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FOREWORD

For many African countries, and for developing countries in other regions, the latter
half of the 1980s was a turning point in the struggle to alleviate poverty. In response to a
marked deterioration in the living standards of the poor, caused by economic crises and the
austerity measures instituted to control them, governments added explicit poverty alleviation
objectives to their development policies. In cooperation with external agencies, they began
to design and implement interventions such as social action programs (SAPs) and social
funds (SFs) to protect the poor and vulnerable groups from the harmful effects of the
economic situation and from the transitory negative effects of economic reform.

There has been a growing acceptance of these remedial interventions in Africa as the
World Bank has placed greater emphasis on protecting the poor during adjustment. The
World Development Report 1990 devoted a chapter to social safety nets, while the document,
Sub-Saharan Africa: From Crisis to Sustainable Growth, A Long-Term Perspective Study,
in proposing a strategic agenda for Sub-Saharan Africa, stressed that governments in the
region 'need specifically to address poverty alleviation and better income distribution as
issues in their own right." The document also emphasized the importance of integrating
those issues into programs of economic reform. The Poverty Operational Directive and the
Poverty Reduction Handbook acknowledge SAPs and SFs as tools for poverty alleviation.

The World Bank has supported a large number of SAPs and SFs in Africa in the last
decade, some of which have had greater success than others in meetings stated objectives.
This study examines twelve projects, assessing their relationship to the political economy,
as well as their design features and sector activities. The value of the study is that it makes
observations on the strengths and limitations of these projects which has great relevance for
other SAP/SFs and for the World Bank's other poverty alleviation work. Another strength
of the study is its discussion of the potential of SFs to promote decentralization and
beneficiary participation, including capacity building of local and grassroots organizations
and ultimate beneficiaries. This potential has special importance for Sub-Saharan Africa
because of the relative absence of mechanisms to support local government, NGOs and
grassroots organizations in carrying out development initiatives.

Kevin M. Cleaver
Director

Technical Department
Africa Region
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ABSTRACT

For many African countries, and for developing countries in other regions, the latter
half of the 1980s was a turning point in the struggle to alleviate poverty. In response to a
marked deterioration in the living standards of the poor, caused by an economic crisis and
the austerity measures instituted to control it, governments added explicit poverty alleviation
objectives to their development policies. In cooperation with external agencies, they began
to design and implement interventions such as social action programs (SAPs) and social
funds (SFs) to protect the poor and some vulnerable groups from the harmful effects of the
economic situation and from the transitory negative effects of economic reform.

There has been a growing acceptance of these interventions in Africa as the World
Bank has placed greater emphasis on protecting the poor during adjustment. The World
Development Report 1990 devoted a chapter to social safety nets, while the Sub-Saharan
Africa: From Crisis to Suitainable Growth, A Long-Term Perspective Study, in proposing a
strategic agenda for Sub-Saharan Africa, stressed that governments in the region "need
specifically to address poverty alleviation and better income distribution as issues in their
own right.' The study also emphasized the importance of integrating those issues into
programs of economic reform. The Poverty Operational Directive and the Poverty Reducion
Handbook acknowledge SAPs and SFs as tools for poverty alleviation.

The present study reviews the experience of twelve SAPs and SFs in Sub-Sabaran
Africa. Because a number of the programs are still in progress, it is too soon to analyze their
effects on poverty reduction in depth. However, performance information is increasingly
available on the implementation of these programs. This report is based on data gathered
from project documents and task managers of the projects and on findings by the authors
during field visits.

xv



EXECUTIVE SUMMARY

Deliniton and Status Quo

In Africa, social action programs and social funds have taken different forms than in other
regions. Social action programs (SAPs) and social fimds (SFs) are both considered social safety nets,
but in fact they often have a broader mandate. A social safety net addresses the needs of vulnerable
groups and keeps them from falling into absolute poverty. SAPs and SFs aim to reduce poverty and
reintegrate destitute groups into the economy. SFs are designed to fund local organizations, public
or private, in a more flexible and transparent manner than regular government line ministries
normally do. SFs are 'demand-driven, that is, they respond to funding requests from local agencies
and neither identify nor implement projects. SAPs, on the other hand, are designed as regular
investment projects. Each component is fully appraised and aU implementing agencies are identified
before a SAP starts.

The design of SAPs and SFs in Africa must take into account the continent's unique
socioeconomic condition, particularly the following aspects.

(a) A traditional system of solidarity based on rights and obligations exists that has no
equiv,lent elsewhere in the world. Intra-household transfers in Africa are
particularly impotant, and are reflected in the strong links between rural and urban
societies. Components of SAPs and SPs should attempt to strengthen those links.

(b) There is widespread poverty. particularly structural poverty and transitional poverty
due to economic and natural shocks, which are difficult to differentiate. To be
sustainable, SAPs and SFs must be defined in the contxt of a broader poverty
reduction strategy.

(c) There is institutional weakness of both the private and public sector. Many programs
cannot be implemented simply based on existing instutions, especially when speed
and precise targeting are involved. Special institutional mechanisms to deliver the
programs are often necessary.

(d) Program components need to support a large informal sector that exists as the major
provider of employment and income for African households.

The broadly-defined intended beneficiaries of both social action programs and social fimds
include the poor and those negatively affected by economic adjustment, such as laid off public sector
workers. Most of the programs reviewed by this study mentioned laid-off civil servants as one of
their target groups. SAP/SFs, in most cases medium-term multisector programs, intervene mainly
in two areas: employment creation and delivery of basic social services. An important share of the
programs go to urban areas. The focus on urban areas is partly due to the percption that adjustment
and economic degradation more strongly affects the urban population, but also from the fact that
implementation capacity in rural areas is very weak.

1
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SFs have been able to disburse funds more rapidly than SAPs and have been more effective
in building capacities at the local level. SAPs have suffered from their integration into the line
ministries structure, particularly from cumbersome administrative procedures for procurement and
disbursement of funds. The Guinea Bissau SIRP is an exception in that it has been implemented
rapidly and effectively, but with a high management cost (the highest of all the projects reviewed).

Conceptual Issues

Social action programs and social funds involve conceptual issues that strongly affect their
design and implementation. Focusing only on the population directly affected by the adjustment is,
in practice. difficult and not very relevant (an exception is the workers laid off from the public sector)
because these groups. especially among the poor, are difficult to identify precisely. Most of the poor
suffer from structural problems that are not directly linked to adjustmnent, and it is difficult to justify
support that helps only some categories of the poor.

SAP/SFs are designed to achieve a variety of socioeconomic, institutional, and political
objectives. including alleviating the effects of prolonged economic dysfunction, protecting those hurt
by adjustment, providing support so that the poor may benefit in the longer term setting up
institutional mechanisms to reach the needy, and increasing political support for the adjustment
program. Congruence between the objectives of the program, the actions it supports, and its
institutional design is important. Experience shows that programs with a few clear objectives are
easier to set up and are more successful than programs that try to respond to all of the above-
mentioned issues at once.

In many countries, line ministries cannot use their structures to respond quickly to rapid
deterioration in social conditions, nor in many cases to reach the needy group in a sustainable way.
Therefore SAP/ SFs are justified if they can have a rapid impact or reach the target groups more
efficiently. However, if they are not provided with adequate mechanisms to achieve these objectives,
they can create distortions and unnecessarily burden the administration. In such cases, it is better to
strengthen regular governmental programs. The phasing out, termination, or integration of these
programs into existing structures should be planned from the project's inception.

Clearly linking SAPISFs and economic reforms is important in that it creates a synergy with
positive implications for the reform's political economy. It is also very important for the designers
of such programs to be conscious that SAP/SFs are only one aspect of what should be a much
broader poverty alleviation and social welfare component of the reform program. This broader
component involves reforming labor markets, restructuring public expenditures, and taking actions
to increase the efficiency of basic social services and participation of the poor in economic
development. SAPs should always be designed in the context of long-term goals and policies needed
to achieve these goals. The amount of coordination required depends on both the complexity of the
program and whether it is limited to the short term or extends into the long term.

A major issue facing SAP/SFs is the reconciliation of short-term requirements with the
longer-term issues of sustainability and institutional capacity building. Focusing only on short- to
medium-term goals is justified when the program deals with transitional problems, when improvement
of the economic situation in the medium term will eliminate the need for the program, and when
other projects and policies are available to deal with longer-term issues. Some of the programs can
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be designed to act rapidly and at the same time strengthen capacities for the longer term. Some SFs
have followed this route, mainly by supporting capacities outside the public sector and by
strengthening NGOs, local governments, communities, and small-scale private sector initiatives. SFs
can also fill the institutional gap between the central and local levels of government and between the
governmentai and non-governmental sectors. They are justified as longer-term institutions if they are
designed to be self-sustaining once external funding is exhausted.

Small-scale private sector enterprises, NGOs, and local governments have benefitted from
SAP/SFs to a large extent. All public works programs have worked with small-scale construction
companies while most of the projects funded by SFs have been identified and prepared by NGOs and
local governments. In this respect, SFs have a special role to play in building local level private
sector and local government capacities.

The Political Economy of Social Action Programs/Social Funds

An understanding of the political contexts in which SAP/SFs operate will enhance their
potential to contribute to sustainable adjustment and poverty alleviation programs and policies.
Governance issues have strong implications for the design and implementation of SAP/SEs. Often,
in the past, governments viewed programs designed to address the social costs of adjustment as
'sweeteners" to maintain the support of key public sector interest groups rather than as genuine
attempts to protect the poor and vulnerable, who had little stake in the existing system and a
correspondingly weak political voice. The political changes presently occurring in Africa have tended
to change this attitude, as demonstrated by the case of Zambia. Consequently, genuine interest has
developed among many governments to broaden their political bases. SAP/SFs, if well designed, can
support this process.

SAP/SFs can make positive contributions to the institutional framework in which governance
and adjustment takes place. The programs, acting as intermediaries, can create links between the
"bases" and the 'center" and create both upward and downward links in society. In addition, through
high visibility and the demonstration of a new, efficient method of government operations, they can
exert pressure on public officials for better performance and greater accountability. The perception
that the government is acting to make adjustment less costly may provide critical support for the
government at a time when it is forced to take unpopular measures. This support can evaporate if
the programs are allowed to become partisan tools, and are perceived by the public as benefitting the
privileged.

A more open political environment and increased pluralism can also introduce tension into
the administration of SAP/SFs as the different actors at central and local levels compete to use the
programs for political benefit. Political pressure may increase at times, as occured during elections
in Zambia, the Senegal, and Madagascar when the SAP, AGETIP, and EMSAP programs were in
operation, respectively. Governments may also be reluctant to allow participation by the newly-
recognized civil society and by groups traditionally in opposition, such as many NGOs. Bolivia's ESF
experience suggests that the ability of government programs to work with diverse factions, regardless
of their political positions. contributes to the political sustainability of adjustment.

Perhaps the most important long-term contribution such programs can make when they are
demand-based (i.e., when they are SFs), both in terms of political sustainability and poverty
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alleviation, is to construct capacities at the community level. These policies, in turn, generate self-
sustaining community initiatives. Strengthening local-level capacities is most needed to sustain
poverty reduction programs in Africa. Yet such initiatives cannot substitute for centralized policies
on health, sanitation, and education or for the central government's conmmitment to allow participation
by actors from a broad political spectrum. Without such commitments, the impact of programs will
be limited at best.

Institutional Issues

The SAP/SFs considered in this report are special initiatives that fill an "institutional gap."
Governments create programs when they find that the standard public agencies are unable, if only
temporarily, to deal with urgent social problems. From an operational perspective, SAP/SFs raise
important institutional questions because they represent a departure from the standard way of
designing and executing public programs. These questions have especially profound implications for
SFs-as opposed to SAPs-because SFs are, by design, much less integrated into the established
bureaucratic order than SAPs.

For social funds, virtually all of the key institutional questions are connected in some way
to the issue of administrative autonomy. Governments-in widely varying degrees-find it necessary
to set SFs apart from the established bureaucratic structure. This is the most effective way, in the
short term at least, to overcome the lack of technical and administrative capacity in existing
govermment agencies to reach the poor, to design and implement targeted interventions, and to work
effectively with village- and community-based grassroots organizations.

A key challenge in designing and operating a SF is managing administrative autonomy,
particularly the tradeoffs that autonomy entails. In most instnces, these involve balancing short-erm
benefits (speed and flexibility of decision-making and implementation) against long-term costs (the
consequences of not taking a strategic, development-oriented approach to investments in subprojects).
Recognizing these trade-off and balancing them in a way that fits with the goals of the SF and the
features of the local institutional environment is one of the most important lessons to emerge from
this study.

For example, some countries restrict subproject appraisal to a core team of headquarters staff
located in the capital city. This is normally done in the interests of speed, administrative efficiency,
and a need to shield subproject appraisal from political influence. However, this approach may
isolate the SF's management from conditions in the field and from the preferences of its intended
beneficiaries. Some countries have chosen to decentralize the appraisal process, making it the
responsibility of decision-making bodies at the local or district level. This has the advantage of
increasing beneficiaries' involvement in subprojects, and helps ensure that subprojects respond to
local priorities. However, this may result in a loss of some administrative efficiency inherent in the
centralized approach.

An equally interesting comparison can be drawn between the institutional location of SF
management in different countries. In some countries, the SF is set up as an independent unit that
bypasses normal bureaucratic channels and reports directly to the President or Prime Minister. Here
again, the primary motivations are speed, efficiency, and politics. But this arrangement has its costs,
the most important of which include risks that: the SFs activities will not be coordinated with broad
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government strategies, that knowledge acquired by the SF will not be transferred to corresponding
government agencies, and that isolation from the bureaucratic structure will create unusual
opportunities for self-aggrandizement and conruption. Other countries choose to locate the SF widtin
an existing ministry, in order to take advantage of pockets of administrative competence, enthusiasm,
information networks, and related operational activities already in place in an established government
bureau and to ensure coordination with existing government activities. It may be judged that, given
the internal dynamic of the government and the bureaucracy, a SF located outside the established
bureaucratic structure would simply not be sustainable.

While the critical institutional challenge for a SF is achieving autonomy, the key challenge
for SAPs is inter-agency coordination. In Africa, it is common to see a two-tier arrangement to
coordinate SAPs. At the top, a high-level inter-ministerial committee takes responsibility for policy
and strategy; attached to it is usually a working-level coordination unit. At the second tier are the
executive agencies themselves which in most cases are departnents of sectoral ministries, although
NGOs are sometimes contacted to execute components of a SAP. The evidence from the SAPs
reviewed in this study suggests that this arrangement, though workable, must be carefully managed
to avoid a tendency towards incompatibility with internal incentive systems.

For a high-level inter-ministerial committee to be effective, each of its members has to be
wiling to adopt a perspective that fits with SAP goals. This can be difficult in countries where social
needs aire overwhelming and resources woefully inadequate. Such conditions e3courage ministers to
look out for their own sectoral interests first. A likely result is that the coordinating commitee will
fail to take seriously its responsibilities to the SAP, as was the case in Chad. Countering this
tendency may well depend on securing strong and continuing commitment from the President or the
Prime Minister to the SAP and its management cadre. If the most senior level of government takes
an active interest in monitoring the work of the inter-ministerial committee, this sends a strong
message to the committee that its work is important.

As for the working-level coordination unit attached to the inter-ministerial committee, the key
problem with this arrangement is that it cuts across customary lines of authority and loyalty in the
public service. SAP-executing agencies in the sectoral ministries are therefore unlikely to respect the
authority of the coordinating unit, and will instead tend to defer to their home ministries. Resolving
this problem depends to a large extnt on the status of the inter-ministerial committee; if its authority
is well established, this should have a 'trickle-down" effect on the working unit. But special care
must also be taken to equip the working-level unit with highly competent and motivated staff.

An alternative to establishing a strong central coordinating authority for a SAP is to place
most of the responsibility for managing it in the hands of the executive agencies themselves; however,
the experience in Madagascar highlights the risks of this approach. There is a strong likelihood that
the sectoral ministries, in the absence of systematic prodding and support from a central coordinating
body, will assign a low priority to the added burden of SAP-related responsibilities. This study
suggests that one must strike a practical balance between giving agencies the freedom to run their own
components of the SAP and creating a central capability to direct, coordinate, and ensure the overall
integrity of the program.

The report also examines the question of working with NGOs, an issue equally important to
SAP/ SFs. Several major issues appear related to effective cooperation with NGOs. The first is the
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climate of mutual distrust that exists between NGOs and government agencies in many countries.
The second concerns the level of technical, administrative and participatory capacities of NGOs.

Breaking down barriers of distrust between the govermnent and NGOs requires patience, but
the payoff for the SAP/SF is likely to be enhanced sustainability and commitment at the subproject
level. The wariness of NGOs about cooperating with a government-sponsored initiative can be
reduced if the following measures are taken during the design and implementation of a SAP/ SF: (a)
Get NGOs involved early on in the process of designing a SF or SAP; (b) make it clear that there
will be no interference with the internal affairs of NGOs; (c) include on the staff of the SAP/SF
people who are known and respected in the NGO community; and (d) target promotion efforts to
NGOs.

Efforts to cooperate with NGOs may also founder if their technical, participatory, and
administrative capacities are misjudged. It is thus important for SAP/SF staff to carefully evaluate
the experience and capacities of NGOs they intend to work with, to involve them only in activities
that are appropriate to their experience, and to provide for technical support and monitoring of
SAP/SFs.

Targeting and monitoring have been the weakest aspects in the design of SAP/SFs. Lack of
information and weak institutional capabilities contribute to the absence of such mechanisms.
Targeting is essential for poverty reduction. The fact that the poor are numerous in Sub-Saharan
Africa does not mean that they are effectively reached by ongoing programs; many of them do not
receive any social services. Monitoring is also very important to learn more about what works and
what does not work to achieve poverty reduction, to get better feedback from pilot projects, and to
allow for diversification of the poverty reduction projects of SAP/SFs.

Different approaches should be used to improve monitoring and targeting. Qualitative
methods, such as beneficiary assessments and rapid rural assessment, have been used on a limited
scale. They have, however, proven effective in helping to better understand the needs of potential
beneficiaries and to focus the programs. Quantitative surveys have also been used in Latin America
with interesting results. The priority survey, designed for monitoring and targeting social policies
and programs, might be effective to support SAP/SF activities, but it has not yet been used for this
purpose.

Sector Activities

The lack of grassroots-level capability to carry out activities in some sectors, especially in
rural areas, is one of the major limitations of SAP/SF sector activities. This demonstrates the urgent
need to develop capacities at the local level in Sub-Saharan Africa before sustainable poverty
reduction programs can be designed and implemented. A second limitation is the difficulty in
identifying actions, other than rehabilitation of basic infrastructure, that reduce poverty and can be
replicated on a large scale. As a result, many SAP/ SFs have funded small-scale pilot operations that
necessitate a high level of supervision and a strong monitoring system. A multiplicity of different
small-scale actions will have little impact on a large number of beneficiaries in the short and medium
term, especially when actions are carried through a SAP.
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Among all the activities funded under SAP/SFs, labor-intensive public works have been the
most effective in reaching large numbers of people. The achievements of public works programs
include employment generation. However, considering the masses in need of work and the temporary
nature of most jobs created by these work programs, they cannot substitute for a comprehensive
response to the unemployment problem. Another achievement has been the strengthening of the
smnall, private contracting industry. In order to enable small private contractors to participate in
labor-intensive public works, projects have provided training and technical assistance to contractors,
simplified bidding, contracting, procuremernt and disbursement procedures, and expedited rapid
payment of contractors. A third achievement has been demonstrating a more efficient public works
program to the government than use of force account.

A major issue facing this type of intervention is the lack of capacity to carry out labor-
intensive public works in rural areas. Another recurring issue is the problem of sustainability of
works. Furthermore, to have a lasting impact on poverty, labor-intensive public works should be
instituted as permanent programs and be complemented by actions that support integration of the
beneficiaries into the existing economy.

Support for revenue-generating activities and development of microernerprises in the form
of credit and training facilitates access to productive assets by the poor and has potential to direcdy
benefit poor women. These activities are marginal in terms of the available funding from SAP/SFs
and results have been difficult to achieve in the short-term. Thus, these programs should not be
promoted as mechanisms to reach large numbers of beneficiaries rapidly. Urgently needed in this
area is increased collaboration with NGOs or other institutions that have requisite skills and
experience in delivering credit to the poor over the long term, as experience in Africa has shown that
commercial banks cannot fulfill this role. Also needed are labor market data so that training
programs can be linked to employment demand.

The evidence is conclusive that programs attempting to reintegrate laid-off public sector
employees and unemployed graduates need screening criteria and procedures to select recipients. A
good understanding of the local labor market, especially the informal sector, as well as a focus on
specific professions that are in demand (for example, construction) has increased the programs'
effectiveness in placing workers.

Most basic social services funding has been allocated for health and education-related
activities, much of it for infrastructure rehabilitation, sanitation, and the provision of essential
medicines. These programs have generally been implemented through existing institutional channels
(with the exception of activities undertaken under SRs), and have been well-integrated into overall
sectoral strategies. Few nutrition activities have been funded despite the fact that it constitutes a major
health-related issue, but because nutrition programs are complex and timely in development and
implementation, they are difficult for a social fund to support. A number of programs have taken
a community participation approach to identification and implementation of social service subprojects.
Uganda and Zambia have focused on institution building to increase capacity at the community level
for management of subprojects.



CHAFIER 1: DEFEINITON AND STATUS QUO

Definitlon

Social Action Programs (SAPs) and Social Funds (SFs) have taken a different shape in Africa
compared to other regions. For the purpose of the study the following broad definition of SAPs and
SFs has been considered.

(a) They are targeted at the poor and at groups facing a sharp deterioration in living
stndards.

(b) They are designed to operate in the short to medium term.

(c) They are implemented parallel to economic reforms.

While this paper defines SAP/SFs as linked to economic reform programs, they are
increasingly used in other crumstnces. Social funds are being used in food security operations,
as is the case now in Burkina Faso and Madagac, in decentalization projects, as in the
Decentralization and Regional Development Project for Disadvantaged States in Mexico and the Brazil
Parana Municipal Development Project, and in eironmeal programs, as in Papua New Guinea,
and even to support population programs.

SAP/SFs are often considered social safety nets, but although they play this role in some
cirmtances, they generally bave broader objectives. Social safety nets consist of mechanisms to
safeguard vulnerable groups against poverty. The WorldDevelopmert Repon 1990 defines a safety
net as 'some form of income insurance to help people through short-term stress and calamities." A
social safety net addresses immedie needs rather than longer-term poverty reduction; it is designed
to prevent further deterioration in the living conditions of vulnerable groups. A SAP has broader
objectives, including poverty reduction and the reintegration of destitute groups into the economy.
A social safety net should have a wide coverage to respond rapidly to a drop in living standards,
where SAP/SFs have often been slow to act and, at the begining, did not reach a large portion of
the target populon (an exception to this is public works programs). The type of programs set up
in Lati America, such as food coupons, have practcally never been used in Sub-Saharan Afica. In
few cases have SAPISFs contributed to creating a real safety net.

SAP/SFs are mainly multisectoral programs, and in most cases they opeate in the medium
term. The projects reviewed have disbursement periods from two to six years, which is shorter than
the five-to-seven year average for invesment projects funded by the World Bank. An exception is
the Public Works and Employment Project (AGETIP) in Senegal and similar operations in other
SaheLian counties, which only funds labor-intensive public works. A social action program can be
funded as one self-standing project or as a package of individual projects funded by different donors.
Ghana's PAMSCAD, Uganda's PAPSCA, and Zambia's Social Action Program fall into the latter
category. In many of these cases, the World Bank funded only some components of the program.

9
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In Ghana, for instance, it funded the Priority Works Project, and in Uganda it funded five of the
fifteen SAP components.

SAPs differ from SFs in significant ways: SFs, also known as social investment funds or
socioeconomic development funds, provide support for local organizations in a more flexible and
transparent manner than is possible for line ministries. In some ways they are an apex institution,
serving as an intermediary between governments, donors, and implementation agencies such as local
governments, NGOs, and small-scale enterprises. SFs are "demand-driven" in that they respond to
funding requests from local agencies and do not propose or implement subprojects. They promote
specific activities, appraise subprojects presented for funding, supervise their implementation, and
monitor their effectiveness. To appraise and select subprojects, a SF uses strict criteria which varies
with the SF's objectives, but generaUy relates to the subprojects' quality and sustainability, the
mechanisms that ensure that target groups are reached, coherence with the government's overall
development strategy, participation by beneficiaries, and capacity of implementing agencies to carry
out their tasks. To have flexible fimding, procurement, and disbursement procedures and avoid
political interference, SF management needs some degree of autonomy (see Chapter 4).

SAPs, on the other hand, are designed as regular investment projects. Each component is
fully appraised and all implementing agencies are identified before the project starts. In most cases,
components are implemented by ministries, but in some cases NGOs have also been used (Chad,
Uganda). The degree of coordination among the agencies varies with each county. Some SAPs
contain a social fund as one of their components, for example, the Cameroon Social Dimensions of
Adjustment Project contains a National Employment Fund and a Community Development Program
(PRODEC). The Zambia Social Fund is part of a broader SAP, although no formal link exists
between them. In the Uganda PAPSCA, the small-scale infrastructure rehabilitation component uses
the SF approach.

Some countries have started projerts to alleviate the social costs of adjustment that are not
ntegrated into a broader SAP. Each action is implemented independently and without coordination

mechanisms. in Senegal, for instance, a number of projects have been established by the Direction
a la Reinsertion et a L'emploi, such as the national employment fund (FNE), which helps laid-off
public sector workers and unemployed graduates start microenterprises. Meanwhile the AGETIP
works in parallel to provide transitional employment for the unskilled unemployed, yet no formal
relations exist between AGETIP and FNE.

Historical Perspective

As stated in the World Development Report 1990, the principle of instituting SAPs during
periods of hardship is not new. The report mentions state distribution of food to the needy in Egypt
at the time of the Pharaohs. More recently, various schemes during the great depression in the
United States had similar components to many of today's SAPs. This is particularly true of Works
Progress Administration, which used labor-intensive public works as a form of relief. More recently,
many countries have started special programs to deal with the costs of structural adjustment. Latin
America has a particularly rich recent history in this area; Chile and Columbia, for example, have
set up comprehensive safety net programs.'
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Bolivia's Emergency Social Fund (ESF), started in late 1986, was the first major SF in Latin
America to address the social impact of adjustment, and receive major support from the World Bank.
However, the fund was not established without problems. Between the first discussions in late 1985
about action to mitigate the costs of economic reform, particularly massive lay-offs from the state-
owned mining company COMIBOL, to the first disbursement was overly long-a year and a half.
However, the ESF proved to be an innovative, highly successful program that disbursed more than
$300 million (all dollars are US dollars, unless otherwise specifically mentioned) over a three-year
period and was supported by two successive World Bank projects. Many Latin American countries
are trying to replicate Bolivia's experience. The Bolivia fund was particularly innovative in that it
used a demand-based approach to implement a social safety net, which had never been done before
on this scale, which allowed it to fully integrate local governments and NGOs into the program.
Bolivia's experience contrasts with others, such as the Poverty Alleviation Plan (PAP) of the
Government of Venezuela, which was delivered mostly by sectoral ministries and therefore had
serious institutional constraints.

In Africa, the first SAP was set up in 1987 in Ghana. The simultaneous release of the
UNICEF document, Adjustment With a Human Face, added to the project's publicity. The idea of
developing a short-term action program to tackle immediate problems of the poor and disadvantaged
originated from background work carried out jointly by the government and UNICEF in early 1985.
The concept was first presented by the government at the May 1987 Consultative Group Meeting in
Paris. In July 1987, a large multi-agency mission identified the various components of the Program
of Action to Mitigate the Social Costs of Adjustment (PAMSCAD). The second large multisector
program set up in Africa was the Economic Management and Social Action Program (EMSAP) in
Madagascar. The latter project, funded partly by the World Bank, went to the Bank's Board in
October 1988. Many other programs have followed in Sub-Saharan Africa.

The design of SAP/SFs has evolved over the years. Current programs place less emphasis
on large multisector programs such as PAMSCAD in Ghana or the Zambia SAP, which have had
substantial implementation constraints. More emphasis has been put on longer-term poverty reduction
objectives and on local capacity building using SFs. They have proven to be more efficient in
delivering programs rapidly and at lower cost. The Zambia Social Recovery Project, the second
AGETIP project in Senegal, the Burundi Twitezimbere program, and the Ethiopia Social
Rehabilitation Fund belong to this new generation of projects. These funds have fewer objectives,
more attention has been given to their institutional set-up, and they include stronger monitoring
components. When different actions are needed, the tendency is to set up separate projects. In
Ethiopia, for instance, a voucher program is being developed to protect the poor and vulnerable in
urban centers, while the Ethiopian Social Rehabilitation Fund's objective is to reintegrate displaced
people through community-based programs.

The African Context

The notion of social security emerged during the social changes of the nineteenth century and
were fiurther elaborated in the aftemath of the great depression of the 1930s. The term "safety net"
was first used in the early 1980s by the Reagan Administration in the USA. These concepts were
originally applied to economies where the formal sector was predominant, that were culurally
homogeneous, and where poverty was viewed as transitional. The African context today is very
different. Four major differences nust be taken into account: the predominance of traditional
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solidarity systems, the extent of poverty, institutional weakness, and the existence of a large informal
sector.

RTe predominance of traditional solidarity systems

Based on rights and obligations, this kind of predominance has no equivalent in other regions
of the world. Traditional social structures based on cultural bondage still dominate relations between
households, and the strong links between the urban and rural worlds reflect important household
transfers. As many studies show, most households rely on these traditional mechanisms for their
security.2 These systems are eroding with the rapid westernization and urbanization of developing
countries, in particular family structures are changing. The large number of female heads of
household in many African cities, and the increasing number of abandoned children in Africa (a rare
phenomenon a few years ago) are signs of this degradation. Because few alternatve systems are in
place at the moment, this situation is cause for concern. As far as possible, any social program should
support or complement these solidarity mechanisms. Therefore, having a good knowledge of these
mechanisms is important for designers of SAP/SFs.

Povery in Africa is widespread and takes differentforms

Vulnerability, particularly food insecurity, concerns a higher proportion of the populationthan
on any other continent. "Exceptionally high insecurity of livelihood continues to plague the great
majority of Sub-Saharan Africa's population. In contrast with Latin America, famines have continmed
to exist in Africa during the 1980s. 'O Structural poverty and transitional poverty due to economic
or natural shocks are difficult to differentiate. The social safety net approach is not sufficient and
camnot alone constitute a poverty reduction strategy m Africa.

The butional weakness of the private and public sectors

Many programs simply cannot be implemented based on existing institutions, especially when
speed and targeting are involved. In particular, local intermediary organizations such as NGOs,
municipal governments, and organized communities (parents' associations, user groups), which are
major supports for social programs in Latin America and Asia, are stiU very weak in Sub-Sabaran
Africa. Capacity building efforts should be concentrated at this level if poverty is to be effectively
reduced.

The edstence of a large informal sector

As the major provider of income for African households, the informal sector must be taken
into account by any program for social protection. Most employment opportunities for the poor, and
even the provision of a number of social services such as water and sanitation, are provided througb
the informal sector. Most actions undertaken through SAP/SFs are aimed at supporting the informal
sector.



13

These factors explain why SAP/SFs programs have talen specific and different forms in
Africa. Given this context, it is understandable that many successful programs rely on special
mechanisms, longer tern orientation compared with other regions and an emphasis on components
supporting the informal sector.

Content

The SAP/SFs reviewed here do not cover all African projects dealing with the social costs
of adjustment. (The Senegal AGETIP experience is being replicated in Benin, Burkina Faso, Chad,
the Gambia, Niger and Mali. Actions are being carried out to help with the reinsertion of laid-off
civil servants or employees from parastatals in the BARAF in Guinea and the FIRVA in Mauritania.)
Among the programs reviewed, four are demand based SFs: the Zambia Social Recovery Project, the
Senegal Public Works and Employment Project, the Guinea Socic,uiiomic Development Support
Project, and the Somalia Social Action Fund. The Uganda PAPSCA has one component using a SF
approach, as does the Cameroon Social Dimesions of Adjustment Project for two of its components.
The others are SAPs.

Beneficiaries

Intended beneficiaries are generally defined broadly and encompass the poor and groups
directly and negatively affected by adjustment, in particular workers laid off from the public sector.
Ten of the twelve programs reviewed mention laid-off workers among the beneficiaries in the Bank's
project documents and four have specific components designed to help wit their reinsertion in the
economy. Four programs target essentially the urban poor. Only three programs discuss more in-
depth target groups and define them more precisely. The Madagascar EMSAP and Uganda PAPSCA
mention other discrete groups in certain regions: children, orphans, the disabled, and poor women.
For most social funds, the definition of target groups remains sketchy, in part because of a lack of
r1ecise information about the degrees of poverty (see Chapter 4, targeting and monitoring).

Acivit supported

SAP/SFs fund a variety of activities in employment creation and delivery of basic social
services (see Annex Table A.1). Major areas of intervention include primary health care, primary
education, support for micro-enterprises and the informal productive sector, labor-intensive public
worls, and truining and placement services (see Chapter 5). Labor-intensive public works are aimed
at generating employment but also at improving infrastructure, and so have an impact on sanitation,
health, and education.

Rural/urban emphasis

Many important programs are targeted to urban areas. Approximately 35 percent of funding
is aimed stictly at urban areas, 15 percent at rural areas, and 50 percent at both. The focus on urban
areas stems pardy from the r erception that adjustment and economic degradation is felt more severely
by the urban population, particularly the poor, but also from the implementation capacities in rural
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areas are very weak. Some programs, like the Senegal's AGFTIP, the Chad PADS, and the Guinea
Bissau SIRP, are primarily oriented towards urban areas.

Administrative cOsts

Because SAPs are normally part of the central government machinery it is very difficult to
calculate their administrative or operating costs. Such a calculation can be made more easily for
autonomous SFs, with staff and operations outside of the bureaucracy. Administrative or operating
costs refers to expenses incurred for staff and equipment for facilitating and monitoring subprojects
as well as transportation and communication for promotion and other tasks. Training costs for staff
and technical assistance are included when calculating such expenses while costs for studies (e.g.,
beneficiary assessment, labor market study) are excluded. The AGETIP in Senegal maintained
administrative costs below 5 percent of total project costs. This compares favorably with the Bolivia
Emergency Social Fund (5.5 percent). Zambia's Social Recovery Fund administrative costs are
estimated at 12 percent with one year of implementation left. The administrative costs of the SIF
under the first Multisector Project in Sao Tome were 15 percent, but this figure is preliminary.
Guinea Bissau's SIRP has been the most expensive thus far. Expenses incurred for TA, staff salaries
and recurrent costs of the implementing units represented 26 percent after three years of project costs,
ough a calculation has not been made for the full duration of the project. Technical assistance,

which was [inked to skills training and capacity building of SIRP staff, was crucial, considering that
the country has limited technical resources. Operating costs were increased because TA to the
Reorientation Unit that was supposed to come from a UNDP-ILO executed project never materialized,
so the financial burden fell on the SIRP to cover these TA expu:nses.

Origin offinancing

SAP/SFs often involve many donors, which makes coordination an essential task. The
Senegal AGETIP is supported by eight different external donors, however, the Bank funded about
half of the program. The SIRP in Guinea Bissau was financed by six different donors, while ten
donors committed funds to support the SDA program in Cameroon. Coordination of various donors
was an issue in most programs (see Chapter 4). In the Guinea Bissau SIRP, a supplementary credit
had to be negotiated to compensate for a shortfall in donated funds. The Chad PADS was delayed
by more than six months because of misunderstandings between donors.

The high level of co-financing is explained by the fact that govermments are often reluctant
to borrow to finance SAP/SFs, which are considered "soft" programs, and that many donors are
mainly interested in funding activities related to the social costs of adjustment. None of these projects
(with the exception of a very limited window of the Sao Tome Fund) attempt to recover the funding
they provide.

SAPISFs Disbursement Performances

In terms of implementation and disbursements the Senegal Public Works and Employment
Project and the Guinea Bissau Social Infrastrucre Project were completed ahead of schedule-nearly
six months for the Senegal project and eighteen months for Guinea Bissau. The Sao Tome and
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Principe Multisector Project that supported the Social Investment Fund also was implemented two
years ahead of schedule and the Somalia Social Action Fund had a very rapid start until interruption
by the civil war.

Some other projects. such ars the Guinea Socioeconomic Development Fund, the Ghana
Priority Works Project, Cameroon Social Dimensions of Adjustment, Madagascar Economic
Management and Social Action Project, and the Chad Social Development Project, were slow to start.
Implementation has improved lately in Chad, Guinea, and Madagascar, and they are considered
satisfactory, even above average, ftor investment programs in their respective countries. Ghana's
Priority Works Program was closed with 91 percent of World Bank tunds disbursed, while in
Cameroon, just 13 percent were disbursed.

One important observation to share is that in terms of disbursement and meeting
implementation schedules, SFs faired better than SAPs. Flexibility and autonomous operating
procedures characteristic of SFs were lacking in SAPs. A second observation is that on the average.
SAP/SFs in Sub-Saharan Africa have been disbursed as well as any other investment project in the
region. However, what they have not achieved (with the exceptions noted above) is speed in
implementation, which was often mentioned as one of the objectives during planning (see Chapters
4 and 5).



CHAPTER 2: CONCEPTUAL ISSUES

The design of social action programs and social funds poses a number of conceptual issues
that have not always been clearly addressed during project preparation. Yet these issues bear strongly
on the way programs are designed, implemented, and related to government policies. Some of the
key issues are:

* The justification of a social action program and/or social fund in relation to the
economic reform program.

* Conformity with sectoral and macroeconomic policies.

* The trade-off between short-term impact and long-term capacity building as well as
subproject sustainability.

* The link with private sector development and decentralization.

This chapter attempts to review how designers of SAP/SFs have dealt with these issues and what
impact they have on the implementation of the programs.

JustiFication for SAP/SFs in Relation to the Economic Reform Program

The way SAP/SFs are justified in relation to the economic reform program has important
implications on the institutional setup, the actions funded, and program duration. At least three
different arguments have been used by governments and donors to justify a SAP/SF: the
socioeconomic argument, the political economy argument, and the institutional argument.

Socioeconomic argument

SAP/SFs can first be seen as a response to the need to alleviate the social costs of prolonged
economic dysfunction, often called the "social costs of non-adjustment." Most countries in Sub-
Saharan Africa experienced a lengthy economic decline before adjustment measures were actually put
in place. The crisis resulted in a slow degradation of major social services and the marginalization
in rural areas of many groups who suffered from the strong urban bias of most policies, and a slow,
if not negative, growth rate. In this instance, SAP/SFs are seen as instruments designed to avoid a
more profound degradation in the living conditions of some groups while adjustment measures are
put in place. SAP/SFs responding to such an objective will aim at correcting deficiencies in
government programs.

The staff appraisal report (World Bank document that outlines the details of a project) of the
Chad Social Development Action Project, for instance, underlines the importance of assistance
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targeted to people who have suffered from economic decline, in particular the urban poor, in view
of past economic degradation.

"The social consequences of the events of the past decade, compounded by limited prospects
for rapid economic growth, thus make improvement of an already precarious social situation
even more elusive without external and well-targeted assistance."

The need to protect the poor or other parts of the population that have been directly hurt by
adjustment is a different justification for a SAP. During the transitional period, until macroeconomic
reforms lead to the re-establishment of economic growth, SAP/SFs are seen as instruments to provide
the essential bridge between crisis and recovery. This concept is based on the assumption that the
adjustment program will create a strong shock to the economy with recessionary effects, and that after
a one- or two-year period, growth will pick up and provide new opportunities. The recessionary
period will hurt a number of losers, who face hardship before new opportunities are created. This
is the classical description of the social costs of adjustment.4 Programs responding to these objectives
will stress rapid implementation and will be targeted to the groups hurt by adjustment. Sustainability
is not the issue because adjustment programs are expected to ensure restoration of growth and new
opportunities in the longer term. (For example, the Bolivia Emergency Social Fund's actions lasted
just three years and consisted essentially of labor-intensive public works, rapidly implemented.) The
need to provide support during transition is also expressed in the design of the Senegal AGETIP.

"The rationale behind such a program is that its results, albeit temporary, will offset
increasing short-term unemployment and ease the transition to more sustainable employment
creation resulting from the positive effects expected from adjustment in the medium term."

This argument refers more to stabilization programs than to the type of structural adjustment
programs being implemented in Sub-Saharan Africa. Four major features that characterize adjustment
in Africa can be underlined: (a) Adjustment is a long-term process (some countries have been under
adjustment for more than eight years now) because it addresses deep sructual problems. As a result,
growth has slowly picked up and the transitional period has been very long. (b) With few exceptions,
African countries have not experienced the strong shocks required to halt hyper-inflation in other
countries. (c) Governmnents have generally been slow to implement adjustment measures. (d)
Traditional social safety nets based on family or group solidarity seem to have been effective in
protecting some of the groups in difficulty. Justification for short-term programs is therefore less
obvious in many Sub-Saharan African countries than in countries undergoing vigorous stabilization
programs. However, this does not mean that short-term actions are not justified if accompanied by
other actions aimed at solving structural problems.

Another objective of SAP/SFs is to provide enough support to the poor so that they can
benefit from the reform program in the longer term. The assumption is that structural adjustment
programs might not have any impact on some groups, especially the poorest, who traditionally do
not benefit from most government social services. Even if the adjustment program manages to foster
economic growth, evidence shows that it is not sufficient to reduce poverty.5 The poor generally
have little access to social and economic services or productive assets, and are marginal to the
econonic mainstream. Specific targeted programs will be needed to increase access by the poor to
markets, social services and opportunities. This argument is clearly stated in the Cameroon Social
Dimensions of Adjustment Project:
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"The proposed project results from the Government's recognition that economic growth, in
itself, is insufficient to reduce poverty and to imnprove the standard of living of the poor, and
from its deliberate decision to incorporate into its structural adjustment program a process
that will result in actions to address human resource and poverty issues that are important for
sustainable economic and social development in the future."

This argument is more often used in the case of social funds, and is well expressed in the
justification for creating a social fund in Haiti:

"...centralization of decision making has prevented the ministries from responding flexibly
and quickly to the needs of the poor at the rural community level."

Political argument

The political reasons for implementing SAP/SFs are often the most salient ones for
governments in adjustment since adjustment is usuaUy inmplemented after a period of economic
deterioration and often entails unpopular corrective measures. Therefore, governments may need to
undertake highly visible, quick-responding initiatives to make the adjustment process more palatable.
Governments cannot implement lasting economic reform if their political positions are not tenable,
and the political arguments for such programs are as legitimate as any economic or social rationale
(see Chapter 3).

in the case of Guinea-Bissau, for instance, the staff appraisal report states:

"Despite the government's commitment to sustain implementation of an SAP, the econmic
recovery program is not likely to benefit, in the near tem, the most vulnerable groups
including the urban and rural poor. If unaddressed, these issues could generate considerable
opposition to reforms and put the whole adjustment process at risk."

Institutional argument

Three major arguments are being made for SAPISF design to also respond to instituonal
issues.

When multisectoral programs are involved, placing the components of a SAP under some
common body is necessary to ensure the netessary synergy between the various components and to
help coordinate activities. Because coordination is generally weak in Afica, the muldsector nature
of such actions necessitates special mechanisms. The coordinang body can be housed in a central
ministry, such as planning. In the case of the PAPSCA in Uganda, for instance, a common
coordination and monitoring unit for the different components was set up:

"The PAPSCA coordination and monitoring unit established under this project is expected
to ensure consistency betwnen the PAPSCA projects and other social sector investment
p:ojects and programs implemented by those agencies. It would also provide a common
channel through which donors could address and seek resolution to problems in order to
expedite implementation, inter alia, of donor financed and/or proposed projects."
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The need for special mechanisms to support coordination is also clearly expressed in the Sao
Tome and Principe Multisector Project:

"Furthermore, IDA's lead in this multi-sector project would further encourage involvement
by the international donor community and provide much-needed planning and coordination
of donor activities.... Without SIF, several separate projects and programs would be
necessary to bring the same relief to the target beneficiaries, resulting in dispersion of control
over the use of resources and weaker performance measurement."

Another argument is that in a period of economic crisis, Sub-Saharan African governments
are typically unable to implement targeted actions rapidly. Therefore, special mechanisms have to be
set up if rapid and effective actions can be implemented. This justification is the most frequent in
staff appraisal reports describing SAP/SFs projects. A good example is the Zambia Social Recovery
Project:

"The main emphasis is on quick action. Several constraints make it difficult for traditional
projects to provide immediate responses to pressing social sector problems.... Further, the
economic crisis has decimated many structures and systems that will otherwise provide social
services and employment opportunities for these vulnerable groups. The traditional public
sector entities' capacity is stretched to the limit with the daily operations of facilities and
institutions. "

This argument, however, assumes that the special mechanisms will be more efficient at delivering
the program than ministries. Experience shows that it has not always been possible to create the
necessary flexible mechanisms, because governments were largely unwilling to give up close control
on the actions to be undertaken under SAPlSFs (see Chapter 4).

To reach some of the target groups it is necessary to work in a different manner than usual
for government structures. For instance, closer association with the private sector at the local level
and working directly with communities are seen as alternative ways to support vulnerable groups
more effectively. In some cases, SAP/SFs are a way to initiate new, more efficient methods for
government to implement poverty reduction programs. This argument is often used in the case of
social funds such as those in Senegal, Zambia, and Guinea.

Congruence between the arguments and the design of the program

These different justifications have different impLications for the way programs are designed,
especially as they relate to the institutional structure and the choice of components. If a program is
designed to respond to the transitional costs of adjustment, for instance, sustainability is not a central
issue. What is important is the program's speed and capacity to reach as many of the target groups
as possible. Piograms will mainly focus on the immediate transfer of revenue to the groups in need,
through actions such as labor-intensive public works or provision of essential medicines. The actions
that would support the increased participation of the poor in the economy are different in nature.
They necessitate the establishment of a longer term process, and in many cases require institutional
changes.

Congruence between the objectives of the program, the actions it will support, and the
institutional design is important because of trade-offs that must be made. Speed in implemnation



21

and impacting a large population are not readily compatible with sustainability and precise targeting.
In some cases, the relation between the short-term objectives and the emergency nature of the
activities is not reflected in the design of the components. In the Madagascar EMSAP, for instance,
among the six components of the social action program containing emergency actions-all very
relevant to the country's needs-four are not at all designed to have an impact in the short term, and
actually have been very slow in implementation. These were the expansion of the family planning
services by a local NGO, the Fianakaviana Sambatra, assistance with the preparation and
implementation of a food security policy, the financing of labor-intensive road works to be carried
out under the Ministry of Public Works, and support to the Ministry of Population for coordinating
NGOs.

Experience shows that implementation is easier for projects with only a few clear objectives
and a design consistent with those objectives. One lesson from the study is that SAPISFs should have
just such precise objectives and that the institutional set-up as well as implementation mechanisms
(procurement and disbursement) should reflect them.

If speed and widespread impact are intended, special mechanisms must be established to
facilitate procurement and disbursement. Two programs that have been the most successful in
achieving speed in disbursements and reaching a large number of beneficiaries are the AGEFIP in
Senegal, funded through the Public Works and Employment Project, and the Guinea-Bissau SIRP.
Both relied on a strong implementation structure that was specially designed for the project (see
Chapter 4).

If the program's objective is increased economic participation by the poor, it is important to
understand thoroughly the reasons for their isolation and correcdy assess the local ability to reach
them, and to have an approach that involves the beneficianes in design and implementation. This
requires integrating beneficiary assessment into monitoring, working with NGOs and local level
organizations, and designing efficient mechanisms that channel fimds to commities. A good
example of such an approach is the Zambia Social Recovery Program.

When speed, reaching a large number of beneficiaries, and greater long-term participation
in the economy by the poor are all objectives, the design of the program becomes more complex and
implementation more difficult. An example of this is the Cameroon Social Dimensions of Adjustment
Project. In the short to medium-term, protection of 'underprivileged and vulnerable segments or the
population, especially those groups directly affected by the economic crisis and the adjustment
program" is the project's objective, and in the medium to long-term, promoting participation by the
poorest groups in development. The instiutional weakness of government, cha by
overlapping and uncoordinated responsibilities, lack of resources, and concentration in major urban
areas, is also taken into account. Fmally, the project is seen as having a critical imporce for the
success of the structural adjustment program, which is a more political argument. In the case of the
Cameroon SDA project, too many objecives have contributed to the creation of too many
components and too complex implementation mechanisms.

Ways in which the link with the economic reform program is expressed

Integration of the SAP/SF in the reform program is very important to facilitate coordination
between the implementation of economic reforms and social actions. Integration can also contribute
to the provision of additional resources to fund the SAP/SFs.
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SAP/SFs are often mentioned in government documents describing economic reform
programs, such as policy framework papers or letters of intent with a view to increasing government
commitment to social issues. Experience shows that it is not always enough to create a strong
commitment from the govermnent to integrate SAP/SFs into the overall economic reform program;
policy dialogue is also extremely important to build this commitment (see Chapter 3). It is also
necessary to design mechanisms that will ensure adequate integration during program implementation.

Coordination between the various components of SAP/SFs and the implementation of
structural adjustment programs is important and has often been wealc. When actions such as
restructuring of parastatals, suppression of civil service jobs, and rises in the price of food take place,
mitigating actions have to be taken and specific coordination mechanisms may be necessary. A case
in point was the redeployment fund and re-employment component of the EMSAP in Madagascar.
This consisted of a redeployment fund set up to pay severance to laid-off workers from the public
sector, an information center and referral services, and a re-employment program comprising on-the-
job retraining and training through specialized institutions. During implementation, it became clear
that the staff of the information center should be informed of lay-offs well in advance to prepare
packages of retraining and redeployment programs in the affected region. These packages had to
correspond to staff skills of the company undergoing restructuring. It was proposed that the staff of
the information center be actually associated with teams working on the restructuring of each
enterprise. For the same reasons, staff of the Ministry of Labor were on the national committee in
charge of public enterprise reforms. But even with such a mechanism, coordination remained a
problem and some parastatal companies started laying off people without the Ministry of Labor being
aware of it.

SAP/SFs as one component of the social dimension of economic reform

SAP/SFs are only one part of a much broader poverty alkviation and social welfare policy
and thus should be judged in terms of their potenial to contibute to, rather than substitute for, the
process of defining these policies. SAP/SFs are programs designed to carry out targeted actions in
the field. They cannot replace much-needed broadar actions such as: restructuring public
expenditures towards basic social services and improvement in how these services are delivered,
reform of the labor market, or better targeting of sectoral policies and programs towards groups in
need. In the past, SAP/SFs have too often been seen as the only social dimension aspect of
economic reforms. More and more, however, structural adjustment integrates social concems,
particularly in the context of public expendiures restructuring.

Conformity With Macroeconomic and Sectoral Policies

The key issue at the macrceconomic level is how to design measures that will be efficient on
a large scale without distorting the economy and contradicting the objectives of the reform program.
If large sums of money are diffused in the economy through SAP/SFs, inflationary pressure and
increased demand for imported goods is a legitmate concern. The risk of increasing demand for
imported goods is reduced by targeting the program to the poorest. In the case of programs
comprising revenue transfer, the poor will use their increased revenue for purchasing basic goods,
primarily food. In most cases such goods are produced locally, making the increased demand for
imported goods minimal. Many items funded by these programs such as infrastructure rehabilitation
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generally have a very high labor content. Because these programs support increased consumption,
not much can be done to limit inflationary pressure.

Another issue has to do with the use of food aid in some programs. Although limited in the
World Bank-funded SAP/SFs, food aid often comprises a greater part of other government social
safety nets. Sometimes, the use of food aid to support food-for-work schemes is seen as non-
inflationary, because the aid is directly consumed by the beneficiaries. But experience shows that
much of the food aid is traded by the workers, who have many other needs. At issue (especially in
the rural areas) is the risk of creating a disincentive for agricultural production by artificially lowering
the price of some food crops in a given region. Conversely, if a region is not food self-sufficient,
food aid can have a positive impact by lowering the price of food crops that could be artificially high.
Food for work could also be limited to the pre-harvest gap, when the demand for food is very high.

How far a SAP/SF should be integrated into existing sectoral strategies is an important
question. The issue here is a trade-off between speed and flexibility and close integration in sectoral
strategies. A SAP should always be designed against the background of long-term social goals and
the policies needed to achieve those goals. In most cases, this has been achieved. The extent of
coordination needed depends on both the complexity of the program and whether it is limited to the
short term or extends to the longer term. In some cases, SAP/SFs fund simple activities that are
easy to coordinate with longer-term strategies. Labor-intensive public works designed to rehabilitate
basic health centers, primary schools, and sanitation, as well as essential medical and teaching
supplies and simple nutritional schemes, can be coordinated with sectoral ministries through special
mechanisms (see Chapter 4). When programs are more complex, such as the support for micro-credit
schemes, family planning, or sophisticated nutritional programs, then close coordination is essential.
Components such as food security in the EMSAP or the support of microenterprises in the Chad
PADS have been difficult to set up and slow to implement.

In sectors where no clear strategy exists, it might be necessary to start with very simple
actions and have the govemment prepare a longer-term strategy to respond to structural problems.
Furthermore, social funds with a strong monitoring component can be better adapted than SAPs to
test new approaches. In this case, however, speed should not be an objective.

Short-term Impact vs. Longterm Capacity Building and Subproject Sustainability

A major issue facing SAP/SFs is ibe reconciliation of short-term actions with longer-term
issues of sustainability and capacity building. While SAP/SFs need to generate concrete results
quiickly by directy channeling resources to intended beneficiaries, they also need to work on building
capacity to better reach the poor and vulnerable and to ensure sustainability of social actions.

The weak institutional capacities in Sub-Saharan Africa, in both the private and public sector,
make the funding of rapid, targeted actions difficult. Governments can barely deliver basic services,
especially in those couties launching econonic reform programs, considerably reducing the options
in implementing a SAP/SF. Programs targeting food subsidies, for instance, are inherently difficult
to manage and need in-country capacities, one reason they have rarely been set up in the Sub-Saharan
contex. The only components of SAP/SFs that have been rapidly implemented are labor-intensive
public works in urban areas and the delivery of essential medicines, e.g. with AGETIP and SIRP.
Local governments, which in Lain America play an important role as alternatives to the central
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government in the delivery of social safety nets, rarely exist in Africa, or are often weak when they
do.

Before discussing ways in which this dilemma can be resolved, the different aspects of
capacity building should be examined. Capacity building should not be limited to the capacities of
line ministries since the private sector, NGOs and local government can be important actors in the
delivery of SAP/SFs. In most African countries, local governments and communities urgently need
to be strengthened if they are to become important actors in poverty-reduction strategies, as in Asia
and Latin America. Two benefits of the Bolivia Emergency Social Fund were the creation of a new
local government dynamism and the developmernt of loeal government capacity to implement
subprojects. Capacity building not only means providing training and technical assistance: setting
an *xample. for instance. can effectively improve the way institutions work. Indeed, a SF fund can
actually demonstrate to government that a public agency can function well by applying the rules of
the private sector. The AGETIP, for instance. is seen in Senegal as a model for other public agencies
in terms of achieving low costs and efficiency in the construction of basic infrastructure.

Sustainability means that the program can be continued in the long term and will have a
lasting effect on the beneficiaries. It can be achieved by either ensuring that funding will be available
for a long period or that institutional capabilities will remain to continue the program after the project
ends. Sustainability is closely linked to capacity building, because maintaining activities after the end
of the project depends very much on local capacity. Any donor-funded program raises the issue of
sustainability because funding is usually deternined for a fixed period, generally two to seven years.

In practice, different approaches have been used to deal with the issue of capacity building
and sustainability in the design of SAP/SFs. A first approach focuses only on short-term actions,
without institutional-building components. This is justified in three cases: first, when the program
deals with transitional problems and improvement of the economic situation in the medium term,
actions funded under the SAP/SFs become unnecessary. Second, it is justified when the SAP responds
to an urgent need and other projects and/or policies address longer-term issues and structural
problems. For example, the Guinea-Bissau SIRP implemented labor-intensive public works for a
three-year period, but the government planned a series of longer-term projects to rehabilitate
infrastructure, using labor-intensive methods so that jobs could be provided over a longer period of
time (about ten years). In the same project, essential medicines were distributed through an
emergency mechanism at the same time that UNICEF and WHO were funding a program to ensure
a sustainable delivery of drugs in the medium term. And third, when institutional capacity exists or
special mechanisms can be created short-term actions are justified.

A second approach consists of implementing actions rapidly while including capacity-building
components to provide sustainability. The AGETIP has rapidly implemented a large-scale public
works program. While it does not strengthen the capacities of government agencies directly, it has
developed a training program for small enterprises to carry out labor-intensive public works. The
program comprises a business administration and financial management program, intended for
entrepreneurs and administrative staff; a work organization program primarily designed for foremen;
and various technical courses to improve workers' basic skills. The Chad PADS has components that
focus on strengthening the capabilities of the small-scale private sector, providing micro-credit and
technical assistance and assisting the Ministry of Health to set up primary health care services for the
town of N'Djamena.
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SAP/SFs as Support for Private Sector Development, Decentralization and Participation

SAP/SFs as support for private sector development

Structural adjustment programs usually focus on reducing the role of the state in the economy
and on creating a regulatory and policy environment conducive to growth in the private sector. To
the extent that SAP/SFs involve the private sector (as in the case of the Bolivian ESF or the
Senegalese AGETIP), they are closely linked to the overall policy goal of private sector development.

SAP/SFs support the private sector in various ways. Their impact has probably been
strongest in labor-intensive public works, where small and medium-scale enterprises have been used
to carry out work in contrast to larger public works programs where the government is directly
involved. The Ghana priority work program (part of PAMSCAD), the Senegal AGETIP, the Guinea-
Bissau SIRP, and the Madagascar EMSAP have all worked with microenterprises to undertake labor-
intensive public works. The experience gained by these enterprises has strengthened private sector
capabilities. Programs to support informal sector activities have also been part of SAPlSFs with
components such as credit, technical assistance, and training for individuals and enterprises (see
Chapter 5).

For efficiency's sake, SAPISFs, particularly SFs, may adopt private sector management
practices and styles (ESF, AGETIP). Practices such as using private sector contracting, hiring staff
from the private sector, and using management systems developed by the private sector, may set
examples for the public sector. The Emergency Social Fund in Bolivia had a unit in charge of
transferring experience with management systems to other public institutions in Bolivia. The AGETIP
staff is presently transferring experience to other West African public institutions.

SAP/SFs have had some success in involving NGOs. SAPs and to an even greater extent,
SFs have higher NGO involvement, on average, than other World Bank-funded projects. In some
cases. NGOs have been invited to sit on boards or technical committees of SAP/SFs. NGOs
themselves may benefit from association with these programs, particularly in terms of developing
their capacity to formulate subproject proposals and maintain financial records and reporting systems
(see Chapter 4).

SAP/SFs support for decentralization and participation

The issue is often raised of eventually returning functions fulfilled by thz SF to the central
government, but this may not always be appropriate. The SF (or SAP) may be filling in for missing
capacity at the local level, rather than at the central level. Social funds can have an important role
in the development of local governments' ability to work directly with communities and might be an
important tool to build capacities at the local level and support community participation. Participation
by local institutions strongly affects project sustainability, as is made clear by evidence from Bank
projects and other donor-funded programs.' When a local institution understands the needs of local
groups, can pinpoint their geographic location, and is highly motivated to improve the living
conditions of this population it can reach the poor and vulnerable, who are often not reached by
central government programs.



26

The Zambian project, through its work with district and provincial govenments, and
Uganda's PAPSCA, through its work with local resistance councils, are examples of SAP/SFs
working directly to support decentralization. The Burundi Social Fund seeks to work directly with
communities. Social funds have appeared to be effective tools for increased community participation
in other regions as well.7



CHAPTER 3: THE POLITICAL ECONOMY OF SOCIAL ACTION PROGRAMS
AND SOCIAL FUNDS

Introduction

Barriers to adjustment are often political rather than economic in nature, making political
concerns as prevalent as social ones when governments attempt to address the social costs of
adjustment. The costs addressed may have more to do with the economic crisis that preceded
adjustment than with the costs incurred in adjustment itself, and the beneficiaries of efforts to address
the social costs are not necessarily those most affected by adjustment. Nevertheless, such efforts can
have significant effects, both on the political sustainability of the adjustment process and on poverty
alleviation. However, this also makes them prime targets for politicians who seek resources for
patronage purposes, at a time when adjustment requires reduced state expenditures. Attempts at
adjustment may also serve as short-term palliative schemes for vocal groups rather than as attempts
to alleviate poverty in the longer term.

SAP/SFs are increasingly prevalent in Africa, and this chapter explores their effects on
political economy. There are three main issues: first, how does the political context in Africa effect
the design of SAP/SFs as well as the targeted beneficiaries? For instance, wiUl the program benefit
the "old" poor (less politically vocal urban and rural residents) or the "new" poor (such as laid-off
civil servants)? Second, what is the potential impact on the political sustainability of the adjustment
process? Third, how do political constraints affect the poverty alleviation goals and performance of
SAP/SFs?

Understanding the political economy effects of SAP/SFs can result in improved program
design, given particular political and institutional contexts, and help determine how best to avoid
partisan or patronage-based political interference. This understanding can also indicate whether
political sustainability or poverty alleviation objectives should be emphasized-or if both can be
attained simultaneously, given a particular political and institutional context. It will identify viable
means of incorporating the participation of beneficiaries and intermediary organizations, such as
NGOs and local governments. Further understanding of the political and institutional contexts will
help detemrmine the extent to which targeting of beneficiaries is politically feasible on the one hand
and operationally desirable from an efficiency standpoint on the other. (jibe general issue of targeting
is addressed in Chapter 4). Conversely, it can also help determine if a program is being manipulated
for political reasons, assisting inappropriate groups at the expense of benefitting the needy.

Analysis of the political economy effects of programs for the poor, including SAP/SFs, is in
its nascent stages. The conclusions in this chapter are primarily drawn from field research in Senegal
and Zambia in October and November 1991, from a review of the sparse literature that exists on
other African countries' experiences with SAP/SFs, and from interviews with several project
managers at the World Bank. In addition, contributions from field research on this topic in three
Latin American countries conducted by the author are included.' Due to the novel nature of the
research, an inductive approach is taken and no hypotheses are tested. The focus in the field was on
compiling qualitative data supplemented by existing quantitative data on the size and impact of the
programs studied. In conclusion, it should be noted that SAPISEs are only one aspect of what should
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ideally be a much broader poverty alleviation and public social welfare effort, and thus should be
judged in terms of their potential to contribute to, rather than substitute for, that process. Indeed, if
the existence of a SAP/SF provides an excuse for postponing structural reforms, then it may actually
be detrimental.

The African Political Context and SAP/SFs

A brief review of the political issues involved is necessary to evaluate the effects of the
African political context on the design of SAP/SFs and determine their potential to contribute to
politically sustainable reform and poverty alleviation.

Governance issues related to SAP/SFs

Ongoing work on governance at the World Bank points to the critical rule-making role of
government in making markets work efficiently and in correcting for market failures (such as the
need to protect vulnerable groups during economic crisis). The key areas for the World Bank are:
public sector management, accountability, the legal framework for development, and adequate
information and transparency.9 Yet the development of public sector institutions in many African
counmtries has not followed a course that makes them particularly well-suited to these tasks.

'Underlying the litany of Africa's development problems is a crisis of governance." n
0 Africa's

singular political culture bps significant implications for governance in general, and for the
implementation of adjustment and the distribution of compensatory benefits in particular. At
independence, most countries inherited a hybrid system where more modem governance and public
administration were superimposed on traditional institutions and indigenous, ethnicity-based
management systems.11 The value that traditional African culture places on interpersonal
relationships, on ritual rather than individual economic achievements, and on consensus over legality
in decision-making has far-reaching implications for governance'2 and the management of public
resources. Certain traditions and cultural norms play a role in legitimizing government systems. Some
of these aspects, such as strong communal loyalties, can be positive forces for development at the
local level. On the other hand, traditions and cultural traits have, in some spheres had very negative
affects on governance. Because loyalties, identities, and accountability remained -oncentrated at the
local, ethnic, and village level, there was no tradition of national-level public service at the central
government level. A deep ambivalence about accountability for national assets existed as well,
coupled with excess demand on scarce state resources, which resulted in a prevalence of clientelism
in allocating public resources, and in the reliance on patronage as means of building governing
support bases.'

These systems became increasingly non-viable with the decades of econc:A.ic decline faced
by most African counties; already weak states were unable to accommodate the demands of interests
and rapidly growing populations. The result was often governments whose sole base of legitimacy
was the clientelistic distribution of state resources to a privileged sector of the population, either the
public sector bureaucracy, the governing party, or a hybrid of both.'4 Consequently, most of these
governments were not in a good position to implement the restructuring of the public sector that
adjustment entails. In addition, the shortage of resources that accompanied decades of economic
decline reduced the government's ability to use patronage to maintain political support. In this
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context, programs designed to address the social costs of adjustment were often viewed by
governments as "sweeteners" to maintain the support of key interest groups rather than as genuine
attempts to protect the poor and vulnerable, who had little stake in the existing system and a
correspondingly weak political voice. This context has clearly had effects on the ability-or inability--
of SAP/SFs to attain the simultaneous objectives of protecting the needy and enhancing political
sustainability and is currently in flux because of recent trends toward political awakening in many
African nations.

Because they're influenced by the context in which they operate, SAP/SFs can make positive
contributions to the institutional framework of governance and adjustment. Rather than viewing the
current political/administrative framework as a constraint to SAP/SF implementation, designers and
task managers should seek to maximize the positive impact the programs can have on the existing
framework. The programs can act as intermediaries to create links both upward and downward in
society and provide local concerns with a channel for expression. In doing so, "they can bring a
broader spectrum of ideas and values to bear on policymaking. "' In addition, through high visibility
and the demonstration of a new, efficient method of government operations, programs can exert
pressure on public officials for better performance and greater accountability.

One examplt is Bolivia, where patronage politics is also prevalent. By operating in a highly
efficient, even-handed, and transparent manner, the Emergency Social Fund (ESF) had important
effects on the public sector. For the first time, traditionally opposing groups learned that they could
benefit from cooperating with the state. NGOs lacking experience with government cooperation
rece;ved financial and technical support from the ESF, as did local governments controlled by
opposition parties. The ESF demonstrated that public resources could be distributed transparently,
efficiently, and apolitically.16 The AGETIP in Senegal, which is also run in an efficient and
transparent manner, is having similar demonstration effects on the public sector and has been cited
as a model for reform. At its inception, AGETIP lacked a clear public explanation of its objectives
and mode of operation. NGOs were cpgiisl y supposed to participate in the program, but were left
aside without explanation in the final design. Due to a lack of discussion or debate at its origin, the
program met with strong opposition from the NGO community. Experience proves that SAP/SFs can,
however, stimulate dialogue between government, donors, and non-govermment actors who previously
had little contact with each other, as Bolivia's ESF, Zambia's SAP, the Chad PADS, and the Guinea-
Bissau SIRP all demonstrate. In all these cases, meetings were organized between government
officials, the NGO community, and donors to discuss program design. In some cases, it was the first
time that NGOs and government met to discuss concrete aspects of development. In the case of
Bolivia, the introduction of the ESF, in conjunction with encouragement from representatives of the
doLor agencies, provided the impetus for setting aside mutual suspicions and opening a dialogue
between govermment and NGOs. In the case of Zambia's SAP, sectoral working groups met up with
representatives of government agencies, NGOs, and donors, and began a dialogue cited by all actors
as unprecedented and useful.1 '

Politics, adjustment, and SAP/SFs

In general, African policymakers agree on the need for adjustment, or at least on the absence
of alternatives, but are more concerned than are donors about its political costs. This is further
complicated by the failure of most political discourse to distinguish between the direct effects of
adjustment and the more generalized effects of the prolonged economic crisis it seeks to correct.
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Slow, measured adjustment often seems more politicaly palatable, however, gradual economic change
makes it more likely that entrenched political interests will find means to protect their privileged
positions. As a result, deeper structural reforms may be more difficult to implement in the long run
and it may take much longer for the poor to benefit."'

Prolonged economic decline can also result in a "culture of poverty" with no foreseeable end
to economic crisis or stagnation, expectations gradually give way to resignation." Experience in
various African countries indicates that significant political change or severe economic crisis may be
a prerequisite to creating a widespread enough reform movement that it can override the strength of
entrenched interests.20

This is demonstrated by the contrasting cases of Senegal and Zambia. In Senegal, adjustment
has been an ongoing process for over a decade, with many of the most difficult reforms yet to be
implemented. While elections are held regularly, political change has been marginal, with the Parti
Socialist retaining majority control. As a result, established interests within the public administration
continue to influence policy; it is difficult to build support among a privileged bureaucracy for
measures that will ultimately undermine their position. Efforts to compensate the "losers" during
adjustment have beea directed primarily at these groups. At the same time, because the poor rarely
participate in the formal political system, there is little public debate on poverty despite its
prevalence. This can reach extremes, as in Nigeria, where politicians accused foreign donors of
aftempfting to introduce an unnecessary debate on poverty!

By contrast, dramatic political change in Zambia from the October 1991 elections undermined
the existig regime, which had experienced difficulty implementing measures that would have
undermined its privileged support base. The newly elected Movement for Multi-Party Democracy
(MMD) government was in a much better position to caU for dramatic and rapid reform than its
predecessor. It was also better able to call for targeting available public resources toward the poor
and vulnerable, and did so. In Zambia, extrem economic decline precipitated political changes that
resulted in ousting those with the most stake in maintaining an inefficient and partisan public
administration.

The growth of pluratism, a4utmem, and SAPISFs

The recent Africa-wide trend towards pluralism and multi-party governmentel has made the
politics of adjustment more cornplex, while at the same time providing the potential to enhance its
political sustainability. As democratically-elected governments become more vulnerable to popular
perceptions and opinion, they are forced to provide more information to the public about their
policies. This usually leads to more sustainable policies as well as better governance in general. The
recent change of government in Zambia is a case in point. The opposition campaigned on a pro-
adjustment platform. and the election results clearly discredited the UNIP bureaucracy, eliminating
the opposition to adjustment that had existed within the public sector before the election. The
government's massive popular mandate, coupled with its attention to presenting policies, has allowed
it the latitude to implement highly unpopular measures (such as removing the costly maize meal
subsidy) with minimal public protest.'

The new political climate allows participation by previously marginalized groups, which has
had an effect on the government's vulnerability to pressure from establisied interest groups. Greater
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political openness can mean the replacement of non-electoral, one-party systems with multi-party
politics, as in the case of Zambia. It can also mean the need to increase popular participation in
countries where democratic regimes are representative but not necessarily participatory, as in the case
of one of Africa's oldest democratic regimes, Senegal. While Senegal holds regular and open
elections, most of the population is marginalized from real participation, and the country is ruled by
a political elite. In most rural areas and some urban ones, religious leaders still have a great deal of
control over how the population votes. Party representation, meanwhile, is limited.

The contrasting cases of Zambia and Senegal indicate that swift and dramatic political change
undermines established interest groups, while stalled or incremental change creates opportunitics for
such groups to protect their positions. Pluralism inherently requires greater accountability than closed
systems of government and in the long run undermines the position of privileged "rent-seekers.'
Also, competition makes it more difficult for a single group to monopolize control of the state. The
reduced influence of privileged interest groups, increased accountability, and introduction of pluralism
would improve the ability of SAP/SFs to operate in a transparent manner on the one hand, and
generate healthy competition for their projects on the other.23

With increased pluralism, adjustment is no longer an issue for an elite group of policymakers
but rather becomes "the willingness of the body politic more generally to accept a prolonged course
of medicine."' Enhancing government credibility and public understanding makes this acceptance
much more likely, as does building support outside the traditional body politic and public sector
bureaucracy. Again, the contrasting examples of Senegal and Zambia are illustrative. In Senegal,
from the viewpoint of poor, marginalized groups and political opposition, adjustment policies are
closely associated with entrenched interest groups or "haves." By contrast, in Zambia, widespread
public debate on the need for major economic policy changes and awareness of the extent to which
costs would be shared by the entire population generated public acceptance of adjustment measures.
At the least, adjustment is not viewed as benefiting privileged groups at the expense of the rest of the
population. SAP/SFs can be important actors in this process. Their high visibility allows the
government to demonstrate efficiency and a more trustworthy method of operating.

The emphasis SAP/SFs place on transparency and effective targeting at the needy can enhance
the credibility of the governments implementing them. It can also encourage the integration of
previously marginalized groups into the economy and polity because the demand-based nature of SFs
encourages participation of beneficiaries in self-sustaining projects. This may result in their increased
stake in the ongoing process of economic reform. The ESF in Bolivia, the Microprojects Unit in
Zambia, the Community Initiative Component of the PAMSCAD in Ghana, the Socio-Economic
Development Project in Guinea, and the AGETIP prograin's support for autonomously generated
neighborhood clean-up activities (the Set Satel movement) in Senegal have all, with varying degrees
of success, attempted to support self-sustaining community initiatives.

Increased pluralism may also introduce an element of tension into the administration of
SAP/SFs, as different actors at central and local levels compete to use the programs for political
benefit. This may have unintended pluses since introducing competition into the process is conducive
to the more active participation of the beneficiaries themselves. SAP/SF management in general
should be particularly cautious during elections when partisan political pressure may increase,
jeopardizing the integrity of the SAP/SF as occurred in the case of the SAP in Zambia, the ESF in
Bolivia, the AGETIP in Senegal, and the EMSAP in Madagascar. Experience shows that programs
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with detailed, publicly available, and technically-oriented project selection criteria are more successful
at avoiding partisan political pressure.

The extent of pluralism and SAPISFs

When political systems become more open, tension may appear between governments willing
to accept the participation of civil society and groups opposited, including many NGOs. So far, such
willingness is limited in much of Africa. In many countries NGOs have traditionally opposited to the
government and mutual suspicion is a barrier to their participation in government programs. A case
in point is the generally successful AGETIP program's limited cooperation with Senegal NGOs.
Because the AGETIP program works primarily through municipalities, which all favor the governing
party, and has limited contact with NGOs, which tend to side with the opposition, the program has
little contact with either the political opposition or the poorest groups. In contrast, the experiences
of Bolivia's ESF suggest that the ability of a government program to work with a variety of actors,
regardless of their political tendencies, is a factor contributing to the political sustainability of
adjustnent. At minimum, it is important to the success of SAP/SFs. The case of Burundi, where the
government is actively encouraging the participation of local NGOs because it sees it as a way to
enhance political sustainability, is illustrative. This potential is curtailed when programs work only
with groups supportive of the party in power and do not cooperate with the opposition or NGOs. The
fact that NGOs often have the only extensive contacts with the poorest groups also limits programs'
potential to contribute to poverty alleviation.

The extent of pluralism that govermments are willing to tolerate raises important and complex
issues about SAPISFs' role in encouraging participation, sustaminability, and effective governance.
Increased participation in the context of underdeveloped institutions has inherent risks, since the
capacity to meet raised expectations and new demands is limited. Yet reforms that incorporate local
practices in a participatory manner are more likely to be sustainable, because they are in keeping with
prevailing behavior. Modernization strategies that make rigid distinctions between modern and
traditional societies undermine their chances of success by more often violating cultural and
traditional norms.' This is demonstrated by the 1971 Chieftaincy Act in Ghana, for example.2" Since
their inclusion in local government structures, chieftains in Ghana have played an important role in
explaining government policies and the process of economic reform at the local level.

While there is no single answer as to how much participation is ideal, two conclusions can
be drawn that are related to adjustment and SAP/SFs. One is that lack of participation by local
authorities often results in lack of accountability, inappropriate policies, and poor understanding of
reforms at the local level. The second is that once the door to popular participation is opened, it is
difficult to contain such participation. The suppression of new political movements is difficult and
often violent, as recent experiences in Kenya and Zaire suggest. Less clear is whether expanding
participation can generate increased support for adjustment. While the Zambian case seems to suggest
this, support for adjustment may be due as much to discrediting past economic policies as to the
nature of the government. It is clear, however, that the role of SAP/SFs in generating support for
adjustment is substantially enhanced in an open political atmosphere, as they are free to operate with
a variety of political actors and thus contribute to establishing broader support for reform.

Related to the issue of participation is the manner in which reform measures are presented.
It is important for the government to publicize its commitment to reform, to explain the nature and
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timing of reforms, and to demonstrate why unpopular measures are needed for long-term benefits.
Where new governments or economic teams have come in, reforms should be introduced as quickly
as possible to take advantage of high public disillusionment with past policies and strong support for
new measures. Adjustment programs should be designed and presented with an awareness of the
importance for political sustainability of building a coalition that benefits from the reform process.
Political protection of the poor not only contributes to the sustainability of reforms but is obviously
an important objective in itself.'

This is well demonstrated by the cases of Peru and Zambia. In Peru, since August 1990, the
government has been able to implement a dramatic stabilization and adjustment program, which
included raising the price of gasoline by 3000 percent and of basic foods by 500 percent overnight.
Critical to public acceptance of the program was its introduction and extensive explanation by the
Economics Minister, who emphasized the need for a large-scale social emergency program to
accompany the economic reform program. This minister remained the most popular public figure in
the country until his resignation in early 1991 .2 In Zambia, the present government has liberalized
the heavily subsidized price of maize meal with virtually no popular protest. This is due to a number
of factors, the extent to which the previous government's policies were discredited, the new
government's extensive efforts to explain the reforms to the pubEc, and to maintaining subsidies on
the lower-grade meal that is consumed by only the poorest residents. This contrasts sharply with the
style of the previous government, which decreed an overnight rise in maize meal prices without an
explanation, instigating food riots and resulting in policy reversals.

Decentralization

Concurrent withthe move towards pluralism is an increased tendency towards decentralization
and an increased role for local govenunent and non-government actors. The potential role that local
governments and NGOs play in implementing social welfare programs makes them critical to SAP/SF
performance. At the same time, increasing pluralism will provide support to local governments and
an impetus to increased competition in proposing projects to SAP/SFs. In the short term, though,
changes in local governments may cause confusion, which will necessitate increased reliance on
NGOs for SAP/SFs to operate.

Decentralization in general seems a positive trend, given the limits of central states in Africa
and the strength of regional, ethnic, and tribal loyalties. Hopefully it will result in increased local
participation and policies tailored to local needs. (The issue of decentralization is discussed in detail
in Chapter 2). Yet caution is advised. Years of over-emphasis on the central state have resulted in
municipal governments with limited managerial capacity and severe resource constraints.29 In
addition, while there is little empirical evidence that local leaders are exploitative,3' it is also quite
plausible that decentralization may reinforce the strength of local power-holders rather than increase
equity and participation. SAP/SFs can play an important role in countering such trends by supporting
NGO activities and community groups outside the existing local power structure. Experience shows
that programs encouraging independent initiatives and in which communities have a stake, such as
the Microprojects Unit in Zambia, may be more sustainable in the long run than those that limit their
activities to cooperation with municipalities, such as the Senegal AGETLP.31 One of the problems
cited with the community initiative component of Ghana's PAMSCAD, for exaample, was that
selection of projects was not based on the community but on priorities established "at the district level
on the basis of nationally-determined criteria. "' At the least, reliance on decentralized program
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administration should be complemented by efforts to promote participation at the local level by
previously marginalized groups. A system to ensure that decentralization does not merely substitute
local patronage for that at the central level should also be part of the program.

7he politics of poverty in Africa and SAP/SFs

Another relevant feature of the African political context is the critical role played by the
extended family (rather than the state) in providing a social safety net (see Chapter 1). Family and
village ties are extremely strong, and most urban workers send some portion of their earnings back
to their families in rural villages. The estimate in Senegal, for example, is that approximately ten to
fifteen dependents exist for every formal sector worker.33 While this may act as a disincentive to
individual entrepreneurship and to saving, it may also explain the absence in many countries of a
public debate on poverty and the need for a social safety net. There is a prevailing sense that one
takes care of one's own poor: those of the family, the village, and the tribe, and that others in the
society are doing the same. Given such a context, the implementation of safety net programs like
SAPlSFs take on less political urgency. The reliance on the extended family may also explain why
distributing benefits from government programs for the poor to friends or family members seems
more acceptable in Africa than elsewhere.

A related issue is the strong rural-urban links that develop as family ties are maintained even
after family members migrate. In many African countries, these ties substitute for the stronger class-
based political cleavages that often develop as societies become more urban and modem. In more
urban societies where Western-style, class-based organizations such as labor unions are more
prevalent, such as Zambia, the ties to rural villages are weaker and expectations of a government role
in the provision of a social safety net are greater, increasing the political urgency of programs like
SAP/SFs.

As in the case of the extended family, rural-urban dichotomies also affect the political
dynamic. In the predominantly rural societies typical of most African nations, the majority of the
poor are rr il and are unlikely to be negatively affected by adjustn-ent. Indeed, they may benefit from
it; they are more likely to be negatively affected by inappropriate agricultural policies, for example,
or by natural disasters. Thus, the political salience of adjustment and its social cost is much lower.34
In more urban societies, such as Senegal and Zambia, there are large numbers of urban poor who are
negatively affected by the crisis in the formal economy that necessitates adjustment, and by
adjustment measures themselves, such as the elimination of food subsidies. While this group does not
tend to be organized politically, they do at times provide important support for opposition or protest
movements. Examples occurred during the February 1988 unrest in Senegal and during the various
food riots in response to maize meal price hikes in Zambia. Thus, the political impact of SAP/SFs
will differ depending on how urbanized a particular country is. In more urban societies, highly
visible programs in these cities may have more impact on the political sustainability of adjustment
than would rural programs. On the other hand, programs in raral areas that have received little
government attention in the past can also have a significant political impact, as the experience of
Bolivia's ESF demonstrates. The Bolivian state had a weak record of following through on its
promised delivery of social welfare services, particularly to rural areas. The ESF was important
because it reached rural areas that had received little or no state attention in the past, and followed
through on its promises with rapid and extensive action. People's faith in the government increased
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as they saw the state follow through, in many cases for the first time, enhancing the credibility of
both the government and its economic policies.

The Political Economy of SAP/SFs: Central-level Implementation Issues

Political impact by staying out of politics

In order to maximize the potential political impact of SAPISFs, the programs must stay out
of politics and at the same time be attuned to the political context. Broadly defined, politics means
citizens exercising their preferences; narrowly defined, it implies partisan politics; in many senses,
politics can be beneficial. Demand-driven programs depend on broadly defined politics, with citizens
making demands either through intermediary organizations or individually. In addition, the parisan
competition that is part and parcel of a pluralist system usually results in more appropriate and
sustainable government policy. Such competition may also result in increased and improved proposals
for programs such as SAP/SFs. At the same time, political competition in SAP/SFs can be negative
if politicians attempt to manipulate program goals for partisan or "vote-buying" objectives. To
maintain neutrality, transparency, and ultimately viability, SAP/SFs must stay out of partisan political
debates and avoid becoming the tool of any political actors, including the govemment. A key
contribution by the Bolivian ESF to the political sustainability of the adjustment process was its
demonstrating that it was "politics free" and able to work with groups from a variety of political
persuasions. The program, run by a prominent entrepreneur rather than a public official, was
managed like a private sector firm, and for the most part remained independent from poliical
interference. At the same time, it funded proposals from municipalities and NGOs regardless of their
support for or opposition to the government.

On the other hand, some of the most important contributions of SAP/SFs are inherently
political. These include demonstrating the importance of separating partisan and patronage criteria
from management of the public sector; giving impetus to local governments; and giving the
population a sense that the government is working to ease the costs of the adjustment. While these
actions may not translate into direct support for adjustment per se, they may foster confidence in the
government at a critical time.35 Ghana's Program of Action to Mitigate the Social Costs of
Adjustment (PAMSCAD), for example, despite many problems at the implementation level still
played such a role. PAMSCAD indicated to the people "in a concrete way that the PNDC
(Provisional National Defense Council or government) is aware of the dislocations that have occurred
under structural adjustment and is trying to help those who have suffered from them."' A non-
partisan approach to program management may actually enhance this objective, as the experience of
the ESF shows. Because the program succeeded in working with groups of all political persuasions,
the ESF was able to foster a different, positive view of the state among heretofore opposing groups.
Programs in Africa have had less success working with a variety of different groups, in part because
of a less open political climate. Expanded contact of SAPISFs with the NGO community and with
members of the political opposition would maximize the reach of the programs and potentially build
support for economic reform (or at least for the govermment) among some of these groups.

In Senegal, NGOs have been excluded from the AGETIP which has increased their opposition
to the government and its programs. While the AGETIP program has been successfiu from an
efficiency and transparency viewpoint, it has been far less successful at reaching the most
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marginalized groups. The AGETIP works primarily through local governments, which are all part
of the governing party (the opposition boycotted the 1990 municipal elections in protest against
purported fraud in the 1988 national elections). It has limited contact with NGOs. As a result, it is
resented by many groups who perceive the program to be "of the system" despite the transparent
nature of its operations. By relying solely on government-linked organizations for project proposals,
the AGETIP has limited its ability to reach out to groups and actors traditionally marginalized from
state policy benefits.

Another political byproduct of some SAP/SFs is sponsoring dialogue between governments,
NGOs, and donors. Many programs include the establishment of sectoral working groups consisting
of representatives from govermnent and various sector-involved NGOs. This process may lead to
a dialogue in which NGO representatives obtain a better understanding of the government's program
and the constraints it faces, and in which the central government increases its understanding of the
effects of economic crisis and adjustment at the ground level. Examples include the aforementioned
cases of Zambia and Bolivia; Social Dimensions of Adjustment task forces have also been designed
to stimulate such dialogue as a part of SAP/SFs in Senegal, Cameroon, and Guinea.

Targeting

Another issue with political as well as poverty alleviation implications is that of targeting the
beneficiary population (targeting is discussed in Chapter 4). Many programs are presented with the
explicit objective of addressing the social costs of adjustment, but might not reach those most
negatively affected by adjustment-the poorest groups. A verbal commitment to address social costs
of adjustment, despite limited capacity to direct programs at those costs, may be a political necessity.
Some of the most successful SAP/SFs, including Bolivia's ESF and Zambia's MPU, fall into this
category.

Programs that ultimately pursue a diverse range of activities, such as those in Guinea,
Somalia, and Uganda, began with the explicit purpose of addressing the social costs of adjustment.
Yet, in reality, the object of the program was not well defined prior to its initiation. Even had it
been, targeting is difficult, given the lack of information and low level of institutional development
in many African countries. Furhermore, determining the target population entails political choices.
In some cases, such as Uganda, special circumstances dictated targeting choices. The Ugandan
economy was so ravaged that social costs of adjusment were difficult to differentiate from other
pressing problems. A pragmatic approach targeted districts where cholera was endemic and focused
on AIDS babies rather than war orphans (because they were less likely to have surviving parents).
Yet, in many other cases targeting has been haphazard or the result of political rather than poverty
criteria. This was the case with the DIRE in Senegal, which spent an inordinate amount of its
resources on university graduates and voluntary retirees from the civil service.

Finally, even if governments are driven by concerns about political sustainabiity rather than
poverty alleviation, reaching the poor can affect the sustainability of adjustment by giving groups that
have been traditionally neglected by the state an increased stake in the reforms, such as the case of
the ESF in Bolivia and the MPU in Zambia. (At the least, such attention tempers the political
frustration of target groups.) It is important to note that programs designed to compensate politically
vocal groups, such as laid-off civil servants and university graduates, have a spotty record, as their
effects are often short term. Such groups should not be totally ignored, but this does suggest that a
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focus on projects for less privileged groups may have longer-term impact on the political
sustainability of reform (see Chapter 5).

Productivity issues

It is unclear which is more desirable: reaching more people with less complex income
support or reaching fewer people but creating productive employment. One aspect of this debate
relates directly to the political impact of SAP/SFs. When labor or resources have not been used
productively, the programs have had a negative impact. In some employment programs in Chile and
Peru, for example, labor was often used unproductively-hundreds of workers employed to sweep the
same street, for example, or to move rocks from one part of a road to another. This affected the
employment potential of the workers because they were then judged by the private sector to have poor
work habits. The programs also acquired a negative image, because instead of perceiving the
government as concerned with the social costs of adjustment, the public concluded that the
government gave little value to promoting skilled labor. In the same vein, perception that privileged
groups are benefiting from programs designed for needy groups, or that resources are being
squandered, can also have a negative political impact. An emphasis on the productive use of labor
has been important to the success of programs as diverse as the Social and Infrastructure Relief
Program (S[RP) in Guinea-Bissau and the Labor-Intensive Public Works Scheme (PIMO) in Chile.

The role of donors

While donors tend to be more concerned with poverty reduction, governments are more often
concerned about opposition from politically vocal, if less needy, groups. Yet a congruence of
government-donor goals is key in some areas, such as a commitment to keeping the program out of
politics. Donors bear some responsibility for keeping programs free of corruption and political
influence. The experience of the ESF in Bolivia contrasts sharply with those of the DIRE in Senegal
and the SAP in Zambia. In the case of the ESF, both donors and the government shared a
commitment to keeping the program politics-free. In the contrasting case of the DIRE, donors
provided funds without sufficient concem for how they were used. If donors decide on the content
of programs, then the issue of internalization of program goals is central. If large public budgets are
maintained in other areas, such as defense, or if public sector funds are spent irresponsibly while
external donors fund social welfare expenditures, then important political choices are avoided.3'
Thus. the selection of funding allocation for SAP/SFs should not be completely independent from the
broader socio-political context despite a desire for transparency.

Donors can also encourage a participatory approach to program implementation. This
translates down to the micro-level, where community contributions, either cash or labor, are
important for project upkeep. Where this was not required, such as in certain ESF projects, all DIRE
projects, and in social welfare infrastructure expenditures under the previous government in Zambia,
projects or infrastructures were not maintained because the communities involved had no stake in
them. A counter-example is the Microprojects Unit in Zambia, which has a far better record of
funding sustainable projects, due largely to its requiring contributions in either labor or cash from
the beneficiary communities. Active participation, both in soliciting projects and in contributing to
their implementation, is an important aspect of sustainability (and of adjustment more generally),
because beneficiaries have a stake in its success.
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Program positioning

The variable managerial and institutional capacity in many African public sectors raises
questions about the appropriate institutional position of SAP/SFs. This is discussed in Chapter 4,
however, it also has implications for the political economy of adjustment and of SAP/SFs. Placing
a program outside the public sector can keep the program free of political influence, but it may also
limit its contribution to institutional development. On the other hand, the demonstration effects of a
quasi-government program functioning in a transparent manner may contribute to support for the
government among suspicious or opposed groups. Perhaps equally important to the institutional
positioning of the progran is how integral its role is to the adjustment program. One reason cited for
the relative failure of the PAMSCAD was that it was an afterthought to the adjustment program.38
The same is true with the Peruvian Social Fund, in contrast to the ESF in Bolivia and the network
of compensatory schemes in Chile. High-level commitment to programs and their inclusion as integral
components of reforms are critical to their success. This commitment ensures that governments and
donors perceive their stake in the successful implementation of the SAP/SFs, and that beneficiaries
understand the advantages of reforms.

Positioning programs outside the public sector is not enough to keep them out of politics.
Two other factors are key: first is a commitnent at the executive level to avoid partisan use of the
program, and second is having a non-political director. The first is key because an extra-institutional
program may still be vulnerable to political pressure from the execuive branch. This was the case
of the SAP in Zambia, where the previous government had used the program as part and parcel of
its electoral campaign. Second, experience shows that a director who can resist polidcal pressure,
either due to a private sector badkgrund (such as in the cases of the ESF and the AGETIP) or who
is an expatriate (as in the MPU in Zambia), is key to efficient and apolitical management. Failures
have occurred where the directorate came from the established poLitical system, in Peru and Senegal
(DIRE).

SFs versus SAPs

A final issue is whether the structure of the programs (SFs versus SAPs) makes a difference
in their potential to contribute to the political sustainability of adjustment. Performance to date
suggests that both kinds of programs can make positive contributions. SAPs often start a valuable
dialogue between sectoral ministries and non-government actors, and their supply-based design may
work better for targeting than that of demand-based SFs. SFs, on the other hand. can delimit their
objectives more easily, and have important demonstration effects that the more diffuse SAPs do not.
SFs may have an easier time avoiding day-to-day political pressure because they are outside the public
sector. Yet, as mentioned earlier, the direction and commitment of program executives is equally
important in avoiding partisan politics. Structure is less important in the program's potential
contribution to political sustainability than are the following: high-level commitments to avoid
partisanship, narrowly-defined objectives and project selection criteria, focus on participation giving
beneficiaries a stake in the program, and outreach to a variety of groups to build support for reforms.
SFs' more flexible design may be better suited to meet these goals, but it is likely that the political
and institutional context in each case will determine the potential to contribute to politically
sustainable reform.
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The Political Economy of SAPI/SFs: Local-level Issues

Effects on local governments and actors

The effects of SAP/SFs on local governments and NGOs are at least as important as their
effects on the central government. SAP/SFs often provide local govermnents and conununity
organizations with resources not linked to the central government. This gives local actors the
opportunity to pursue autonomous community development. In addition, tl,e experience of
participating in SAP/SFs contributes to the managerial development of local institutions and actors.
These effects are delimited by the structure of local governments and the extent to which programs
incorporate participation by non-government actors and local governments. In Chile, under a
previous regime, for example, extensive employment programs as well as health and nutrition
schemes were implemented through the municipalities and contributed greatly to protecting the
poorest during adjustment. Yet because municipalities were merely extensions of the authoritarian
central government, the programs, despite their massive scale, had only minimal impact on the
political sustainability of adjustment.39 As mentioned, the AGETIP's effects in Senegal on this front
were limited, since it relies on municipalities for proposals and has very limited contacts with NGOs.
Thus, the AGETIP relied primarily on groups with ties to the government for its project proposals,
and had virtually no contact either with opposition groups or with those marginalized from the
political process. In Guinea-Bissau, the govermnent has been reluctant to work with NGOs, limiting
the program's contact with certain sectors of the population. In Zambia, in contrast, the uncertain
nature of local government since the 1990 elections dictates increased participation in the MPU by
NGOs. This potential is limited due to the minimal managerial capacity of NGOs.

Effects of Local insttutional strure on the programs

Local politics also affects the functioning of SAP/SFs. If governments are merely tools of
local elites or party bosses, the programs' ability to reach significant sectors of society will be limited
unless they include NGOs and community groups. Thoughtful design can prevent programs from
becoming electoral tools for local-level politicians. The demand-based design and provisions for
competition from a variety of local-level groups in Zambia and Bolivia helped prevent the programs
from becoming tools of the governing parties. Since SFs usually rely on proposals from local actors,
they will inevitably be affected by those actors. If local institutions are not fully participatory (because
they are monopolized by traditional elites or by a single party), then SAP/SFs must incorporate
mechanisms in their design to reach beyond formal institutions. Africa appears to have been more
reluctant than Latin America to work direcdy with NGOs (as opposed to local governments). This
is in part explained by the weak capacity of local NGOs in many countries and the government's
reluctance to rely on international NGOs. In other cases, because local NGOs oppose the government,
foreign NGOs may be more acceptable. Improved government-NGO relations are necessary if
SAP/SFs are to maxniize their potential impact. Yet, caution is advised as their heterogenous nature
inevitably results in significant variations in quality and capacity.



CHAPTER 4: INSTITUTONAL ISSUES

From an operational perspective, social funds and social action programs raise interesting and
important issues because their design departs from that of standard public programs (see Chapter 1).
This chapter h;ghlights some institutional questions peculiar to the design and implementation of
SAP/SFs and offers illustrative examples taken from twelve projects in the study, along with Latin
American examples. While the institutional issues affecting SAP/SFs overlap considerably, the issues
have especially profound implications for SFs because they are, by design, much less integrated into
the established bureaucratic order than are SAPs. Hence this chapter will for-s on SFs, and will
include a short discussion of SAPs.

Social Funds, Design Issues

Reasons for creating a social fund

What motivates goverments to establish social funds in the firSt place? The answer is part
of the key to analyzing relevant institutional issues. There appear to be two primary reasons: a
desire to take speedy, effective, and targeted actions to reach poor and vulnerable groups suffering
the effects of economic stagnation, and who are also expected to bear the transitional costs of an
adjustment operation; and a desire to generate grassroots development by worldng closely with
community groups, local NGOs, and entrepreneurs, and by providing financing for small-scale
(typically under US$100,000) investments.'

The imnmediate problem faced by many govemments of developing countries pursuing these
objectives is that technical and istr capacities of the relevant government agencies are often
not up to the task, either in terms of acting speedily and effectively, or of designing and
implementing targeted interventions. Widespread poverty and a state of social and economic crisis-
conditions that typically underlie the need for a SF-are sunply not conducive to highly efficient
public administration. As for the goal of involving grassroots groups, few central goverment
agencies, even in public administrations that finction well, are sklfled at managing small-scale
projects involving coordination with local groups. Even if the skills were available, it is usually the
case that central agencies are not designed, and do not operate, in a way that permits them to provide
efficient, direct support for small-scale grassroots development.

To get around these institutional constraints, many SFs have been designed with considerable
autonomy from the bureaucracy and established government agencies. Many SFs are either created
as entirely new agencies, outside the realm of any ministry, or, where they are set up within a
ministry, are granted a relatively high degree of independence. In short, a SF fills an insfitutional
gap, the nature of which varies from country to country depending on the motivations and quality of
admninistration. In some countries, such as Bolivia, the SF will be oriented as an emergency agency
geared to speed, effectiveness, and targefing. In other countries, like Zambia, there will be more of
a focus on stimulating capacity to implement development projects at the local level. In other
countries, like Uganda, the SF will place roughly equal emphasis on each of the two motivations.

41
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Similarly, ditfferent countries will face differing levels of capacity within public administration,
leading some to decide to isolate the SF completely from the established bureaucracy and others to
seek a degree of integration within the existing structure. How autonomous a SF will be is typically
determined by the following features:

Management by an individual recruited from outside public service.

An institutional location outside the realm of any established government ministry or
agency and reporting directly to the head of state or government.

Exemption from public service rules covering hiring and remuneration.

Unique, internally-developed operating procedures and policies.

Financial autonomy, with its own budget management and control with large, if not
exclusive, dependence on external funding and freedom to deal directly with external
donors.

Operational autonomy, including a critical role in choosing the portfolio of
subprojects.

The characteristics enumerated here constitute much of what makes SFs distinct from an
institutional point of view. The following discussion will build on this analysis, and will attempt to
show how decisions about the way in which various combinations of these characteristics are designed
into SFs is linked to the broader institutional environment within which the fund is located.

Personnel and procurement

Rigorous but transparent procedures for the hiring, firing, and remuneration of public sector
personnel and for awarding publicly-funded contracts (two areas especially prone to corruption) are
consistent with good public sector management. There is, of course, a cost- personnel and
procurement activities take longer to complete than they would in the absence of tight controls-but
the benefit of ensuring openness, fair play, and the efficient use of public funds normally makes the
time trade-off worthwhile. Furthermore, where bureaucracies function poorly, entrenched public
service rules generate the expected costs but are accompanied by few of the intended benefits."

Where SFs are concerned, there are two important kinds of costs that result from poor
administration of complex procurement procedures. One cost relates to time. The acquisition of
goods and services for small-scale infrastructure subprojects can be delayed for weeks or months as
the result of an inadequately fimctioning process. Another cost relates to the participation of intended
target groups. A poorly-run procurement process may discourage small-scale contractors from
getting involved; this goes against the grain of SFs that aim, as many do, to boost the small-business
and artisanal sectors. This has been a major problem in SAPs using regular governmental
disbursement and procurement procedures to fund small-scale activities. It has been critical in
Ghana's PAMSCAD and Uganda's PAPSCA, both of which experienced major disbursement and
procurement bottlenecks. In addition, a fornal competitive bidding process, generally required by
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governmental procedures, may not be the most appropriate way to involve communities in the direct
implementation of subprojects.

Public service rules governing recruitment and remuneration of personnel may thwart the
aims of a SF in two ways: they may hinder the capacity of the SF's management to quickly assemble
a staff, and they may prevent the SF from offering salaries high enough to attract top-quality
professionals. In many developing countries, civil service pay scales are far too low to draw the most
talented people away from the private sector or lure them back home from positions in other
countries. Low salaries are not likely to generate the high level of commitment and motivation
required from SF staff if they are to produce visible results in a relatively short period of time.

As is typical with SFs, Bolivia's Emergency Social Fund set precedents in adapting
bureaucratic regulations to unique objectives. ESF's senior management was given a free hand to hire
whomever it chose at its own salary scale. The result was a highly motivated and productive staff.
In procurement, the ESF (and the World Bank, its leading financier) departed from standard
procurement practice through competitive bidding, opting instead for direct contracdng of all
subprojects valued at under $250,000. Subproject sponsors were free to deal directly with
contractors, choosing whomever they wished. Then ESF made a take-it-or-leave-it offer on the
contract price, based on an internally developed schedule of unit prices for various types of small-
scale infrastructure projects. The system worked quickly and efficiently and with a minimum of
corruption.

The ESF's practice of paying its headquarters staff at much higher rates than civil service
standards has been repeated in African SFs, such as the AGETIP in Senegal, the Microprojects Unit
in Zambia, the Social and Infrastructure Fund in Sao Tome and Principe, and the SF in Somalia.
The high salaries paid by the Sao Tome fund caused it to attract some of the best technical and
administrative talent available in that small island nation. In the area of procurement, direct
contracting backed up by a system of unit costs was adopted to a limited extent by the Sao Tome
fund, which used it in the case of civil works projects undertaken by small contractors. (Tfhis
accounted for roughly 10 percent of the value of all procurement under the SIF.) The designers of
the project felt that limited direct contracting was justifiable in view of the urgent need to implement
employment-generating projects, and because the few local contractors and suppliers operating in Sao
Tome and Principe had only a rudimentary knowledge of generally accepted procurement and
contracting practices. The project's designers acknowledged, however, that direct contracting would
be undesirable over the longer term, but should be seen as a first step in developing the country's
emerging private contracting industry. The eventual goal was to train contractors to participate in
more complex arrangements, such as procurement in local competitive bidding. Indeed, the option
for direct contracting was dropped from the proposed Second Multisector Project which supported
the Sao Tome SIF. A similar progression occurred in Bolivia, where direct contracting was
eliminated in favor of competitive bidding in the procurement process of the ESF's successor
institution, the Social Investment Fund. The Senegal AGETIP has also implemented very efficient
mechansms to contract small-scale enterprises. It uses competitive bidding but has completely
internalized the process and therefore can process bids and select enterprises rapidly. The rapidity
with which the AGETIP can select vendors, finalize contracts, and disburse funds is one of the major
ingredients of its success. SFs that remain integrated with the central government administration,
such as the Guinea SEDSP, have had major problems with procurement.
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Budgetary imnplementation process

The budgeting process in many developing countries is slow and uncertain, delaying the
release of allocated funds. For example, a study of disbursement mechanisms in Cote d'lvoire
discovered twelve steps between the time an invoice is presented to a ministry and final disbursement
against the invoice. A recent informal review of social sector programs aimed at providing
immediatc support to poor and vulnerable groups in Ghana, Uganda, and Zambia found that a key
impediment to success in all cases was delay in the disbursement of funds. A Bank project appraisal
team in Senegal observed that small-scale construction contractors, normally relied upon to implement
the type of works that are often SF -supported, find it impossible to work under government contract.
This is because delays experienced by contractors paid through the government's administrative
procedures are measured in montihs at best and too often in years; only firms with substantial working
capital can afford to wait such a long time for payment.<

Procurement and procedural problems threaten two aims of many SFs: speedy action and
cooperation with small-scale implementing agencies. To avoid these problems, SFs are typically
given great control over their budgetary processes. Approval, release, and auditing of expenditures
are handled internally, without submission to the central govenment. Budgetary autonomy must, of
course, be tempered by transparent and well-maintained record-keeping systems as well as a provision
for external accountability. In Senegal, the AGFTIP director has authority to order direct payment
to contractors. Disbursements are made on the basis of statements of expenditures; documentation
related to payments is available for review by local auditors and the World Bank. The Zambian social
fund subnuts to an annual external audit conducted by an international private-sector accounting firm.

Another aspect of financial autonomy built into some SFs is the ability to deal directy with
donors, which can be beneficial in terms of mobilizing external resources. In the case of the Sao
Tome and Principe fund, donors interested in supporting its activities preferred dealing with the fund,
a relatively small and transparent agency, to dealing with centual government agencies. From a
donor's point of view there are distinct advantages to dealing directly with a SF. Donors, no less
than SF designers, are aware of the delays and uncertainfies afflicting the central budgeting process.
They may therefore prefer to channel resources through a SF. In addition, many developing
countries may have three or four central government agencies dealing with donor coordination,"3

making it easier for donors interested in providing support to targeted social sector programs. For
them, a SF amounts to a single, effective interlocutor which provides a shortcut through the donor
coordination maze.

Weak technical capacity

Even if regulations in areas such as procurement and personnel policy were not obstacles to
achieving the goals of a SF, the technical capacity of govemments to plan and implement
interventions normally undertaken by SFs remains an issue. At the time of the establishment of the
ESF in Bolivia, it appeared implementation capacity had virbually atrophied in the ministries
responsible for school and health facilities construction, road-buiklng, housing, and urban
development. In other countries, the problem is not so much a generalized lack of technical capacity
as one of inadequate knowledge and experience in working with small works conracts managed by
local groups. One of the reasons for establishing the Microprojects Unit in Zambia was that no
existing govermment agency had experience in managing demand-driven, community-based initiatives.
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A similar motivation was behind the establishment in Cameroon of the Community Development
Program, a SF targeted to the urban poor. A SF was established in Somalia because no existing
government agency was deemed capable of implementing targeted, poverty-oriented investments.

Location, leadership, and degrees of autonomy

SF designers must select where to locate the fund in the institutional landscape. Different
countries have dealt with this problem in different ways. In Africa, SFs most closely mirroring
Bolivia's Emergency Social Fund in terms of autonomy are the funds in Senegal and Sao Tome and
Principe. Both followed the Bolivian pattern and were created as entirely autonomous institutions
outside regular government bureaucracy. Senegal's AGETIP was established as a government-funded
NGO, subject only to ex post facto monitoring by the government. Sao Tome's SIF was created as
a government agency reporting to the Prime Minister. Another similarity between the Bolivian,
Senegalese, and Sao Tomean funds was the deliberate choice in each case of an outsider as chief
executive, that is, someone not directly connected with the bureaucracy. In Bolivia and Senegal,
prominent private sector persons were chosen to run the SFs;" the first manager of the Sao Tome
fumd was a businessman and bureaucrat, but had spent much of his civil service career out of the
country as a diplomat. The fact that the head of the Senegalese fund has been able, by virtue of his
outsider status, to position himself beyond the reach of narrowly political and clientelist influences
is seen as a key element of the fund's success (see Chapter 3). An even stronger arrangement is one
where a SF's independence is protected by a President or Prime Minister who takes a strong personal
interest in establishing the fund and preserving its autonomy, as was the case in Senegal and Bolivia.

Another important mechanism for assuring that the SF is not dominated by entrenched
bureaucratic interests is controlling nmbrsip on the board of directors or committees responsible
for overseeing the fund. In most African SFs, membership on the board includes representation from
NGOs and/or the private sector. In some cases labor unions may be represented, as on the board of
AGETIP.

In terms of autonomy, the Senegal AGETIP clearly represents the high end of the range.
Other African funds reveal differing levels of autonomy, tailored to local circumstances and
preferences. In counties where the bureaucracy is heavy and inefficient, setting up a new and
completely independent agency is one option for getting around the problem. Another is to seek out
pockets of competence and enthusiasm within the existing agencies and locate the SF there, for
example, the Zambian Microprojects Unit. When the World Bank became involved in 1991 with the
MPU, established several years before by the European Community, there was no discussion of
moving the unit out of the Ministry of Finance in order to place it outside the bureaucracy. The
reasoning was simple: the MPU appeared to be functioning well within the Ministry of Finance.
Despite its location within the administration, it was allowed to operate with a substantial measure
of independence, to have a protected budget and filll control over the approval of subproject financing
proposals, and to monitor subproject implementation. But as a reflection of the slightly lower degree
of autonomy possessed by the MPU compared with the Bolivian or Senegalese operations, the MPU's
decisions on subproject finacing had to receive the final stamp of approval from an inter-ministerial
government committee. In practice, however, this committee appears not to interfere greatly with
the MPU's independence. In 1990, for example, it approved almost all of the MPU's 150
microprojects at a single meeing.
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In Somalia, the Social Action Unit (SAU), responsible for managing that country's SF, was
located within the Ministry of Planning because the Ministry firmly believed in the SF and was
enthusiastic about being given responsibility for it. Moreover, the person chosen to manage SAU,
head of the Human Resources Department within the Ministry, was highly regarded for his
competence. As the SF began to operate,45 it became apparent that its location within the Ministry
was also strategically important: the fund benefited from the ministry's database on planned and
ongoing government projects. This helped the SF ensure that it was financing projects consistent with
initiatives being undertaken elsewhere in the government.

The Egyptian Social Fund reveals another aspect of autonomy. In Egypt, it was necessary
to strike a compromise between a desire to establish a highly autonomous fund on technical grounds,
and the reality that there was likely to be opposition at the senior political level to an agency as
autonomous as the Senegalese operation. The result was an institutional arrangement that would
appear to lie on the autonomy continuum somewhere between Senegal or Sao Tome (completely
independent agencies outside the bureaucracy) and Zambia or Somalia (somewhat independem
agencies located within a government ministry). The arrangement reached in Egypt was to position
the SF as a special agency outside the bureaucracy, reporting directly to the Prime Minister.
However, the high degree of autonomy implicit in this arrangement was tempered by the composition
of the SF's board o- directors, which was responsible for defining strategy, approving development
plans and implementation programs, and monitoring selection of subprojects. In addition to private
sector representation it contained representatives from several government ministries who consistently
attempted to prevent the SF from supporting the activities of NGOs and local administrations. The
example of Egypt shows that autonomy is only feasible if the government is really committed to
providing it throughout the fund's operating area. Experience shows, however, that in Sub-Saharan
Africa, there have been no cases of major interference once a SF has been provided with autonomy.

Model for decentralization?

A key institutional feature shared by a number of African SFs is the devolution of planning
and executive responsibility away from the capital city to the regional, district, and local levels. The
ability to be more responsive to local needs, to build up administrative capacity at the district and
municipal levels, and to foster an ethic of community initiative are motivating factors behind this
shift.

Examples of this model are the Zambian Microprojects Unit, the Community Action Program
in Uganda, and the Program of Cormmunity Development (PRODEC) in Cameroon. In the Zambian
case, subproject proposals received from community groups are first submitted to the local district
council, which determines if the proposed subproject is consistent with district plans. After clearing
this hurdle. the project is passed on to the Provincial Planning Unit, which decides if it is in line with
provincial priorities. The PPU must also arrange to meet any recurrent costs entailed by the
subproject. It is only after the proposal has been examined at the district and provincial levels that
it is passed on to the Microproject Unit's staff in the capital city.

The Ugandan Community Action Program (CAP) decentralizes the subproject cycle to an
even more far-reaching degree. All activities in the cycle are handled at the district level. The basic
operational entity is a CAP unit located in each of the three administrative districts where the SF
operates. The CAP unit is responsible for promoting use of the fund by community groups and
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appraising and monitoring subproject proposals. Another body, a District Development Sub-
Committee made up of local representatives of relevant national ministries and local government
officials, is responsible for approving subprojects and setting operating policies and guidelines. The
CAP is linked to the national capital via a unit in the Prime Minister's otfice, which is responsible
for overall coordination of CAP activities. The Cameroonian PRODEC operates along similar lines.
Provincial committees, made up of provincial representatives of central government agencies and local
government officials, are responsible for appraising and approving most subprojects. However,
experience shows that estabtishing such a process can be very time-consuming. In both Cameroon
and Uganda, establishing the system took a long time.

These cases demonstrate an important alternative in SF design. The pathbreaking Bolivian
model was based on the premise that SFs temporarilv take over activities the central government is
normally responsible for, but cannot tackle due to administrative and technical problems. It
concentrated key activities like subproject appraisal and promotion into the hands of a relatively small
staff in the capital city. The Ugandan, Zambian, and Cameroonian operations, by contrast, are based
on the assumption that the activities they finance: small-scale, community-based initiatives are the
responsibility of district and local governments. By spreading their management to these levels, they
aim to stimulate capacity building there. SFs with this design contribute to the decentralization of
governrnent functions, whether or not this is their intent. This phenomenon has already been noted
with Latin American SFs.'

Strategy vs. expediency

The preceding discussion has considered a number of important ways for SFs to exercise their
independence from standard government agencies. The argument could be made that a SF's
preoccupation with avoiding bureaucratic entanglement and emphasizing demand-driven mechanisms
for identifying subprojects makes a strategic approach to sectoral interventions difficult. This
argument cannot be easily dismissed because it is closely linked to important operational issues.
Where autonomy is an important feature of SFs, the anticipated benefits are the above mentioned
flexibility and expediency. However, this must be weighed against the fact that autonomy, especially
a high degree of it. may not be sustainable or desirable over the longer term. The African experience
with SFs is still too brief to judge their long-term impact on local institutions.

Another important issue concerns the sustainability of subprojects financed by a SF.
Investment in schools, health, irrigation, sanitation and potable water systems, and roads generates
recurrent costs not covered by SFs. Will the sectoral ministries or local governments have sufficient
resources to cover the recurrent costs of these new investments? If they are expected to finance such
costs, should they have a role in the subproject approval process?

Finally, there is the important question of institutional sustainability. If a SF is successfil
in its goal of implementing many subprojects, it will have accumulated valuable technical and
administrative experience. This data should be passed on to the ministries or local governments that
are expected to continue the activities set in motion by the SF. How easily can this information
transfer come about if a SF operates autonomously from other levels of govermment?

On the other hand, the peril of creating links between the SF and the established ministries
is considerable. One mechanism used in a number of countries for creating these links is the creation



48

of an inter-ministerial committee responsible for approving the strategies, goals, and subproject
financing decisions of the SF. However, this can slow down the speed at which a SF operates and
diminish its fticus on achieving goals. Linking a SF to ministries makes it vulnerable to bureaucratic
delay, inter-ministerial rivalry, and pressure to fund activities intended to satisfy the demands of the
political spoils system.

How the trade-off is actually managed depends on features peculiar to each country. In some
countries (Somalia, Zambia), the most expedient approach will not be complete autonomy, because
it makes more sense to build on pockets of talent and enthusiasm already present in an existing
agency. In other countries (Egypt, Guinea), where the govermnent is anxious to maintain control
over local initiatives, total autonomy is ruled out because political factors make it impossible. In all
cases, it should be possible to design simple and practical approaches for synthesizing competing
interests inherent in designing a SF. Examples for doing so follow:

* Problem: Ensuring that subprojects are compatible with broad sectoral strategies.
Solution: Design subproject appraisal criteria to automatically screen out projects
that are a poor fit with sectoral strategies.

- sProblem: Ensuring coverage of recurrent costs arising from SF investments.
Solion: Make identification of recurrent cost funding part of the appraisal process,
and withhold subproject approval until a budgetary commitment for the recurrent
costs is obtained from the relevant government agency. (This is how the recurrent
cost issue is handled by the Zambian fund and the Bolivian SIF.)

-- Problem: Mininizing delays in the subproject cycle that arise from coordinating the
SF with the central ministries.

So/ion: If central ministry representatives are members of the executive body with
final approval over subproject proposals, give them final authority to speak for their
ministries at meetings. Alternatively, establish a procedure whereby goverment
agencies are given a fixed, relatively short period of time to object to a subproject.
If no objection is voiced in the allotted time, govenment approval of the subproject
is assumed. The former procedure is envisioned for the Burundi Social Fund; the
latter has been adopted by the Bolivian SIF.

The Bolivian experience provides an interesting model for dealing with the thorny trade-off
between autonomy and coordination. The Bolivians recognized that any payoff from autonomy is a
short- to medium-term phenomenon, unlike the long-term concern of linking the SF to other
government departments. They adopted a phased approach, first using a highly autonomous agency,
the ESF, to deal with short-term issues, then handing over many of its responsibilities to another
newly created but less autonomous institution, the Social Investment Fund (SIF), which had a longer-
term, developmental mandate. In the short term, the ESF generated temporary employment, social
and economic infrastructure, and a powerful demonstration effect. The government showed it could
manage a public investment program in concert with NGOs and community groups, while community
groups, in turn, saw that they could be partners with government in development. But these gains
would have been transient at best if they could not have been institutionalized. This was the role of
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the SIF, which unlike the ESF, had to coordinate its activities with sectoral policies and strategies
defined by the Ministries of Health and Education."

Social Funds: Implementation Issues

A SF does not normally involve itself directly in the identification or implementation of
subprojects. In its role as financial intermediary, it channels funding to subprojects that meet its
criteria tir approval. Two motivations underlie the preference for keeping SFs out of the business
of implementation: it is more practical to keep the SF small and agile, and to minimize overheads.
And from a political standpoint, achieving goals broadly linked to most adjustment programs is
desirable. for example, reducing the role of the public sector, invigorating the private sector, and
reawakening local initiative and self-reliance.

To achieve success in channeling resources to poor and vulnerable groups, a SF must do three
things well at the operational level: (a) develop a demand-driven mechanism for project
identification, (b) develop standardized and transparent procedures for subproject appraisal,
contracting out and supervising implementation, procurement and disbursement, and (c) work
eftectively with NGOs. This section will briefly review the first two areas. The third question will
be discussed in the penultimate section of the chapter.

Demand-driven project idznrification

A SF responds to external demands for subproject financing, hence the term "demand-
driven." One of the basic decisions for a demand-driven fund concerns the types of groups eligible
to submit subproject proposals. Most SFs in Africa, reflecting an orientation toward grassroots
participation and community-based development, specify local NGOs and other cormunity groups
(such as parent-teacher associations and water user cooperatives) as potential subproject sponsors or
intermediaries between the SF and beneficiaries. The Zambian MPU, Ugandan CAP, Cameroonian
PRODEC, and Guinean Pilot Program of Socio-Economic Development are examples of this type.
On the other hand, funds more narrowly focused on creating employment through labor-intensive
public works are likely to seek government agencies as subproject sponsors due to their traditional
involvement with works projects. Senegal's AGETIP is a case in point: it accepts subproject
proposals only from local governments and local branches of central government. Similarly, the SIF
in Sao Tome and Principe responds only to proposals from public agencies. Other SFs, like the
Egyptian Social Fund for Development and the Bolivian ESF, work with both govermment and private
groups.

The types of organizations to which a SF responds are significant in terms of how the
demand-driven process is managed. Implicit in the concept of a demand-driven fund is the
assumption that the eligible groups will offer funding proposals which will be prepared in a
technically acceptable manner. This assumption holds up reasonably well when a fund works with
government agencies, because they are likely to gain familiarity quickly with the SF and to better
understand the technical requirements of preparing a proposal. But it is usually a different story for
funds that rely on NGOs and community groups. In such cases, it should not be assumed that they
will automatically come forward with funding proposals; nor is it a given to assume that such
proposals, once received, will need no further work to make them appraisable. These problems are



50

aggravated when SFs aim to reach not only urban centers but also outlyinig areas, which are less
likely to be aware of the SF and to have access to expertise in preparing subproject proposals. Here,
the capacity to create proposals will depend very much on the type of projects. Requests for hasic
infrastructure rehabilitation and construction are easy to prepare, but support for earnings-generating
or social support activities are more difficult. For most SFs, requests for infrastructure rehabilitation
subprojects have been faster tu identify, screen, and implement than other types.

The result is that funds intending to work with private local groups must put a great deal of
energy into outreach activities if the demand-driven process is to function. Outreach work usually
proceeds along two lines: a promotional campaign, and technical assistance. A promotional
campaign stimulates submission of subproject proposals by disseminating general information about
the fund and explaining the types of subprojects that the fund is interested in financing. It will also
seek to overcome resistance from NGOs and community organizations, who may be inclined, from
past experience with government inefficiency, corruption, and political influence. to regard
govermnent agencies with suspicion or indifference. The second aspect of outreach is technical
assistance. The SF must be prepared to help groups acquire the skills to prepare and manage projects
and efforts may also be required to build local communities' capacities. These efforts have been
lacking in many of the programs reviewed, despite the great weakness of local organization in Africa.

Outreach normally takes the form of seminars and workshops held in areas where the SF
intends to operate. This function has been built into the design of the Ugandan CAP, which requires
that each District CAP Officer is responsible for organizing awareness-raising activities, training
workshops targeted to community groups, and the dissemination of training matrials.

Guinea's Pilot Program of Socio-Economic Development illustrates well the importance of
outreach. As originally conceived, it was to have been a fast-disbursing SF Like the Bolivian model.
But most of the Guinean NGOs lacked the competence to prepare acceptable project proposals, and
the small SF's staff was too inexperienced to provide the required technical assistance. As a result,
the SF approved only four subprojects in its first year-and-a-half of operation. Once the Guinea fund
recognized the scope of the problem and the limited capacity for dealing with it, it abandoned the idea
of a fast-disbursing operation. It then changed orientation toward the slower-moving tasks of
improving the quality of subproject submissions, building up the capacity of NGOs, and improving
the fund's capacity to work with NGOs.

Standardized and transparent procedwues

As autonomous or quasi-autonomous agencies responsible for financing subproject proposals,
SFs have a high degree of discretionary authority. This is as it should be, given the nature of a SF's
mandate. But discretion must be tempered by accountability, which is why a SF's activities must be
governed by a standardized, transparent set of procedures, which provide a benchmark against which
to judge a fund's record in critical areas, such as the types of subprojects approved and the
entrepreneurs awarded implementation contracts. The goal is twofold: to guard against internal
abuses of corruption and favoritism, and to overcome the perception problem among NGOs and
entrepreneurs reluctant to become involved with a SF which past experience has shown to be part of
a corrupt and incompetent government machine. A SF demonstrating consistent adherence to
publicly-understood guidelines in approving proposals and awarding contracts, and promptly paying
contractors for their services, will erase such prejudices.
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The level of detail found in SFs' appraisal criteria varies from country to country, but in most
cases the criteria center on three key areas: the size and simplicity of the proposed suproject, the
capacity of the sponsoring agency to undertake the subproject, and the compatibility of the proposed
subproject with funding goals. Beyond setting out the general guidelines, SFs can make potential
subproject sponsors aware in advance of the activities eligible for financing in any given sector. The
Zambian Microprojects Unit, for example, let it be known that in the health and nutrition sectors it
would consider proposals covering (a) the expansion, repair, and limited construction of new health
clinics, child care centers, and shelters; (b) community child care programs; (c) assistance in food
production; (d) development of weaning foods; and (e) supplemental feeding schemes. Most SFs find
it useful to coasolidate all information related to subproject appraisal-criteria, methodology, formats
for appraisal reports. etc.-into an operational handbook for use by appraisal staff.

Social Action Programs

As discussed in Chapter 1, SAPs, in contrast to SFs, normally consist of a pre-appraised
package of interventions undertaken by existing government agencies, sometimes among many
ministries. Thus, while the key institutional challenge for a SF is managing autonomy, the key
challenge for SAPs is inter-agency coordination and implementation, more specifically, disbursements
and procurement.

Mechanisms for coordination

In Africa a two-tiered arrangement for coordinating SAPs is common. At the first tier is a
high-level inter-ministerial committee located in the Ministry of Planning (or, as in the case of
Cameroon's SDA Project, in the Office of the President), which takes responsibilityfor setdingpolicy
and strategy questions. Attached to this committee a working-level coordination unit handles day-to-
day issues such as finance, procurement, implementation monitoring, and relations between SAPs and
donors. At the second tier the executive agencies are most often departments of sectoral ministries,
athough NGOs are sometimes contracted to execute components of a SAP. In Uganda's PAPSCA,
for example, the health component was executed by two NGOs.

There are two noteworthy potential problems with this arrangcment. First, members of the
high-level inter-ministerial committee must be willing to adopt an inter-sectoral strategic perspectve,
that is, a viewpoint that takes into account more than the immediate, pressing needs of their own
ministries and overlooks existing inter-ministerial rivalries. This is a high expectation under the best
of circumstances, and even more so in countries where social needs are overwhelming and resources
woefully inadequate. Under such circumstances, officials have little incentive to look beyond
immediate and parochial concerns. The second problem concerns establishing the authority of the
working-level coordination unit attached to the inter-ministerial committee. The key difficulty with
this arrangement is that it cuts across customary lines of authority and loyalty. Thus, SAP executive
agencies in the ministries are unlikely to view the authority or competence of the coordinaig unit
in a serious light.

The Social Development Action Project in Chad had these problems. The project"'s high-level
inter-ministerial committee failed to hold regular meetings or even prepare agendas for them. The
committee was a low priority for its members, who didn't have the time to devote to SAP-elated
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policy and strategy matters when urgent problems in their own ministries required immediate action.
As for the working-level coordination unit, it appears to have been marginalized. The executive
agencies ignored its formal authority and turned to their own ministries for routine decisions.

The problems encountered in Chad illustrate the importance of giving real authority to the
central coordinating unit. First, it requires strong personal commitment from the President or the
Prime Minister. A clear message has to be transmitted from this level to the members of the inter-
ministerial committee that their work has high priority status. The trickle-down effect of this should
also invest the working-level coordination unit with respectability. Second, this unit must be staffed
with highly competent and motivated staff.

The alternative to creating a strong central coordinating mechanism is to leave all
responsibility for day-to-day operations in the hands of the executive agencies themselves. This was
the approach taken in the design of the Economic Management and Social Action Project (EMSAP)
in Madagascar, which had eleven different government agencies overseeing twelve project
components. The rationale was that "a project management system based on a centralized agency
would slow implementation and create an unnecessary additional bureaucratic level."' A minimal
coordination unit, consisting of one professional staff member, was established in the Directorate-
General of Planning to ex ante evaluate and periodically review the status of project implementation.
The results of this arrangement have been the opposite of what was anticipated: the absence, rather
than the presence, of a central coordinating agency has slowed down implementation. Without a
single, central, institutionalized presence to provide guidance, technical support, and leadership, the
EMSAP bogged down in implementation delays. In handing aU responsibility for implementation
over to the technical ministries, the SAP design assumed commitment to the program on the part of
those ministries. In at least one case, this proved to be overly optimistic; because the ministry's
implementation capacities were already stretched to the limit, the added responsibility proved
burdensome and quickly received low priority.

The Social and Infrastructure Relief Project (SIRP) of Guinea-Bissau provides a sharply
contrasting experience. The SIRP has seven components and involves six different government
agencies and is bolstered by a strong central management unit located in the Ministry of PlanIng
which itself has responsibility for identifying, appraising, and monitoring the implementation of al
poverty alleviation subprojects. The management unit is responsible for coordinating all operational
aspects of the SIRP, including procurement and disbursement, maintenance and audit of accounts,
monitoring overall progress, and the production of quarterly progress reports. The management unit
is also the main interlocutor with the government, the World Bank, and other donors in discussions
of project implementation, resulting in the success of targeted rates of project implernentation and
disbursement. Building up a strong management unit, however, has a high cost, especially in external
technical assistance where close to 30 percent of the project's expenditures go.

The experiences of Chad, Madagascar, and Guinea-Bissau with the management and
coordination of SAPs suggest the importance of striking a workable balance between giving
implementing agencies the freedom to run their own SAP components and creating a central
capability to direct, coordinate, and ensure the overall integrity of the program. Without systematic
prodding and support by a central coordinating agency, the technical ministries may be unwilling to
take their SAP responsibilities seriously, as was the case in Madagascar. But, as was demonstrated
in Chad, the central coordinafing agency itself will prove ineffctive unless care is taken to ensure
its members have sufficient incentive to assume their responsibilities and exercise authority. Guinea-
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Bissau's SIRP, on the other hand, is an example of a SAP that has come close to achieving the right
balance, albeit at a high cost.

Implementation mechanisms

Implementation mechanisms have been an issue in all the SAPs reviewed. Guinea-Bissau's
SIRP has been the only program that managed to overcome these issues rapidly, in part because it
had two very strong implementing units in the ministries of Planning and Public Works.
Implementation bottlenecks have traditionally resulted from three main problem areas: procurement,
disbursement, and approval processes. Govermental procedures on procurement are established to
ensure cost efficiency and fair competition, however, in most African bureaucracies, this has
translated into numerous checks and controls from many units. Often, advantages are given to local
parastatals in the bidding, and the process is conducted or controlled by an overburdened central
commission. Government procurement must be discussed during project preparation, and exceptions
should be granted if speed or working with small-scale contractors is planned. (The public works
project component of Ghana's PAMSCAD was delayed by a year due to procurement problems).
The other alternative is to strengthen procurement procedures with additional staffers or consulants
to prepare documents and track the process through the bureaucracy. Procurement procedures by
donor agencies can also became a major issue, especially when the project directly fimds activities
by communities or NGOs.

The second issue is disbursement. Government is expected to share in the costs of a SAP/SF
as with any other project, and when it fails to fulfill its scheduled commiment, disbursement
tiretables are affected, jeopardizing implementation progress. Wen these counterpart funds are not
delivered because the central government lacks available fimds, little action can be takme. Donors
may be willing to fill in the gap. However, when delays in delivery of counterpart fimds are due to
bureaucratic inefficiency, donors can encourage the government to take steps to steamline or speed
up fund transfers. The problem here is often the predomiance of ex ante controls on expenditures.
The administrations of developing countries often have cumbersome ex ante control sysems in which
any expenditure is screened and authorized by several government units prior to disb t. These
cntrols exist as compensation for the typical weaknesses of ecx post controls, auditing, and
monitoring in the administration. This becomes a serious issue when government counterpart funds
are used to finance many small-scale action programs, as has been the case in most SAPs, because
government fund delivery mecanisms are simply not adapted to carry out this task. Payment delays
create a difficult situation for small-scale enterprises and NGOs. In the Uganda PAPSCA, Action
Aid, a British NGO that was executing the small-scale infastruc component, had to interrupt
implementation for months because of cash-flow problems created by the government's inefficient
disbursement procedures.

The third issue is linked to the time necessay to make decisions required for action,
especially when programs are intersectoral and involve a nmiber of ministries and gove nl
agencies. This issue was addressed in more detail in the section on intersectoral coordination.
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Working With NGOs

The majority of SAP/SFs reviewed for this study were designed to include participation by
NGOs.'" NGOs make good partners for SAP/SFs when they have the ability to reach the poor, to
mobilize resources at the local level, to stimulate beneficiary participation, to deliver basic services
at low cost, and to be more adept than government at finding innovative solutions to development
problems.' Working with NGOs is not always easy, however, and successful collaboration requires
that program designers bear with two key factors in mind: (a) the usual reluctance of NGOs and
government to work together, and (b) the varied technical, administrative and participatory capacities
and qualities of NGOs.5 '

Goverment-NGO friction

Often, governments and NGOs in developing countries co-exist uneasily.' Some African
governments see NGOs as havens for political opposition. This breeds a climate of distrust, which
leads govermnents to attempt to exert control over NGOs, and them to resist any form of cooperation
with government agencies. For example, it was precisely this climate that thwarted efforts by the
SIRP in Guinea-Bissau to set up a fund for subprojects initiated by NGOs. The World Bank's recent
experience in Guatemala, where effort was made to have NGOs brought in as partners (along with
the Bank and the government) in the preparation and appraisal of a SF, shows how easily relations
between a government and NGOs can degenerate into acrimony when the climate is characterized by
suspicion and distrust.53

Building up trust and improving u aning between NGOs and government is essential
if NGOs are to be partners with SAP/SFs. Some key aspects of this relationship include:5 '

Consulation. Where appropriate, involve NGOs early in the process of designing a
SAP/SF.R5 NGO staff were hired as consultnt to prepare the Burundi SF, which helped create fund
support among the NGO community, and facilitated collaboration with NGOs in program
implementation. NGOs must see concrete results from consultation, otherwise this initial step may
end up being counterproductive, as in the case of AGETP, where NGOs were consulted during
design, but were not subsequently involved in the program.

Non-interference. Avoid interference in the internal affairs or financial management of NGOs.
It should be made clear that the SAP/SF's only concern is the NGO's record of competence as it
directly relates to the work to be done with the SAP/SF.

Transparency. NGO confidence will increase upon witnessing the transparent and efficient
operating style of the SAP/SF. SAP/SF methods of rapid disbursement and clear contracts are
particularly important in generating NGO faith. The Pilot Program of Guinea's Socio-Economic
Development Support Project was slated to receive proposals from NGOs and other community
groups in employment-generation and social services. NGOs, local government and village
associations had implemented 65 subprojects totalling $2.9 million, but delays in the approval process
(which took a year) along with political pressure to disregard established approval criteria, deterred
NGOs from advancing more proposals. To rectify the situation, a computerized management
information system was designed to track proposals and guard against bending the first-come-first-
served rule.
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Staffing. One step toward building a sound working relationship with NGOs is staffing
SAP/SF with a core of people previously employed by NGOs and/or who are respected by the NGO
community. Experience shows, however, that government resistance to using NGO staff could exist,
and such hiring should not be imposed on the government.

Promotion. Informing NGOs about the activities and procedures of SAP/SFs and reassuring
them that their independeitce and integrity will not be compromised by participation may require an
active promotion campaign. Again, rapid action must follow such a campaign. In preparing the
Cameroon project, the Community Development Program requested subproject proposals from
NGOs, but the Program could not channel funds for over a year, creating resentment in the NGO
community.

Approval. Provide NGOs and/or community organizations with the opportunity to select
members of the subproject approval committee, as the Population and Human Resources Project is
doing in Comoros. Regional committees comprised of government officials and representatives of
well-known regional associations that have mobilized resources for community initiatives (including
women, Parent-Teacher Associations and environmental and professional associations) were granted
approval rights over subprojects of amounts less than $30,000.

Capacity

Local NGOs in Africa, characterized by small budgets and staff, do not normally have the
capacity to attract people with advanced technical or professional qualifications. While not detracting
from their capacity to help a SAP/SF achieve its goals, it does mean SAP/SFs must take special care
and work with NGOs to build their capacities. Task managers should consider the following:

Evaluadon of NGOs. The prospect of financial support from a SAP/SF is likely to stimulate
many entities to come forward and (mis)represent themselves as NGOs. In Guinea-Bissau, for
example, scores of agencies are officially registered as national NGOs, but among these only half a
dozen are capable of effectively carrying out actions in the field. Thus, Bank staff who want to
involve NGOs in a SAP/SF must be able to distinguish between those who can and cannot play a
useful role. NGOs also have sector specializations that may not correspond to SF sector activities,
and even among international NGOs, may have a poor track record in implementation and working
closely with communities. The Chad PADS experienced problems with some international NGOs,
which were extremely slow in starting and implementing activities cost-effectively. Strategic tools
for identifying and evaluating NGOs include: conduct an NGO assessment; gather information from
field visits; obtain referrals from an NGO federation; conduct competitive bidding; enable a
federation of NGOs to select other NGOs, and use a beneficiary assessment.'

Technical Support. In most cases, particularly where SFs are concerned, the project will have
to train NGOs to identify and develop project proposals. Another viable approach in some countries
is to rely on intermediary NGOs to provide technical support. For example, if a project seeks to
involve relatively unsophisticated village- or neighborhood-based grassroots organizations in the
process of identifying and preparing subprojects, it may be possible to enlist the support of higher-
level NGOs, or what one writer has referred to as "Grassroots Support Organizations,"I to provide
services and assist them in making contacts with government, donor, and private sector agencies.



56

Other strategies for building NGO capacities include simplifying project documents (including
procurement and disbursement), and fostering information sharing between NGOs.iN

Appropriate Activities. Appraisal of proposed NGO projects must be hased on a grasp of the
kinds of activities they are best adapted to handle. Few intermediary NGOs work in a participatory
way with communities, for example. However, the World Bank has looked to NGOs more frequently
for their service delivery capacity than their participatory qualities or capacities.> In the service
delivery role, NGOs generally perform better when working with relatively small and technically
simple projects (as opposed to large, complex ones) and discrete, time-bound activities. Few NGOs
are capable of implementing longer-range program-based interventions.

Targeting and Monitoring

Targeting

SAP/SFs typically delineate one or more groups of intended, direct beneficiaries of programs
so resources can be channeled selectively to them. "Targeting" is the term for identifying and
selecting those groups from among the larger population. As stated in Chapter Three, targeting is
inherently political, and therefore not always popular with governments. It is difficult to select
certain families or individuals to receive benefits and deny services to others, especially in cases
where those excluded may be the most vocal and visible segments of the society. Because the poorest
generally constitute weak political constituency, the government has less incentive to target benefits
to them.

The question often arises as to whether targeting is worthwhile when one considers the extent
of poverty in much of Sub-Saharan Africa? Despite some validity, this question is not credible in
the case of SAP/SFs. While it may be effective in improving the living standards of the poor to
follow a development path which improves economic growth and provides access to basic social
services, experience shows that different priority needs among the poor demand supplementary,
finely-targeted action-even where the poor are the majority. It is widely recognized that past social
programs in Africa have mostly benefitted the urban middle class, a small minority of the
population.

The benefits from targeting can be large, but they are never free.w The costs of
administering a program can rise substantially when discriminatng among beneficiaries. Real or
anticipated changes in the distribution of costs and benefits by policymakers can cause individLal
behavior change. There also may be costs associated with taking part in targeted programs.
Individuals hired under employment schemes, for example, must forgo other work income they might
have earned had the scheme been unavailable. On the other hand, some targeted schemes may have
important indirect benefits. The most widely accepted judgment is that the greatest weight should be
given to gains to the poorest. Without imposing an explicit formula for aggregation, a simple
tabulation of the likely monetary gains for each broad subgroup of the poor-ultra-poor, poor, near-
poor-can be instructive. The ability to make clear quantitative assessments will vary greatly,
depending on data availability, but a reasonably well-researched qualitative picture can be
informative .
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In order to hold down costs from fine targeting, indicators that are highly correlated with low
incomes are needed. It is better to use correlates that are easily observed and ditficult to manipulate.
Employment and nutritional status, for example, are easier to manipulate than gender and old age.
Combining several indicators often works to achieve a fairly high level of targeting without resorting
to costly means-testing. The Grameen Bank credit scheme uses three criteria: female gender,
landlessness, and rural residence. Combining several targeting methods also may improve results.
While the selection of sector activities is one form of it, targeting in SAP/SFs has been approached
in three different ways: (a) geographic targeting, (b) self-targeting, and (c) targeting through the
selection of executing agencies. Estimates of probable administration costs, leakage and
undercoverage should be made to determine which targeting option is the most appropriate in a given
circumstance.

Geographic targeting

Geographic targeting is used to limit a program to specific areas, municipalities or
neighborhoods within a country, based on their average welfare level. Geographic tArgeting can be
inaccurate mainly because some of the non-poor live in poor neighborhoods and some of the poor
in non-poor areas. If regions identified as a priority are too large and not homogeneous, targeting
may remain imperfect. Simulations of the accuracy of geographic targeting show that both leakage
and undercoverage diminish as the size of the unit used in decision making gets smaller.6 1 Setting up
a full-scale statistical survey to improve geographic targeting helps, but is costly, time-consuming,
and needs in-country capacities that are often weak in Africa. Very few programs in Sub-Saharan
Africa have been based on such targeting at project launch because of a dearth of reliable
disaggregated data at the local level.

SFs in Bolivia, Honduras, and Egypt established geographical targeting mechanisms early on.
The Ethiopia Social Rehabilitation Fund is conducting a rapid assessment to identify priority areas
for starting up promotional activities of the SF. With this exception, these rapid assessment
techniques have not yet been used in the context of SAP/SFs, but they could represent an interesting
way to support future geographic targeting at minimal cost.

Self-targeting

Self-targeted programs ostensibly make services available to all but are designed in such a
way as to discourage the non-poor from using them. Paying workers at a below-market wage,
requiring people to stand in line (time costs), and subsidizing a low quality product are examples of
self-targeting; they are designed to induce the non-poor to self-select out of the program. The
negative byproduct is that they may also discourage participation among the poor.

Although self-targeting may have lower administrative costs of identifying the poor, the costs
of participation must also be factored in, such as forgoing other employment. Also, in the case of
public works programs, contractor bias in recruiting workers can interfere, especially if the demand
for unskilled labor is high. Imposing restrictions or quotas on hiring selection is diffiralt to
implement when working through contractors, since enforcement is costly and uncertain.
Furthermore, quality of workmanship may be lowered and supervision costs may rise if laborers are
not those experienced in construction-related activities.
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Targeting through choice of implementing agencies

Working with organizations that have extensive knowledge of local conditions and experience
working with the poor can eftectively enhance the benefits of these programs. Such organizations
are often few in number and difficult to identify, as discussed earlier in this chapter. In many
programs, attempts to work with grassroots NGOs have been limited by their limited capacities or
difficult "fit" between the objectives and operating procedures of SAPlSFs and NGOs. Attempts to
involve international NGOs have sometimes been hindered by the difficulties they face in working
with governments.

Monitoring

Monitoring is linked to targeting because feedback from monitoring should help to better
target activities funded under SAP/SFs, and improve their efficiency. Monitoring s"stems are
integrated in the Zambia program, but also are important components of two newer programs: the
Ethiopia Social Rehabilitation Fund (ESRF), and the Burundi Social Action Program (BURSAP).

Monitoring typically comprises three components: (a) physical monitoring, consisting of a
follow-up of physical implementation in the field, (b) financial monitoring, a follow-up of all
disbursements and transfers of funds under the operation, and (c) impact monitoring, which reviews
the program's impact on its beneficiaries in detail. A good management information system (MIS)
is an important element of both physical and financial monitoring. Improvements in implementation
of Chad's PADS were contingent upon development of a MIS. AGETIP's experience also illustrates
the necessity of a system for tracking subprojects. All programs provide for a mid-term evaluation,
but rarely is the final and central issue-the impact on beneficiaries-fully determined. Impact
monitoring is too infrequently viewed as a continuous process that feeds into program management.
Such feedback is essential in orienting its promotion policy and determining criteria for subproject
selection.

Ways to Improve Targeting and Monitoring

Beneficiary assessments

Beneficiary assessment is a promising tool for improving the targeting and monitoring of
SAP/SFs programs. "Beneficiary assessment is a systematic inquiry into people's values and behavior
in relation to a planned or ongoing intervention for social and economic change. This method draws
heavily from the tradition in social science known as 'qualitative research'...that findamentally
depends on watching people in their own territory and interacting with them in their own language,
on their own terms. "' Beneficiary assessment includes direct observation, incorporates simple
counting, and is expressed in quantitative terms. Beneficiary assessment can help identify and select
projects, better understand which groups are most in need of support and what their characteristics
are, clarify the approach for the promotion of SF activities, and identify strategies for increasing
program participation. A beneficiary assessment can be time consuming (6-8 months), so early
preparation is needed.
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Beneficiary assessment has been used to improve targeting and monitor SAP/SFs in Bolivia
and Zambia, and will be carried out in Madagscar in 1994. The beneficiary assessment in Zambia
was carried out by a multi-disciplinary research team from the Rural Development Studies Bureau
of the University of Zambia. Using conversational interviews, participant observations, and focus
group discussions, the team worked to remove biases, obtain qualitative information, and strengthen
the quantitative database of the Social Recover) Project. For the specific objectives of the study-to
examine, assess, and identify factors affecting pruect implementation and comrnunity participation-
1,121 respondents and 24 community-level project committees were contacted.'3

Some of the findings of beneficiary assessment and subsequent actions taken by project
managers were: (i) beneficiary communities were uninformed about subprojects and their
implications (maintenance), so subproject launch workshops were initiated in communities; (ii) closer
supervision was requested by beneficiaries, thus regional offices were established in each province;
(iii) there was a trade-off between quality of workmanship and community participation, thus the
project stipulated that skilled labor for construction and a quantity surveyor be contracted; (iv) closer
involvement of district and line departments was needed, thus District Councils and Provincial
Planning Units are to carry out one monitoring visit to each subproject per quarter, and District
Development Coordinating Committees are to be involved in identification and monitoring of
subprojects.

Rapid assessment

Rapid assessment (also known as Participatory Rural Assessment) is based on techniques
developed by Robert Chambers. These techniques are similar to those used in beneficiary
assessment, but because they are rapid by design, they lack the nuances of beneficiary assessment,
especially with respect to the views and attitudes of beneficiaries. Despite this, they can identify
programs and beneficiaries for targeting purposes and help monitor programs.

A rapid assessment was employed to help develop selection criteria and typologies for projects
to be funded under the Ethiopia Social Rehabilitation Fund. The rapid assessment had two objectives:
(a) a comprehensive assessment of the needs of the target population in the regions selected for ESRF
operations; and (b) a review of the management and operational capacity of grassroots institutions,
NGOs, and local agents of the ministries. The assessment was carried out in the field over a one-
month period plus fifteen days for report writing. The team comprised social scientists, local officials
and staff of NGOs.

Use of household surveys

Most SAP/SFs include a poverty monitoring component consisting of surveys with the broad
objective of helping define social policy. The Priority Survey, a multisector indicator surve,, can
provide a basis for better targeting. The Priority Survey questionnaire can also be applied to a large
household sampling to gather information on household composition, main income and expenditure
patterns, employment and coping strategies, and living conditions (e.g., housing. education, and
access to health services). Questions on SF participation can be included. The survey would then
provide for household classification according to socioeconomic characteristics, (landless rural poor,
urban poor, etc.). The characteristics of each household category, as well as its geographic
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distribution, should foster improved targeting of SAP/SFs operations. Such a mechanism has been
designed but not yet implemented in Egypt.

Use of sureys of beneficiaries

Among the many evaluations undertaken by the Bolivia ESF, the National Institute of
Statistics carried out a survey of workers employed on ESF projects. The survey was based on 64
projects and a random sample of 600 workers employed on the projects. It produced results on how
the poor have benefited from ESF-created employment opportunities, and included information on
backgrounds of ESF workers, earnings and food expenditures in ESF households, and impact on the
labor market in general." This kind of evaluation could provide a better understanding of how some
programs, such as the AGETEP, effect poverty reduction.



CHAPTER 5: SECTOR ACTIVITS

This chapter describes the activities supported by SAP/SFs in Sub-Saharan Africa, presents
preliminary findings of their achievements, and discusses recurring implementation issues. The types
of activities supported by SAP/SFs typically fall within two broad categories: (a) employment
creation and income generation, and (b) provision of basic social services. To manage the diversity
among the 12 programs studied here, this chapter is divided into these categories. The term
"achievements" here refers to the fulfillment of goals laid out in project documents, e.g. number of
jobs created and health centers rehabilitated. Quantitative and qualitative findings are based on data
from project documents and discussions with individuals within the World Bank involved in managing
projects.

To make the chapter more relevant to project designers, the chapter focuses on design
features, implementation strategies, and approaches that transcend or attempt to transcend recurring
operational obstacles.

Two questions receive special consideration: (1) Who are the intended and actual beneficiaries
and how successful are these programs in reaching them? and (2) What strategies or mechanisms in
place or being developed will sustain the benefits of interventions? These two questions are
prominently featured because data and analyses surrounding them that were scarce in the past are
beginning to emerge, resulting in general observations that can be shared. Also, these questions are
essential for assaying the success of these programs in achieving their over-arching objectives, which
are supporting vulnerable groups during structuml adjustment, poverty alleviation, emergency
reconstruction and/or, in some cases, institutional strengtheing. Finally, some general observations
are presented regarding "lessons learned" and strategies that may help SAP/SF designers and
managers avoid or transcend recurring obstacles.

A Multisector Approach

Most SAP/SF programs in Sub-Saharan Africa (and elsewhere) are multisectoral, reaching
into education, health and economic infrastructure. A multisectoral approach is taken for a number
of reasons. First, it reaches cross-sections of the populationto include workers who gain employment
through labor-intensive work programs, usually men, as well as women and young children who
generally benefit more from health and nutrition activities. Second, positive synergy can be generated
between components, such as when social sector infrastructure can be rehabilitated using labor-
intensive work methods carried out by small private contractors. And third, some of the problems
of poverty, such as food insecurity and lack of women's access to productive assets, are multisectoral
in nature.

When delineating the range or "menu" of activities to be supported, SAP/SF designers must
consider a number of factors, the most important of which may be implementation capacity.
Programs that seek to be demand-driven and "bottom up" must have capacity among intermediaries
to put forward proposals and manage subproject identification, implementation and supervision. In
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this case the program is bound by the geographic location of intermediaries, their technical and
sectoral concentrations and their willingness to participate, among other things. Programs that rely
chiefly on government agencies and ministries for subproject identification and implementation are
bound by the limited capacities (technical, administrative, financial, and participatory) of these
institutions.

When capacity is unknown, which is often the case, designers may find it useful to initiate
a pilot phase during which implementing agencies' capacities can be tested and lessons drawn.
Designers must also be prepared to provide training and technical assistance to institutions during a
pilot phase. Institutional strengthening is common to all SAP/SFs, but in some cases is directed only
at central government institutions. Implementing NGOs or local organizations, such as municipalities,
are likely to also require strengthening.

Employment Creation Components

There are three modalities of employment generation components in Sub-Saharan Africa
SAP/SFs: labor-intensive public works, support to .nicroenterprises for income-generating activities,
and placement of laid-off public sector workers and unemployed graduates. Among these programs,
labor-intensive works has received the greatest infuse of funds.

Labor-intensive public works

Labor-intensive public works are among the main activities funded under the first and second
Senegal Public Works and Employment Projects (that support AGETIP), Ghana's Priority Works
Project (a component of PAPSCA). Guinea-Bissau's SIRP and Madagascar's EMSAP. (The staff
appraisal report of the Multisector I Project in Sao Tome and Principe indicated that labor-intensive
works were to be carried out but most subprojects supported emergency social servicLs delivery and
were not labor-intensive. One component of Chad's PADS was supposed to use labor-intensive
works but thus far has been capital-intensive.)

The labor-intensive works programs examined in this study differ from inveterate public
works programs because they do not use "force accounts"; instead, small, private construction firms
are contracted to execute works in accordance with well-defined norms on the use of labor-intensive
techniques. Some programs are demand-driven in that local govemments as well as central ministries
identify and propose works (Senegal AGETIP, Zambia). Other programs are not demand-driven and
finance projects put forward by central ministries (Ghana, Guinea-Bissau. Madagascar, Sao Tome and
Principe).

Because these programs seek to work with small-scale private construction contractors, the
autonomous status of implementing agencies has proven to be important for rapidly processing bids
from a number of small-scale enterprises, awarding contracts expeditiously and without political
interference, and accelerating payment to contractors. Performing these functions efficiently and with
transparency is extremely difficult if cumbersome government procedures must be followed. A
primary reason for AGETIP's success was its insulation from politics and Senegal's clientelistic
public sector.'5 Conversely, Ghana's Priority Works Project was integrated into government
ministries and agencies and consequently faced immoderate delays in implementation during its first
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years. In Sao Tome and Principe, the SIF was highly autonomous on paper, but experienced
numerous problems in the first years of implementation when its autonomous status was not
respected. Legal changes were instituted recently to rectify the situation.

Achievements of labor-iensive works

Among the achievements of the labor-intensive works programs in these 12 programs has
been their contribution toward (1) generating employment, (2) rehabilitating or constructing social
and economic infrastructure, (3) building the capacity of small, local contractors, and (4) in the case
of AGETIP, demonstrating to government agencies and ministries more efficient contracting
procedures.

Chart One

Program Value of Number Jobs Man-Days of Cost per Job
Contracts Created Employment Created US$'

millions Qf US$ _

Seg AGETIP 34.8 66,000 1.9 million 527

Guinea Bissau SIRP 8.6 3653 .450 million_

Madagascar EMSAP9 5.9 7,500 2 million 786

Ghana Priority 21.0 10,0005 2.5 million 2,122
Works

I This figure is denved from dividing the total value of contracts by the munber of jobs created.
2 EMSAP has approximately one more year of implenentation, so these figures are estimates of what will be racbedl by project closure.
3 This is permanently employed. No figure is available on temporary jobs.
4 Project docunents recordd the figure in nan-years for Guinea-Bissau (1500 man-years) and Ghana (8,472 mnan-years). ilis figure is
calculated at a rate of 300 ma-days to a nan-year.
5 This figure is derived trom dividing the value of ntracts by the cost per job created.

1. employment generation

Labor-intensive public works programs contributed to govermnent efforts to generate
employment. Chart One indicates that AGETIP was by far the largest program in terms of total value
of contracts, 9.75 billion CFAF ($34.8 million), and number of jobs created. Senegal's public works
projects absorbed an average of about 5 percent of the unemployed in the ten largest urban areas
where AGETIP worked.'

In terms of number of generated man-days, EMSAP and AGETIP were very close while the
amount of funds invested were dramatically different ($34.5 million versus $5.9 million). The
greater influx of funds relative to man-days of employment may in part be a consequence of lower
productivity in Senegal but is also likely to result from higher costs across the board in Senegal as
compared to Madagascar. The variations between number of jobs created indicate that workers were
employed longer in EMSAP (6 to 9 months as estimated by the World Bank's project manager (task
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manager), versus 29 days on average in Senegal). Without knowledge of the labor-content of both
programs it is impossible to draw conclusions about their cost-benefit.

One of the key indicators for measuring efficiency of labor-intensive works is cost per job
created, and AGETIP's $527 and Madagascar's estimated $786 are a significant achievement in
Africa. Although the comparative costs in Ghana ($2,122) are close to four times greater than in
Senegal, they are just 32 percent higher than was estimated at appraisal. The Priority Works Project
Completion Report (PCR) indicated that employment generation in Ghana was a significant
achievement "given the volume of startup administrative difficulties, and the limited technical and
financial capacity ot local contractors."

Another important indicator when lookipg at efficiency of works programs is labor content
as a jercentage of subproject costs. AGETIP was able to surpass its 20 percent target at appraisal,
and ;eached 27.19 percent. Figures are not yet available for other programs. Again, when making
comparisons, it is important to take into account the relative costs of labor between countries.

It is also important to keep in mind when making comparisons about efficiency of labor-
intensive works the quality of work. There is no evidence yet from these 12 programs that standards
of construction were sacrificed due to the use of small-scale contractors and unskilled labor instead
of large contractors and capital intensive construction techniques.

Works programs are also judged by their cost-effectiveness. One of the criticisms of Ghana's
Priority Works Project was that the objective of creating employment was allowed to overruIe issues
of construction practicality and economic efficiency, and equipment-intensive construction would
have been more cost effective for some works. Program designers should consider the
appropriateness of employing a combination of labor-intensive works with use of light equipment.
They also must limit the menu of works to those that can he carried out using labor-intensive
construction techniques without sacrificing quality of workmanship and cost-effectiveness.

One of the shortcomings of the labor-intensive works programs examined here is their
inattention to monitoring and evaluating social aspects. For example, it is very difficult to
disaggregate actual beneficiaries by gender, age and poverty level. Most workers appear to be
unskilled urban men, yet no data exists to describe their poverty level (poor or poorest of the poor)
for any of the programs. Anecdotal evidence suggest that women are poorly represented among paid
laborers. A good strategy to respond to this shortcoming may be to ensure that a monitoring system
to record socioeconomic data on paid laborers is in place, such as one that incorporates rapid surveys
of beneficiaries, as was successfully carried out in Bolivia, and use of beneficiary assessment, which
is planned for Madagascar. While this alone cannot redress discrepancies, it indicates the project's
success in reaching intended laborers. (These techniques were discussed in Chapter 4.)

Low wages is one way of targeting the poor in a public works program, but experience
gained elsewhere in Aftica suggests that low wages alone may not be sufficient in attracting the poor.
In Kenya's Minor Roads Program, for example, workers were attracted as much by a particular wage
as by the prospect of securing continuous wage employment that offered a regular cash flow and
saved them time in searching for casual work. Location of work in the vicinity of residence was also
a determining factor, as was the ability to make adjustments in labor supply to ensure their ability
to continue working on their farms. As previously noted, targeting is also complicated when
contractors are allowed to make hiring decisions, as their preferences may not be consistent with a



65

project's target group. To reiterate, monitoring and evaluation are necessary in order to gain greater
understanding of factors facilitating and inhibiting participation by intended beneficiaries.

In summary, most of these programs were effective in fulfilling their short-term goals of
creating temporary unskilled jobs. Labor intensive works can provide some temporary relief, even
lasting security for a small segment of the unemployed, but other methods to provide employment
to the bulk of the unemployed and underemployed must be taken. Though creation of long-term,
productive jobs was not an explicit objective, at least in Senegal and Guinea-Bissau where the small
private contracting industry has been strengthened through execution of labor-intensive public works,
there is potential for short-term laborers to extend employment under ongoing maintenance and with
new contracts.

2. rehabilitation of social and economic infrastcture

The infrastructure constructed or rehabilitated under labor-intensive work programs provides
another benefit. The types of works done by these programs include road construction, sanitation
and water supply, draining works, sites and services, street improvement and rehabilitation of
schools, primary health facilities, markets and other urban community facilities. Available analyses
and anecdota3 evidence suggest that works undertaken have met a pressing social or economic need
and not merely been to provide a hand-out for digging a hole and refilling it.

General criticisms of the labor-intensive works programs examined for this study, however,
are (a) urban bias, while poorer rural areas continue to be neglected, and (b) within urban areas,
insufficient targeting of subprojects resulting in less work and fewer benefits through improved
services or increased access to facilities for the poor and the poorest of the poor.

Among the factors contributing to an urban bia is the geographic targeting of densely
populated areas badly in need of sanitation and urban works. Some programs were targeting urban
groups because of their potential vocal opposition to structural adjustment. The small number of
SMEs in rural areas to carry out works as well as the difficulty of supervising works in remote
locations also contributes to the concentration in urban areas. In the labor-intensive public works
component of EMSAP, the lack of small contractors and the high cost of supervision and training
resulted in long implementation delays for subprojects in one of the poorest and most remote regions
of Madagascar. This case illustrates the trade-off that SAP/SFs frequently face in trying to assist
those most in need versus assisting those easiest to reach.

Senegal AGETIP managers looked primarily at the unemployment level and did not
concentrate efforts solely on the most infrastructure-poor areas when selecting areas of intervention,
since the mandate of AGETIP was to generate employment. Projects stretched outside the capital,
reaching a total of 10 urban areas of the country. Experience gained thus far in Sub-Saharan Africa
suggests that creating incentives for firms to work in remote locations, and devising mechanisms for
ongoing maintenance and operation in rural areas is needed to adapt labor-intensive works to the rural
context. Trade-offs may be unavoidable, but Asia's experience shows that public works can be
beneficial as a social security mechanism in rural areas. The Maharashtra scheme in India and the
Public Works Program in Bangladesh are two examples.'
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A general criticism of Ghana's PAMSCAD, including the Priority Works Project, is that
targeting was inadequate with regard to the socioeconomic and gender characteristics of beneficiaries,
to the allocation of resources to disadvantaged regions and districts, and between rural and urban
areas. The fact that the poor are not concentrated in any particular areas complicated targeting.
While any repaired infrastructure may be considered a positive return regardless of which income
group accrues direct access, such a resu It is obviously inconsistent with SAP/SF objectives of poverty
alleviation.

The Priority Works Projects financed a total of 271 subprojects to improve badly deteriorated
urban roads in four project cities, resulting in higher property values which should lead to increased
property rating revenue for the metropolitan authorities, but does not directly benefit those unable
to afford property. Reduced vehicle operating costs, reduced travel time and reduced traffic
congestion and accidents also benefits those who can afford vehicles, a category that excludes the
poor. The urban upgrading component provided basic amenities of water supply, drainage, refuse
collection, sanitation, street lighting and accessibility in two of the poorest areas of Accra and Tema,
but upon completion, the project documents showed that the main benefit was the estimated tripling
of property values.' While these are positive results, the developed urban site was subsequently sold
to the local public housing company for more intensive consolidation of high-rise medium-income
housing, so the poor did not accrue benefits. The Ghana experience illustrates that greater targeting
is needed to ensure that more of the benefits of improved infrastructure accrue to the poor.

3. strengthening the capacity of small private contractors

Another positive outcome of these programs has been their creation or strengthening of a
network of small-scale enterprises capable of undertaking labor-intensive public works. By the end
of the first Priority Works and Employment Project in Senegal, a total of 220 small and medium
enterrises, many of which were newly established, had won work and consultancy contracts with
AGETIP. Madagascar's labor-intensive works program enabled 80 enterprises to acquire experience
in executing public works which qualified them to participate in another Bank-supported project, the
SECALINE Fond de Developpement. Although strengthening the capacity of local contractors to bid
on and carry out works was not an explicit objective of SIRP, a Guinea-Bissau Ministry of Planning
and International Cooperation report noted that the project,

"influenced and improved the operations of the small and medium contractors, be it
in the form of contracting procedures, the payment of advance contract installment
to the contractors upon presentation of bank guarantees, the transacting of banking
operations in diverse foreign currencies, or the contracted firm's heightened
responsibility and provision of guarantees for the good performance of its work."'

A number of contractors in Guinea-Bissau established modern management systems using
microprocessors. Some contractors adopted a salary system based on productivity which resulted in
greater worker output and stimulated skilled labor. Of the 28 construction companies awarded
contracts, nine were newly forrned, and most were small- or medium-sized local firms.

In addition to devising a competitive bidding system and allowing small contractors to bid,
labor-intensive works programs have taken additional steps to facilitate small contractor participation.
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In Senegal, a program of training and technical assistance was devised to enhance contractors'
capacity to prepare solid bids, thereby saving AGETIP time dealing with unacceptable, poorly
prepared bids. Basic management courses w_rt 'ffered to contractors as well as job-site related
technical assistance on specific construction technLques in order to improve their ability to manage
business operations and increase productivity. The training program reached approximately 1200
individuals representing more than 500 contracting firms.' One of the lessons of these programs is
it is essential that training is carefully planned to respond to the diversity of construction capacities
and small business management and that it be closely linked to on-the-job tasks. Training of small
and medium-sized contractors in Madagascar had minimal impact on strengthlening the capacity of
contractors because it was not sufficiently linked to day-to-day operational skills.

Another step taken by AGETIP in working with small contractors was to prequalify
contractors and consulting engineers eligible for local competitive bidding. When registering, they
provided information on their contracting capacity as well as a list of references, the category of work
for which they were applying, and the geographic operating location. This roster helped streamline
the bidding process. Procurement was done through local advertisements and all pre-qualified
contractors were invited to bid. AGETIP also substantially simplified bidding procedures and
documents, compared with those used in the Senegalese administration, permitting SMEs to compete.
AGETIP engineers provided unit cost estimates in bidding documents as a guideline for less
sophisticated contractors. Bids with unit prices 15 percent lower than the estimate required specific
justification to avoid inexperienced contractors submitting unrealistically low bids. Furthermore,
model contracts devoid of complicated terminology and legal jargon were used for all subprojects."1

Timely payments to small contractors with limited liquidity are critical if the local contractng
industry is to improve. After two years of problems and delays, the Ministry of Public Works set
up special payment procedures which dramatically reduced payment time from four or more months
to 15 days for EMSAP; Guinea-Bissau's Management Unit was able to pay contractors, on average,
within three weeks; AGETIP, less than 10 days.

Rapid payment of contractors effects costs as well, as usually when contractors do business
with govermnents they calculate anticipated govermment delays into their costs. AGETIP estimates
that streamlined procedures resujlt in 15-25 percent savings on subproject costs because entrepreneurs
know they will be paid within ten days.

In contrast to AGETIP's easy-to-use contracting system, Ghana's Priority Works Project was
characterized by protracted contract approval and award processes which caused it to finish two-and-
a-half years behind schedule. The govermnent was not equipped with a system for handling bids
from micro-contractors; authorities were unfamiliar with World Bank procurement guidelines; co-
financing arrangements required making four separate payments to contractors; and the sheer number
of contracts burdened the implementing agency with an enormous workload. A subproject financing
the channeling of Nima Stream. for example, was subdivided into four different contracts to
encourage employment of relatively small labor intensive contractors. However, the contractors were
not sufficiently liquid to survive the delays in payment which occurred due to complex co-fnancing
arrangements of the project. and all four contractors went bankrupt, resulting in a final subproject
cost that was 87% higher than appraised.' Due to these difficulties. only a small portion of the
contracts under the project actually went to micro-contractors. limiting its beneficial effect on the
small local construction sector. A positive development was that the Project Units and contractors
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were made more aware of the benefits arising out of a disciplined contractual process, and the
metropolitan municipal authorities gained replicable project implementation experience.

In summary, programs that seek to work with small scale enterprises may nEed to invest in
special training programs to enable participation by small contractors and should simplify bidding,
contracting, and payment procedures. Institutional autonomy is very important to obtain these special
procedures, which can be elaborated in a manual of operations.

4. demonstration effect

With managerial autonomy, private sector orientation and redesigned procurement and
disbursement guidelines (including unit pricing), AGETIP was able to substantially reduce the costs
of providing employment opportunities to [ow-income workers in comparison to government
programs. Cost overruns represented just 1.2 percent during the first AGETIP portfolio, which is
significant compared to the public procurement system where cost overruns amount to 15 percent of
original estimates.73 Furthermore, whereas the public administration takes six months to complete
bidding and procurement procedures AGETIP has been able to complete them in two months. While
efficient methods have been demonstrated in other countries as well, the efforts to transfer these
lessons to other public agencies hLve been minimal.

aSustibiin y of works

SAP/SFs are characterized as emergency or medium-term programs and are therefore not
designed to stimulate complex institutional reform to respond to sustainability issues. In the past,
resources for maintaining works and covering recurrent costs in the medium to long term (i.e., after
the project has closed) were advanced from ministerial budget outlays. However, it is increasingly
evident as government resources shrink that ministerial pledges are not enough to ensure recurrent
costs are met and rehabilitated facilities are maintained.

Even though the programs examined here finance mostly rehabilitation of existing facilities,
available government resources have dwindled so much that even without expansion of new
construction, meeting recurrent and maintenance costs is an arduous task. Projects tend to evolve
over a number of years to create mechanisms to cover recurrent work costs since the highest priority
in the first year or two of a project is the generation of rapid employment. Alternative strategies to
secure resources for sustaining works are to develop cost recovery systems and to secure external
resources (donor).

1. cost recovery schemes

In tieory, cost recovery sounds like a logical, viable strategy for these programs when they
result in functioning water and power supply and other public services. But, project managers have
encountered a number of obstacles, including a providential welfare state history in which citizens
were not required to pay for many social servces. Cost recovery is also affected by diminishing
resources at the central level. When rehabilitated schools lack textbooks or teachers, or health
personnel in clinics go on strike due to government delay in paying salaries, the public, as customers,
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are reluctant to pay for services. In the Senegalese case, the World Bank anticipates rehabilitated
urban services to result in cost recovery through greater taxes and user fees. Central authorities,
however, will have to first delegate certain of their tax collection responsibilities to the local level.
Thus, obstacles to cost recovery can be quite complex and take years to transcend. Furthermore,
functioning of a cost recovery system is contingent upon progress in rehabilitating facilities or
executing works, and as mentioned, some of these programs have experienced delays in
implementation, delaying cost recovery. One of the strategies for increasing the likelihood that works
were maintained in Senegal after subproject completion was to stipulate that localities were ineligible
for additional AGETIP funds if they could not prove that previous AGETIP-funded facilities were
still operating.

2. external resources

Another approach to securing resources for maintenance and other recurrent costs is relying
on donors to contribute additional funding. When resources are distributed in an efficient, effective
way with the private sector participating, as is the case with AGETIP, willingness on the part of some
donors to confer funds for recurrent costs may increase. However, this should be seen as only a
short-term solution. Supporting a parallel or follow-up project that indirectly supports alternative
funding mechanisms, such as a project to bolster municipal governments, may be a better strategy.
This is being tried in the Second Public Works and Employment Project in Senegal where
municipalities are required to enter into a 50% cost-sharing agreement for AGETIP-finded
subprojects. (The 50% requirement is less for the poorest municipalities.) Furthermore, an incentive
fund through which IDA will match municipal savings is being set up to encourage greater financial
responsibility and increase management skills in municipalities. In some cases, rather than trying to
attach such a program to an SAP/SF, undermining its capacity to do other things well, it may be
more suitable to support a separate project.

Sustainhility of the approach

Next to sustainability of the works is the sustainability of the private contating approach to
construction. Sustainability of the labor-intensive approach is contingent upon continuous demand
for SME services. One means of generating this demand is to encourage governments to institute
labor-intensive public works as a normal procedure in undertaking simple infrastructure construction
and maintenance. The Maharashtra public works program in India is in place as a permanent social
security mechanism: Through labor-intensive works the marginalized rural population was employed
and assets were created that are productive and capable of creating long-term employment. Asian
experience also shows that well-executed irrigation and flood control projects can have a significant
effect on both crop production and long-term employment.7' AGETIP is moving in this direction as
well. A second method for promoting SME demand is extending the range of activities beyond
public works to equipment of social infrastructure (e.g. providing blackboards and desks to schools),
as Guinea and Sao Tome and Principe are doing.
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Swinauy of general observations

* Labor intensive works provide some temporary relief, even lasting security for a small
segment of the poor, but such programs are not enough to resolve unemployment.

* When these programs seek to work with private construction contractors, the autonomous
status of implementing agencies is very important in order to develop efficient procurement,
disbursement and contracting procedures and to guard against political influence.

* Special design features can help make the administration of public works easier and more
amenable to small private contractors. Basic training for contractors, prequalified contractors
and engineers, simplified bidding documents, model contracts and unit costs estimates can
help accommodate less sophisticated contractors as well as diminish delays. An operational
manual that stipulates procedures is needed prior to launching a program.

* Rehabilitation and construction should be conceived as a cnntinuous maintenance program and
not just a one-time intervention. Program managers snould incorporate sustainability of
works into the design stage of SAP/SFs and devise concrete means of sustaining facilities.

- Creating incentives for firms to work in rermote locations, and devising mechanisms for
ongoing maintenance and operation in rural areas are necessary to adapt labor-intensive works
to the rural context.

• Extending the range of project activities to include equipping of social infrastructure and
encouraging governments to institute labor-intensive public works as a normal part of
infrastructure construction and maintenance can generate greater demand for SME services,
contributing to long-term employment.

Support to Microenterprises

Low income microentrepreneurs were assisted through SAP/SFs in Chad, Ghana, Sao Tome
and Principe. Somalia and Uganda. The microenterprise/income-generating programs were small in
volume, comprising just 6 percent of the overall SAP/SF funding of programs reviewed in this study.
Two types of assistance .'r? common to this type oi Assistance program: financial (micro-credit)
and technical, including training. Financially viable micro-credit programs supporting income-
generating activities for the poor are rare, as the following section elucidates. This partially explains
why they have received small portions of SAX- 'SF resources. Programs providing training and TA
to microenterprises and intermediaries have experienced fewer implementation problems thian micro-
credit, and have the potential to support long-term employment.

1. micro-credii'

Small-scale credit programs (including credit to small and micro entrepreneurs) in Africa,
whether part of a SAP, SF, or other program/project, are difficult for several key reasons: the
reluctance of conunercial banks to get involved, poor history of loan repayment, and geographical
dispersion.
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Commercial banks that typically deal with large private commercial interests and state-owned
enterprises are reluctant to work with micro and small businesses because of high transaction costs.
To overcome this problem, experienced alternative financial intermediaries (few of which exist in
Africa, unfortunately) are needed to provide sub-loans and to operate a credit delivery system over
the long-term. For example, the PADS in Chad worked successfully with an NGO, Volunteers in
Technical Assistance (VITA), making loans to small and microentrepreneurs for ten years and acting
as a financial intermediary for its credit component. Without available intermediaries, government
may have to provide incentives to attract NGOs with a history of skills and success in other countries
to the region. Time and resources must also be invested to improve NGO capacity by enabling them
to observe and learn from successful small-scale credit programs.

Another reason small-scale credit is difficult is its poor history of loan repayment: in many
schemes, borrowers have little understanding of their obligations due to tack of a experience in a
credit culture, attrilv'ted in part to a history of government hand-outs. Repayment rates were low
in one of PAMSCAD's credit facilities, operated with UNDP, because some beneficiaries, redeployed
workers, did not feel obligated to repay, believing instead that they were owed assistance.

When commercial banks do become involved loans are often guaranteed by the government.
This diminishes incentives to collect from borrowers and contributes to the history of poor loan
repayment. To overcome this problem, intermediaries must have incentives to make loans to small
and micro-borrowers while also assuming risk for failing to collect, an arrangement which might be
facilitated if the government finances partial transaction costs in proportion to collection rates.

A third reason behind the difficulty of implementing small-scale credit programs is
geographical dispersion of potential borrowers, especially in rural areas, which complicates the
outreach and collection of information needed to assess risk. Time and resources must be calculated
and expended to overcome this problem, as was done in Chad. Two years ago, VITA initiated credit
operations in Moundou in southern Chad and later hired two female loan officers, resulting in a
significant increase in demand for micro-credit in the region.

2. technical assistance and training

TA and training may go directly to microenterprises or intermediaries (private groups,
government institutions and NGOs. including cooperatives) who carry out microenterprise support
activities. Training for entrepreneurs may be free standing or tied to credit. In Chad, VITA
provided TA and training in bookkeeping and accounting to loan recipients. In Somalia, NGOs
provided training and TA not tied to credit to disabled and women micro-entrepreneurs. Perhaps the
most sucressful program of this typ.- is the support to small contractors in Senegal, described earlier,
in which training is tied to AGETIP bidding and contracting and seeks to improve small business
management. About 1200 individuals have benefited from that program.

The program in Madagascar that provided training to small construction companies was less
successful largely because training was not oriented toward day-to-day operations. Another
microenterprise support program that experienced problems was also in Chad, where the program
became over-extended and was not conceived in the macroeconomic setting. A sub-component of
Chad's Social Development Action Project supported technical assistance for microenterprises. A
French NGO, GRET, established and launched a technical support center in the Ministry of Labor
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and Employment in order 1r) assist microentrepreneurs in adopting technologies that would promote
new, productive activities and create employment. The program proved very costly in terms of
required technical assistance as program managers learned they had to diversify their assistance and
provide business support as well as technology to entrepreneurs. One of the lessons here is that
forms of assistance should be limited to those having the greatest impact on recipients. Furthermore,
assistance expansion can over-extend the service deliverers' capacity and undermine elfectiveness and
efficiency.

Additionally, program managers in Chad were also reminded that it was important to ensure
that assistance to entrepreneurs, technical or financial, be offered in cognizance of macroeconomic
policies. In Chad, for example, macroeconomic policies undermined recipients' incentive to go into
productive enterprises since neighboring Nige1ia's more dynamic business environment and an over-
valued exchange rate lured Chadian workers into trade instead.

Some of the programs examined under this study have supported technical assistance to
intermediaries who support income-generation activities for the poor. Especially in areas where
intermediaries lack experience providing credit, predominantly the case in Africa, capacity building
efforts have proven to be of critical importance. Where the project includes only a few large
intermediaries, technical assistance is generally formal and specific. Where there are many diverse
intermediaries training is more complex. In Sri Lanka's Janasaviya Trust Fund Project, the SF
trained intermediaries in social mobilization of the poor, credit management, accounting, auditing,
identifying potentially productive activities, and linking small rural producers to markets. In Burundi,
the SAP assists coordination of local NGOs and provides funding for NGO staff training to increase
NCO capacity to assist small enterprises and undertake small public works projects.

Experience gained thus far cautions that microenterprise support is an expensive undertaking
in all cases, and one which requires careful assessing during project preparation. Careful
consideration must be given to whether the fund is equipped with sufficient staff and resources to
work with intermediaries and microentrepreneurs or whether training or other types of assistance
should be contracted to a qualified NGO or other institution. Unlike credit programs, implementing
agencies already in place and experienced in the logistics of training and TA programs are more
numerous in Africa. Using private sector executives as trainers to ensure that what is taught is
practical and current has contributed to the successful programs in Senegal and the Multiple Support
Service Program in Mexico.

Achievements of microenterprise support programs

The microenterprise support programs examined here had limited success providing credit
to poor micro or snall enterprises in terms of volume of funds loaned, number of intended
beneficiaries reached, and development of financially viable credit delivery systems. The PAMSCAD
component in Ghana worked with UNDP and delivered loans averaging $2,860 largely to urban
female beneficiaries, but the credit did not reach the poorest enterprises. Another compo lent of
PAMSCAD supported agricultural rehabilitation credit for peasant farmers which financed and
provided equipment for two farmers' associations in the Northern and Volta Regions. This is one
of the few PAMSCAD programs to have benefited the hard core poverty group. but the number of
beneficiaries was still small-just 360.
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Among the credit programs examined here, only Chad's credit assistance program can be
c(nsidered tairly successful. Between 1984 and 1993, VITA channeled $5 million through 3,770
loans, 72 percent of which have gone to women (24 percent of total dollar value). Clients are
working poor *perating existing enterprises (not new start-ups, though new operations are not
automatically excluded). Loans have ranged from micro-sized (less than $300) to large: amounts
ranging from $2,000-$5,000. Repayment has improved to 94% during phase three of the program
(1990 to present), up from less than 80% from 1984 to 1990. Poor recovery was due mostly to the
fact that VITA lacked staff to monitor borrower activities of agricultural production loans made to
farmers.

VITA has successfully generated some employment, strengthened the capacity of
microentrepreneurs, and contributed to filling the enormous credit gap for the poor. VITA estimates
that the $5 million disbursed through loans has created 2,568 permanent jobs. The average cost per
job created was $2,690, quite high in comparison to the GNP per capita in this poor country ($220),
but it is almost half of the $5,000 per job threshold considered successful in less developed countries.
The number of jobs created is undoubtedly less than a successful labor-intensive works program of
comparable resources, but a successful microenterprise program has greater potential to generate
employment for the medium- to long-term, while a public works program produces mainly temporary
employment. Furthermore, women, underrepresented in labor-intensive works programs, are well
represented here among direct beneficiaries. There was also evidence of improved productivity and
greater business profitability among loan recipients. The impact of this particular program on
recipients' families has not yet been measured, however other successful micro-credit programs
demonstrate that women invest additional income in improved household nutrition and education.
The Grameen Bank in Bangladesh is the most notable example of this.

The World Bank estimates that VITA has made loans to 11 % of micro and small business
entrepreneurs in N'djamena.7 6 While demand for micro-credit is much greater than VITA's capacity
to supply it, the project's accomplishments are significant in light of the current socioeconomic
climate in Chad, and of the limited success of other African credit programs. The cost per dollar lent
ie very high ($1) but borrowers have shown themselves to be credit worthy and capable of using
credit effectively to buy inventory, machines, etc; many loan recipients have graduated to larger
amounts of credit. Perhaps most important, the program is the only structured supplier of financial
services in the informal sector in Chad. VITA is moving the program toward the status of an
independent Chadian NGO with less technical assistance than in the past, and plans to raise interest
rates and loan fees to make the program less dependent on subsidies.

Summary of general obserwiaons

Though the number of programs is small and their success limited, planners of
microenterprise support components will want to keep the following in mind:

* Results are difficult to achieve in the short-term, so microenterprise support programs
should not be misrepresented as mechanisms able to reach large numbers of
beneficiaries rapidly; and mechanisms ensuring continuing activities in the long term
must be in place.
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* Careful consideration must he given to whether fund staff should provide TA/training
ior it should be contracted to NGOs. private institutes or government agencies.

* An important ingredient in designing better micro-credit programs is a focus on the
institutions. The African commercial banking sector cannot play the critical role as
financial intermediary. A strong institution already on the ground with specialized
skills and experience in delivering micro-credit is needed. When such an institution
is unavailable, attracting experienced alternatives becomes a priorit', and time and
resources should he invested in building the capacity of smaller, inexperienced
institutions. Under these circumstances. it may be appropriate to approach micro-
credit in a pilot phase.

* Credit delivery should be demand-driven. Assistance to microenterprises should not
he confused with a welfare handout in which one group is exclusively given
assistance because of their status. A selective screening process for assessing loan
eligibility based on merit of credit recipients to operate small enterprises is essential.

* XCheap money does not inspire commitment. A credit program must be run as a
business that bases service rates on the costs of providing those services.

* Subsidies to small-scale credit programs may be justified on an on-going basis to
cover training and support costs.

* Mobilization of savings to increase financial viability is needed but is possible only
when a sound commercial credit delivery system is in place to create a sense of
security among depositors.

Assistance to Laid-Off Workers

Cameroon, Guinea-Bissau, Madagascar and Senegal have components to support the
placement of laid-off public sector employees and unemployed graduates. These urban-based
programs aim at providing assistance to conjunctural poor worse off because of structural adjustment,
and are not aimed at structural poor. While these programs may offer the same types of assistance
as the VITA program, they differ because they do not adhere to precise selection criteria. Such
programs are not autonomous but are instead administered by a special unit within a ministry.
Usually they consist of (1) compensatory assistance, (2) advice and training, and (3) placement
services or credit for self-employment. NGOs have not assumed an intermediary role in these
programs.

Achievements of support progrms for lad-off workers

it is difficult to evaluate in concrete terms the achievements of support progrms to laid-off
workers because their objectives are often political in nature. As explained in Chapter 3, these
programs are usually tied to the political economy, i.e. support for strucural adjustment.
Furthermore, although the programs examined here have mixed success in terms of number of
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beneficiaries reached, duration of employment secured, and cost per job created, it is also important
to keep in mind that one of the benefits gained is down-sizing of future government payroll.

The limited success of Senegal's National Employment Fund (FNE) is illustrative for program
designers. The FNE provided advisory services and bank-managed lines of credit ($10,000 or
$50,000) to subprojects providing opportunities for placement and reemployment for laid-off workers.
Over 1,000 jobs were created at an expensive cost of $1 1,000 per job (about the same as for the
BARAF in Guinea), but almost one-third of enterprises failed in the first year.77 The FNE was
unsuccessful mostly because it was conceived as a program for emergency handouts aimed at
responding rapidly to immediate needs with little attention to building durable delivery systems. The
program had serious institutional problems from the beginning. While the eligible groups were
clearly defined, no systematic selection process kept lending from being based largely on personal
or clientelistic criteria rather than economic viability. The FNE also lacked a mechanism of
accounting for expenditures or following up on loan results, making abuse common and feedback to
managers so absent that no corrections could be instituted to make the system more efficient. The
FNE worked with state banks whose financial situation closed them down. New banks took over,
but the transfer of responsibility created problems: files were lost in the process, follow-up of
borrowers' repayment was interrupted, and treasury funds were slow and irregular in reaching banks.
Senegal's FNE reached 496 workers, 5 percent of those eligible for assistance: less than 19 percent
were women and 80 percent were Dakar residents. An important lesson learned was the necessity
for selection criteria and procedures in distributing assistance, and for a monitoring system to follow
up and ensure funds were used for their intended purposes.

The program in Cameroon targeted laid-off workers as well as young graduates, dropouts and
other unemployed. Progress was severely hindered by donor suspensions and the lack of counterpart
funds, which resulted in a year of arrears for the implementing agency, the National Employment
Fund, in paying its utilities, rent, and several months worth of paychecks. Its operations ground to
a halt and the World Bank canceled the loan supporting the program, though the government is
committed to carrying on with its own funds. By September 1993, just $780,000 of the $30 million
for this component had been distributed, and only 718 persons had benefited from training, but it is
unclear whether they obtained gainful employment and which target groups they are from.

In the first year of PAMSCAD's training scheme for redeployees, concerns were expressed
over insufficient training equipment, over the cumbersome and time-consuming process of procuring
and delivering tools and equipment to training sites, and over the fact that traiing skills were
inconsistent with labor market demands. The lesson learned was that training programs should be
tied to the current labor market, and implementing units must run efficiently. When programs take
many months to provide promised assistance, workers must find their own way into the economy and
others are deterred from requesting assistance.

In contrast to these problematic programs, Guinea-Bissau's Reorientation Unit was more
successful in meeting its nmerical target. Two-thousand laid-off civil servants and other unemployed
were registred at the Reorientation Unit of the Ministry of Labor, 80 percent of the SIRP target.
Of those, 580 persons were retrained, 85 percent of whom found new employment, a notable
achievement. Whereas the programs in Cameroon and Senegal provided a monetary hand-out but
lacked a screening process, the Reorientation Unit achieved greater success because it focused on
screening workers for training and job placement. (Senegal's FNE and Madagascar's EMSAP were
designed to provide training but none took place.) It also successfully placed workers because it
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based training curricula on assessments of labor-market demands. Some trainees, for example, were
placed on construction sites of SlRP-funded infrastructure works and other projects. The
Reorientation Unit set up training courses for workers, which were implemented by existing training
institutions rather than integrated into curricula at formal institutions. Courses were offered in micro-
processing, accounting, secretarial skills, carpentry, civil construction, welding, electricity, plumbing
and hairdressing; on-the-job training was also arranged to improve workers' construction skills.
Finally, the program also benefited from providing trainees a small stipend to enable them to dedicate
their time exclusively to training, reducing the number of dropouts.

Madagascar's program for redeploying professionals has also had success in meeting
quantitative targets, but it is too early to measure the quality of assistance. At project appraisal, an
estimated 7,000 public sector employees were to be laid-off due to public sector reforms. However,
the slow pace of privatization has meant just 4,000 laid-off employees have received assistance and
fewer than 500 more workers are expected to be processed in the next year. (Similarly, the
assistance program was dropped in Chad when the restructuring of public enterprises did not take
place to the degree envisaged at appraisal.) Workers in Madagascar received equipment to encourage
their return to the r ,ral areas at an average cost of $900 per worker, two to three times higher than
the estimated costs of on-the-job and institutional training planned at project appraisal. It is unclear
why training was not provided and how useful equipment was in preparing recipients for gainful
employment. Explanations should be forthcoming upon completion of a beneficiary assessment in
1994.

Summary of general observations

* Neglect of the institutional aspect increases the risk of unsustainability of laid-off worker
support programs. When credit delivery is part of assistance programs, an NGO or some
institution with the requisite skills and experience in providing credit should be contracted to
administer such a program. Credit programs should be based on a well-evaluated feasibility
study and provided only tu the adequately skilled and unemployed.

* Training and job placement programs are more successful when data on manpower
requirements in various economic sectors are available as well as good screening procedures
linking skills and training to in-demand jobs. Such data gathering requires time, resources,
and know-how and should be undertaken prior to initiating an assistance program. The
emergency nature of programs and their link to highly political structural adjustment
programs means ime needed for data collection and analysis is not always adequate.

* Greater follow-up and evaluation of assistance programs is needed to draw conclusions on
who is benefiting, impact on employment generation, and sustainability of benefits.

Provision of Basic Social Services

As indicated in Chart Two below, almost 90 percent of the total value of subprojects funded
in Sao Tome and Principe's Social Infrastucture Fund, 65 percent of funds for Guinea's Pilot
Program, and 90 percent of the total number of subprojects in Zambia have gone to basic social
services. Most of the activities funded under these subcomponents are in health and education with
few in nutrition and sanitation. The distribution of essential drugs, provision of education materials,
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and rehabilitation of basic infrastructure are the most common types of activities. Rehabilitation of
social infrastructure is integrated into a labor-intensive works program in a number of countries
(Chad, Guinea-Bissau, Guinea, Sao Tome and Principe). Other SAP/SPs take a community
participation approach (Zambia, Uganda, Ghana, Guinea) to social infrastructure rehabilitation with
greater reliance on self-help and local level institutions and less consideration for rapid employment
generation. Since labor-intensive works were discussed earlier, greater emphasis is given here to
participatory approaches.

Ch= Two

Percentage of total value of subprojects financed by project'
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The participatory approah

Participation has taken different forms or "degrees' in SAP/SFs. Initially SAP/SF managers
sought participation by the beneficiaries (e.g. poor farmers, women, marginalized groups who are
the supposed to receive benefits from a project) in the form of cost-sharing as a means to improve
sustainability of works. The reasoning underlymg this klnd of participation was that communmies
who contributed money, in-kind or labor would feel greatr ownership of actvities and consequently
take greater interest in their sustinability. Beneiciary participation in the form of consukion of
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beneficiaries by intermediaries or SF staff during subproject identification was seen as a means to
ensure that the subproject was relevant to the needs of heneticiaries. Participation in the form of
beneficiary decision-making over subproject identification. implementation and management was also
used as an indicator of project relevance and ownership. These ftirms of participati(on are means to
improving outcomes of government-supported activities.

Participation also can be an end. This is demonstrated by a number of newer funds that seek
to build capacities of local organizations so that they can (a) self-initiate development, including but
not limited to the domain of donor- or government-supported interventions; and (b) approach
community development in a participatory way. This second approach is being taken in the Ethiopia
Emergency Rehabilitation and Development Fund where community-level subproject management
committees and local gsvernments are receiving not only technical and institutional strengthening but
are also receiving training in taking a participatory approach to community initiatives. When
communities are given the responsibility to manage, implement and supervise microprojects, and
receive support to perform these tasks, they are prepared better to be involved in future activities
initiated by govermnent, themselves, or others. When they are encouraged to involve the poorest
and marginalized in community undertakings, they are likely to better respond to those most in need.

One of the first issues discussed in a participatory approach is the meaning of participation,
i.e. the type or degree of beneficiary participation. Two components of Uganda's PAPSCA support
community initiatives, combining institution building with reconstruction. The small-scale
infrastructure rehabilitation component implemented by Action Aid, an international NGO, and the
primary education rehabilitation component by a unit within the Ministry of Education are taking a
participatory approach to renew the spirit of self-help and enhance sustainability of works. Almost
1500 classrooms in poor districts have been or are in the process of rehabilitation, and training of
local artisans to enhance the quality of construction is underway. Resistance Councils (local
organizations) and subproject management committees are receiving training in community
mobilization, project management, prioritization, supervision, evaluation, budgeting and record
keeping. Radio shows, plays, and drama productions are reinforcing messages of community
participation. The success of implementing agencies in mobilizing conununity support and
participation, and the positive community reception to components were noted in the project mid-term
review.

Ghana's Community Initiatives Project aimed at participation through cost-sharing and
decision-making over selection from among subprojects in primary school buildings, health posts,
hand-dug wells, de-silting of dams and short access roads. In the first batch of subprojects there was
clearly a stimulus t'i community initiative in the education sector. However, Ghana's participatory
approach was undermined in two ways. First, the requirement of a matching 40 percent contribution
from the community meant that the poorest communities received little benefits because they could
not meet the financial requirement.7" Secondly, strong political pressure from national and district
levels discouraged communities from applying for projects reflecting their priorities, so at least in
some cases the dimensions of community participation were not great.

In Zambia, beneficiary participation was manifested in cost-sharing and decision-making early
on, with increasing attention to capacity building of beneficiary organizations later on. Zambia was
able to avoid some of the problems of Ghana. When drought made it virtually impossible for
beneficiaries to contribute funds, the community contribution was dropped temporarily, thereby
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avoiding discrimination against poorer communities. Furthermore, Zambia's transparent and
apolitical selection process is highly respected.

Community participation presumes that its members tse intervention decisions on a menu
of possible activities, creating a risk that their priorities may be inconsistent with those of the
project/government's priorities. Zambia's experience illustrates that projects used by the majority
on a regular basis, such as schools, attract better community participation than those used by
individuals from outside the community. such as roads and bridges.7 In fact, 90 percent of
investments have gone toward the construction or rehabilitation of social infrastructure, such as
primary schools. The main reason fiir the concentration of subprojects in Zambia in the education
sector is the requirement of community involvement. Within the education sector, Parent-Teacher
Associations are well-)rganized and capable of handling projects. The health sector has an analogous
organization at th Wealth center level in the form of health committees, but in general, these
committees do not . egularly. Sectors like food security and water supply do not have similar
focal points of intere..., esulting in few subproject proposals submitted in these sectors.

Likewise, in Sierra Leone and Mali where central governments have developed programs
empowering communities to identify construction subprojects (transport) and tax themselves for
maintenance, community management of roads increases when funds are directed to the local level
for community mini-access roads within the "local" domain rather than for secondary roads that are
used widely.

The experience of Zambia, Uganda, and Ghana underlines the importance of clarifying the
meaning and objectives of participation, and solidifying government commitment to such an approach.

Combining partcipation and labor-intensive works

Applying the participatory approach to the labor-intensive work programs has not been tried
in any of these programs. In fact, the difficult "fit" between labor-intensive public works and
community participation may best be illustrated by the fact that Zambia's Social Recovery Project has
a component separate from the participatory community-initiatives program for non-participatory,
large labor-intensive civil works totaling about $3 million. Combining a participatory and labor-
intensive works approach to rehabilitation of social infrastructure may require re-prioritizing
development objectives since negotiations and participation take time, which is inconsistent with the
objective of speed characteristic of labor-intensive work programs thus far.

Efficiency and quality

As noted in the labor-intensive works section, when working with small, private contractors
with little or no experience in specific areas, fund managers may have to provide greater resources
and time to ensure the efficiency and quality of works is achieved. Likewise, when working with
communities who volunteer labor and materials or who are given responsibility for contracting work
themselves efficiency and quality of construction must be a concern. In theory, community
contributions help support the cost-effectiveness of procurement practices since communities are
unlikely to pay for overpriced services with their own funds. However, the mid-term review in
Zambia noted that although communities generally receive more than adequate contributions, there
is little understanding by community-level subproject management committees of how a budget
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works, and few attempts to negotiate with labor or contractors, resulting in overspending. There
also is a trade-off between quality of workmanship and participation since community members who
demonstrated their commitment or interest in subprojects did not always have the skills needed to
ensure quality of work.

I'o respond to these findings, resources were devoted to capacity building. Fund managers
prepared training manuals on basic accounting and bookkeeping for subproject management
committees. To improve quality of construction, the SRP Technical Department refined details of
subpioject designs. and bills of quantities, and increased budget provisions for technical supervision
and more district staff monitoring. While no assessment of quality and efficiency has been made for
other projects, Zambia's experience suggests that careful monitoring tools, such as a beneficiary
assessment, ,;an be helpful in detecting such problems.

Achievements of basic social services inoerventions

1. health

Most health programs were designed to meet the emergency needs of rehabilitation of primary
health care facilities, the provision of essential medicines, and basic health worker training. Chad's
PADS is funding the overall rehabilitation of N'Djamena's primary health care center and social
services which by project end will expand accessibility to higher-quality care to more than 150,000
people. No estimation has yet been made of the number of beneficiaries of Zambia's Social Recovery
Fund's community-initiated projects in health, but benefits have included provision of income,
reduced congestion at health centers, reduced child mortality, and improved health status, according
to the mid-term review.

Health subprojects have also been successful in contributing to national drug distribution
efforts by government agencies, many involving NGOs. EMSAP in Madagascar supported an
emergency malaria control program that ceased a virulent epidemic. In Guinea-Bissau and Chad,
essential drugs were distributed with the help of NGOs. PAMSCAD's de-worming program enabled
I million of 1.5 million school children age 6 through 12 to receive their first administration of the
drug piperzine.

2. nutrition

Few nutrition activities have been funded. The Cameroon SDA Project had a small nutritional
component and one of the subprojects of Somalia's health program supported fimilies with
malnourished children, until SAP activities were interrupted. Nutrition is crucial not only for health
but because it also bears on education, production, and other areas essential to reducing poverty.
SAP/SFs can implement core nutrition activities, such as growth monitoring, nutritional counseling,
food supplementation, and activities addressing microntrientdeficiencies butcommunity involvement
is necessary to achieve success. Community involvement requires intensive motivation programs and
outreach services not always commensurate with speed in subproject implementation. Thus, these
activities might be more successfully implemented through a focused sectoral support program than
through a SF. Still, a SF may be a good avenue on which to test pilot nutrition programs.
Furthermore, SF support of NGO activities in this subsector may provide the grounds on which
government can learn fromn and expand NGO successes.
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3. sanitation

Lack of financing and technical capabilities of most sanitation agencies has made urban living
conditions worse for poor, urban houscholds in most of the developing world. One of the major
obstacles for program managers is weak sustainability of facilities once basic investments have been
made because agencies responsible for sustaining facilities lack financial and administrative capacity.
Another major problem is the absence of a master plan for developing low-income urban areas, which
limits considerably the sanitation work that can be done, as occurred with the sanitation component
of the Chad PADS.

Sanitation, particularly in poor urban neighborhoods, is vital to improved health but
communities have not prioritized it when selecting from a menu of activities. Thus, sanitation
interventions have been initiated mostly by ministries and implemented through labor-intensive works
programs. A SAP/SF is a potential instrument to approach sanitation activities in a pilot experiment
involving community groups and local government.

4. education

Education subprojects are primarily concerned with rehabilitation of schools, through either
labor-intensive work or community participation, and the provision of teaching supplies and
educational furniture. Guinea-Bissau's SIRP has rehabilitated 1500 classrooms, benefiting more than
22,000 primary and secondary students around the country. SIRP also refurbished rehabilitated
structures, providing school desks, blackboards, and other materials to render primary, secondary,
and nursery schools tully usable. The beneficiary assessment in Zambia indicates that education
subprojects impacted communities through improved learning environments, higher teacher morale,
and increased enrollment in schools, but the most lasting impact will be of a long-term institutional
nature. While these benefits are substantial, the employment and income generation opportunities
provided by the projects were not significant, as few people were employed, no women among
them.81

Sustaability of interventions in basic social services

Participatory SFs are not only asking communities to contribute to maintenance in money or
in-kind, some are engaging in capacity-building programs to increase community-level capacity to
maintain small development subprojects. In Uganda, some communities have formed committees
responsible for collecting community contributions, and other community members are being trained
to maintain small-scale infrastructure.

In Zambia, Parent-Teacher Associations that are involved in identification, preparation and
implementation of education subprojects in their communities are collecting contributions often used
to continue with community improvements after a project has been completed.' Also in Zambia,
projects that incur high costs, recurrent or otherwise, are discouraged through the approval and
selection process in favor of self-help projects using locally available materials and community labor
and avoiding expensive materials or technical assistance.
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Another interesting strategy to increase the sustainability of projects in Zambia is channelling
subprojects through the Provincial Planning Units, which control the budget for recurrent health and
education costs, prior to reaching the SF. Since the mid-term review even greater efforts have been
made to integrate district and provincial authorities into subproject identification and implementation
to increase their sense of ownership and commitment to sustaining activities and facilities. In support
of this approach, the Ministry of Education has committed to channeling more funds to these levels
to cover recurrent costs.

Summwy of general observations

* To direct funds to nutrition and sanitation activities, a community-participation approach in
which communities select interventions may not be best because few community groups are
organized around these sector activities. Mobilizing new groups requires motivation,
participation skills and strategies as well as long-term commitment, which may be better
delivered through sector programs. However, a SF is a potential instrument to test
approaches.

* While a participatcry approach may facilitate financial contributions from communities and
enhance sustainability, it rarely can substitute for the public sector's critical role ensuring
project sustainability.

* Genuine community participation can imnprove the record in terms of maintenance,
responsibility and program viability. However, when priorities are imposed on communities,
participation wanes.

* In working with a number of small, community-based organizations, special procurement and
disbursement procedures are needed to respond to demand and to avoid delays which
diminish community interest and participation.

* There may be a trade-off between community participation and quality and efficiency of
construction. Careful monitoring (e.g. through a beneficiary assessment) can flag such
problems.

* During the first year or years of a project, it is easier to work with existing NGOs and
community-based organizations than create new ones. While these organizations are likely
to marginalize certain groups, including the poorest of the poor and women, and may lead
to a concentration of interventions in particular sectors, these organizations tend to have the
greatest capacity to get activities underway. During this time promotion and other efforts can
be refined or initiated to reach other groups, and the capacity of the SF to work with
intermediaries can be strengthened.



CONCLUSION

Too often, social funds and social action programs have been considered the only component of
the social dimension of adjustment when in fact they are only one element of what should be a much
broader poverty reduction strategy integrated into economic reform programs. They should be better
integrated with programs having a strong bearing on poverty reduction, such as public expenditure
restructuring, price policies, reform of countries' legal framework, and strengthening of local and
grassroots institutions. When SAP/SFs are defined in this broader context, they are in a better
position to make a difference and a sustainable contribution to helping the poor and destitute.

It is necessary to differentiate between what increasingly appears to be two different, though
sometimes congruent, objectives of SAP/SFs. The first is to provide rapid support to the poor and
other groups directly hurt by economic reforms. This is most clearly manifested in employment
schemes, drug distribution and other emergency programs. The second is to approach poverty
alleviation in the short-, medium- and long-term through institution building and community
participation, an objective common mostly to SFs.

SAPJSFs have a role to play in the short and medium term to provide quick assistance to people
hurt by deteriorating social and economic situations. In this respect, multisector approaches are
important because they allow SAP/SFs to respond to the different needs of various target groups and
to develop synergies beteen different interventions. However, a central govermnent unit should
manage such a program only if it mn ensure rapid implementation and have a visible impact on a
large portion of the population in areas where govemental interventions are deficient or non-
existent. Experience to date suggests that cumbersome government procedures are ill-suited for
dealing with emergency situations, and an autonomous SF works better. If programs cannot provide
rapid support, sector inierventions through seioral projecs have a better chance at integration into
the government strategies and might be easier to implement. It is also important that short-term goals
of SAP/SFs be integrated as much as possible into govermental policies and programs. From the
start, the program design should specify a clear time-frame and plan for how the central govemment
wiu take over responsibility at the end of the project.

Some SFs, especially the new generation of funds designed in Africa, respond to the second
objective. They can fill a gap that exists in most government structures in Sub-Saharan Africa,
namely the absence of mechanisms to support local government, NGOs, and grassroots organization
in carrying out development initiatives. Such a mechanism, if well-integrated into governmental
sectoral strategies, can be critical to creating a true partnership between the central government and
private and public organizations working at the local level. It also can help build local capacities and
incrase people's participation in decisions affecting their own lives. Such a partnarship, which has
been lacking for the most par; in Africa, is essential to reducing poverty.

When a SF is being set up, it is important to have a clear understanding of the respective
responsibilities of the SF and the central government. Govemment strategies in SFs are expressed in
crieria for subproject selection and in promotional activities carried out by the SF staff, as weil as
in the various norms used to design subprojects. SFs provide for basic investment at the local level;
the cental minis define the norms and fund part of the recurrent costs. Funding for some of the
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projects carried out by SFs could be provided by local government in the future, as is already the
case in the second Public Works and Employment Project in Senegal.

Very careful attention should be given to the political economy dimension of such programs. If
a government cannot maintain enough popular support for its programs, it will be unable to sustain
any adjustment program and the poor might then suffer more from a return to unsound
macroeconomic policies. If well implemented, SAP/SFs can make important contributions to the
political sustainability of adjustment as well as to poverty alleviation. A SAP/SF's ability to work
with actors from a variety of political persuasions as well as NGOs and the small-scale private sector
is key to this process of economic change, as it gives previously marginalized groups a stake in the
ongoing process of reform. If SAP/SFs are to play this important role, they must be transparently
managed and isolated from partisan politics. This issue should be raised by the program designers
with govermnent during the design stage.

In the case of some SAPs, the government's reluctance to allow a plurality of political actors to
participate has severely limited the programs' potential, as in the case of the EMSAP in Madagascar.
In contrast, genuinely demand-based programs which rely on the participation of a plurality of
political actors have the potential to build a broad coalition in support of reform, as well as to sponsor
initiatives whicii are sustainable in the long mn.

The institutional set-up of SAP/SFs and their delivery mechanisms has a crucial impact on
performance. When social funds are granted real autonomy in management and flexibility in
procurement and disbursement, they can achieve impressive results in program implementation.
Defining procedures from the beginning in an operational manual and ensuring fund staff and
intermediaries (NGOs, local government) understand procurement, disbursement and auditing
procedures is of critical importance. Some funds have tested and refined procedures during a pilot
phase. The designers of SAPs, however, have often underestimated the issues of procurement and
disbursement during preparation.

Another important lesson is that autonomy and flexibility in institutional design, along with
flexible delivery mechanisms, must be supported by the highest authorities in the country. If they
are not, the SAP/SFs might experience major implementation drawbacks. The most obvious
illustration of this situation is not in Sub-Saharan Africa, but in Egypt (the Egypt Social Fund).3
These programs need supervision (which has been lacking in many cases), especially in the first year
of irnplementation.

More effort is also needed to introduce targetng and monitoring devices into SAP/SFs.
Monitoring is essential to support leaming-by-doing processes to improve the performance of such
programs. In this respect, more effort should be made to integrate tools such as beneficiary
assessments, rapid rural assessment, and simple quantitative surveys such as the priority survey.
Better integration between these tools and the management of the program is also desirable. Targeting
is especially difficult in Sub-Saharan Africa due to lack of information to carry out means testing.
However, options for geographic targeting, self-targeting, targeting through the choice of components
or institutions implemening subprojects, and promotional activities of social funds should be explored
further.

Labor-intensive works programs have (only marginally) contributed to employment generation
efforts, and therefore cannot substitute for a comprehensive response to unemployment. Other
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benefits include rehabilitated basic social and economic infrastructure and capacity building of private
contractors. The programs studied here demonstrate that contracting small-scale enterprises to carry
out public works can be more efficient than use of force account. To have a lasting impact on
poverty, labor-intensive public works should be instituted as permanent programs and complemented
by actions supporting integration of the beneficiaries into the economy.

Support for revenue-generating activities and development of microenterprises facilitate access
to productive assets by the poor and have potential to directly benefit poor women. These activities
are marginal in terms of the available funding from SAP/SFs and results are difficult to achieve in
the short-term. Thus, these programs should not be promoted as mechanisms to reach large numbers
of beneficiaries rapidly. Urgently needed in this area are greater incentives to attract commercial
banks while also holding them accountable for performance in providing credit to the poor.
Additionally, increased collaboration with and capacity building of NGOs or other institutions that
have requisite skills and experience with delivering credit to the poor is needed. Programs that
support laid-off workers have been unsuccessful when assistance was not granted selectively.
Programs that have linked training to labor demand have greater potential to meet objectives, but
require investments in gathering labor market data.

Social service componens have supported predominantly emergency health needs and
rehabilitation of schools and health facilities. Rehabilitation works have been done with either labor-
intensive or participatory approaches in most SAP/SFs. The emphasis on speed to generate
emnployment rapidly through labor-intensive scheme: is inconsistent with the participatory approach,
in which works cannot proceed without community initiative, which takes time. The participatory
approach also presumes that communities identify their priority works or acdvities, but these may be
inconsistent with government priorities. Some activities, such as sanitation and mntrition, may have
to be initiated by ministries and methods sought to involving communities. These programs show
that communities oftentimes need assistance to better enable them to manage subprojects in a cost-
effective, efficient manner. NGOs have played prominent roles in participatory programs.

Finally, the study notes a positive evolution in the design of SAP/SFs, with more recent
programs having more precise objectives, being more focused on local capacity building through
demand-driven operations, and giving closer attention to their institutional set-up and delivery
mechanisms. SFs will play an important role in helping to build up local capacities and supporting
increased participation in the development process by local institutions and beneficiaries.



Annex 1. Table A. I Components of SAPISFs

COUNTRY | SOCUL1 SERVICES ISOCLX EMIPLO|MENT CREATION j_ INSTrflTONAL

CAMEROON Provision of equipment & Rehabilitation of community- Provision of counseling, Institudonal stengthening
Social Dimensions of supplies for ante- & post-natal based social infrastructure apprenticeship & vocadional support to government
Adjustment Project care & family planning services; through Social Fund (PRODEC). trainins progrms through the agencies to enhame planing
(SDA Project) distribution of medical & National Employment Fund and progming capacity;

pharmaceutical supplies; health (FNE); technical & financial establshment of socio-
education progams; primary support for self-employment; economic data bas;
health cae support; mico-enterprise pwmotion; houehold & community
immunization programs; crdt to micro-entrpdses mveys.
pmvision of educadonal togh PRODEC.
materals & eqipment; essentidal
dnigs scms. Strengtening
support to social services for
women.

CHAD Provision of primary health care Rehabilitation of health facilites Provision of credit assistance, Inatitutiozul support to
Social Development & basic services (N'Djamena); (N'Djamena and Taudjile); ma_ment support & technical govaermnt in social polc
Action Project (SDAP) essenial drugs scheme; provision rehabilitadon of drainage and assistance to micro-eerprises; pannin and progmuming;

of medical services (N'Djamena sanitadon systems. tainig & counseling to household & nation-wide
& Tan4jile); headth personnel retrenched public sector worers; snveys; socia-ecomnic
training; public hygiene training; establishment of job information studies.
educational support. & referal system.

GHANA Non-formal eduation and Rehabilitation of water supply, Prvision of credit assnce to Insdtidonal support to social
Prgram of Action to literacy programs; expansion of drainage, and sewerage system; small-scale enterprises and sector ministries; support for

Mitigate the SocW food-for-work program; food for market infrastruture peasant faumers; employment & establishment of 10 mobile
Costs of Adjustment resettlement of redeployees; maintenance; housing taining for women; employment district planning tms;
(PAMSCAD) essential drugs scheme; consolidaadon; rehabilitation of training & assistane to prvision of equipment &

supplementary school feeding feeder roads; rehabilitadon of retrenched workers; technial ssis to
program; devworming of children; school facilides; rehabilitation of compensation package for implementing agencies to
paper commodity support to rural housing facilides. redeployees; job counseling & increase operational capacity.
schools. placement scrvices for

redeployees.



COUNTRY SOCIAL SERVICES [SOCIAL INFRASTRUCTURE | EMPLOYMENT CREATION DLVELOPMEN|
l ~~~~~~~~~~~~~~~~~~~~~~DEVLOPNIEN

GHANA Rehabilitation and extension of Institutional strengthening for
Priority Works Project drainage system; road the Ministry of Works and
(PWP) (part of maintenance and upgrading; Housing & for the Ghana
PAMSCAD) traffic management; sewerage Highway Authority to

system rehabilitation; water enhance project development
supply expansion & maintenance; capacity.
construction of public sanitary
latrines; improvement of
pedestrian facilities; housing &
site development.

GUINEA Variety of social actions to Rebabilitation and construction Support to a variety of Program of social policy
Socio-Economic support poor and vulnerable of basic infrastructure: mainly employment support studies to strengthen the
Development Support groups in society-funded under schools and basic health programs-in particular, credit Ministry of Planning's
Project (SEDSP) the Pilot Program component. centers-funded under the Pilot funded-under the Pilot Program capacity to design, coordinate

Program component. component. & implement social policy
actions; socio-economnic
studies & surveys.

GUINEA-BISSAU Provision of teaching aids, Rehabilitationt of health facilities. Provision of training & basic Institutional strengthening for
Social and Infrastructure fumniture, materials & utensils primary & secondary schools & equipment to promote micro- monitoring & evaluation of

Rehabilitation Project for school meal programt markets; rehabilitation of enterprise activities; reorientation social impact of structural
(SIRP) (Bissau); essential drug scheme; sewerage, water supply & progran for retrenched workers adjustment program; socio-

technical support for health drainage systems; road including data bank on economic studies; provision
personiel training support to the maintenance; provision of employment opportunities. of technical assistance to
AIDS campaign and the National supplies and equipment for executing agencies.
Blood Donor Bank. health facilities.



COUNTRY SOCIAL SERVICES SOCIAL INFRASTRUCTURE EMPLOYMENT CREATION | ]AL
DEVELOI!Tf

MADAGASCAR Malaria control program
Economic Management including training for volunteers
and Social Action & para-medical staff in basic
Project (EMSAP) diagnosis & referral techniques;

development of a chloroquine
distribution system; essential
drugs scheme; expansion of
family planning services;
assistance for the national
endemic disease control
program.

SAO TOME AND Malaria & endemic disedse Construction and/or rehabilitation Technical assistance & financial Institutional strentheningPRINCIPE control program; provision of of water supply, sanitary & support to local governments to support for the Ministries ofSocial Infrastructure educational materials; nutriton storm drainage systems; solid develop local markets; site work Health & Education in socialFund (SIP) assistance programs; health care waste management; urban road assistance for entrepreneurs; policy planning & project
services. maintenance; construction and/or technical assistance for micro- activity administradon.

rehabilitation of low-income enterprise development.
housing; construction of health
facilities; provision of medical
supplies & equipment;
rehabilitadon of water systems;
rehabilitation of education &
health facilities.

SENF1GAL Advisory services provided to
National Employment unemployed to set-up micro andFund snall scale enterprises. Credit

line to support the creation of
small-scale enterprises.

SENEGAL Rehabilitation & maintenance of Provision of businessPublic Works and drainage system; rehabilitation of management training forEmployment Project public facilities; rehabilitation & contractors; technical training
maintenance of pedestrian for management staff; basic
facilities. technical training for

employees.



COUNTRY SOCIAL SERVICES SOCIAL INFRASTRUCTURE EMPLOYMNT CREATION E
l ~~~~~~~~~~~~~~~~~~DEVELOI!MICN

SOMALIA Provision of basic education for Construcdon and/or rehabilitadon Provision of technical assistance Institutional support toSocial Action Fund street children; provision of of primary health care centers; to women; credit assistance for government in social policy
(SAF) primary education for squatter rehabilitation of transportation small & medium entrepreneurs; fonnulation; institutional

resettlement areas. services for squatter dwellers; vocational training programs; strengthening of data
low-income housing; skill development & -mployment collection & analysis capacity
construction and/or rebabilitation promotion programs for youth. of government agencies;
of water storage facilities. socio-economic studies &

____________________________ surveys.
UGANDA Community-based health Rehabilitation of primary Training & services to women in Institutional strengtheningProgram to Alleviate services; health & training education facilities; construction agriculture; technical assistance support to government inPoverty and the Social programs for orphans & widows; of water supply & sanitation & credit to women micro- policy formulation;
Costs of Adjustment primary education emergency infrastructure; rehabilitation of entrepreneurs; training for the establisbme of a slatstical
(PAPSCA) improvement program; primary health care facilities; handicapped; community-based data base; establishment of a

revitalization of primary health provision of educational rehabilitation of the disabled; Study Fund to fund socio-
care program; essential drugs materials & furniture; provision business advisory services & economic studies & surveys.
scheme; social service assistance of rural housing materials; low- other assistance to retrenched
to war widows. cost housing; rehabilitation & civil servants; vocational training

maintenance of community programs for orphans.
access roads.

ZAMBIA Community child care programs; Repairs and construction of Training in skills development Institutional support toSocial Recovery Project assistance in food production; health posts, child care centers government agencies,
development of weaning foods and shelters, primary and household surveys and studies
and specific supplemental feeding secondary schools. Expansion of on poverty and social issues
schemes. water supplies system, feeder through a Study Fund.

roads, drainage works, small
irrigation schemes, market place.



Annx 1. Table A.2 More Social Funds and Social Acdon Progroms in Sub-Sharean Afrca

Year Amont Total
Name EffcWt F Costs

Burkina Faso Public Works and Employment 1991 US$20.0million US$2.2million

Burundi Social Action Project 1993 10.4 15.7

Chad Public Works and Employment 1993 20.0 20.0

Comoros Community Development Support Fund 1994 7.0
(Population and Human Resources Project)

Eritrea Community Rehabilitation Fund 1994 1.0
(Emergency Recovery and Rchabilitation Project)

Ethiopia Pilot Social Rehabilitation Fund 1992 5.0 12.0
(Emergency Recovery and Reconstruction Project

Ethiopia Social Rchabilitation and Development Fund 1994 300.0

The Gambia Public Works and Capacity Building 1993 11.0 12.5

Guinea Socio-Econonic Development Fund 1989 9.0 13.5

Mali Public Works and Capacity Building 1992 20.0 28.2

Madagascar Food Security and Nutrition 1993 21.3 32.4

Mauritania Construction Capacity and Employment 1993 12.0 20.0

Niger Public Works and Employment 1991 20.0 27.8
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Annex 1. Table A.3 Planned Project Disbursement by Seetor/Acdilesa (In millons of US$)
.- .. _ _ .___

. PropJ Year Totl Proje Social Sevices Labor Intensive Employ TA Studies MlctoenetptriReveaue Other (Spedf) Com_su
Effedive Costs Works Redeploy Trining Gnamtlon

CameroonSDA 1990 85 30.3 31 8 5.9 (PRODEC)
(17 hefth hd for cAmmky
4.5 pWualtlm hfaua.e, hi
8.8 edu.da) uaviau nd

Chad SDAP 1991 27 6.9 9.1 .4 3.6 4 9.B im qpkca wll be
(1.1 dqs (2.9 e dh . Im edk, lM &q, 7.^
3 c=wdJo) 1.6 1a h

Ghana 1988 22.7 21 1.1 Web hubi hfi me O
,pAMCAD an sdmi. n tn _f

Guinea SEDSP 19S9 13.5 3.5 5

.i F?i fta Soch

Gulnea-Bissau 1989 17 6.8 2.8 .33 3.9 1.7 _I a -ar r_s91P (4.5 hhr.smM sqpIe._ at& am S1 ls

.a aggacar 1988 41 6.5 7.5 2.9

aO.bme am 1990 a Cb8cm by C l _s -ad

So Tom and 1991 7.6 5.9 1.5 b y.-_ _ - S.
rt idp 91SIP n M_= of Ped cow. lb s - w br -_ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ ~~~~~~~~~~~~~~~~~~~~v by IDA.

Senigal NatIoaul 1988 10 10 no PFE TMta w doIt ul

Snetgl 1990 33.3 28 1.8 1.2
AGE' I ._ __in to

Senqgal 19I9 81 56.3 3.5 1.5 1.5
AdET H1 for cp su in touActo

SonWmia SAP 1989 2.7 C_MMi khdi h I== graorn_ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ __________ rn~~~~~~~~~~~d sachl savaic &daiw w e tftbl.

Ugand 1990 37 20 5
PAPSCA (12.6 c.ztrudm

4.2 small idm

Zambia Socal 1991 46.4 1.9 41 IDA pamwd 14.6 -tIb formebi wm
Revtcy Commrky emadva NW 3.6 3.6 for _1cuml hFrzenerc

_.~_ -- _ __ =



Annex 1. Table A.4 Actual Disbursement by Sector/Activity (in millions of USS)
:- ~ ~ ~ ~ ~ .

.___.___-_ __________ 

ioJkci ISocial Services Labor Inrrasuucure Employ IA TA Mlctoenterpriuse Other (Speci(y) Comments
Intensive Works (non Redeploy Training Revenue
Works labor-Intensive) Studies Oenerlon

CamoerwrnSDAP .78 $.096 PRODEC

Clad SDP 7.3 3.6

Ghbanalority 21
Works

Guinea SEDSP 1.9 .49 .493 A Wal of 65 sub-practs. toliag 2.9 bhWm 'ium Fr,m(PIUt rgud) (PiNt FUd) WmlSpI w*I W D ru the mol FPd1dum.., bheab,

Guinea-Bissau 7.8 3.1 .524 3,3 ScoW irnuuum wb umne also hbarhwwt.SIRW ( A 5.2 (or

Madagascar 5.9 3.8
|USAP _ _ _

Sao Tomo and 2 1.03 .18
Prindpe SIP I (1.17 eduaton
_ _ _ _ _ _ _. _ __ ._4 health) _ __4_ba_ _

Sao Torm and 2.7
Prindpo SIP 11

Senegal National 10.7
Employment . .

Senegal AGTIMP I 346k 6 * hhd unac to

Senegal AGElTP 11 _ _ _ . _

Sonulia SAP .05 .089 .089 A total 016 subp.rjcts, totuiik 229.000 we,e

Uganda PAPSCA 521 6 millo hY been dbbsed by IDA, but dga s a
________________ __________________ _________________ broken down by sector.

Zambia Social 9.6 Whie so permnt Of th nmber 0f tO t ubpow eca u Recovery cunity iiiiiya are In scW seco, predombiantly odutim, the moay
_________ ~~~~~~~~~vaz ue bAa to been broken down Into secn.



Am= I Table AS Dlbunmm s (i mmillio US$)

Projed Yr Effdive Toal Project Coot Totl WorM Dak World Bank Pacem of World dan
CoEribudon Punda Daperud Fundi Disburued

(Date) (%)

CamcroonSDAP 1990 85 21.5 2.9 13
M3) I

Cbad SDP 1991 27 13.4 LI 60
M) 

Ghan PAMSCAD 1988 22.7 10.6 9.6 91

Guia SEDSP 1939 13.5 9. 3 33

Guine-BiaauSIRP 1989 17 8.1 7.9 100.5
_ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _(4 3) _ _ _ _

Madagaar EMSAP 1988 31 22 12.2 55.5

Sao Tom KA 1990 8 S 4.8 9S
Pdncipe SIF I (M)

Sao Tome and 1991 7.6 7.6 2.7 45
Pxincip. SWF1 (O)

Senegal National 1988 10 5
Em p Ioym oE _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _ _

Senaled AGEnP I 1990 33.3 20.1 22.1 110.3

Sencgl AGEIIP 11 9 S1I 39 2.5 6.5

Somal 1989 1 2.7 2.7 .229 9

Uganda PAPSCA 1990 37 28 21.6 77

Zambia Social 1991 46.4 20 13.7 68.4
Recover (7.1.
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Annex 2: CAMEROON-THE SOCIAL DDIENSIONS OF ADJUSTMENT PROJECT

(Date of effectiveness: 01/30/91)

Objectives: The Social Dimensions of Adjustment Project (SDA Project) was designed to be an integral
part of the Structural Adjustment Program and to support the government in the implementation of its
poverty-alleviation strategy. The major objectives of the SDA Project were: (a) to improve basic social
service delivery in targeted areas; (b) to promote employment, including facilitating job placement; (c)
to address the needs of women and improve their employment opportunities; (d) to promote community-
based micro-activities in targeted areas; and (e) to strengthen the institutional capacity of the government
in social policy formulation and implementation.

Target Groups: The target population for SDA Project activities included retrenched workers from both
the private and public sector, the young in urban areas, children suffering from acute malnutrition,
women and other vulnerable groups who lack the resources to meet their basic needs.

Institutional Framework: Overall management and coordination of the SDA Project was the
responsibiirty of a Project Coordinating Unit established within the Technical Committee for the
Coordination of the SDA Project (CTCIDSA), which was established by presidential decree on April 5,
1990. The CTC/DSA was composed of representatives from the six ministries involved in project
implementation, the Presidency, and the Minisi of Finance and Territorial Adminitation, and the
Caisse Autonome d'Amortissement. The CTC/DSA was responsible for the overall coordination of the
SDA Project and for: (a) the preparation of project reports for the submission to the Bank and other
donors (b) the maintenance of financial accounts; (c) the supervision of various project modules; (d) the
liaison with project financiers; (e) the evaluation of the project; and (f) the maintenance of accounts and
the undertaking of audits. The PRODEC management unit was under the direct responsibility of the
administrator of the CTC/DSA.

The National Employment Fund (FNE) was created by Presidential Decree as a separate legal entity to
promote employnment generation activities. A Director General was named by Presidential Decree and
a Board of Directors consisting of twelve members-six representing the private sector, four representing
line ministries, one representing the Presidency, and a President, chosen from the private sector was
established. The Director General was a member of the CTC/DSA and was responsible for the operations
of the FNE and for ensuring coordination of its activities with relevant agencies.

Project Components: The activities of the SDA Project covered the following areas: Population,
Health, Education, Employment, Women in Development, Community Development, and Planning
Capacity and Information Base.

A modular approach to project administration was adopted. with each component being individually
managed by a line ministry or other relevant government agency. The components were coordinated by
senior officialr in the relevant ministries concerned and carried out by line managers. The CTC/DSA
established work plans, in coordination with the executing agencies, and monitored overall project
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implementation. Two special agencies were set up: The National Employment Fund (FNE) and the
PRODEC Community Development Program which had the stucture of a social fund.

(a) The Population module was designed to support the government's effort to develop and refine
population policies and operational strategies, and contained an action program to strengthen and expand
family planning services provided through the government and NGO programs.

(b) The Health module supported the govermment's overall objectives in this sector and included
programs aimed at: (i) assisting the government in developing and redefining its health policies; (ii)
providing equipment to basic health care facilities and strengthening preventive services provision,
including support to the govenment's AIDS campaign; and (iii) providing institutional strengthening
support to the Ministry of Health in social policy formulation and programming.

(c) The Education module was designed to support the government's efforts at improving the overall
quality of education and redirecting the education and training systems to meet the country's economic
and social development needs. This component included the provision of educational materials and
supplies and other inputs to primary and secondary schools. Also, institutional strengthening support was
provided to the Ministries of National Education and Higher Education. Information and Scientific
Research to enhance their planning, programming and managing capabilities.

(d) The Employment module aimed at addressing the unemployment problem caused by economic crisis.
The following groups were targeted: (i) employees of the private and public sectors unemployed during
the transitional phase of the adjustment; (ii) young graduates and drop-outs; and (iii) the most vulnerable
groups of the population, including unqualified women and the young who lack the access to income and
employment opportumities. The program was implemented through the National Employment Fund.

The employment component also included a sub-component for institutional strengthening of the Labor
Ministry in social planning and programming.

(e) The Women in Development (WED) module of the SDA project was designed to strengthen the
government's capacity to improve women's welfare and contribution to economic growth. PManned
activities included: (i) policy design involving the definition of an operational strategy and its
implementation through a multisectoral action plan; (ii) specific actions to launch an information,
education, and communication program and to reorient existing support services for women towards the
development of cost-effective and sustainable productive activities; and
(iii) the introduction of policy and institutional strengthening measures emphasizing the establishment of
a system of institutional linkages to ensure due consideration of women's issues in the interventions of
line ministries and other agencies.

(f) The Community Development component aimed to foster community activities at the grassroots level
so as to encourage people to take part in the development process. A Community Development Program
(PRODEC) was established to support, through grants, projects to be implemented by communities aimed
at improving their welfare. PRODEC targeted specifically the urban poor. Project generation, appraisal,
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and supervision were carried out by field agents at the regional level, and in-kind contributions from
beneficiary communities were required.

(g) The Planning and Information Base component provided assistance to the government for
developing (i) a viable information base to permit the measurement of poverty and the monitoring of the
evolution of the lbiing conditions and households during the adjustment and development processes, and
(ii) appropriate tools for the simulation of the impact of economic policy choices on the distribution of
income and employment.

Financing Arrangements: Total costs for the SDA Project were estimated at $85.7 million equivalent
when the project was launched. It was revised to $49 miUion when co-financiers withdrew their pledges
or commitments failed to materialize. The project was financed by a $21.5 million equivalent loan from
the World Bank which covered about 45 percent of the costs. It was expected that the government would
contnrbute $10.8 million equivalent.

Achievements to Date: Lack of counterpart funds inhibited progression of every component of this
project. The loan was canceled in June 1994 because of the government's failure to honor its counterpart
fnd mitments and because Cameroon became eligible for IDA assistance. Just 15% of the IBRD
loan was disbursed.

The population, health and education components were severely limited by the failure of donors to follow
through on their fiudiaig commitments. CIDA ended its fiancing of the Women in Development
component in September 1993 due to both scarcity of resources and poor performance. World Bank
disbursements were suspended at that time due to lack of counterpart fumds particularly vis-a-vis the
National Employment Fund (FPE. The government has committed itself to carry on FNE with its own
fiunds. By September 1993, 718 persons benefited from training (guidance, vocational traing, and on-
the-job taining) which was executed by Cameroon Opportunities Industrialition Center, an NGO. It
is unclear as to whether they obtained gainful employment and which of the target groups they represent.

PRODEC, which is still receiving financing from the African Development Bank, did not offer grants
as was originally planned, instead a credit mechanism was set up at an interest rate of 15% support loans
to small enterprises. As of October 30, 1993, PRODEC funded a total of 107 credit loans totalling
295,232,138 CFAF (US$ 1.054 million). Data are unavailable on the characteristics of loan recipients
and on sustainability of activites that were financed.

Implementation Issues: The SDAP was prepared rapidly and because of its emergency nature and ties
with structural adjustment, activities began hurriedly before an operational manual had been prepared an F
procurement, disbursement, financing and auditing procedures had been fully designed and understood.
This meant that the first year of operations was actually spent sorting out these issues.

In addition to an absence of counterpart finds, the project was hindered by a lack of autonomy.
PRODEC was largely staffed by civil servants, who, during the course of the project, faced severe salary
cuts. These appear to have jeopardized performance and adherence to strict approval and operations
procedures.
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lhe FNE was severely hindered by the lack of counterpart fimds and donor suspensions, which resulted
in over a yeor of arrears in paying its utiLities and rent and several months in paying salaries. Its
operations have largely ground to a halt.



Annex 3: CHAD-THE SOCIAL DEVELOPMENT ACTION PROJECT (PADS)

(Date of effectiveness: 04/17/91)

Objectives: The objecies of the Social Development Action Project (PADS) are to:
(a) provide increased access to resources and training facilities for the poor so as to stimulate employment
and thereby assist them to meet their basic needs; (b) improve the health and living conditions of
disadvantaged groups; and (c) strengthen the government's capacity to design and monitor program
aimed At improving the social conditions within the country.

Target Groups: The target population has been broadly defined as: (a) those who are at risk as a
consequence of a decade of socioeconomic disruption; and (b) those who are expected to be adversely
afetd by the adjustment measures being undertaken, in particular, public sector employees and laid-off
workers from the cotton sector. In addition, residents of N'Djamena city and the Tandjile Prefectur
have been identified as being at risk due to the long-term under-investment in health programs in these
areas.

Instituional Framework: An inter-ministerial committee, under the chairmanship of the Ministry of
Planning and Cooperation and composed of the Ministers of Irterior, Finance, Food Security, Labor and
Employment, Public Health, National Education, Trade and Industry, Public Works, Regional Urban
Development and Housing, and Social Affairs and Women's Development, has been established. This
committee meets to review and approve progress and annual reports from executing agencies, evahla
implementation of project annual action plans and make policy recommendations based on finding of
project studies and surveys. The chairman of the committee is assisted by the Project Coordination and
Support Unit (PCSU) which has been established within the Ministry of Planning.

The PCSU is responsible for the supervision of the fiancial and procrement aspects of project
implementation and serves as a liaison between executing agencies and the donor community. Four
technical sub-committees-Employment Promotion, Urban Infiastucture, Health and Community
Participation and Social Dimensions of Adjustment-have been established to review documents presented
by executing agencies. These sub-committees are comprised of representatives of the relevant ministries
and are chaired by the Director General of the Ministries of Trade and Industry, Public Works, Social
Affairs and Woren's Development and Planning, respectively. The sub-committees review and amend,
if necessary, draft annual progress reports and make policy recommendations.

Project Components: The components of the PADS are: (a) Employment Generation; (b) Inprovement
of Primary Health Care and Social Services within N'Djamena and Tandjile region; (c) Improvement of
N'Djamena's Sanitation Infrastructure through labor-intensive public works projects; and (d)
Strengthening of Social Policy Planning aimed at strengthening the Govermnent's planning and
programming capacity for social action policies.

Except for the credit scheme and technical assistance subprojects, which are managed and implemented
by NGOs, projects are implemented by the relevant administrative units of the technical ministry
concerned. Assistance from NGOs and consulting firms, under contract with the goverment, is provided
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to strengthen the implenentation capacity of these agencies. Each executing agency is responsible for
monitoring the implementation of its component on the basis of an annual action plan.

(a) The Technical Sub-committee for Employment Promotion is responsible for the supervision of the
Employment Generation sub-component. The credit scheme is managed by Volunteers in Technical
Assistance (VITA), a US-based NGO which was already operating in Chad befbre the project started.
VITA is under contract to the Ministry of Planning. The credit scheme offers three credit windows, each
in conjunction with technical assistance, to address the management and investment needs of micro and
small enterprises.

Implementation of the Technical Assistance for Microenterprises sub-component is the responsibility
of a small unit established within the Ministry of Labor and Employment for the first three years of the
project. A Technical Support Center has been created and a French NGO, GRET, is assisting in the
establishment of this institution.

Inmplementation of the Assistance to the Laid-off Workers sub-component is the responsibility of the
National Department of Labor within the Ministry of Labor Employment. This sub-component aims to
srengthen the capacity of the National Department of Labor to provide free counseling and job search
services to laid-off workers and to assist the Office National du Developpement Rural to provide similar
services to those being affected by the restructuring of the cotton sector.

(b) The Improvement of the Prirnwr Health Care and Social Services Network in N'Djamena is
implemented by a Health-Social Unit, which has been established under the supervision of the Director
General of the Ministry of Public Health in consultation with the Director General of the Ministry of
Social Affairs and Women's Development.

The Strengthening of Regional Health Services in Tandjile component aims to strengthen health
services provided in the Prefecture of Tandjile, a geographic area particularly affected by the adjustment
measures being undertaken in the cotton sector. It aims to adapt and extend to that region the basic health
care system provided to the other prefectures through a joint European Development Fund, Italy-Belgium
financed health project.

(c) The Improvement of N'Djamena's Sunitation Infrastructure component consists of: (i) the
rehabilitation of the drainage system of a selected area within N'Djamena which has been identified as
severely larking social amenities; and (ii) accompanying measures for the improvement of public hygiene
through low-cost sanitation programs involving labor-intensive public works techniques and active
community participation. Local residents are being sensitized to the issues associated with basic public
hygiene and accompanying measures such as the drainage of various health hazard sites, a municipal
garbage collection scheme, improvement of water and electricity service, and the construction of private
latrines.

(d) The Strengthening of Sodal Policy Planning component is conducting a set of studies and surveys
to identify the various vulnerable groups and assess the overall social situation of the country.
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Financing Arrangements: Total financing costs for the PADS are estimated at $26.9 million equivalent.
The IDA credit is in the amount of $13.4 million. The govermnent contributes $0.6 million and
beneficiary comnunities contribute $0.7 million. The Swiss Development Corporation will co-finance
the components to improve primary health care and social services and the strengtihening of social policy
formulation. The United Nations Capital Development Fund (UNCDF) finances specific activities under
the N'Djamena Sanitation Infrastructure component. USAID finances, on a parallel basis, the Credit
Assistance and Management Support sub-component of the Employment Generation Component. IDA
will provide USS 0.6 million for the incremental credit requirements.

Achievements to Date: Few infrastructure works have been labor-intensive thus far, so the 15,000 jobs
to be generated remain elusive, though remaining works are anticipated to be labor-intensive. Terms for
recurrent costs include proceeds from a market tax to cover sanitation services and ministry cormmitments
for other infrastructure works. The community mobilization and sensitization program accompanying
labor-intensive sanitation rehabilitation has taken place through group discussions, pictorial visual aids
and election of community-level health committees in three areas.

The credit assistance components implemented by VITA has seen the greatest success and has reached
more than 100% of its target of loan funds disbursed to micro and SME. From July 1990 to the end of
1993, the project distributed a total of $3.6m and 3,513 loans, 72% of which went to women (24% of
total value). Loan repayment reached 94% in the last 3.5 years, whereas earlier phases recovered less
than 80%. There was evidence of improved productivity and greater business profitability among loan
recipients. Since 1990, 2,568 jobs have been created, averaging $2,693 per job created, almost half of
the $5,000 threshold considered as successful for the creation of one job in less developed countries. The
cost per dollar lent is $1, which is high. VITA does not screen clients according to poverty level, as the
emphasis has been on creating jobs and supporting viable businesses. Typically recipients are individuals
who already have microenterprises that are the chief source of income for their families. It is estimated
that VITA has made loans to 11% of the micro and srnall entrepreneurs in N'Djamena. The program
is also underway in Moundou, where loan disbursement increased significantly after the addition of two
women loan officers in the fall of 1993. While demand for micro-credit is much greater than VITA's
supply capacity in 1994, the project's accomplishments are significant considering the surrounding
socioeconomic climate in Chad.

The primary health care and social services infrastructure works are behind schedule but all rehabilitation
works are expected to be completed in 1994. Ongoing strikes by health workers are inhibiting the
project's cost recovery scheme and its targets for increasing utilization of health services. Drug
distribution is expanding to additional vulnerable communities beyond N'Djamena and Tandjile upon
requests of NGOs through which the program is channeling drug stock. Experience gained under this
component was key to development of a larger project and was the basis of the National Health Plan.

The sub-component to assist laid-off workers was dropped when it became apparent that public sector
restructuring would not take place at the pace envisaged. The implementing unit proved to be slow in
responding to workers' requests which deterred many others from requesting help.

Implementation Issues: Disagreement between the donors on the health components held up project
effectiveness tor months. Poor financial management during the first year of the project as well as a very
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unstable political situation slowed disbursement and implementation of PADS, but the project has
overcome major obstacles and is expected to close on time. The health and infrastructure components
were especially slow in getting started, while the credit program faired much better as it expanded an
already existing NGO-run program. Thus far, $8. Im has been disbursed, and 80% of funds have been
committed. Devaluation has resulted in a $9.8m credit supplement of which S1m will go to the credit
assistance program, $lm to drug distribution, and S7.8m to infrastructure.

Like other projects, PADS has experienced difficulties emanating from the very unstable political situation
in the country. The project has been plagued by a complex system of decision making and limited
institutional capacity of implementing agencies. While on paper the Project Coordination and Support
Unit was called autonomous, it was integrated into the Ministry of Planning and was not exempt from
government hiring, salary, procurement and disbursement procedures and rules. The project was
designed with an umbrella inter-ministerial committee and four technical sub-committees comprised of
ministry representatives, but this system proved ineffective and had to be dropped as committees were
in most cases not meeting and not making decisions. The problems encountered in Chad illustrate the
importance of strong personal commitment from the president or prime minister to send a clear message
to the members of the inter-ministerial committee that their work is regarded as a priority. Another
lesson here is that the working-level coordination unit must be staffed with highly competent and
motivated staff. Other than the credit assistance program, components were implemented by relevant
administrative units of the technical ministries concerned, carried out by civil servants who lacked
capacity and motivation to address problems as they arose. Technical assistance proved critical to how
well implementing units functioned and efforts were made to train Chadian counterparts to take over
responsibilities. Tracking activities and progress improved with the development of a MIS.

While the labor-intensive works program is making progress, it is undermined by a shortage of equipment
for field staff of the Ministry of Public Health. Like other civil servants, they are not paid regularly,
undermining morale and performance. Community receptivity to the program has been affected by a
history of dysfunctional public services and slow pace of rehabilitation of facilities under the project,
undermining the public's willingness to contribute. Currently there is no data available on the amount
of community contributions. In spite of these difficulties, health committees have been elected and
development of community health-initiatives remain longer-term goals.

VITA is studying ways to cover program costs and is seeking to transform the program into an
independent Chadian NGO. In order to generate revenue, it is looking to move technical assistance and
credit-related services now provided by loan officers into the hands of private contractors. Other possible
avenues to cover costs are to raise interest rates and loan fees.



Annex 4: GHANA-THE PROGRAM OF ACTION TO MITIGATE THE SOCIAL
COSTS OF ADJUSTMENT (PAMSCAD)

(Date of effectiveness of IDA-funded component: 06120/88)

Objectives: The Program of Action to Mitigate the Social Costs of Adjustment (PAMSCAD) was
developed as a short-term action program designed to tackle the immediate problems of the poor and
vulnerable groups. The major objective of PAMSCAD was to address the needs of the vulnerable groups
who were in a precarious situation due either to the adjustment process or due to the earlier period of
economic decline.

Target Groups: Due to absence of data at the time of project preparation, targeting was very .ifficult.
Target groups were broadly defined as rural households in the Northern and Upper Regions. the
unemployed and under-employed in urban areas and retrenched workers.

Institutional Framework: PAMSCAD was integrated within the country's structural adjustment
program, with joint responsibility for coordination and oversight vested with the Ministry of Finance and
Economic Planning and the Ministry of Local Government. Two PAMSCAD Secretariats were
responsible for the overall coordination and monitoring of project activities. Each intervention was
implemented by the sector ministry or agency holding the particular functional responsibility.

Program Composition: It was recognized that the identification and implementation of priority projects
through community initiatives would be an effective mechanism for addressing the needs of vulnerable
groups. This, in conjunction with the analysis of the areas of vulnerability of the target groups, led to
the identification of the following priority areas for PAMSCAD: community initiative projects.
employment generation, basic needs and education infrastructure.

Community Initiative Projects: Funds were transferred from the Ministry of Finance and Economic
Planning to district assemblies, which appraised projects proposed by communities and released
installments of funds subject to interim reports on the successful progress and implementation of projects.

The Non-formal Education Project aimed at development of materials for functional adult literacy
programs. The Ministry of Education was responsible for the overall implementation of the project at
the central level, while the Departnent of Community Development under the Ministry of Local
Government was responsible at the field level.

The Institutional Strengthening for the Decentralized Implementation of Decentralized Community
Initiative Programs mobilized ten mobile district planning teams to provide technical assistance in
planning to the districts and assist in the monitoring of the community initiative projects proposed under
PAMSCAD. The govemment's efforts t o strengthen its overall economic planning in a decentralized
planning structure as well as planning at the grassroots level was funded by a number of UNDP
institutional support projects.
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Employment Generation Projects: The Public Works Project aimed at rehabilitation and maintenance
of urban infrastructure as well as assistance in alleviating the acute housing shortage. This component
was funded by IDA.

The Credit Scheme for Small Scale Enterprises Component aimed at generation of employment
opportunities for small enterprises and farmers. Funds were channeled through the Bank of Ghana to
local banks, who appraised the loans. NGOs operating in the informal sector assisted entrepreneurs in
the preparation of feasibility reports and provided follow-up assistance for purchasing, financing and
markting.

The Agricultural Rehabilitation Credit for Peasant Farmers provided a credit line to small-scale farmers
and the rural poor. The credit line was channelled through the Bank of Ghana to the Agricultural
Development Bank and other rural banks to be on-lent to small-scale farmers. About 62 million cedis
of an initial credit line of 94.5 million cedis (US$189,000) was disbursed to farmers through the Ministry
of Agriculture.

The Project to Enhance Economic Opportunities for Women in Development aimed at providing materials
and other necessary inputs to groups of women through: marketing organizations. UNICEF made funds
available for this project and provided equipment.
The Small Scale Mining Project aimed at attracting unemployed and underemployed to this labor-intensive
sector. Eight district centers were established. Several Small-scale Mining Implementation Committees
were established.

The Redeployment Program contained a set of interventions aimed at easing the transitional costs of the
redeployed and facilitating their movement into productive jobs. These interventions included a
compensation package for redeployees and the upgrading of counseling and placement services to facilitate
the mobility of redeployees. In addition, a training scheme was proposed to allow for the redeployees
to upgrade their skills or acquire new skills to facilitate self-enploymnent or employment in the private
sector. Management courses for redeployees were conducted in many areas.

The Food for Resettlement Program was designed to provide food aid and extension services to enable
redeployees and other unemployed to move into unused but arable fields in selected regions of the
country.

Basic Needs Interventions: The Hand-dug Wells and Low-cost Sanitation Project was proposed to
provide a safe, reliable water system to a segment of the rural population and further improve health
conditions. The project was implemented in the context of the community initiative program where
communities identified and proposed water projects, secured funds from the district councils from the
funds set up under this project, and employed either private well-diggers or obtained technical assistance
from the Ghana Water and Sewage Corporation which provided institutional strengthening under this
project.

The Essential Drugs Supply Scheme attempted to address the critical problems of chronic undersupply
and/or high prices of essential drugs in rural and poor urban areas.
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The Supplementary Feeding and Nutrition Education Program proposed to address the nutritional needs
of malnourished children in poor households. The project concentrated on sixty-five government and
thirty-four hospitals and clinics.

The Deworniing of Primary School Children Component aimed at improving the health and nutritional
status of primary school children throughout the country and teaching basic hygiene.

Education Projects: The Bulk Purchase Project involved the purchasing of food stocks to finance a
revolving find for bulk purchase of food for second cycle boarding schools.

The Paper Commodity Aid Project proposed to promote better access to materials at low and reasonable
costs by using paper commodity aid for the printing of exercise books and text books for primary schools.

Financing Arrangements: The total cost of PAMSCAD was estimated at $85.7 million. PAMSCAD
was designed to be implemented over a two-year period. Implernentation of the various initiatives within
the PAMSCAD portfolio faced substantial delays due to institutional and donor financing bottlenecks.
It took some time for many donors to commit funds. Also, some donors used tire-consuming
disbursement procedures which impeded the emergency nature of the interventions. Measures were
undertaken to improve the disbursement process.

Achievements to Date: The IDA credit of $10.6m for the Priority Works Project was almost entirely
drawn down and most of the physical works were accomplished. This PAMSCAD project was successful
in generating employment-8,472 person years, which includes a 15% estimate for employment generated
indirectly, at an average cost of $2,122 perjob. The actual number ofjobs created fell short of the Staff
Appraisal Report target by 21% while the average cost per job increased by 32%. According to the
Project Completion Report (PCR), the amount of employment generation was a significant achievement
given the volume of startup administrative difficulties and the limited technical and financial capacity of
local contractors. About 235 contracts, averaging about $30,600 were completed for the infastructure
rehabilitation and maintenance in four project cities. Priority Works was less successful in demonstrating
cost-effective house construction techniques, and the process of divesting government-owned housing units
did not take place. The sites and services component which was supposed to do this was not fully
developed as planned originally. In terms of results, the project delivered as planned: 206 housing units
were completed; and urban upgrading made a significant impact in the four project cities.

A general criticism of PAMSCAD as a whole is that it did not reach the poorest of the poor. The 1990
report by the Multi-Donor Mission found an informal bias towards distribution in or near urban centers
and PAMSCAD appeared to fail in reaching poorer, rural and marginal communities. Targeting was
"inadequate with regard to the socioeconomnic and gender characteristics of beneficiaries, and the
allocation of resources to disadvantaged regions and districts as well as between rural and urban areas."
PAMSCAD had difficulty in targeting assistance to the poor because the poor are not concenrated in any
particular areas, and their consumption pattern is not distinctly different from that of the non-poor. The
PCR of the Priority Works Project did not estimate the poverty level of hired workers, while the urban
site that was developed was sold to the local public housing company for more intensive consolidation
of high-rise medium-income housing.
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PAMSCAD probably reached only 50,000 people (.3 percent of the population) in 4.5 years of operation.
but the total number of beneficiaries could be higher due to insufficient data. Most funds went to groups
which are not poor: 34 percent to redeployed workers in the public sector; 10 percent for nutrition: 6
percent for rural areas; 2 percent for women; and 2 percent for water wells. I

Implemnentation Issues: Design weaknesses in PAMSCAD included; (a) too many project-s (twenty-
three) relative to donors and the government's capacity to implement; (b) excessive concentration of
decision-making within central ministries and agencies and delay in channelling funds to project
beneficiaries; (c) the program did not target the poorest groups; (d) there were too many donors for some
projects causing delay; (e) the long term elements of PAMSCAD should have been implemented as part
of the government's regular public investment program; and (t) the government missed the opportunity
to engage NGOs in the community-based operations. During the first two years. institution-building at
the national level (creation of new project units, purchase of vehicles and equipment and TA) absorbed
approximately 48% of total disbursements. This problem was compounded by tied aid.

The Priority Works Project had limited success in reaching disbursement targets and finished two and a
half years behind schedule, taking twice as long as anticipated. Progress was much slower than
anticipated because of protracted contract approval and award processes: the government was not
equipped with a system for handling bids from micro-contractors; authorities were unfamiliar with Bank
procurement guidelines; co-financing arrangements required four separate payments to be made to
contractors: and the sheer number of contracts placed an enormous workload on the implementing agency.
Due to these difficulties, only a small portion of the contracts actually went to micro-contractors, limiting
the project's impact on the local construction sector. On the other hand, the Project Units and contractors
were made more aware of the benefits arising out of a disciplined contractual process, and the
Metropolitan Municipal Authorities gained replicable project implementation experience.

Mesa-Lago, 1994. p. 15-16 .



Annex 5: GUINEA-THE SOCIO-ECONOMIC DEVELOPMENT SUPPORT
PROJECT (SEDSP)

(Date of effectiveness: 11/20/89)

Objectives: The Socio-Economic Development Support Project (SEDSP) aims to assist in initiating a
long-term program for the alleviation of poverty in conjunction with the Government's structural
adjustment program. The SEDSP supports measures that aim to imnprove the access to emnployment
opportunities and basic services for the most vulnerable groups of the population.

The major objectives of the SEDSP are: (a) to strengthen the Government's design and implementation
capacity of social action plans; (b) to strengthen the Government's capacity to identify vulnerable groups
and evaluate the impact of the structural adjustment process; and (c) to implement a priority action
program of subprojects aimed at addressing the needs of the vulnerable groups withir. the country.

Target Groups: The SEDSP targets civil servants and public sector employees who will or have been
laid-off as a result of the retrenchment in the public sector, and school graduates who will not be able
to find employment in either the public or private sector. The SEDSP also targets groups whose
malnutrition rates are high, including pregnant women, lactating mothers and young children, in urban
and rural areas.

Institutional Framework: A National Commission on Social Policy was created at a ministerial level
and granted overall supervisory responsibility for the implementation of the social policy actions. A
Socio-Economic Advisor was hired to serve as the coordinator of the SEDSP Project, the chairman of
an official level sub-committee supporting the National Commission on Social Policy and as the Secretary
of the Commission. The Pilot Program component and the Monitoring Living Standards component are
implemented by the Ministry of Planning.

Project Components: The SEDSP includes three major components:

(a) The Social Policy Planning component aims to strengthen the Ministry of Planning's statistical base
for policy formulation. The main objective of this component is to augment the Government's
understanding of the living conditions of the poor so as to enable it to better identify the most vulnerable
groups of the society and thus enable it to monitor changes in living conditions.

(b) The Monitoring Living Standards component aims to strengthen the Ministry of Planning's
statistical base for policy formulation. The main objective of this component is to augment the
Government's understanding of the living conditions of the poor so as to enable it to better identify the
most vulnerable groups of the society and thus enable it to monitor changes in living conditions.

(c) The Pilot Program consists of the financing of employment-generation and social projects sponsored
by NGOs and other community groups. To coordinate this program, a Pilot Project Management Unit
was established within the 'Direction Nationale des Investissemnents Publics" of the Ministry of Planning.
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The Pilot Program channels funds to finance small, grassroots pilot subprojects that are designed to assist
the vulnerable and low-income segment of the population. Implementation of the subprojects was to be
carried out largely by NGOs.

The Pilot Program Management Unit (PPMU) is responsible for the operations of the Pilot Program
comprising subproject evaluation and monitoring. The PPMU is also responsible for the preparation and
submission of annual reports on the operations of the Pilot Program to the Minister of Planning. A Pilot
Program Screening Committee screens subproject proposals and transmits selected proposals to the
Minister of Planning for approval.

Financing Arrangements: Total project costs are estimated at $13.48 million. An IDA credit of $9
million equivalent is expected to cover about 67 percent of total costs. The Govemment will contribute
$0.58 million. The African Development Fund is providing a grant of $1.87 million equivalent and the
Canadian International Development Agency a grant of $0.84 million. NGOs and beneficiary
communities are expected to make in-kind contributions estimated at $1.20 million equivalent. The Pilot
Project component (Social Fund) costs are estimated at $7.2 million and $0.7 million for management.

Achievements to Date: The Pilot Program has been plagued by design problems as well as delay in
counterpart funds, slowing disbursement during its first year of implementation. However, NGOs, local
government and village associations (groupements villageois) have implemented 65 subprojects totalling
2.9 billion Guinea francs ($2.9 million). Forty one percent of funds have gone to education, mostly
school construction; 24 percent to health and sanitation (construction of new clinics), 17 percent for small
infrastructure (roads and bridges); 10 percent for training/retraining of laid-off workers; 7 percent for
enterprises by young graduates and laid-off workers; and 0.5 percent for women's small enterprises.
Most subprojects have gone to rural areas. Fourteen percent of subprojects have been completed; 40
percent are under execution; and 33 percent have been approved but are waiting for funds.

Absence of data inhibited detailed targeting at project launch, but targeting has been refined as statistics
have become available. It is apparent that women's groups were poorly represented among groups
putting forward proposals and so promotion activities are to give greater attention to those groups. The
Pilot Program's centralized operations inhibited access for those beneficiaries with limited means of
making numerous trips to the capital. By increasing participation of international NGOs to promote and
identify projects the Pilot Program anticipates that more marginalized groups will be reached.

Implementation Issues: The Pilot Program's slow start is evident by the fact that in the first 3.5 years
of a six-year project, just $.600 of $6 million was spent. Many proposals that were submitted were not
acted upon by the Pilot Program Management Unit (PPMU). Such circumstances arose from the
problematic design of the Pilot Program, absence of an operational manual and detailed implemenitation
mechanisms, as well as from the performnance of staff.

To elaborate, initially staff were responsible for subproject administration and monitoring as well as
promotion, financing, contrating and supervision, which were extremely time consuming. Purchasing
equipment and transport was delayed and staff training was not suitable to the operational tasks and
responsibilities, therefore, staff were not sufficiently prepared to handle responsibilities. Furthermore,
insufficient salaries affected staff morale and performance. Consequently, staff were inhibited from
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dedicating greater time to working with intermediaries to prepare sound and complete proposals and to
appraising subprojects.

Additionally, the PPMU lacked the autonomy from PADSE that had been envisaged at appraisal. A
highly centralized PADSE administration inhibited PPMU staff from taking initiative. Integration into
PADSE also delayed appraisal and approval, which deterred NGOs from putting forward proposals. All
subprojects were submitted to a Pilot Program screening committee comprising ministry representatives,
as well as passed by the Minister of Planning and IDA, which lengthened the approval process.
Typically, one year passed before subprojects were approved. Although at project design it was
anticipated that NGOs would receive representation on the screening committee and the Bank Resident
Mission would play a major role in the review of subprojects, neither of these took place. Political
pressure to disregard established approval criteria also seeped into operations of the Pilot Program. As
proposals were to be dealt with by the PPMU on a first-come-first-served basis, NGOs were reluctant
to become involved when the integrity of the PPMU to abide by this rule was in doubt. Likewise, slow
payment of contractors deterred small contractors from seeking PADSE-supported works.

To rectify this situation a number of steps were taken. A computerized management information system
(MIS) was designed which made it more difficult for the first-come-first-served rule to be bent. The type
of activities that could be funded was limited by providing a menu of specific activities with "blueprints",
thereby reducing the diversity of expertise needed by intermediaries, small contractors and PPMU staff
to implemnent or supervise activities. Regional schedules of costs also were prepared to guard against
over-charging. To attract participation by international NGOs, intermediaries were allowed to cluster or
package subprojects in a number of villages under one proposal to cut down on preparation costs.

Although the irureased efficiency in approval procedures has not been quantified in average number of
days, the procedures have encouraged NGOs to seek greater involvement. With the new MIS, the PPMU
has been able to keep track better of subprojects and perform supervision more efficiently. It is estimated
that around 95% of the funds wiU be disbursed on schedule by the end of 1995.

It is apparent that greater government commitment to the integrity and objectives of the program and a
more autonomous PPMU was needed, one that is freed from the PADSElgovermnent structure, exempt
from civil service salary schedule and able to contract out supervision and other tasks. It is the case as
well that initial government skepticism of the PPMU has been replaced gradually by confidence and
support for the program as it is seen increasingly by ministries as complimentary to their services.

A major implementation issue that initially received inadequate attention is sustainability of subprojects.
The Pilot Program was designed to address recurrent costs prior to approval of subprojects by securing
ministerial commitment to cover such costs. Cognizant of budgetary constraints, this issue is now
addressed during negotiations on recurrent costs that take place between the PPMU and intermediaries
prior to subproject approval, though it is not clear how effective is this system. Schemnes for user
charges, community contributions and funds collected by central govermment and returned to the local
level are being tried.



Annex 6: GUINEA-BLSSAU-THE SOCIAL AND INFRASTRUCTURE
REHABILITATION PROJECT (SIRP)

(Date of effectiveness: 10/30/89)

Objectives: The Social and Infrastructure Rehabilitadon Project (SIRP) aimed at addressing the needs
of the vulnerable groups who were negatively affected by the structural adjustment program, or who
suffered from the earlier period of economic decline. The overall objective of the SIRP was to increase
income and employment opportunities among low-income and unemployed urban and rural workers
through the support of activities having high economic and social rates of return.

Target Groups: The target population was broadly defined to include low-income and underemployed
urban households, including high school graduates looking for their first employment, laid-off public and
private sector workers, small farmers whose productivity was low and who faced unemployment and
hardship in the lean season.

Institutional Framework: A Management Unit (MU) was established within the Ministry of Planning
to directly oversee the project. Its staff initially was to be composed of a Project Coordinator, a National
Director, an Accountant and a Procurement Specialist. The Project Coordinator was selected in July 1988
and therefore was involved in the project from its inception. He had access to and good relations with
the donor community. The National Director was selected by the Minister of Planning (now the Minister
of International Cooperation). The Coordinator's access to the donor community and the National
Director's position as an effective local counterpart contributed to maaking the Management Unit an
effective coordinating unit and thereby facilitated overall project implementation.

Overall responsibility for project implementation resided with the Ministry of Foreign Affairs and
International Cooperation, though it initially resided in the Ministry of Planning. The Management Unit
(MU) was responsible for coordinating all operational aspects of the project including procurement,
disbursement, maintenance and auditing of project accounts, coordinating and monitoring technical
assistance, establishing and maintaining the special accounts, monitoring overall progress of the project
and preparing quarterly progress reports.

The Ministry of Social Infrastructure, specifically, the Directorate General of Roads and Bridges and of
Housing and Urban Affairs, was responsible for the Infrastructure and Site Development Works Program.
A Technical Office (TO). established within the ministry and staffed with local technicians, was
responsible for implementation.

The Education component was implemented through the Ministry of Education utilizing technical
assistance being provided through an on-going IDA Primary Education Project. The Health component
was designed to complement an on-going Population, Health and Nutrition Project and to use to the extent
possible. existing administrative arrangements within the Ministry of Public Health.

The Reconversion Unit of the Ministry of Public Function and Labor selected candidates and supervised
training programs and placement of workers for the Reorientation Program.
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Technical assistance was a major component of the project. Due to the lack of expertise needed for quick
and efficient implementation, engineering and consulting services were required to avoid draining the
existing, but limited, human resource capacity within the country. The MU had the responsibility of
coordinating not only consultant services and training programs which consisted mainly of on-the-job
training and short project management courses but also supervised procurement, implementation, and
monitored project financing as well as actively fundraised. For this reason, the overall management costs
of the project were very high and represented 25 percent of total costs.

Project Components: The SIRP included the following components:

(a) Maintenance and Rehabilitation of Urban and Social Infrastructure, which consists of technically
simple, easily implementable and labor-intensive works designed to complement the on-going activities
of other donor agencies. It involved urban infrastructure rehabilitation and construction in Bissau and
other major cities including drainage works, street improvement, water supply and sanitation works. In
addition, the component included the rehabilitation of schools, primary health facilities, markets and other
community facilities in these cities. An urban improvement project in Bissau aimed at rehabilitating
pedestrian facilities within the city was successfully implemented.

(b) Sites-and-Services projects which provide plots with basic road, drainage, water supply and electrical
power services in the Antula neighborhood in Bissau.

(c) Provision of Educational Materials, Supplies and Equipment. This component was designed to
complement the on-going Basic Development Project and included the provision of furniture and basic
equipment and teaching materials to primary and secondary schools.

(d) The Provision of Health Supplies anO Equipment included an essential drugs scheme to
complement the on-going Health and Nutrition Project, and support for an AIDS program and provision
of supplies, equipment and furniture for health facilities.

(e) A Reorientation Program supported the Reorientation Unit in the Ministry of Public Function and
Labor to establish a database on laid-off government staff and the unemployed with special emphasis on
women and youth, employment information and a training program for former public sector employees.
Also, it included the provision of basic equipment to assist trainees in starting micro-businesses.

(f) The Monitoring Social Dimensions of Adjustnent component was designed to strengthen the
government's capacity to integrate social policy into the structural adjustment process. The initial stage
consisted of a set of socioeconomic studies including a household survey of living conditions in the
country, a social assessment of the investment program, a study on the informal sector and the food
security situation.

Fnancing Arrangements: The total cost of SIRP was estimated at $17 million and the project was
supposed to be implemented over a three-year period with an expected completion date of December 31,
1992. The IDA credit of $5 million was increased to $7.9 nillion (supplementing credit of $2.9 million),.
due to the shortfall in co-financing and government counterpart funds.
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Achievements to Date: The project closed in July 1994, 1.5 years ahead of schedule, and was
considered a success for its impact on employment generation, strengthening of small contractors and
provision of social services. Of the total funds disbursed by SIRP, 45% went toward social services,
42% supported labor-intensive works (some of which were social infrastructure), and 3% supported
training and job placement. The World Bank disbursed fully its $7.9m contribution by 1994. Thus far,
few details describing 'beneficiaries' are available, so it is not possible to judge success in reaching target
groups. A forthcoming evaluation of the infrastructure works component should provide details on the
socioeconomic characteristics of workers and those who benefited from greater access to services. The
number of women and youth among those unemployed and laid-off workers reached by the Reorientation
Unit (RU) remains unclear.

All programmed infrastructure rehabilitation works were completed by January 1993. Contracts totalling
$8.7m were awarded through 138 subprojects, generating about 1500 man-years of employment, which
equaled 75% of the project's original objective. Urban infrastructure improvement occurred
predominantly in poor neighborhoods and a Garbage Collection Program was introduced in Bissau, but
the Government has yet to put in place a cost recovery scheme. Another benefit of the project was its
impact on local contractors' management and technical capacity. Of the 28 construction companies which
were awarded contracts, nine were newly formed and most companies were small and medium-sized local
firms. A Ministry of Planning and International Cooperation report noted that a number of contractors
established modem management systems using microprocessors. Some adopted a salary system based
on productivity which resulted in greater worker output and stimulated skilled labor. Contractors were
paid, on average, within three weeks of completion of works.

As planned, essential drugs and school materials were delivered, easing a major bottleneck in the
functioning of social services in Guinea-Bissau. Drugs, medicines, medical supplies, training supplies,
logistical support, equipment and furniture worth $2 million were provided; and $.6 million was used to
provide classroom furniture and basic school equipment. An estimation of the number of beneficiaries
of this component has not been and it is unclear as to whether supplies reached throughout the country
as planned. The component appears to have alleviated the severe shortage of essential drugs and to have
improved access to drugs and medicines for some vulnerable groups. A cost recovery scheme to recover
a proportion of funds needed to buy new drugs was designed but has not been successfully implemented.

By project end, over 2000 laid-off civil servants and other unemployed were interviewed for available
training places (80% of the project's target); of these, 580 persons were retrained. The fact that 85%
of those who undertook training found employment is a very positive sign. Training courses in micro-
processing, accounting, secretarial skills and typing, carpentry, civil construction, welding, electricity,
plumbing and hairdressing were contracted by the RU and implemented by existing training institutions
rather than integrated into curricula at formal institutions. On-the-job training was also arranged to
improve workers' skills in construction. Training sessions lasted from two to four months during which
time trainees received a small stipend to enable them to dedicate their time exclusively to training. The
Government had learned frorn previous experience that trainees needed some financial support while
undertaking trailing. Provision of a stipend appears to have reduced the number of dropouts. The
success of the trainees in finding new work was in large part due to the RU's practice of basing its
training curriculum on assessments of demand in the labor market. Some were placed on construction
sites of SIRP-funded infrastructure works and otber projects.
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Implementation Issues: The institutional set-up of the Management Unit and Technical Office was not
a suitable arrangement as personal and technical disputes between the two bodies with government
ministries erupted. Formation of a Ministerial Coordinating Committee, composed of all ministers
involved in the project eventually helped to resolve some of the conflict. Because SIRP lacked autonomy,
subproject approval was at the mercy of relations between ministries and the Management Unit; thus
approval was not rapidly granted. Guinea-Bissau's experience underlines the importance in a SAP to
achieve workable inter-sectoral coordination. The experience shows that this is attainable if there is a
viable forum for an open and continuous dialogue among concerned ministries/agencies. The forum has
its limitations, however, as it can only provide consensus on on-going issues while ministers have higher
authority in how they apply decisions. While building up effective work relations between ministries can
help diminish conflict, distributing responsibilities in such a way as to hold parties accountable and to
allow for open debate is also desirable.

The SIRP was characterized by high levels of technical assistance, which is considered to have
contributed to its success. Technical assistance upgraded the level of perfonnance of 30 local staff
members and professionals engaged in various functions. Practical skills training and capacity building
was crucial to the achievements of the SIRP, considering that the country has limited technical resources.
Costs were increased as well because TA to the Reorientation Unit that was supposed to comne from a
UNDP-ILO executed project never materialized, so the financial burden fell on SIRP to finance such
assistance.



Annex 7: MADAGASCAR-THE ECONOMIC MANAGEMENT AND SOCIAL
ACTION PROJECT (EMSAP)

(Date of effectiveness: 03/15/89)

Objectives: The Economic Management Social Action Program (EMSAP) aims at improving the
sustainability of the adjustment process by supporting social policies that address the needs of
disadvantaged groups and strengthen the government's institutional capacity to effectively implement
reforms. EMSAP is designed to provide the poorest groups within the country with greater access to
income-generating assets, employment opportunities, and basic social services so as to increase the
productivity of physical assets and human resources.

The major objectives of EMSAP are: (a) to initiate a program of emergency acdons for disadvantaged
and vulnerable groups; (b) to reinforce the capacity of the Government to monitor social conditions and
design social policies and programs; and (c) to facilitate the implementation of the structural adjustment
program by strengthening the capacity of key institutions for economic management.

Target Groups: The vulnerable groups have been identified as follows: (a) an estimated 2.5 million
persons, primarily women and children, in the highlands plateaux at risk from malaria; (b) an estimated
11,000 who have no means of income and who suffer from food insecurity; and (c) an estimated 7,000
public sector employees who are being laid-off due to reforms in the public sector.

Institutional Framework: Overall project coordination lies with the Directorate General of Planning,
which reports directy to the Presidency and is administered by an appointed manager. However,
administrative coordination, actually most coordination tasks, now are handled by a group of consultants
to the Mrh'istry of Planning. The Social Action Program is coordinated by the Directorate for Social
Plamming within the Directorate General of Planning.

T-he Directorate General of Planning has responsibility for ex ante evaluation of the various components
and conducts periodic reviews of the status of their implementation. Inplementation, supervision and
management of the components is the responsibility of the relevant ministries or agencies. These
implementing agencies deal directly with the disbursement unit of the Ministry of Finance and Economy
for expenditures related to programs and projects that have been approved.

Project Components: EMSAP has three major components: (i) A Social Action Program which consists
of: (a) an Emergency Malaria Control Program; (b) Expansion of Family Planning Services Program;
(c) a Food Security Policy Component; (d) Labor-intensive Roadwork Component; (e) Institutional
Support to the Ministry of Population for coordinating NGOs; and (f) a Redeployment Program for laid-
off public sector employees. (ii) An Institational Strengteing Component aimed at strengthening the
Government's capacity to identify, prepare, implement and monitor social programs, as well as
incorporate data obtained from socioeconomic studies and surveys into social policy planning. (iii) An
Economic Management Assistance Program aimed at supporting the implementation of the adjustment
program by financing short-term echnical assistance, training and logistical support to Governent staff
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to implement reforms in the budget process and public enterprises as well as the establishment of a fund
to finance studies with regards to the next phase of the adjustrnent process.

Social Action Program Components:

(a) The Emergency Malaria Control Program involves the development of an integrated, phased
malaria control program and the implementation of emergency actions to treat and monitor the disease.

(b) The Family Planning Services component is implemented by Fianakaviana Sambatra (FISA), a local
NGO, and is financed by UNDP. Its activities include the strengthening of the government's information,
education and communication program on family planning, improving clinic services, and developing
teaching activities.

(c) The Food Security component is being implemented by the "Direction de la Securit6 Alimentaire"
within the Ministry of Agricultural Production and Agrarian Reform with assistance from the Food and
Agriculture Organization and the World Food Programme. This component involves the design and field-
testing of pilot operations aimed at addressing the food security problems within the country. A targeted
child-feeding program has been implemented and has proven to be relatively effective. In addition, a
food security strategy and a free-standing food security operation are to be successful interventions on
a national scale.

(d) The Employment Generation component involves the financing of the construction, rehabilitation
and maintenance of rural roads by labor-intensive techniques in targeted low agricultural employment
opportunities areas. The component is being implemented by the "Direction des Routes" in the Ministry
of Public Works with technical assistance provided by the International Labor Organization (ILO).

(e) The Support for Coordinating NGOs Component supports the strengthening of the NGO unit
within the Ministry of Population, Social Condition, Youth and Sport. The aim is to reinforce the Unit's
role of coordinating NGO activities in Madagascar and attracting international NGOs. This support
includes the maintenance of an NGO database, an NGO survey and the creation of an NGO newsletter.

(f) The Redeployment Fund and Reemployment Program includes: (i) the creation of a redeployment
fund to facilitate severance payments; (ii) the strengthening of the Ministry of Civil Service and Labor
to create an information center for referral services for dismissed workers; and (iii) the organization of
a .e-employment program. The Redeployment Frogram is managed by the Ministry of Civil Service and
Labor and is financed out of the Govermment's budget. The Reemployment Program consists of two
types of reemployment programs: on-the-job training and reraining through specialized institutes, both
aiming to increase occupational and geographic mobility and facilitate the reemployment of affected
employees in the private sector.

An information Center has been set-up by the "Direction de l'Emploi et de la Main-d'Oeuvre" in the
Ministry of Civil Service and Labor and managed as an autonomous unit under the supervision of a board
of representatives of the Government, private sector and labor.
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Finandng Arrangements: Total financing for EMSAP is estimated at $40.95 million equivalent. Due
to the country's seere budgetary problems, the Government's contribution is limited to routine operating
costs and the severance pay to public enterprise employees ($4.8 million). IDA is financing $22 million,
the African Development Bank is financing $4 million and other bilateral and multilateral donors are
financing the remaining amount.

Achievements to Date: EMSAP has been delayed in achieving its disbursement targets, largely due to
lack of counterpart funds and its execution through regular government implementation procedures, which
was compounded by weak coordination between the government agencies and ministries responsible for
implementation. The Reemployment component has reached about 4000 laid-off workers (55% of the
project's targeted number). Additional workers requested assistance but did not receive it, in part a
consequence of the Reemployment Program's slow delivery of service. Because of the slow pace of
privatization, not more than 500 more workers are expected to be helped by project end. Most assistance
has been in the form of equipment to encourage workers to return to rural areas and there has been little
training as planned at appraisal. The average cost of equipment per laid off worker is $900, though this
figure does not include the cost of technical assistance provided by the [LO. An evaluation of laid off
workers will be complete by September 1994.

By the end of 1993 there was a significant improvement in execution of the labor-intensive works
program. On-going or signed contracts totaled $2.5 million, and $3.8 million was in the process of
signature covering 730 kmn of roads (30 more than appraised). These works are expected to generate the
planned 2 million man-days of employment and to enable 80 enterprises to acquire experience in
executing public works which qualifies them to participate in another Bank-supported project, SECALINE
Fond de Developpement. Training of SMEs was also conducted under the project, though its impact on
strengthening the capacity of SMEs was limited. Upon completion of a beneficiary assessment it will be
possible to describe the characteristics of workers who found employment and to measure impact of
employment on incomes.

The food security component contnbuted to the design of a self-standing Food Security Rural Credit
Project (SECALINE) while the malaria control program was implemented rapidly and completely and
ceased the virulent epidemic. A new health project (CRESAN) has taken over malaria control activities.
As planned, seminars for NGOs were held, an updated list of NGOs in the country and their activities
was prepared, and an informational bulletin was distributed for NGOs and donors.

Implementation Issues: Implementation remains behind schedule but there was a major improvement
during the later half of 1993 after an implementation unit was created to coordinate activities and
counterpart funds were made available. As of April 1994, 55% of the $22 million World Bank loan was
disbursed (about $12.2 million). The closing date was extended from 6-94 to 6-95 to complete the
employment generation component.

EMSAP is implenented by regular line ministries and agencies, and is not demand-driven. Each ministry
prepares an annual work program and pledges to cover maintenance and operation costs. Sustainability
of works remains an overarrhing challenge. In order to pay contractors under the public works program
quickly, special payment procedures were set up by the Ministry of Public Works, which has dramatically
reduced the payment time from a typical four or more months to 15 days (average). There is no evidence
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of such procedures being adopted by other governmnt ministries or agencies, though they are being used
in the Bank-supported SECALINE Project.

The large number of different componens made supervision a very difficult task and the weak
coordinating mechanism was not effective. Some implementing agencies/ministries were reluctant to
relinquish control. Cumbersome government procurement and disbursement procedures remained in
effect and delayed activities. The emergency nature of the program to assist groups hurt by adjustment
meant that the program was prepared rapidly and some of the key institutional and procedural issues were
not sorted out prior to project launch. This meant that these issues had to be dealt with during the first
year of operation, which contributed to the slow pace of implementation overall. A major lesson learned
was that ministries were not equipped to iniate a program of emergency actions. To respond quickly
and effecively, a special unit was needed. When this was created in Madagascar, implementation
improved.



Annex 8: SAO TOME AND PRINCIPE-TE SOCIAL INFRASTRUCTURE FUND
(SIF)

(Date of effectiveness: 02/23/90)

Objectives: The lack of institutional and budgetary capacity within the relevant line ministries did not
allow the launching of an effective response to the social costs of the economic crisis using existing
institutions. The Social Infrastructure Fund was established in 1988 to assist in the mitigation of the
social and economic impact of the economic decline and structural adjustment process.

Target Groups: Precise targeting was not attempted initially. The Government recognized that
assistance was required across all sectors and population groups. In general, the target groups were
identified as the 'poorest' segment of the population.

Institutional Framework: The Social Infrastructure Fund (SIF) was created by Presidential Decree in
1988, with a life span of approximately six years. It was established as an autonomous organization with
full administrative, technical and financial responsibility for: (a) the mobilization of external resources
for subproject financing on behalf of the country; (b) the promotion of its services among potential
sponsoring agencies; (c) the appraisal of subproject proposals; and (d) the management of all activities
undertaken by the SIF.

The SIF was placed directly under the Prime Minister who was made chairman of its Board of
Administrators and who approved of all appointmnents to the board. The board members included the
Ministers of Economy, Finance, Public Works and Environment as well as two representatives from the
private sector. The board was responsible for establishing the SIF's by-laws and policies, overseeing its
operations, approving finding of subprojects and appointing its Executive Administrator and departnent
heads. It had primary responsibility for monitoring the development of the SIF and for ensuring that
investments in subprojects conformed to its objectives and criteria. It also had the responsibility for
ensuring that the SIF's resources reached the most vulnerable groups in the country.

The SIF was directed by an Executive Administrator who was responsible for the implementation of
policies established by the Board of Administrators as well as the management of the SIF's operations.
The Executive Administrator was also responsible for the organization and finances of the four
operational departments of the SIF: Promotion, Subproject Development, Administration and Finance,
and Accounting.

Project Composition: The SIF was to finance subprojects under the following classifications: (a) Social
Assistance subprojects aiming to improve the provision of basic social services; (b) Social Infrastructure
Improvements subprojects for the construction and rehabilitation of schools, clinics, water supply systems,
sanitary and storm drainage, urban roads, and low-income housing; and (c) Economic Improvements
subprojects relating to productive activities.
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All sponsoring agencies were to receive technical assistance from the SIF, starting with subproject
proposal preparation. Due to the severe lack of management and technical expertise within the country,
technical support was seen as an essential component of this project.

Financing Arrangements: The total cost of the first Multisector Project was $8 million of which $5
million was financed through an IDA credit. The Government contributed $1 million equivalent of 13
percent of total project costs in the form of waivers on import duties and taxes and salaries paid to local
staff employed by the Fund. Other donors provided co-financing of US$ 2 million equivalent. The
second Multisector Project became effective in 1991 at a total cost of $7.6 million.

Achievements to Date: The First Multisector Project was very successful in achieving its disbursement
targets, finishing two years ahead of schedule. It financed essential needs projects in infrastructure and
social services that were identified by government officials and the Bank and was not demand-driven.
The project financed subprojects totaling US$ 1.17 million in the health sector (malaria, essential drugs,
health sector planning); $.84 million in education (printing and delivery of textbooks, education sector
planning); $1.03 million for infrastructure (water supply, roads rehabilitation, design and studies for
public market); and $.18 million for private sector (microenterprises), for a total of $3.2 million. SIF
appears to have met its objective of mitigating the social and economic impact of economic decline and
structurl adjustment by supporting social programs for low income households. The education and
health components appear to have had an impact on underprivileged groups but due to limited evaluation
the dimensions of impact are unknown.

The project was less successful in generating income and employment opportunities for unemployed and
redeployed civil servants. While the subprojects were selected because of their potential labor-intensity
and fit within national development goals, according to the Project Completion Report, only the road
rehabilitation was labor-intensive, and so the targeted number of 850 man-years of employment was not
reached. The private sector subprojects (loans), in contrast with the social sector subprojects, were not
a success. Just five subprojects were approved, four of which have been fully disbursed. One was
canceled, another defaulted on repayments. Due to the difficulties under Multisector 1, the private sector
component was cancelled under Multisector H. Under SEF's revised Decree Law, in the future SWF will
only be allowed to channel funds to the private sector through existing commercial banks.

Under Multisector II, priority urban and rural small works are being executed by small local contractors.
After a slow start, 67% of funds were disbursed by July 1994 and the project is expected to be completed
a year ahead of schedule. Thus far, two large subprojects comprising over 50% of the credit have been
completed using labor-intensive construction techniques.

Implementation Issues: Lack of counterpart funds from the Government was a problem during 1992-93,
though problems have since been resolved. On the institutional side, progress was severely hampered
by a lack of autonomy for the SIF and the Government's apparent lack of general support for SIF as an
institution. Legal changes were instituted in 1994 to avoid political interference and excessive ministerial
control stemming in part from ministerial resentment over the autonomous status of the SIF. Approval
was taken out of the hands of the Administrative Council which met infrequently and placed under a new
approval board headed by the executive administrator of the SE:.
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Difficulties experienced by the private sector subprojects stemmed from two sources: (1) The SIF itself
lacked personnel with the requisite skills and experience to evaluate and administer microcredit to
entrepreneurs; and (2) since private sector subprojects were not pre-identified, approval was delayed
because the Board of Administrators met so infrequently.

Special procurement and disbursement procedures proved to be particularly efficient relative to
government procedures. The SIF benefited from its ability to attract high quality staff because of its
exemption from civil service salary schedule. A methodology for ex post evaluation of project finances
was missing under the first project and has been devised subsequently.

There is no tradition of cost recovery in Sao Tome and Principe for public services and the SIF has
placed little emphasis on sustainability of works under the first two projects. While it is anticipated that
with functioning water and power supply prospects are good to introduce gradually cost recovery
schemes, greater attention to this issue is needed.
Under a proposed Multisector m Project, SIF is expected to move increasingly toward a demand driven
approach in which NGOs and local governments will be able to put forward funding proposals. There
are a small number of international NGOs operating in the country, mostly in the social sectors.
Coordination of NGO activities. which is supervised by a small unit within the Ministry of Cooperation,
has been limited, but the SIF Promotion Departmnent is now seeking to involve them as sponsoring
agencies of subprojects. The new govermment is particularly keen on SEP adopting a more demand driven
approach and financing small projects identified at the local level by local Government and conmmunity
groups. Part of the rationale for this approach is to better target the poorest and those most affected by
structural adjustment.



Annex 9: SENEGAL-PUBLIC WORKS AND EMPLOYMENT PROJECT I

(Date of effecivess: 03/07/90)

Objectives: The objectives of the nrst Pubfic Works and Employment Project were: (a) to create new
employment in urban areas as expeditiously as possible; (b) to improve the skill level of employees in
the construction and urban services industries, and thus their comieness, so as to faciliate absorption
of labor; (c) to demonstrate the feasibility of labor-intensive techniques; and (d) to implement
economically viable and socially beneficial projects.

Target Groups: The target population for this project inchuded unemployed urban residents and small
enterprises located in the urban and peri-uban areas, in particular, near Dakar.

Instutional Framework: An executng agency named l'Agence d'Execution des Trevaux d'Int6rt
Public (AGETIP) was created as a 'self-destucting body for a two-year period, with a private legal
status (NGO), and with full authority to tecumte and manage the project. AGETIP was monitored by a
General Assembly which consisted of representves from the Union of Construction and Public Works
Workers, the National Council of Employers of Senegl, the Association of Mayors of Senegal, and local
NGOs. The General Assembly met on an anmnal basis to discuss and review overall issues concerning
the AGETIP.

-anagement of the day-to-day operations of AGETIP was the responsibilt of the Director General who
was given complete overall responsibility for the operations of AGETIP's activities as well as for the
management of its funds. The Director General was assisted by a Fmancial Director, who was
responsible for the management of the finacia operations of the project, and a Technical Director who
was responsible for monitoring project activities as well as coordinting all technical aspects of project
operations.

Project Components: The components of the project were: (a) a program of public facility and
infrasucture rehabilitation and maintenance in urban areas; (b) a package of management and training
services offered on a voluntary basis to local contrctors who are awarded contracts;
(c) a supervision and monitoring component aimed at monitoring the progress of the project and preparing
for the transition toward locally-supported employment of the target population.

The subprojects to be included in the Program of Public Works and Infrastructure Component were
classified into two groups: (a) urban works, including drainage of water mains and minor
rehabilitation and maintenance of infastructure; (b) urban services, including works for cleaning public
property, planting and park works.

Once a subproject was approved, the sponsoring agency (municipality, for example) entered into an
agreement with AGETIP. The agreement delegated to the AGETIP the authority, on behalf of the
sponsoring agency, to select contractors, sign contracts, supervise works, and pay contractors.

123



124

AGETI maintained a roster of contractors eligible for local competitive bidding. When applying for
registration, the contractors provided information on their contracting capacity as well as a list of
references. Applicants specified the category or categories of works for which they were applying, and
the geographic location in which they operated. Procurement was done through local advertisements and
all pre-qualified contractors were allowed to bid.

The objective of the Package of Services to Contractors was to increase the technical and managerial
capacity of small- and medium-sized building and construction contracting firms in the country. The
program had three main sub-programs: (a) a business administration and financial management program
for entrepreneurs; (b) a work organization program primarily for foremen; and (c) a series of technical
training courses for workers. These services were offered on a voluntary basis and took the form of on-
the-job training and assistance.

Financing Arrangements: Under the first Priority Works and Employment Project, AGETIP was to
receive $33.3 million. IDA contributed a total of $22.1 million, and funding was also received from
eight other donors. A second project of $81 million was effective in 1993 to continue the work of
AGETIP. IDA pledged to contribute $39 million to continue this project.

Achievements to Date: The first Public Works and Employment Project is considered highly successful
for the amount of infrastructure constructed, the quantity of temporary jobs created, the impact on small
private contractors, and for demonstrating to Govenment an efficient public works program.

The first project covered a 42-month period and was completed on September 30, 1993. AGETIP
financed 441 projects for an amount of CFAF 9.7 billion ($34.6 million), and generated 66,321 jobs with
an average duration of 29 days, and 1,930,550 man-days of employment. Wages distributed by these
441 projects totaled CFAF 2.6 billion, averaging CFAF 39,964 in salary per job. This was significant
compared to the per capita annual income of Senegal, CFAF 90,000; thus salary for six weeks
represented over one-third of income per capita in Senegal. The share of employment in the project as
measured by the ratio of salaries distributed to total project costs represented 27.19%, seven percent
higher than the project's target. The cost per job created was $587.

A total of 220 small and medium enterprises won work and consultancy contracts. Training was provided
to 1,200 entrepreneurs in preparing contract bids, basic management to improve their efficiency and
productivity and TA to improve quality of work. The average cost of training was 96,300 ($344) per
trainee. AGETIP was exempt from Governmnent contracting and payment procedures and developed
simplified and transparent bidding procedures that enabled semi-literate and illiterate contractors to bid
and enabled contractors to be paid within 10 days of completion of work.

In terms of reaching its target group, a great deal of rehabilitated infrastructure benefited poor urban
areas, though the project did not target the poorest areas specifically. There was little data on the
characteristics of the many employed laborers. A small NGO compiled lists of unemployed workers by
age and location and made lists available to contractors implementing AGETIP projects. As the final
decision of who to hire was left up to the firm which usually also had its own list of recruits, jobs were
not always allocated to the neediest.
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The second Public Works and Employment Project became effective in January 1993. It seeks to enter
into cost sharing schemes with municipalities, to increase grassroots participation and to provide
contractor training earlier in the subproject cycle. Also, the second project introduces the development
and testing of AGETIP-type mechanisms to support rural investments. Activities under this project were
slow in starting due to delay in transfer of counterpart funds.

Implementation Issues: A primary reason for AGETIP's success is that it was insulated from Senegal's
highly partisan and clientelistic politics. In part, the President's willingness to protect the agency from
political pressure was quite important. Also important, though, were its rigid selection and approval
procedures and its specially designed and efficient procurement and disbursement procedures.

AGETIP has been criticized for its limited targeting of the poorest and sustainability of works. As its
mandate was to gencrate employment, AGETlP did not concentrate its efforts solely on the most
infrastructure-poor areas, but looked primarily at those with a high level of unenmployment. AGETIP
received proposals from municipal Governments that were dependent on central govemment for resources
and authority and were not competitively elected. Thus, proposals from local governments were not
necessarily the result of commnmity participation. Demand was based on competition from competing
municipalities, some of which were better prepared technically and financially to formulate coherent
proposals.

Initially NGOs were asked to present proposals, but when it was decided that AGETIP would be limited
to labor-intensive public works, NGOs were for the most part excluded as their orientation, structures
and areas of activity were inconsistent with AGET1P's procedures for dealing with private sector
contractors. In part, this also was a reflection of the Government's perception that NGOs were aligned
with the opposition and of NGOs' suspicion of Government attempts to control them. It is anticipated
that greater collaboration with NGOs could enhance AGETIP's links and outreach to the poor so the Bank
has encouraged AGEMP to develop its relationship with the NGO community. AGETIP successfully
targeted the poorest groups in its food-for-work program, which was run in conjunction with the World
Food Program.

Sustainability has been a concern in two respects: sustainability of the actual works and sustainability
of the AGETIP approach. One of the strategies for increasing the likelihood that works would be
maintained after subproject completion was to mandate that localities were ineligible for additional
AGEMP funds if they could not prove that previous AGEIP-funded works were still operating. Another
strategy was to develop cost recovery schemes including user fees based on services provided by
rehabilitated facilities. The second Public Works and Employment Project encourages the participation
of municipalities in funding subprojects implemented by AGETIP and gives greater emphasis to cost
recovery. Still another option may be to access local tax revenues, but this relies on decentralization of
tax collection responsibilities. Concerning the AGETIP approach of using SMEs to perform public works
rather than "force account", such a strategy requires continuous demand for SME services. This could
be supported in Senegal by extending the range of activities beyond public works to equipment of social
facilities, such as contracting SMEs to provide the desks and chairs for rehabilitated schools.



Annex 10: SENEGAL-THE NATIONAL EMPLOYMENT FUND

(Start-up date: January 1988)

Objectives: The objective of the National Employment Fund or Funds National Pour I' Emploi (FNE)
was to support the reinsertion of laid-off workers from the public sector and unemployed graduates in
the economy through the creation of small-scale enterprises.

Target Groups: Laid-off workers from the public sector and unemployed graduates.

Institutional Framework: The overall program was managed by DIRE, "D6l6gation a l'Insertion, A la
RMinsertion et A I'Emploi' created in 1987 and placed under the direct authority of the Presidency. The
National Employment Fund consisted of a line of credit managed by four local banks. DIRE provided
advisory services and evaluated proposals presented by potential beneficiaries. Once the proposal was
accepted, the local banks provided the credit. The funding for the line of credit was provided by the
Treasury.

Project Components: The project consisted of advisory services for the establishment of small-scale
private enterprises, evaluation of the proposals made by persons requesting funding and a line of credit.
The size of allocated credit varied from $10,000 to $50,000, with a maximum of $100,000. The interest
rate on borrowing was 11 percent.

Fimancing Arrangements: The FNE was funded through the process of an IDA and ADB credit
(integrated in the structural adjustment package) of $5 million and an equivalent contribution from the
Senegalese government. Technical assistance was provided by UNDP and ILO.

Achievemnents to Date: The accounting and follow-up system of DIRE was extremely weak and,
therefore, a precise assessment of achievements is not possible. Of the 11-16,000 people who were
eligible for DIRE loans, approximately 5 percent received loans from 1988 to 1990, though there is no
existing account of the exact number of loans made or any list of recipients. Approximately CFA 3
billion ($10.7m) was distributed to 496 loan recipients. Training was not extended to loan recipients.
Approximately 1,500 jobs were created, at a cost of $11,000 per job, which is expensive by public
employment program standards. Less than 19 percent of the borrowers were wvomen, and 80 percent of
the loans were made to Dakar residents. Approximately one-third of the enterprises failed in the first
year.

Institutional Issues: From its outset, DIRE had serious institutional problems. While the eligible groups
were clearly defined, there was no systematic selection process. Thus, lending was based largely on
personal or clientelistic criteria rather than economic viability. DIRE also lacked a mechanism to account
for expenditures or to follow up on the results of loans, thus abuse was common and feedback to
managers was absent so no corrections could be made to make the system more efficient.

The FNE started to work with state banks that had to be closed because of their financial situation. New
banks took over the management of the line of credit but the transfer of responsibility created many
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problems; files were lost in the process and follow-up of borrowers' repayment interrupted. Another
difficulty was slow and irregular disbursement from the treasury to the banks.



Annex 11: SOMALIA-THE SOCIAL ACTION FUND (SAF)

(Date of effectiveness: 08102/89)

The Social Action Fund was instituted as part of the Agricultural Sector Adjustment Program (ASAP I)
credit.

Objectives: The actions planned under the Social Action Program aimed to: (a) strengthen the planning
and programming capacity of existing institutions to implement social action policy and programs; (b)
strengthen each of these institutions' capacity to evaluate social action projects and programs and monitor
the living standards of households in Somalia; and (c) through the Social Action Fund (SAF), act as a
quick-disbursing mechanism for the fmancing of micro-projects aimed at improving the opportunities for
full of disadvantaged groups in the growth process.

Target Groups: Due to the paucity of accurate statistical data on vulnerable groups, specific targeting
was not attempted. The target groups were broadly defined as: (a) those whose incomes are insufficient
to provide for basic needs; (b) households lacking the access to basic services; (c) the poor in isolated
rural areas that lack essential infrastructure; (d) women and children with umnet nutritional needs; and
(e) the "new poor" who are unable to find employment as a result of the administrative reforms
introduced as part of the adjustment program.

Institutional Framework: A Social Action Committee (SAC), chaired by the Director General of the
Ministry of Planning and consisting of representatives from the relevant ministries, agencies and
bilateral/multilateral donors was established by the government to define policy guidelines under which
the Social Action Program would operate. The SAC was responsible for the identification and definition
of vulnerable groups to be targeted, as well as the determination of the social policy actions to be
undertaken to assist these groups.

Two sub-committees were formed to facilitate the operations of the SAC-The Socio-Economic Analysis
Subcommittee and the Social Program Support Subcommittee. The Socio-Economic Analysis
Subcommittee was chaired by the Central Statistical Department of the Ministry of Planning and consisted
of representatives from the ministries of National Planning, Finance, and Agriculture as well as from the
Somali National University and other members including donor organizations. Its main task was the
strengthening of the country's socio-economic data base through the integration of users and producers
of data. The Social Polcy Support Subcommittee was chaired by the Human Resources Development
Department of the Ministry of Planning and consisted of representatives from the Ministries of Planning,
Finance, Education, Health, Labor, Water and Mineral Resources and Interior as well as the Mogadishu
Municipality, the Social Welfare Council and the donor community. The task of this subcommittee was
to build institutional capacity in the area of social policy planning. Its responsibilities focused on the
formulation of general policy guidelines under which the Social Action Program would operate and on
the review of the Social Action Unit's recommendations on pilot project proposals and the granting of
project approval.

129



130

A Social Action Unit (SAU) was established by Ministerial Decree in May 1989. It was responsible for
the day-to-day operations of the implementation and coordination of the Social Action Program and acted
as the Secretariat to the SAC and the Social Policy Support Sub-committee. Also, the SAU acted as the
Secretariat to the Project Advisory Committee (PAC), which was established within the Ministry of
Planning, to ensure proper project appraisal. The SAU was located within the Human Resources
Development Department of the Ministry of National Planning. The SAU was responsible for: (a) social
policy formulation which included the dissemination of the objectives of the program; (h) the Pilot Project
Program which involved the evaluation and processing of sub-project proposals for approval; (c) the
monitoring and reporting on the progress of pilot projects, as well as the overall living conditions within
the country; and (d) the administration of the Social Action Fund (SAF).

Project Components: The SAF was financing activities in the following categories: social assistance.
social infrastructure and micro-enterprise development and institutional development. Emphasis was
placed on the areas of social infrastructure and micro-enterprise development. The maximum cost of each
sub-project was US$ 50,000.

The following criteria were used to select sub-projects: (a) overall consistency with sectoral policies; (b)
capacity of the prospective beneficiaries to repay part or all sub-project costs; (c) nature and degree of
community involvement in the identification and implementation of the sub-project; (d) economic and
financial viability of the proposed sub-project, when applicable; and (e) cost-effectiveness, sustainability
and replicability of the sub-project.

A substantial level of technical assistance was required, particularly for NGOs and other executing
agencies in project presentation, preparation and marketing. A special training module for NGOs was
integrated into the SDA Regional Training Program.

Role of NGOs: A dialogue between the govermment and the NGO community was initiated in an attempt
to facilitate project implementation. The governrnent agreed that NGOs should play a more active role
in overall project implementation and development and that it would foster NGO-government
collaboration. In addition, the indigenous NGOs planned to form an umbrella organization in an attempt
to coordinate their activities and thus facilitate project implementation.

Financing Arrangements: In addition to the US$ 2.7 million allocated from ASAP II credit, (secto,al
adjustment), the African Development Bank approved a grant of US$ 4.2 million from its Technical
Assistance Fund to finance the Statistical and Policy Studies components of the SDA Initiative in Somalia.

Achievements to Date: The project closed in January 1992. though activities had been interrupted in
December 1990 by civil war. However, it had a good start considering the situation in Somalia and the
unsettled years that preceded the civil war. Of the $2.7 seed money for the SAP, only $229.000 was
distributed for sub-projects. Due to a lack of evaluation it is not possible to determine the management
costs of the SAP nor measure impact of activities on beneficiaries.

The Social Action Unit received 40 project proposals by the end of 1990. of which four had been
completed and two were being implemented. These six projects totaled $229,000. and averaged $34,800
per project. Two were in the area of micro-enterprise support (training and equipment), one supported



131

rehabilitation of a hospital, and three supported small infrastructure works. NGOs were the sponoring
agencies for five of the sub-projects, the other by a small private company. Plans had been finalized for
a household expenditure survey. However, it could not be carried out because of the govemment's
collapse.

Implmentation Issues: The competence of the head of the SAU and the Director of the Human
Resources Development Department played very important roles in the early success of the Social Action
Fund. Training of SAU staff also was critical to early operations, especially training in project appraisal,
monitoring and supervision. When the project was interrupted, the SAU was working at the limit of Its
capacities and there was a clear need for strengthening the institutional arrangements for the SAF. The
major reason for this was the limited capacity of NGOs and the need for close supervision, especially on
the technical side. Also, some NGOs did not work closely with communities in preparation of
subprojects, which created some difficulties in project implementation.



Annex 12: UGANDA-THE PROGRAM FOR THE ALLEVIATION OF POVERTY
AND THE SOCIAL COSTS OF ADJUSTMENT (PAPSCA)

(Date of effrectiveness: 06/29/90)

Objectives: The Program for the Alleviation of Poverty and the Social Costs of Adjustennt (PAPSCA)
has been designed to address the needs of the population living in precarious economic and social
conditions. It emphasizes the involvement of local communities and NGOs in project implementation.
PAPSCA also aims at strengthening the institutional capacity of the govermnent to identify, formulate and
sustain interventions for assisting the country's most vulnerable groups.

Target Groups: Using available data, it was concluded that poverty in Uganda is better described in
terms of inadequate access to essential social services arising from either a lack of purchasing power or
the unavailability of services. The target population for PAPSCA initiatives includes the poorer groups
among the rural population, the urban poor in the informal sector, children who do not have access to
primary education and basic health services, orphans created by the civil war or by the AIDS epidemic,
women and the disabled.

InstItutional Framework: Nineteen interventions in health, education and infrastructure rehabilitation
are part of the program portfolio. The World Bank is supporting four interventions and the operating
costs of the PAakPSCA Coordination and Monitoring Unit.

The PAPSCA Coordination and Monitoring Unit (PCMU) has been established within the Ministry of
PI .ming and Economic Development with oversight responsibility for the implementation of the program.

*e PCMU is responsible for overall planning, intersectoral coordination and monitoring and evaluation
of PArsCA's components. In addition, it acts dS a liaison between donors and implementing agencies
and attempts to facilitate donor coordination.

The PCMU carries out its coordinating responsibilities at the technical level, through the PAPSCA
Steering Committee (SC) which replaced the Task Force and which consists of the representatives of
ministries, other government agencies, donors and NGOs involved in the implementation of PAPSCA
initiatives. The SC is chaired by the Permanent Secretary of the Ministry of Finance and Economic
Planning and meets regularly to review the progress of PAPSCA and to resolve technical and
administrativ"' issues which require inter-ministerial coordination for their resolution.

In 1986, the govermment introduced a new system of local political representation based on the a
hierarchical structure of Resistance Councils and Committees (RCs). The RCs were initially established
as a mcchanism for fostering cooperation and contact between government officials and the population.
As their legal stats enables them to engage in economic activities, they have been used increasingly as
implementing agencies by NGOs engaged in developmental work. They are the primary vehicle of
community mobilization for service delivery in PAPSCA. Due to the RCs' lack of technical expertise
and limited financial resources, they receive technical assistance under the project.

Project Components: Four PAPSCA components are funded by IDA:
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(a) The Small Scale Infratructure Rehabilitation component involves the provision of financial
and technical resources to local communities in the Kumali district for undertaking small-scale
infrastructure projects. Action Aid, an international NGO, assists the RCs with project proposal
preparation which are submitted to the District Development Committee for approval and funding. The
District Development Committee has overall responsibility for the formulation of development proposals
at the district level. Through a sub-committee it coordinates and monitors the operations of the
component.

(b) The Primary Education Rehabilltation component involves the rehabilitation of about 4,200
primary school classrooms in twelve of the poorest districts. The component is administered and
implemented by the Project Implementation Unit within the Ministry of Education. Project proposals are
submitted to the district education officer. A committee at the district level evaluates the proposals and
transmits those which are approved to the Ministry of Education for final action.

(c) The Low Cost Sanitation Improvement component involves low-cost water and sanitation
improvement projects in twc !ow-income areas in Kampala. The component complements ongoing
UNICEF activities in this area. It is implemented by existing institutions and the local administrative
structure with the assistance of the RCs. Project administration is the responsibility of the Kampala City
Council's Project Implementation Unit which oversees the overall implementation of the sub-project with
assistance of the RCs in the district, and a consulting firm to be employed by the Ministry of Local
Goverment.

(d) The Health component involves health and training programs for orphans and war widows and
a pilot community-based health care scheme in the district of Masindi. The orphans sub-component is
administered by World Vision and the widows component is implemented by the Ugandan War Widows
Foundation. Both these programs are implemented in close collaboration with local governments and the
Ministry of Health.

Achievements to Date: The small-scale infrastructure component to support projects undertaken by local
communities in the Kamuli district is as much focused on institution b iljing as reconstruction. To date,
62 classrooms have been rehabilitated and 128 are on-going; the target by project end is 384 completed
social infrastructure sub-projects. Local artisans have been trained in building materials production and
supervision. About 95% of targeted RC executives and project committees have been trained in
community mobilization, project management, prioritization, supervision, evaluation, budgeting and
record keeping. Radio programs continue weekly, as well as plays and drama groups to convey
information about the component to communities. Through their popularly elected RCs, communities
are involved in collection of locally-available building materials used in construction, approval and
supervision of projects. Methods for beneficiary self-analysis and data collection are being devised by
Action Aid.

Under the Primary Schools Reconstruction and Rehabilitation component, 1,298 classrooms have been
rehabilitated (30% of the project target). With a one-year extension, it is anticipated that 3,176 (76%)
of the targeted number of classrooms will be rehabilitated. Additionally, 683 artisans and craftsmen of
the targeted number of 680 have received training. This component is an attempt by government civil
servants (in a special unit of the Ministry of Education) to take a participatory approach to infrastructure
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rehabilitation. While their capacity for dealing with communities in a participatory way has evolved,
overall the NGO implementing agencies have demonstrated greater capacity to generate community
participation and to relate to the poor. Based on their PAPSCA experience, this special unit is taking a
more participatory approach to other Bank-supported education projects in Uganda. T'hus, some of the
benefits of participation may not be manifested until after PAPSCA closure.

The low-cost sanitation at Rubaga component is expected to be completed by September 30, 1995. Of
IDA's $2m contribution, $1.3m has been disbursed. Community contributions have been made but it is
not possible to quantify the amount.

For the health component at Masindi. 17.500 foster families, 6,500 more than planned at appraisal, have
been reached. of 25,000 orphans to receive tuition support, clothing and materials for primary school
education, 18.000 have been reached. Additionally, 409 social workers have received training, 19 more
than planned. Rehabilitation of facilities is now making progress after initial years of delay; 91 % of the
267 villages have established health committees. World Vision is emphasizing capaci y building and
establishment of income generating activities with communities who have participated in a parallel training
program. Components to support orphans in other districts are also making good progress.

Implementation Issues: This is one of the first Sub-Saharan SF/SAPs to take a participatory approach
to identification and selection of activities, and to emphasize local level subproject management through
provision of resources, training and TA at the local level. Also, it is one of the first to involve NGOs
as implementing agencies of a government project financed by the World Bank. based on their
demonstrated capability for reaching the poor and mobilizing communities. Start-up was delayed in part
because of the difficult "fit" between the centralized, top-town government approach to project
implementation and the bottom-up approach as envisaged in a number of project components. For
example. it took some time to prepare and sign contracts with NGOs as implementing agencies as the
government had no experience in this area. Progress of some components ground to a halt because of
delays in disbursement and procurement: in others implementing agencies had to expend their (wn
resources to counter shortfalls and avoid interruption of activities. Delays in receiving imported materials
and a slow down in training programs caused community enthusiasm and participation to wane. Lack
of equipment and transport and late payment of salaries to district craftsmen and supervising engineers
affected their morale and ability to play supporting roles.

In addition to cumbersome government procedures, diverse donor requirements also had to be reconciled
with the community-based approach. Furthermore, the project was made more complex when it grew
from five main components to 12, managed by just two individuals. All this was complicated even more
by World Bank supervision, as the project had six different task managers in two years. To rectify the
situation. additional staff were hired in the management structure, the financial system was improved to
overcome irregularities, and efforts were made to make implementing agencies (NGOs) and the PCMU
aware of Bank procurement, disbursement, auditing and accounting procedures. In other SF/SAPs this
was done at a project launch workshop-or even earlier, during project preparation-but none was held
for PAPSCA. Finally, the new task manager invested t me in encouraging dialogue between NGOs. the
government and the Bank to increase understanding of each others strengths, needs and limitations.
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Unlike many other SFs/SAPs, PAPSCA inktnded to reach the neediest and least advantaged. It is not
certain, however, that all components have catered to the needs of the most vulnerable among the target
groups as opposed to the majority of Ugandans who undoubtedly are also worse off as a result of events
of the past two decades. World Vision has taken the degree of need of individual orphans into account
in determining which among a large number should be assisted, and so targeting appears to be working
very well in this component. Dearth of socioeconomic data on war widows in Lira District has resulted
in assistance going to all widows regardless of their socioeconomic status. In Luwero District, RCs are
helping to identify war widows and their dependents. For low-cost sanitation in Rubaga, there was
concern that some facilities were not being built for the poorest people but rather for better off landlords,
though this discrepancy has been corrected. The household survey that was recently completed is helping
to refine targeting for all components.

Strategies to affect sustainability of programs are part and parcel of the participatory approach. It is
anticipated that community involvement in decision making-through RCs, and in the case of sanitation,
local water committees and women's and men's groups-and cost sharing (in-kind, labor, transport of
local materials) during subproject identification, will create a sense of ownership and community
responsibility for activities. Training of artisans and provision of tools and tractors at community level
is designed to enable comnunities to self-manage maintenance and to provide an asset for other
community-initiated projects. While there is evidence of commitment on the part of communities to
perform regular maintenance, delays in installation means that commitment dwindles when the project
does not deliver what was promised on time. Under the health component, some communities have
suggested user charges, which are almost unheard of in Eastern Africa, and World Vision is establishing
a revolving fund.

In spite of shortage of counterpart funds, cumbersome procurement and disbursement, and other
implementation difficulties, PAPSCA has succeeded in providing resources directly to existing
community-based groups for subprojects in education, health and infrastructure rehabilitation. The
project has made a remarkable tunaround considering its initial two years of difficulties but does make
a case for avoiding "Christnas Tree" SAPs/SF in which components are too numerous for implementation
capacity.



Annex 13: ZAMBI SOCIAL RECOVERY PROJECT

(Date of effectiveness: 08/02/89)

Oh'ectives: The Social Recovery Project objective is to help mitigate the negative effect of the economic
crisis on the poor. More specifically, the project supports the rehabilitation and improvement of existing
structures and service delivery; strengthens each community's ability to improve its situation through self-
help; improves the information base; and provides analysis to enhance the government's planning and
policy-making in the social sector.

Target Groups: The groups targeted by the project are among the poor in rural areas.

Institutional Framework: The project supports a Microprojects Unit (MPU) situated in the National
Commission for Development Planning which is part of the Office of the Presidency. The MPU, which
operates like a social fund, was already in place when the IDA-funded project was designed; it was
managing the European Community Microprojects Program. The MPU performs outreach activities,
appraises the subprojects presented for funding by local communities, contracts the communities to carry
out the subprojects, disburses funds, and supervises the implementation of the subprojects. Approval of
the subprojects appraised by the MPU is done by a steering committee chaired by the National
Commission for Development Planning and composed of the project coordinators and deputy coordinator,
the Permanent Secretary for Economic Cooperation in the Ministry of Financing, representatives from
the Ministry of Education and Ministry of Health, as well as representaives of NGOs. The communities
establish Project Committees (PC) to prepare and implement the subprojects. These committees are
frequently drawn from existing women's groups or parent-teacher associations. The survey component
is carried out by thu Central Statistical Office.

Project Components: The Project activities are divided into three components:

(a) Community initiative. The project finances a series of small, simple, and locally-generated
subprojects in health, nutrition, education, and economic infrastructure. Communities are actively
involved in the preparation and implementation of subprojects.

(b) Institutional support. The project offers financial support to the MPU in equipment and technical
assistance through international and local consultants.

(c) Analysis and monitoring. The Project funds a national statistical survey, a beneficiary assessment,
and a studies fund which supports a series of studies related to poverty and adjustment.

Role of NGOs: NGOs are active in Zambia and are expected to benefit from the Social Recovery Project
through subprojects, especially in providing support to local communities, in both project preparation and
project implementation. They also are represented on the steering committee for the selection of
subprojects.
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Financing Arrangements: The total project cost is US$ 46.4 miiiion over a period of six years. IDA
is providing US$ 20 million; the EC, US$ 15 million; Norway. US$ 2.2; and Zambia. through
government and community contributions, US$ 9.1 million.

Achievements to Date: The program has reached its halfway mark in terms of time and has been very
successful. Since its inception, the Social Recovery Fund has disbursed a total of USS 9.637. 139, of
which $7.989.514 was disbursed to 311 microprojects throughout the country. Seventy-four
microprijects are physically completed. Microprojects are heavily concentrated in the education sector,
70 percent, while health has II percent, water supply 5 percent and the remainder comprises projects in
infrastructure and other areas. The project will he fully disbursed more than a year ahead of schedule,
by June 1995.

As well as acquiring valuable new facilities, communities have gained a sense of achievement in
contributing to and completing their own projects. In every province there are examples of self-initiative
and inter-community support and cooperation in implementing projects. Communities have contributed
on average 23 percent of project costs through labor and in-kind contributions. Generally, beneficiaries
are low-income groups in both urban and rural areas. In urban areas, most beneficiaries work in the
informal sector for cash incomes.

The employment and income generation opportunities provided by the projects are generally not great.
The numbers which benefit from employment are few; no women benefit from employment opportunities;
and the amount of money involved is not large enough to make a long term impact. The program also
supported some labor-intensive public works. These interventions were larger than community initiatives
and contractors were needed to execute works.

Fifteen studies have been completed by local researchers under the Study Fund. 9 are ongoing and 9
proposals are in the pipeline. The Study Fund has helped strengthen the linkages between researchers
and policy-makers. Under the Surveys component, two priority surveys have been conducted and have
contributed significantly to the poverty debate. The project has also benefited greatly from a beneficiary
assessment which haq been conducted in three phases thus far.

Implementation Issues: A major problem faced by the project during the first two years was delay in
counterpart funds due to the government's tight fiscal situation. In April 1994 the government was finally
able to meet part of its contribution. Another problem was low quality of construction when communities
were involved. To improve quality of construction the Technical Department of the MPU was
strengthened. project designs and bills of quantities were refined with greater details, and budget
provisions for technical supervision and increased monitoring by district staff were increased.

Other areas of weakness included limited comnunity involvement and insufficient attention to
microproject sustainability. In order to improve these weaknesses, district officials will be brought in
at project identification and appraisal and Project Launch Workshops will be held to ensure communities
along with district officials conceptualize the communities' needs, select interventions in a participatory
way, understand the details of intervention, the roles of key players, the community contribution and
obligation, the technical and other supervisory requirements. Through greater cooperation and
understanding between communities and district officials in identification stage, it is anticipated that
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communities and district officials will be more committed to sustaining activities. The MPU will also
take steps to improve its coordination with the Preventative Maintenance System in the Ministry of
Education, in order to channel more funds to the district level for maintenance.

Many microprojects have incomplete targets, for example, rehabilitation of classrooms with no furniture,
or construction of health facilities without adequate sanitation and water provision. To respond to this
problem the SRF has provided supplementary budgets for microprojects with incomplete targets or those
whose budgets for their original targets have not been adequate due to inflation or underestimation. SRF
expenditures for recurrent costs totaled 11 percent of overall expenditures.

The SRF will also take steps to diversify the project portfolio through greater promotion efforts. The
main reason for the sectoral bias is the community involvement requirement. Within the education sector,
Parent-Teachers Associations (PTAs) are well-organized, and in general capable of handling projects.
The health sector has an analogous organization at the health center level in the form of health
committees, but in general, these committees meet less regularly. Sectors like food security and water
supply do not have similar focal points of interest, and therefore few microproject proposals have been
submitted in these sectors. However, most microprojects have a water sub-component to them and the
disbursements to this sector are therefore under reported.
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