent has FAO contributed to these?

• What were the enabling and limiting factors that determined FAO’s delivery capacity 
in this area of work?

Findings

9 This section highlights the evaluation findings based on the three areas listed above.

Relevance of EMPRES 

10 The prevention and management of transboundary animal and plant pests and diseases 
and food safety threats has been, remains and will continue to be highly relevant to 
the livelihoods and food security of farmers and traders everywhere. Furthermore, the 
prevention, detection and control of food safety threats are highly relevant, and increasingly 
so, not only to food producers and traders, but to the society as a whole, in particular the 
consumers. There is considerable evidence that through the EMPRES approach FAO has 
played and must continue to play a key role at multiple levels in addressing TPDs and FSTs. 
The Organization has not been effective in advocating for the relevance of this area of 
work, which could include an economic analysis of damages and losses for the entire sector 
of TPDs and FSTs. However, some effective advocacy work was conducted for specific 
subcomponents, such as zoonoses like highly pathogenic avian influenza and locusts.

11 EMPRES has been FAO’s flagship response to TPDs since 1994. The original EMPRES pillars 
of Early Warning, Early Reaction, Enabling Research and Coordination remain relevant. The 
pillars, though refined over the years, are now encompassed in the four outcome areas of 
SO5, and are designed to build resilience to food chain crises caused by TPDs and FSTs. The 
four outcome areas, described in detail in Chapter 4 of the main report, and FAO’s overall 
Resilience Agenda, are aligned with the priorities of the Hyogo Framework for Action 
2005-2015 and the subsequent Disaster Risk Reduction platform, the Sendai Framework 
2015-2030. 

12 The evaluation found that from a strategic and conceptual point of view, SO5 is a good home 
for EMPRES as long as it works in close collaboration with SO4 on the policy, legislation and 
quarantine systems shaping the food safety environment, as well as with the specific risk 
implications on value chains; with SO3 when it comes to addressing at the community level 
poverty-associated diseases; and with SO2 when contributing to sustainable production 

3 The expansion of the scope is reflected in the evaluation Terms of Reference as, during the initial scoping phase, 
it became clear that an evaluation of the EMPRES Programme defined on the basis of its current budget and 
capacity would limit the evaluation scope to headquarters activities and coordination - with no field and regional 
perspective. The Terms of Reference thus enlarged the scope of the evaluation to include regional and country 
coordination and field programmes and projects in the area of prevention of and response to TPDs and FST. 
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and specific risk implications for value chains and addressing the risk factors of TPDs linked 
to climate change.

13 The relevance of the “One Health” approach at regional and national level appears high. 
Building on demand from the Regional Commission for Asia and the Pacific, the FAO 
Regional Office for Asia and the Pacific (RAP) has committed to the use of “One Health” 
approaches as a driver for its regional and national work. 

14 Despite being highly relevant in terms of need and approach, the evaluation found 
that EMPRES’ capacity to meet growing demand is precariously low and programmatic 
fragmentation is undermining FAO’s relevance and its recognized comparative advantage 
in addressing TPDs and FSTs.  

15 Considered separately, the EMPRES components present convincing rationales, technical 
acumen and business models (for the more active components). However, the evaluation 
found that FAO has not adequately explained the EMPRES approach nor FAO’s role and 
work in food chain crises. FAO has been unable to provide a sufficiently clear explanation of 
why EMPRES is the best approach to TPDs and FSTs across all components, which have had 
implications at the level of results. In the main report, the evaluation team suggest an initial 
version of a Theory of Change for the TPD and FST sector to be further developed by FAO. 

Effectiveness of EMPRES

16 The results have been delivered at different levels: i) policy and regulations; ii) early warning; 
iii) prevention and preparedness; and iv) response. The evaluation found that the EMPRES 
components with the longest duration and highest levels of financial support (desert 
locust and animal health) had more concrete and measurable results. The newer and 
relatively poorly funded and under-staffed components (forest health and aquatic animal 
health) tended to focus on preparedness and response activities. The analysis of results 
encompasses the whole range of projects and activities in TPDs and FSTs and more results 
show to have been achieved in animal health, plant protection and food safety, whereas 
results in forestry and fisheries were more limited and circumscribed. 

17 By including activities and results that utilize an EMPRES approach, the evaluation 
found nearly all components improved policy, regulations and strategies related to the 
management of TPDs and FSTs. Results were found at all levels and are described from 
global to regional to national level. The evaluation notes that many of the results identified 
(in food safety and support to standard setting and regulatory frameworks) fall under the 
remit of Strategic Objective 4. 

18 The evaluation of SO5 (FAO 2016) noted good progress in the development of information 
and early warning systems, their adoption at country level, and their increasing linkages 
with SP5’s new Early Warning/Early Action system. The latter is designed to consolidate 
forecasting information while providing comprehensive risk analyses. Concurrently, the 
SO5 evaluation highlighted the need for stronger integration of FAO’s early warning tools, 
both internally and with the ones operated by external partners. This evaluation confirmed 
the need for improved integration. 

19 The evaluation found that FAO lacked a consistent or explicit approach to presenting, 
designing or implementing interventions for improving prevention and reducing 
vulnerability across EMPRES areas. So far, it has made no clear business case for investing in 
prevention as opposed to response, and has not articulated the cost-benefit of prevention 
at the global, national and local levels. 

20 Since its inception in 1994, EMPRES and FAO more generally have demonstrated effective 
results related to strengthening preparedness and emergency response in TPDs and FST. 
Considering the current capacity limitations, however, continued vigilance is needed to 
ensure that optimal capacity and appropriate systems are maintained within FAO. The 
evaluation acknowledges that these types of crises have a high and very diverse degree of 
specificities, requiring significant technical knowledge and a case-by-case response. At the 
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same time, coordination and operational capacity at all levels (from global to community) 
are also key elements, and FAO needs to support member countries to respond to these 
types of crises. While the locust and animal health components have the experience of past 
responses, this is not the case for other components. The current Fall Army Worm response 
could be used as a way of testing the flexibility and responsiveness of FAO systems at all 
levels.

21 The evaluation found sound examples of capacity development activities at the institutional 
and individual levels, as well as support to the enabling environment. The main gap in terms 
of sustainability was identified as the limited partnerships with and capacity development 
of private sector stakeholders. 

22 Although gender mainstreaming was observed in some EMPRES initiatives, there was 
no consistent strategy to ensure context analysis, gender or accountability to affected 
populations monitoring. The rapid onset of emergency response initiatives was less 
sensitive to gender dimensions, which probably reflects the pressing need to focus on the 
rapid onset of disease outbreaks or threats during an emergency. 

Turning EMPRES into action

23 This section highlights two of the enabling and limiting factors that determined FAO’s 
delivery capacity in this area of work

24 This evaluation’s findings agree with those of the 2007 Independent External Evaluation of 
FAO: FAO’s strength in plant pest and animal disease management is linked to its capacity 
to provide “a joined-up global response, linking global monitoring, international legislative 
instruments and fora for discussion, resource mobilization and coordination with disease 
and pest management”. This evaluation would add that FAO’s science-based approach to 
assessing risks and developing solutions provides an additional comparative advantage, 
particularly when coupled with FAO’s field presence and capacity to respond rapidly 
to emergency situations. Another comparative advantage is FAO’s independence and 
transparency, which allows it to act as an honest broker between development partners 
and member states in situations of crisis. 

25 FAO’s regular programme budget cuts have resulted in the abolition of 235 posts over 
two biennia (FAO 2015 CL). These cuts have resulted in reduced in-house expertise in 
many priority areas for EMPRES approaches. There is now a disproportionate reliance on 
voluntary monetary contributions from member countries to finance core capacity for work 
on EMPRES. This reliance has coincided with a reduction in the breadth and depth of donor 
funding. The evaluation therefore considers that EMPRES is in a precarious position with 
reduced core budget funding and few examples of long-term voluntary contributions. 

26 The evaluation found that the current institutional arrangements are not optimal to support 
FAO in the delivery of its EMPRES mandate. While the broad architecture is fine, the following 
areas need to be improved: the advocacy role of the Oversight Committee, especially in 
sustaining the minority components of EMPRES; the expansion and empowerment of the 
Coordination and Intelligence Unit, including the resources needed to fulfil its mandate; 
the rationalization of tasks, responsibilities and teamwork to facilitate the flow of EMPRES’ 
work in animal health with headquarters and regional offices; and the strengthening of the 
crop protection, fisheries and forestry components. 

27 The capacity to deliver EMPRES components continues to be reduced and is insufficient to 
meet demand. This is coupled with the suboptimal use of existing capacity. 

28 The evaluation found that all EMPRES components had relevant partnerships for building 
resilience to food chain crises. These ranged from global to regional to local. Several 
partner representatives at regional level had not heard of EMPRES but knew of FAO’s work 
with TPDs and FSTs. This was particularly the case for the newer EMPRES components and 
for EMPRES initiatives that had a strong presence, such as FAO’s Emergency Centre for 
Transboundary Animal Diseases (ECTAD).  
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29 The evaluation found limited evidence of systematic advocacy across EMPRES, including 
the Food Chain Crisis Intelligence and Coordination Unit, which has a specific advocacy 
function. 

30 The evaluation found limited attention to lesson learning within or among the EMPRES 
components. Lesson learning has been largely confined to expert consultations and 
coordination platforms, component evaluations and longer term initiatives such as the 
desert locust Information System platform and the Emergency Centre for Transboundary 
Animal Diseases. 

31 FAO’s normative work provides a crucial link between global, regional and country level 
initiatives, especially for the cross-border and inter-disciplinary work that typifies EMPRES 
(IEE 2007). The quality of normative products and publications from EMPRES components 
was found to be consistently high. Outputs are used by academic, private and public sectors 
for all components. The evaluation’s questionnaire survey4 showed nearly 70 percent of the 
respondents knew some FAO products and appreciated them for their technical guidance, 
the strengthening of programmes and the awareness raising. The most cited were the 
“Good Emergency Management Practice”, the EMPRES and the Desert Locust Bulletin, 
the Guidelines on the Desert Locust, the Early Warning Handbook (2016), the Guide to 
Implementation of Phytosanitary Standards in forest health and a long list of technical 
documents on aquaculture.

Conclusions and recommendations

Conclusions

Conclusion 1. The management of transboundary pests and diseases and food safety 
threats remain highly relevant at all levels. FAO continues to have a significant comparative 
advantage in supporting member states, regional bodies and partners in their efforts to 
control TPDs and reduce FSTs. 

Conclusion 2. The evaluation has analysed the range of EMPRES-like programmes and 
results and concludes that this approach has proven its effectiveness for the management 
and control of TPDs and FSTs over many years. However, the results were variable between 
EMPRES components; many of the results found at regional and country levels had no 
formal or indirect link with the EMPRES programme. This fragmentation results in a loss of 
effectiveness in internal programming, coherence and optimization of services as well as 
in external advocacy, outreach and visibility. The results of EMPRES could have been more 
effective by applying an explicit and systematic strategy for the gender dimension and 
accountability to affected populations.

Conclusion 3. EMPRES’ capacity and competencies are not always sufficient to remain 
relevant and effective in supporting member countries to manage TPDs and FSTs. It has 
forged many effective partnerships with other international organizations, regional 
economic commissions, research centres and networks of experts but it is not always able to 
make optimal use of these networks to provide support and services to member countries. 
Lessons, publications and normative products are of good quality but their utilization, 
outreach and influence is not always effective or visible. Strategies for the over-arching 
EMPRES approach and for single components exist but need to be better articulated and be 
more fungible to be used to support advocacy and resource mobilization. 

Conclusion 4. Clear service agreements that support delivery at regional and country 
levels are essential for effective management of TPDs and FSTs. However, institutional 
arrangements within the EMPRES Programme have become indistinct over time and this 
has reduced clarity, visibility and effectiveness. There is a gap between the activities that 
clearly belong to the EMPRES Programme and the significant volume of other work on 
TPDs and FSTs that take place at the regional, subregional and country levels. The many 

4 The survey targeted internal FAO staff, external partners (mainly national governmental partners in the relevant 
technical areas as well as NGOs, research centres and other specialized agencies) in the technical sectors covered by 
EMPRES domains (livestock, locusts, plants, fisheries, forestry, food safety).
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projects and activities led by the decentralized offices don’t always inform and support the 
global coordination role that EMPRES should have. The Food Chain Crisis Intelligence and 
Coordination Unit and its governing bodies have a vital support and advocacy role that has 
not yet been fully realized. The various initiatives under animal health are also poorly linked 
and structured within EMPRES-Animal Health component. While EMPRES fits strategically 
within SP5 and most of its current activities are overseen by the Agriculture and Consumer 
Protection Department, the evaluation evidences the need to collaborate with SPs 2, 3 and 4 
and with the Fisheries and Forestry Departments.   

Recommendations

Recommendation 1. FAO should increase the coherence of its work on TPDs and FSTs. The 
evaluation recommends the following:

• Increased coordination on the branding, co-marketing and advocacy for the work 
on TPDs and FSTs. The aim should be to raise the visibility and position FAO as a lead 
coordination and technical agency in this area of work, offering a coherent ‘support 
and coordination’ package of services on TPDs and FSTs to member countries.

• Increased operational integration where there are clear benefits. This includes: 
the integration of information and early warning systems; the coverage and role 
of the Crisis Management Centre (CMC); the coherence and communicability of 
information, monitoring and data collection systems across technical components 
(including the interagency platforms). 

• A more coordinated programming among technical components where synergies are 
expected. A good example would be the African Solidarity Trust Fund Programme on 
sanitary and phytosanitary measures in Southern Africa. Coordinated programming 
could also be sought on certain regulatory work and the work at the community 
level involving socioeconomic aspects. 

32 FAO would benefit from having all of the work on TPDs and FSTs presented in a more 
coherent package. This could be presented as the expanded EMPRES Programme, or 
under a new brand, but it needs to be broader than the current EMPRES Programme. This 
‘expanded EMPRES’ should have a broad overall strategy, supported by more detailed 
strategies or action plans at the regional and technical component levels. The importance 
of focusing on prevention work in the long-term should be clearly addressed. 

33 The evaluation suggests that FAO would benefit in developing one or more strategic pieces, 
described below. Strategies, whether branded under EMPRES or under a broader area of 
work on TPDs and FSTs, could include:

• An overarching strategy 

• Component strategies and action plans 

• Regional strategies and action plans 

• The Strategic Action Plan for One Health 

• Gender and accountability to affected populations 

• FAO should develop an evidence-based case study for TPDs and FSTs, along the lines of 
‘Damage and Loss’ publication on disaster risk reduction and natural hazards

  

Recommendation 2. Once FAO has developed a study on damage, loss and prevention it 
should derive a strong business case from it, highlighting the importance of prevention 
and investments in TPDs and FSTs work. The business case can support member countries 
in strengthening their advocacy, outreach and financing for the sector. This can be done 
by a combination of financing tools and instruments, ranging from prioritization within 
national budgets, private sector investments (from big partners to consumers) including 
impact investments.5 FAO’s role should focus on the support to building the capacities of 
regional and national systems and ensuring ownership at the local level. While focusing on 
raising financing levels for the sector, FAO can also seek to cover some of its internal resource 
requirements for maintaining an authoritative technical and coordination leadership role in 
this area of work. 

5 http://www.socialimpactinvestment.org/ 
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Recommendation 3. FAO should use its comparative advantages and proven expertise in the 
field of TPDs and FSTs, to deliver more integrated and well-articulated support to member 
countries in order to strengthen national capacities to assess and manage the range of 
activities needed to ensure the control and containment of transboundary pests, diseases 
and threats. 

Recommendation 4. The Food Chain Crisis Intelligence and Coordination Unit as the global 
coordination function should be strengthened and given a higher profile within FAO in 
order to ensure a continuum for more effective interactions between the technical divisions 
and the Strategic Programmes to deliver clearly defined EMPRES products and support at 
global, regional, subregional and country levels. 
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