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RURAL POVERTY IN HAITI

THOMAS WIENS AND CARLOS E. SOBRADO

1. Despite the absence of recent and systematic data, it has been widely accepted
that the population of Haiti is the poorest in the western hemisphere. Some two-thirds of
this population (or 4.8 million out of 7.2 million) live in rural areas, and the few proxies
available suggest that rural poverty is more severe than urban poverty. Beyond these basic
facts, observations about the characteristics and causes of rural poverty in Haiti are
impressionistic, and there is a need to establish a statistical foundation on which strategies
for addressing rural poverty can be constructed. This paper addresses that need on the
basis of the most recent and comprehensive set of household survey data available.

2. The data set is drawn from a USAID-sponsored survey of 4,026 households
carried out in Haiti during 1994-96 for the purpose of investigating "factors that affect the
viability of livelihood systems and, hence, promote or inhibit household food security."
The household (HH) survey was carried out by three non-governmental organizations in
distinct geographic zones:

a CARE in the areas of Gonaives and the Northwest (August to November
1994);

* CRS in the areas of the South and the Grand Anse (March to June 1995); and
* ADRA in the areas of the West and the Central Plateau (February to April

1996).

3. Sampling was based on an initial classification of localities into agro-ecological
zones (Table 1), following a "Rapid Food Security Assessment" of a small proportion of
localities. The sampling design "took into account" both departmental and communal
population in 1982 (the latest available data) and the classification of localities into agro-
ecological zones, and was randomized with respect to selection of sample localities from a
list of rural localities in each zone.



Table 1. Classification of Agro-ecolo ical Zones of Rural Haiti
Agroecological Zones Altitude Rainfall Crops1 SamDle Size

(m) (mm) HHs %
Dry Coastal 0-400 Variable Sorg.,Manioc, PP 441 11.2
Dry Plains 0-400 < 1,000 Sorg.,Corn,Manioc, SP,PP 664 16.8
Dry Mountain < 800 < 800 Sorg.,Corn,Manioc,Yam,SP, 282 7.1

PP
Humid Coastal 0-400 Variable Com, Beans, Yam, Sisal, PL 454 11.5
Humid Plains 0-400 > 1,000 Corn, Beans, Sugar C., PL 787 19.9
Humid Mountain 400-800 800-1,000 Coffee, Beans, PL 742 18.9
Irngated Plains 0-400 Variable Corn,Beans,Rice, Sugar C., 360 9.1

1PL.
Very Humid Mountain > 800 > 1,000 Coffee, Vegetables, Produce 220 5.6
l Sorg.=Sorghum, PP=Pigeon peas, SP=Sweet potato, PL=Plantain, Sugar C.=Sugar cane.

4. Approximately the same number of households (34-36) was sampled in each
locality, despite differing populations of the latter. However, there is no indication that
the sample is self-weighting with respect to any population characteristic. On the
contrary, there was probably over-sampling with respect to the more sparsely-populated
agro-ecological zones; but no estimates of the breakdown of the rural population across
agro-ecological zones have been compiled. There is no basis for weighting the locality
samples to obtain estimates statistically-representative of the entire rural population or that
of each region. Consequently, the findings below relating to general composition and
systematic variations and to factors correlated with livelihood should be taken more
seriously than any estimated means of sample statistics, as representative of the general
rural condition.

5. The surveys were conducted in the three regions at different times using
instruments (questionnaires) which were not entirely consistent. Due to various reasons,
the data as received contained many errors and inconsistencies, most of which could not
be corrected for want of information. Rather than rejecting a significant part of the data
set, only records missing the most significant data were eliminated, in the hope that errors
were random and likely to be self-canceling in the aggregate. Thus some 3,954 out of
4,026 sample households were retained for calculation of income and consumption
aggregates, but additional numbers of households were eliminated from other types of
analysis.

6. To adjust for price inflation over the span of time for which recall data was
collected, all data originally collected in value terms were converted to March 1996 prices
based on the monthly Consumer Price Index from the Central Bank of Haiti (data on
production in physical terms was converted to value using a 1996 set of local prices). The
price-conversion multipliers were 1.53 for Gonaive and the Northwest areas, 1.34 for
South and the Grand Anse areas, and 1.11 for West and the Central Plateau areas.'

l As earnings or expenditures were collected as recollections of the previous 12 months, the values
cited in each survey were assumed to reflect price levels prevailing six months earlier than the mid-point
month of survey administration.
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7. The three surveys collected recall data on the major sources of income,
expenditures, and consumption, though not systematically (with respect to all possible
components) or consistently among the three samples. Almost all information was
collected in value terms, with incomplete information on quantities or prices. For any
particular household, items not captured in the survey might represent significant portions
of total budgets. However, the only systematic exclusions identified were (a) food,
medical services, or medicines received gratis, and (b) inventory changes for crops,
animals, land, equipment, or savings. Of these, only the exclusion of food aid is likely to
significantly bias the average totals over multiple households.

Net Income & Consumption

8. WELFARE RANKING. Total consumption2 of each household was estimated and
divided by the number of adult male equivalents3 to obtain the chief indicator of household
welfare employed below, a ranking of households by quintiles (where Ql represents the
lowest 20 percent and Q5 the highest 20 percent of households in terms of expenditure per
adult equivalent).

9. POVERTY LINE. To put these relative welfare rankings into a context permitting
cross-country comparisons, a poverty line and a line of indigency were estimated. The
latter is simply the local cost (at March 1996 prices) of reaching the FAO minimum
nutritional standard of 2,240 calories daily per capita, with a diet which matches the food
expenditure percentages of the average sample household. The poverty line adds to this
amount expenditure on non-food commodities, such that the percentage of food
expenditure in total expenditure matches the average for poor rural households (71.8
percent"). In terms of annual per capita income, the estimated indigency line was Gds.
2,384 and the poverty line Gds. 3,321 in March 1996 (around US$160 and US$220
respectively at an exchange rate of Gds. 15 = US$1). As these estimates depend primarily
on price quotes and budgetary proportions of various foods, they are not very sensitive to
sampling error or omissions, but would vary with systematic regional differences in food
prices.

10. These poverty standards, commonly employed in other countries, indicate that
two-thirds of the surveyed rural households fell below the indigency line, another 14
percent possessed consumption levels lying between indigency and poverty lines, and only
19 percent (essentially, the top quintile) exceeded the poverty line (Table 2). The status of
CARE-surveyed rural households in the northwest, considered the worst off in the

2 Assembled from interview daata on agricultural production and uses, animal production and uses,
and previous year's expenditures. Total consumption is defined as the sum of self-produced and
consumed food, value of own animals consumed, and total cash expenditures.
3 Data origin: From files containing "demographic" responses for all three zones. From the same file
other characteristics were obtained: religion, age, gender, household head's gender and education,
general education, and marital status. Adult male equivalence weights each individual according to
energy requirements, based on age and gender, relative to the requirements of a male 30-59 years of age.

An average of the budgetary proportion spent on food for sample families for whom (a) total
expenditure was in the vicinity of the indigency line and (b) food expenditure was in the vicinity of the
indigency line.
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country, was indeed found to be much below the survey average: 81 percent indigents,
and only nine percent above the poverty line.

Table 2. Rural Poverty Lines and Sampled Households

South & the Gonaive & the West & the :. Tota -
Grand Anse Northwest Central

CRS CARE Plateau
ADRA : ...... ..,.-

Nos. % Nos. % Nos. % Nos. %
Below Indigency Line 813 56 1,084 81 723 62 2,620 _66

Indigent-Poverty Lime 256 18 135 10 169 15 560 -14_ # ....................~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~......
Above Poverty Line 375 26 126 9 273 23 774 19
Total 1,444 100 1,345 100 1,165 100 3,954 100

11. NET INCONE. As surveyed, this was composed of two major categories:

(a) (Wages and transfers (agricultural and non-agricultural salaries and
remittances sent by family members working outside the region); and
(b) Net income from production and trade (derived from the sale of articles,
fishing, and all crops and animals produced and consumed at home less all input
cost including agricultural wages paid).

On this definition, average net income per household was Gds. 8,866, ranging
from Gds. 3,368 for Ql up to Gds. 16,400 for Q5 (Table 3). Wages and transfers
represent 28 percent of income, declining as a proportion of total income from 41% for
Ql to 22% for Q5. Net income from production and trade grows much more rapidly over
the quintiles than wage income, the proportion in total income rising from QI (59 percent)
to Q5 (78 percent). This does not reflect intensification of production, as recorded input
costs decline from 17 percent to five percent of gross production and sales from Ql to
Q5. It is impossible to distinguish income attributable to production (normally valued at
farm-gate prices) from that due to commercial activities, as all production was valued at
prices actually received, whether retail or farm-gate, and price data were not collected.

12. CoNSUmpION. This is shown in two major categories:

(a) Food consumption (including all food produced and consumed at
home and all cash expenditures on food);
(b) Non-food consumption (excluding most consumer durables).

13. Average consumption expenditure was Gds. 11,670, ranging from Gds. 3,786
for Ql to Gds. 22,874 for Q5. Note that recorded consumption expenditures exceeded
recorded net income by 27 percent on average, the gap increasing among wealthier
families, even though food aid was omitted from consumption. This is likely to reflect
understatement or omissions from the income data, which commonly occurs in household
surveys based on recall data. Consequently consumption expenditure is typically taken as
the basis for quintile ranking and poverty head count, as is the case here.
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Table 3. Net Income and Consumption by Quintile (Gds.)

Quintile

1 2 3 4 5 AVG.

1-NET INCOME 3,368 6,258 7,787 10,510 16,400 8,866

100% 100% 100% 100% 100% 100%

& T1, . 2 . 2358 2 - 2,459
..... 41% fXI 36% Y 32% 27-5% 22% 28%

Wages 1,070 1,869 2,068 2,123 2,937 2,014
Migrants transfers 317 387 410 458 652 445

Production & trade, 103. 5,30 7,92 t 1i -i - 26,408

59%N ,',- 'li gig igi6 4,eQ,So 0lil l6 g ii,759 iggg t'''l07809 l''64% 68%.' 75% 7.72%

Gross cash sales 1,797 3,081 3,905 5,960 8,068 4,563
Net fishing income 28 159 223 263 166 168

1Home-grown food 499 1,150 1,598 2,231 5,228 2,142
less: Expenses (343) (387) (418) (526) (651) (465)

2-CONSUMPTION 3,786 7,067 10,289 14,326 22,874 11,670

100% 100% 100% 100% 100% 100%

Fwd$Foodconsumption 7726459 4,722 6,850 9,6 .509 7,2
j5% 67% 67% 68% gtiti66% 67%

Self-produced 499 1,150 1,598 2,231 5,228 2,142
Purchased 1,960 3,573 5,252 7,443 9,870 5,620

;4Non-ifood purich 7 i0i i 4 i4ii; i00505i1327 , 2, 345 3,439 4,652 7 3,90.QX}X;;?::on-:pur iss-iSi;Wi-S:: ESSi,X i: -iE,.... .......... ....... ......... .7 7 ,7 6 : ::777 7 ii3:908
7 7 r 7 7 r: r iD E E iEEDE iSiSS i}E i .........i i.g.... R igEE , ........... .... ......

____________ _33_:%_ 35% 3% 33% 32% 34% 33%................-........ -C .. .i tdEi....... ,, ,tEi . Ti R ESiD ...
DIFFE]RENCE (1-2) (418) (809) (2,503) (3,816) (6,474) (2,804)

DIFF. / [ (Inc.+Cons.)/2] -12% -12% -28% -31%° -33% -27% /

14. Food is the main consumption item, averaging Gds. 7,762 and representing
about 67 percent of total consumption. There is little variation in the average food
proportion in total expenditure evident over the quintiles, reflecting the extremely low
levels of welfare of all but a fraction of the top quintile and perhaps the omission of some
comparative luxury goods from the survey. Moreover, the proportion of food self-
produced, only 28 percent of food consumption on average, nearly doubles from 20
percent for QI to 35 percent for Q5. This is merely a consequence of the fact the poorest
rural Haitians depend more on wage labor than on agriculture, hence must buy most of
their food; whereas the richer families are better able to supply their needs from farming.
This is a pattern which reflects an extremity of poverty not often seen elsewhere in Latin
America.

15. WAGES AND CASH SALES.5 Wages and cash sales excluding commerce (i.e., re-
sales) represent on average 47 percent of net income (Table 4). Within these sources of

5 Conunerce and income from fishing is excluded
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income, the poorest depend heavily on agricultural wages (28 percent), which are
displaced in importance by non-agricultural wages for wealthier households. Artisanal
income also increases with the quintiles from Gds. 180 to Gds. 664. Charcoal and wood
sales, representing resource extractive activities not dependent on household land-
holdings, are relatively more important income sources for the poor, whereas artisanal and
other income sources increase in importance among wealthier families.

Table 4. Wages and Cash Sales (Excluding Re-sales)

Quintile
1 2 3 4 5 AVG.

Agric. wages Gds. 531 639 628 511 532 568
% 28% 19% 16% 11% 8% 14%

Non-Agr. wages Gds. 435 1,20 :1,574 1,673 2,502 1,417
°%Q 23% 36 40% 35%: 38% Jo36%

Artisanal income Gds. 180 339 310 775 664 454
% 10% 10% 8% 16% 10% 11%

Charcoal & wood sales G-d: 522 676 652 785 761 679..... ~~~. ........... a. ...............'M ,
28 . . -.20% 16% 16%. 11% 16%

Other income Gds. 227 503 804 1,029 2,171 947

% 1 12% 15% 20% 22% 33% 23%1
TOTAL Gds. 1-896- F3,3 3,968 4,774 6:,62 4,125

.~~~~~~~~ . . ... ... .........,. . ... -...

1 "'''lQ00%- - i' 100% ''100% 1'Q00%c 100% f ' 100%

Household Composition

16. The average household has 5.78 members, where the head and companion
account for 1.69 persons, sons and daughters 3.02, parents and grandparents 0.07, and
other relatives 0.90 (Table 5). The average size ranges from about 6.9 for the poorest
quintile (Ql) to 4.4 for the richest (Q5). Almost all of the difference is in numbers of
children. The dependency ratio (here defined rather simply as the children/adult ratio)
drops from 1.58 (Ql) to 0.85 (Q5), bearing a clear inverse relationship with family
welfare. The gender composition of the average household, at 51 percent females and 49
percent males, is demographically "normal".

Table 5. Average Household Composition by Quintile

|___ __ __ __ __ _ __ __ __ __ __ _ _ Q uintile _

Relation 1 2 3 4 5 :.A V.
HH head and companion 1.74 1.71 1.68 1.71 1.61 .. . . ...
Sonsanddaughters 4.07 3.45 3.01 2.69 1.85 3.2.
Parents and Grandparents 0.05 0.07 0.10 0.07 0.05 ...
Other relatives, 0.95 0.96 0.99 0.94 0.84 0.9
6



Other HH members 0.07 0.06 0.09 0.06 0.06 0. 07.
Totalt; 6 H.8...00;9i A ;6:.25S ; ; ;5.:87C: I9 65.46 4.42 578

Dependency ratio* 1.58 1.43 1.29 1.14 0.85 1.26
* childrenladults

17. GENDER OF HOUSEHOLD HEAD. On average, 28 percent of the HHs are headed
by females and 72 percent are headed by males. There is no significant difference in these
proportions by quintile, nor is there any difference by gender of household head in the
poverty proportions. Nor do household food security levels (consumption per capita or
per adult equivalent) differ significantly by gender of household head, within groups of
common poverty status (indigent, poor, or non-poor). Unfortunately, the survey does not
distinguish gender participation in various household activities, information which would
be needed for targeting of outreach programs.

18. MIGRATION. Some 29 percent of households have members who have
migrated. The average number of adult household members that have ever migrated was
0.39, with little variation among quintiles (from 0.37 to 0.42). The average receipt of
remittances from migrants averaged about Gds 560 per household, reflecting 8 percent of
households who received an average of Gds 7,000 apiece, as well as another 92 percent
which reported no remittances received (including 21 percent which had migrants). The
observed differences in average receipts by location (region or agro-ecological zone)
were determined by a few extreme observations. Overall, remittance receipts were not
significantly different among indigent, poor, and non-poor households nor among
quintiles. Female-headed households received more than twice as much from remittances
as male-headed households--more migrants sent back money and those sent larger
amounts. As to how these remittances were used, simple regression analysis suggests that
about one-fourth went to increased consumption, split about 2:1 between non-food
consumption and food purchases. A trivial two percent may have gone into additional
input purchases. There is no association between remittances and either agricultural sales
or stocks of animals. In the absence of data on other forms of savings or investments,
there is no way to assess where the remaining three-quarters went.

19. There was a significant negative association between the number of household
members that migrated and farm productivity: in quantitative terms, a net productivity
differential, relative to other farms, of about Gds 1,400 is associated with a difference in
migration of one person. If we accept that migration has no real cost to farm productivity
(due to very low marginal productivity of family on-farm labor), then this ratio could used
as a measure of the impact of farm productivity increase on migration--a useful figure in
evaluating the benefits of productivity improvement programs.

:20. EDUCATION AND LITERACY. Poorer families' household heads are less likely to
be literate or more likely to have less education. The overall level of education, regardless
of quintile status, is extremely low. Some 58 percent of these heads of households do not
read or write, 34 percent are literate but have 6 years or less of schooling, only 6 percent
finished high school and 0.4 percent have a university degree. Illiteracy of household

7



heads reaches 65 percent for Ql, falling to 49 percent for Q5; whereas only 8 percent of
QI have more than 6 years of schooling, compared to 14 percent for Q5.

21. OFF-FARM LABOR AND AVERAGE EARNINGS RATES. Although wages and other
off-farm income are an important part of total rural income (para. 10), the surveys
provided insufficient information for characterizing, much less understanding, the off-farm
labor market. The surveys recorded (depending on household responses) either in which
months each job or activity was carried out but not the length of time worked, or the
length but not which months. This information was lumped together for all family
members, with no information given associating employment with individuals or with
wage receipts. As a result, it proved difficult to extract any conclusions from the labor or
earnings data about the nature or effects of off-farm employment. If we drop part of the
data and, for the remainder, treat each month in which an activity took place as equivalent
to a month of full-time labor, we can estimate the average number of months worked per
household as 13, with little variation apparent by quintile (for households averaging at
least 1.7 adults; Table 6). However, duration per month may vary systematically over
quintiles (e.g., the poorest are more likely to be underemployed). This may help explain
the strong correlation of receipts per month with quintile status.

Table 6. Monthly Benefits from Wages and Cash Sales4

|_______ Quintile

1 2 3 4 5 Avg
Yearly Gds. 1,896 3,357 3,968 4,774 6,629 4,125

Months worked 13 15 14 14 12 14

Receipts per month (Gds) L 147 227 278 334 551 302

Household Land Holdings

22. Some 93 percent of households reported having access to land, averaging 1.78
ha each (Table 7). The average area cultivated was 1.23 ha, representing 69 percent of
available land. Within the sample, the Gini coefficient for land cultivated (0.52) is lower
(more equal) than for land owned (0.66), as would be expected since tenancy serves to
allow the smallest landowners to reach a more viable size.6 The relatively high degree of
inequality reflects a situation in which the great majority have tiny farms and a few
households have larger holdings which, in other countries, might be considered modest.
Thus, the largest one percent of farms, with cultivated areas ranging from 7.5-62.0 has,
occupied 10 percent of total cultivated area, whereas some 48 percent of farms, with less
than 0.75 ha of cultivated area, accounted for only 14 percent of total cultivation.
However, there is surprisingly little variation in mean farm size, land owned, or cultivated
area across quintiles in this sample, the poorest (Ql) averaging 0.95 ha and the richest
(Q5) 1.64 ha of area cultivated. This is because (a) only a small fraction of the highest
quintile have land-holdings over 10 ha in size, (b) the correlation between farm size and

6 Omission of absentee landlords from the sample helps explain the difference between total area and
area owned.
8



farm income is relatively modest (0.19); and (c) the correlation between farm income and
per capita consumption is also modest (0.29).

23. On the other hand, the farm plots of the poor on average are nearly twice as far
away fiom the homestead as those of the rich. This is not a trivial phenomenon: a
walking distance of an hour or more to a plot entails a severe tradeoff between cultivation
and other, concurrent (especially non-farm) labor activities, and this can be a disincentive
to choosing crops requiring intensive cultivation techniques. Based on correlations
between distance of plot and other variables, the greater the distance is, the lower the
number of crops per parcel, the amount of cash inputs or hired labor employed, the
likelihood of employing labor-using soil protection techniques, and the resulting crop
yields; and the higher the probability of fallowing or simply not planting. For the poorest
farmers, who depend most heavily on off-farm income, the opportunity cost of on-farm
labor is high but plots are typically more distant, consequently their incentive for intensive
cultivation is particularly low.

Table 7. Farm Size, Cultivated Area, and Distance Of Plots

Quintile
1 2 3 4 5 AVG.

Total area (ha) 1.31 1.61 1.79 1.81 2.39 1.78
Area owned (ha) 0.90 1.06 1.21 1.27 1.58 1.20
Areacropped (ha) 0.95 1.11 1.20 1.27 1.64 1.23
Distance of plots (km) 4.17 3.54 3.41 2.72 2.56 3.29

24. TENURE STATUS. Although land tenure is commonly cited as a serious problem
in Haiti, some two-thirds of the sample own their land through purchase or inheritance,
regardless of quintile status (Tables 7 and 8), and it seems that scale of land-holding is a
more serious limitation than type of tenure.7 Share cropping, a form of tenure under
which the tenant splits any incremental production with the landlord, is usually regarded as
posing disincentives to intensification, while protecting the farmer against production risk.
This is much more prevalent among the poorer Haitian farmers. Another tenure
arrangement, Joint Property, which appears to refer to property passed undivided over a
generation or more, is more commonly found among better-off households.

Table 8. 'Land Tenure Forms (mean percentage of farm size)

Quintile
Tenure Type 1 2 3 4 5 AVG.
Purchased 29.4 28.7 36.1 31.4 34.6 
[nherited 40.5 32.5 31.7 35.7 28.6 .1
.Rented (fixed rent) 5.1 8.6 9.3 7.8 10.0
Share Cropped 17.9 15.5 12.9 9.6 7.2
Joint Property 2.7 8.1 4.6 7.9 1.8 87i: i

Whether farmers can feel secure in their ownership, because of land registration or other form of
documentation and legal protection, is not known.

9



Others 4.5 6.6 5.4 7.5 7.8X : .61
Total 100.0 100.0 100.0 100.0 100.0 1OO

25. Examining the pattem of simple relationships between tenure forms and other
characteristics of agriculture, such as cropping pattern, diversification, input intensity, and
conservation practices, one firm generality is that the form of tenure does not make much
difference so long as it isn't sharecropping. This would be expected from microeconomic
models of farmer decision-making, as such models indicate identical decisions whether
land is owned or rented so long as rents are fixed in absolute amount. However, if rents
are a percentage of output, as under sharecropping, a renter who supplies his own inputs
has an incentive to use extensive, input-saving and land-degrading approaches, contrary to
the interest of the landlord. To prevent this, the landlord may opt to closely supervise the
sharecropper or supply the latter's inputs. Sharecropping may also entail other "perverse"
incentives for the renter, e.g., to diversify into products not usually covered by the
product-sharing contract (e.g., household animals). On the other hand, under
sharecropping, risks and returns are both shared, which is appealing to the renter under
conditions of high risk, for example, on marginal soils or in marginal climates where even
risk-averse landowners would avoid heavy investments in intensive farming techniques.
Landlords normally would not accept sharecropping arrangements for crops whose output
it is difficult to monitor or market and/or is highly perishable (e.g., vegetables harvested
continuously).

26. In the event, sharecropping in this sample shows significant positive
associations' with the proportion of output represented by corn, rice and poultry, and
negative associations with growing of vegetables or "other" crops. It is not negatively
associated with purchased input, but is negatively associated with the conservation
practice of land fallowing. Farmers whose land is entirely sharecropped have on average
half as much good or mixed quality land as non-sharecroppers, and also have lower
average productivity (by Gds. 550 or about 20 percent). These empirical findings are
consistent with an interpretation of sharecropping as a mutually-advantageous practice
suitable on marginal land.

Agricultural Production

27. Agricultural production is related to two net income categories (sales of
agricultural products and food produced at home), and one consumption category (food
items consumed at home). However, it represents the minor part of both income and
consumption among all quintiles. Production can be decomposed into the product of
cultivated area and productivity per hectare (Table 9), whence it is apparent that the
overall low levels of farm production per household are fundamentally due to small farm
size (little more than one hectare on average, and with many farms below that size). On

8 As judged by partial correlation coefficients, while controlling (holding constant) area cultivated and
area of good or mixed soil. These variables may be associated with particular tenure patterns, and may
mask other relationships if not held constant.
10



:he other hand, the variance in production among households is accounted for more by
productivity differences than farm size.

Table 9. Agricultural Production and Productivity

QUINTILES
1 2 3 4 5 Mean

C(ultivated area (hectares) 0.95 1.11 1.20 1.27 1.64 1.23
Index relative to mean 77 90 98 103 133 100

igricultural Production (Gds) 1,710 3,901 5,329 8,070 16,114 7,026
Index relative to mean 24 56 76 115 229 100

Productivity per hectare (Gds) 1,800 3,514 4,441 6,354 9,826 5,712

28. LAND QUALITY. Land quality information was collected for the regions
sampled by CRS and ADRA, as the number of hectares farmed regarded by the farmer as
of "good", " mixed", or "poor" quality (Table 10). The negative association of land
quality with household welfare is marked, and suggests that land quality differences
(together with distance of plots from the homestead) may be more significant than
differences in farm size in accounting for the correlation of productivity per hectare with
poverty status.

Table 10. Average Farm Area of Good or Mixed Soils (South, Grand Anse, West and the
Central Plateau Only)

Quintile
1 2 3 4 5 AVG.

.... fod.. eso.il. . ... 3. (147.0..5. 5..62
Wdex relative to average 57 76 87 96 153 100

29. FARmiNG SYSTEMS. The definitions of agro-ecological zones (Table 1) suggest
that distinct farming systems can be identified in Haiti which prevail in particular
environments. While this is confirmed to some degree by the survey data, the distinctions
are not great and don't conform well at all with the assumptions under which the survey
was stratified. As data on areas cultivated in each crop were not collected, the main basis
for identifying farming systems is the percentage of gross agricultural production value
represented by each category of crops or animals, which heavily weights high-productivity
and high-value products relative to their proportion in farm area.9

30. Overall, four categories of products each account for 14-18 percent of farm
production value and are significant in almost every region: upland grains (corn, sorghum,
millet); legumes (beans, pigeon peas); vegetables (other than legumes); and small animals
(goats, sheeps, and pigs). On individual farms, frequently one of these (less commonly

9 The statistics as shown in Annex 1, with one exception, represent the average of percentages for
each farm, rather than the mean percentage in total area for each category. This considerably reduces the
effect of a small number of large producers on the averages (farms over 10 ha or 7.5 ha cultivated area
stand out as different in product mix from small farms).
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two) represents over 30 percent of production value, and three other crops and one type
of animal account for the rest. The leading products differ somewhat among regions: in
the West and Central Plateau (ADRA), rice, fruit trees, and bananas/coconuts are
important, whereas vegetables disappear; in the Gonaives and the Northwest (CARE), rice
isn't grown and small animals and poultry assume exceptional importance; whereas in the
South and the Grand Anse (CRS), vegetables and legumes account for half of the
production value of the "average" farm.

31. The diversity among farms is too great to readily describe a list of distinct
farming systems, despite these tendencies and despite the stereotypes in Table 1. One way
of assessing this is to count farms for which any crop represents more than 30 percent of
production and then, by cross-tabulating, assess what other crops are typically grown in
association with the first. Only one such association stands out: corn and beans (i.e.,
legumes), the classic combination throughout Central America, is also a fairly popular
combination in Haiti.

32. There are no major differences in "average" small farms possessed by indigent,
poor, or non-poor farms--only a modest tendency for increases in proportions of rice,
vegetables, bananas/coconuts, and cash crops (coffee, cacao, tobacco, and sugar cane) on
farms belonging to better-off households. No doubt this is partly because of the
importance of access to non-farm income in determining household income per adult
equivalent--choice of farming system has relatively little impact on the outcome. On the
other hand, household welfare level does have at least one apparent impact on farming:
the importance of cattle to the farm enterprise is strongly positively correlated with
quintile status, though not with productivity. A likely interpretation is that cattle are
regarded as a store of wealth or a form of savings, and assume importance only among
wealthier households..

33. Major differences in farming systems only emerge on the largest category of
farms (over .7.5 ha cultivated). Rice, root crops, and/or bananas/coconuts are very
important on large farms, whereas legumes, vegetables, and cash crops are less popular
than among smaller farmers. There are also major differences in farming systems among
the hypothesized agro-ecological zones. However, there is no consistency apparent
between the altitudinal and rainfall characteristics suggested by the names of the zones and
the types of crops which prevail.

34. Is there any relationship between the farming system employed and the farm's
productivity? Indeed, there are moderately-positive (0.22-0.23) correlations between the
percentage share of rice or cash crops in total production and the value of production per
hectare. There are weaker positive associations of the share of banana/coconut and cattle
with productivity, and negative correlations of the same magnitude with the share of
upland grains, small animals, poultry, and legumes. On the other hand, the one real
"farming system" identified--corn plus legumes--finds empirical justification in a significant
increase in total productivity (68 percent) when both are grown together versus when
grain is grown without much emphasis on legumes. A similar relationship was found for
vegetables plus legumes (50 percent). This verifies the fertility-maintenance advantages of
legumes in both cropping systems.

12



Production Function Estimation

35. Farm production, as the product of yields and cultivated area, is influenced by a
large number of factors, including characteristics of the agro-ecological environment, land,
infrastructure, and the household . If anything empirical is to be said about individual
influences, a multivariate statistical technique is necessary. The survey provides sufficient,
if very imperfect, data on 2,922 farms to estimate an agricultural production function. For
ease of estimation and its well-known "reasonable" economic properties, a Cobb-Douglas
(double-logarithmic) equation form was employed, with production and major inputs
expressed on a per hectare basis. Production was confined to the value of crop output, as
animal output could only be unreliably estimated from stocks. Aside from the main
production inputs, variables relating to the quality of land (soil type and conservation
measures), growing environment (region and agro-ecological zone), and quality and
incentives of household labor or management (education, property rights regime) could all
be brought into the equation. The specific variables employed were:

* family labor per hectare (in logs): persons aged 12-80 available, less
approximate time engaged in other activities (note: includes time unutilized for
income-generating activities);

* hired labor per hectare (in logs): wages paid;
* cash inputs per hectare (in logs): fertilizer, pesticides, etc.
• area cultivated (in logs) (not total farm area);
* region (dummy variables for Gonaive and the Northwest, South and the Grand

Anse);
- education of household head (dummy variables for illiterate, less than 6 years,

etc.);
- form of land tenure (dummies for bought, inherited, rented, sharecropped, etc.);
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* proportion of cultivated plots of different soil types (good, mixed, poor, sandy,
rocky, etc.);

* agro-ecological zone (dummies combining altitude/slope--i.e., coastal, plain, or
mountainous--with moisture regimes--dry, humid, very humid, or irrigated); and

* soil conservation (dummy if soil conservation measures were used).

36. Multiple regression procedures used stepwise entry to eliminate all but variables
significant at the 10 percent level or better (only one variable mentioned below was
significant at less than 5 percent level), and resulted in a multiple correlation coefficient
(R2 ) of 0. 3 5. The basic results are shown in Annex 2, and interpreted below.

37. BASIC PRODUCTION FUNCTION. At the geometric mean'° of the sample, the
average farm produces Gds. 1,939 worth of crops (less than the subsistence level for one
person) with a household labor force of 3.25 persons, Gds. 43 of cash inputs, and Gds. 10
worth of hired labor, on about 0.74 hectares of cultivated area. Estimated elasticities of
output with respect to these factors of production are 0.13, 0.04, 0.06, and 0.52 for
household labor, cash inputs, hired labor, and cultivated land respectively. In the Cobb-
Douglas formulation, the marginal product is equal to the average product times the
elasticity coefficient, so it is found that:

* the value of the marginal product of an additional person-year of labor is only
Gds. 76 (given mean levels of other factors and influences), a trivial amount
compared to income received in virtually any other recorded activity. To all
effects, the opportunity cost of transferring labor from own-cultivation to other
activities is nil;

- hired labor is used so sparingly that each additional Gds, hired adds Gds. 11 to
output;

* each additional Gds. of cash inputs yields a net increase in output value of Gds.
1.9, a rather respectable rate of return of 90 percent on short term productive
investments; and

- estimated returns to scale are diminishing, that is, crop productivity per hectare
is lower the larger the farm, all other factors being equal. This phenomenon is
commonly observed in other developing countries, and many theoretical
explanations have been offered. The simplest is that the relatively low
opportunity cost of household labor, especially compared to land, on small
farms induces use of labor-intensive and land-saving production techniques,
leading to higher productivity per hectare of land.

38. LABOR/MANAGEMENT PRODUCTIVITY INFLUENCES. Education appears to
matter only insofar as it brings basic literacy. Productivity on farms whose head of
household is illiterate was found to be about 88 percent of the average for other farms;
i.e., literacy should bring a 14 percent gain in productivity. Whether the level of education

10 The double-logarithmic production function is estimated in such a way as to "fit' exactly the sample
observations at their geometric means (i.e., at the means of logarithms). This is therefore the most
accurate reference point to use in computing marginal effects of variables from the estimated equation.
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is less than six years up to university-level had no differential statistical impact. Similarly,
the formn of land tenancy--five types were tested--made no perceptible difference, except
that share-cropping entailed productivity levels 72 percent of those of other farms, i.e., a
39 percent higher productivity is associated with other forms of tenure. Lest it be
concluded that tenure reform should have high priority, it should be recognized that
share-cropping may serve to dilute farmers' risk in marginal areas where production
variability is severe, and it is by no means clear that share-cropping is responsible for the
lower productivity (paras. 22-23).

39. LAND AND ENVIRONMENTAL QUALITY INFLUENCES. The agro-ecological
zones used identifying the sample localities were largely a matter of altitude and moisture
regime, and classification wasn't entirely consistent among the three regions. Farmers
were asked to classify the soil quality in each plot, and the proportions for each farm
were aggregated during analysis. Only certain of these categories proved to have
significantly different productivity, when separate regional dummies and varying levels of
production inputs were taken into account. However, a sizable variation in crop yields is
associated with such natural conditions (Table 11), where productivity is measured as an
index with Poor, Rocky, or "Other" Soil in Arid zones or the Hurnid Plain taken as the
base (= 100)." In addition, whether or not the farmer had undertaken measures to
protect his plots against soil erosion was found to make a 22 percent difference to his
agricultural productivity.

Table 11. Crop Productivity Index by Agro-ecological Zone and Soil Quality
.......... G....................Q.............. ........... , . .......,,...,,,,.,,,.,, ... ..... ... ...ua lity

Agro-ecological Zone ._Good Mixed Poor, Rocky Sandy
Dr Coag Plain, or Montain Zone 186 134 100* 76
Humid Coast Zone 257 185 138 105
Humid Montain Zone 290 209 156 119
Irrigated Plain Zone 316 228 170 129
Very Humid Montain Zone 121 87, 65 . 49
* base condition in production function estimation; includes humid plain and "other" soil

40. In spite of the presence of agro-ecological and soil quality dumrnmy variables in
the regression equation, along with measured production inputs, dummy variables
representing the regions where the surveys were undertaken appeared very significant.
The value of crop productivity in the Gonaives and Northwest regions is estimated to be
27 percent of that in the West and Central Plateau regions; that in the South and Grande
Anse Regions 83 percent even when all other influences included in the regression are
held constant. Nothing in the survey data seems to account for the extremely low farm
productivity and all other elements of income and expenditure reported in the CARE
survey.

11 Only the first row and the third column are based on direct estimates; the remaining numbers
follow from the assumed multiplicative relationships in the equation form.
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Characteristics of the Successful Smallholder

41. As 75 percent of rural households have land-holdings of under 2.0 hectares and
the elasticity of production value with respect to land cultivated (land's "share" of output
value, if the return to land equaled the value of its marginal product) is comparatively high
at 0.52, it is evident that small farm size is the main constraint on household production.
However, before fully accepting this conclusion, one must ask whether there are not
smallholders who are successful enough to be non-poor and, if so, whether their success
highlights strategies which could be pursued by other smallholders?

42. To answer these questions, comparisons were made within a subgroup of
households who were smallholders, that is, were significantly involved in farming (with
more than one-third of a hectare of land and at least 10 percent of net income attributable
to crop cultivation) and who also had less than three hectares of land. Within this
subgroup, "successful" smallholders were arbitrarily defined as having relatively high farm
productivity (gross value of crops and livestock of Gds 12,650/hectare or better) and
being in the highest expenditure quintile. Successful farmers, totaling 87 households or
only 5.5 percent of smallholders, account for one-fourth of those in the top expenditure
quintile; and 94 percent of this group are above the poverty line. Farm sizes and areas
cultivated average slightly less (though without statistical significance) for successful
smallholders than for others.

43. How do such successful smallholders differ from the majority of smallholders?'2

Of course, successful smallholders tend to face more favorable geographic or
environmental influences: successful smallholders are more likely (71 percent of the
group) to farm in the zones classified as Humid Mountains, Irrigated Plains, or Dry Plains
(see Table 1) than other smallholders (51 percent). Two of these zones represent more
favorable crop cultivation environments overall, as identified in Table 11. Successful
smallholders are very unlikely to be found in Gonaives or the Northwest (CARE
subsample) and more likely than others to be located in the West or Central Plateau
(ADRA). A larger proportion of the area of successful smallholders (78 percent
compared to 63 percent for others) is classed as of good or mixed soil. Parcels farmed are
on average closer to the homestead (1.7 km compared to 3.1 km for others).

44. Personal characteristics also tend to be a little more favorable: literacy rates are
significantly higher among household heads of successful farms, and both adults and
children are slightly more schooled. On the other hand, differences in the gender
proportions of household heads, household size, and the relative importance of receipts
from migrants or off-farm wage labor are not significant.

45. There are some significant differences in farm management practices between
successful and other smallholders. These do not include conservation practices:
prevalence or frequency of land fallowing, rotational practices, or use of soil protection
measures are not at all different between the two groups. Successful farmers are not more
intensive in use of purchased inputs than other farmers: absolute expenditures per hectare

12 Differences cited are based on levels of significance on the Pearson Chi-square test of 5 percent or
better.
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on inputs and labor are rather similar, though the percentages of output value are much
lower for successful farmers due to higher crop productivity. In percentage terms,
successful smallholders are less commercialized (44 percent of crop production is sold,
compared to 59 percent for other smallholders), although the absolute value of sales is
more than four times higher than the average.

46. There are, on the other hand, significant differences in cropping patterns
between successful and other smallholders: the former are somewhat more diversified in
cropping (4.0 types of crops per farm, compared to 3.3, and an average of 1.26 crops per
parcel, compared to 1.06 for other farmers) as well as livestock raising (1.4 types of
animals compared to 1.1). Successful farmers are more likely to grow (or grow a higher
proportion of) crops such as rice or cash crops (such as coffee, cocoa, sugar cane, or
tobacco); and correspondingly lower proportions of crops such as corn, sorghum and
millet or legumes. Also livestock raising accounts for a much smaller proportion of the
gross farm income of successful farmers than for others.

47. Why would diversification be associated with more successful farming, given
the same scale of farm? Usually diversification is treated as a measure to reduce risk, with
a tradeoff in the form of reduced productivity or profitability, but in this survey no such
tradeoff is evident--just the reverse. However, multiple cropping, catch cropping, and
crop rotation are also forms of diversification which could readily lead to higher
productivity per hectare. If we further suppose that each farm contains plots with
different characteristics, including micro-environment, a clever farmer would exploit this
by choosing crops most suitable to each such plot, resulting in higher diversity and higher
productivity. Probably such practices are reflected by the higher measured diversity found
among successful farmers.

48. Two questions remain: are the differences in farm management practices
,-sufficiently independent of the location and its environment that one can argue that
.Focusing on the crops noted above and diversifying cropping and livestock activities is a
potentially fruitful "strategy" for smallholders? And, if so, how well do all of the above
influences "account for" the success of a small percentage of smallholders? To answer
:hese, a logistic regression was estimated in which the dependent variable was the
outcome of being or not being successful as a smallholder and most of the correlates of
success mentioned above were treated as explanatory variables, allowing for interactions
between agricultural zone and crop choice. The findings of the statistical analysis were
that:

(a) the interaction between cropping choices and agricultural zone, together with the
extent of diversification in crop growing and livestock raising, are the only
significant measured influences on the success of smallholder farming. While
diversification apparently always contributes to success, growing more rice
(relative to other crops) is an effective strategy only on the humid coastland and
irrigated plains, whereas focusing on coffee, cocoa, sugar cane, or tobacco is
effective everywhere except in the very hurnid mountains. No other correlates of
success contribute independently of the cropping pattern;
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(b) the logistic regression can only identify correctly 13 percent of the successful
farmers through these variables. That is, the success of the remainder cannot
be accounted for in terms of the few variables measured in the sample.

Conclusions

49. The foregoing has sought to establish some basic statistical facts about the rural
sector and draw some statistical inferences about causes of rural poverty and possible
measures to address it. For development policy and strategy, the most salient issues
involve where to focus effort and funds:

* on the rural or the urban areas;
* within the former, on farm productivity or off-farm activities;
* within agriculture, on improving access to land or raising sustainable

productivity per hectare; and,
* in the latter endeavor, on small farms or large, on "subsistence" or

"commercial" farms, for all farmers or only capable managers, in the hills or on
the plains, on irrigated or dry land, and on input conservation or input increase?

Clearly the information from this survey is insufficient to address the first issue.
However, something more can be said on the remaining issues, drawing on international
experience as well as the survey analysis.

50. It has been observed that the rural poor in Haiti derive a significant portion of
their income from off-farm activities--between 25-41 percent, even excluding income from
commerce. The poorest depend most on off-farm income even though their unit labor
productivity is very low. There appears to be little opportunity cost to this in terms of
agricultural production foregone. At the same time, farm productivity per hectare is
lowest for the poorest and virtually keeps pace with increases in per capita expenditure.
Presumably income from commerce rests primarily on the base of farm productivity (i.e.,
without increased production, there won't be increased commercial income). These
observations lead us to expect that there is considerable scope for improved incomes from
both on-farm and non-farm sources and that these improvements might take place in
parallel. However, we have gained no insights into the respective costs of achieving such
gains, and without this, the fundamental policy question cannot be answered.

51. Limited access to good and nearby land is the fundamental constraint to
household incomes in rural Haiti. Only five percent of smallholders (those with under
three hectares) are found among households above the poverty line, and for those,
relatively favorable natural conditions (climate, soil, and nearness of plots) often obtain.
Inequality of access is high, yet so few households have substantial land-holdings (with the
caviat that holdings of unknown numbers of absentee landlords were not counted) that
total equalization of land-holdings would result in farms of less than two hectares, and
with only 0.6 hectares of middle-to-good quality cultivated land per family. If nothing else
was changed, most of these households would surely still fall below the indigency line.
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52. Land access is also about tenure security. Secure tenure is supposed to induce
greater and longer-term investment by farmers. The survey tells us most farmers of all
classes "own" (i.e., bought or inherited) their land, but it does not tell us how secure
farmers feel in their rights of ownership. The analysis tells us that land ownership is not a
factor statistically accounting for major differences in land productivity. But it is entirely
conceivable that lack of title, registry, and/or judicial enforcement could leave owners no
more secure than tenants. Unfortunately, the one firm conclusion drawn from the data--
the association of sharecropping with lower productivity--does not have clear policy
implications, as the elimination of sharecropping would not necessarily make anyone better
off (paras. 22-23).'

53. A focus on increasing sustainable productivity levels has the appeal that these
vary greatly among farmers and correlate well with income levels. At the micro-level,
there is growing evidence from nearby countries that the main barriers to productivity
increase even for marginal farmers are not technical, and moreover that there are "win-
win" approaches such that increased sustainability and increased productivity can go hand-
in-hand."4 However, at the coarse level of analysis permitted by this survey, it has been
difficult to distinguish productivity differences arising from unmalleable (or exogenous)
circumst:ances such as climate, soil quality, etc. from those which are a consequence of
farmer behavior or decision-making, and thus perhaps susceptible to government
interventions. As the survey tells us more about the former than the latter, much of the
variation in productivity which might be susceptible to change lies hidden in the
unexplained residuals of the analysis.

54. The choice of targets for agricultural productivity improvement programs is a
classic issue, where most of the substantive arguments have little to do with these survey
findings, and the deciding considerations are often political rather than economic. The
practical advantages of focusing on large farms are that there are few of them (so they are
easier to deal with), they account for a disproportionate percentage of marketed volume
and exports, they are not so constrained by shortage of finance for working capital, and
therefore may be more receptive to relatively simple production systems with high cash
input levels. In countries other than Haiti, it is possible that the greater wealth of large
landowners also is reflected in higher educational levels and greater managerial talent,
which are factors favorable to adoption of more complex technologies. In these countries,
also, large farmers are often relatively commercialized and small farmers subsistence
oriented--a distinction which breaks down in Haiti.

13 An interesting finding of a Haiti micro-study was that tenure insecurity was positively correlated
with participation in a local watershed management program. An explanation which rings true is that
particpation entailed the creation of mutual labor obligations which could be "banked" for the future--
probably the only form of "savings" in which the landless could engage. T. Anderson White, "Private
Exchange and Social Capital: Multiple Functions of Collective Action in Haiti," EPTD Workshop
Summary Paper No. 5, International Food Policy Research Institute, Washington, D.C., May 1997.

Peter Hazell and James L. Garrett, "Reducing Poverty and Protecting the Environment: The
Overlooked Potential of Less-Favored Lands," 2020 Vision Brief No. 39, International Food Policy
Research Institute, Washington, D.C., October 1996.
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55. On the other hand, -small farmers, in Haiti as elsewhere, are usually poor, and
merit public assistance on anti-poverty grounds. If small farmers are subsistence-oriented
out of food insecurity, then improving their productivity would likely increase their
marketed output. Often small farmers have higher productivity per hectare ceteris paribus
than large farmers, because the latter rely on hired labor which is less motivated or
efficient than family labor, and the former put more labor and household capital into farm
production than neoclassical economic theory would dictate. The production function
analysis above confirms this for Haiti: the finding of diminishing returns to scale means
that small farmers are more efficient in obtaining high production per unit of total input,
even though productivity per hectare is low for the poorest. The production function,
based mainly on small-farmer data, also suggests very high marginal rates of return to
investments in working capital.

56. Finally, large farmers are better able to fend for themselves, in terms of access
to knowledge or new technology and ability to finance it, without public subsidy; and,
indeed, public subsidies to agriculture elsewhere in Latin America (e.g., tax subsidies
favoring large land owners or subsidized availability of credit) have a record of
incentivating less intensive techniques of production. The private sector is apt to do a fine
job of delivering knowledge and new technology to large farmers at a profit, but not to
small farmers.

57. There are certainly differences among various agro-climatic zones in Haiti not
only in the current average productivity levels, but also in potential for increased
productivity--and it is the second concept which is relevant in strategy development.
Potential for increase may be sought in areas where rice or cash crop area can be readily
increased, as these products, along with a higher extent of diversification, are associated
with both high farm productivity and diminished poverty among smallholders. Agro-
climatic zones are not uniform, however. Particularly in hilly or mountainous areas, niche
environments where greater potential for change exists can be found and targeted.
Perhaps the higher diversification of high productivity smallholders reflects successful
exploitation of different niches at the farm level. However, the overall extent and severity
of rural poverty varies strongly by geographic region, in inverse relationship with
production potential, hence tradeoffs are inescapable between a focus on poverty versus
one on productivity increase.

58. Insofar as the survey analysis can reveal, there is no suggestion of such
tradeoffs between input intensification and conservation approaches to agricultural
development in Haiti. Production techniques are now extremely extensive--this is not a
country where excessive use of fertilizers and pesticides constitutes a legitimate
environmental concern. Evidence was found of high rates of return to intensified input
use, and similar evidence was cited of positive returns to conservation measures, such as
terracing or checkdams and addition of legumes as a major crop in corn or vegetable-
oriented systems. However, lack of finance for input purchase is probably a serious
underlying constraint on intensification. To the extent that a suitable program for
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providing this finance cannot be developed, emphasis on conservation techniques which
are typically cash-saving and labor-using"5 would be an appropriate alternative approach.

59. In all such strategic choices, in principle the economist would ask: what are the
specific improvements which would deliver major productivity increases to various types
of farms in various environments? What are the main factors limiting adoption in each
case? What kinds of measures could be taken to alleviate these constraints? At what
costs, to the public and the farmers? What delivery systems (private or public) could be
employed, and at what costs? Given the above, what are the expected outcomes of the
different measures and how do they compare in benefit-cost terms? These questions
could not be addressed even on the basis of an ideal living standard measurement survey,
but rather point to a need for micro-level studies tightly focused on obtaining the
necessary answers.

For example, for terracing, checkdams, crop rotations, and mulching. On the other hand, no-till
techniques may be best accepted where the opportunity cost of farm labor is high but sufficient cash exists
for use of herbicides. And agro-forestry which involves tradeoffs of food crops may be unacceptable.
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ANNEX 1
Prevalence of Farming Systems

Annex Table A.1
l Average of Individual Percentage Distributions of Gross Production Value by Sample

Area

South and the Gonaive and the West and the Total
Grand Anse NW Central Plateau

Upland Grains' 15.3 13.9 15.0 14.8

Rice 0.4 0.0 10.7 3.4

Legumes 19.0 11.7 10.2 14.2

Fruit (tree) 2.9 4.7 14.1 6.8

Root crops 0.0 2.8 7.9 3.2

Vegetables 31.2 15.9 1.0 17.6

Banana/Coconut 0.6 5.2 10.8 5.0

Cash Crops /2 3.6 2.5 4.8 3.6

Other Crops 2.2 1.6 2.2 2.0

Cattle 7.8 4.6 6.1 6.4

Goat/Sheep/Pig 11.1 24.3 12.0 15.2

Poultry 5.8 12.8 5.1 7.6

Total 100.0 100.0 100.0 100.0

Annex Table A.2

Average of Individual Percentage Distributions of Gross Production Value by Poverty
Class

Indigent Poor Non-Poor Total

Upland Grains 1/ 15.7 13.8 12.8 14.8

Rice 2.8 3.5 5.3 3.4

Legumes 14.3 14.7 13.4 14.2

Fruit (tree) 7.2 6.0 6.1 6.8

Root crops 3.6 3.2 2.1 3.2

Vegetables 17.2 17.9 18.6 17.6

Banana/Coconut 4.6 5.7 5.9 5.0

Cash Crops /2 3.5 2.8 4.7 3.6

Other Crops 2.3 1.7 1.4 2.0

Cattle 4.9 8.1 9.7 6.4

Goat/Sheep/Pig 15.7 15.5 13.4 15.2

Poultry 8.1 7.0 6.6 7.6
Total 100.0 100.0 100.0 100.0

1. Upland grains are corn, sorghum, and nillet
2. Cash crops are coffee, cacao, tobacco, and sugar cane.
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Annex Table A.3

Percentage Distribution of Gross Production Value by Farm Size
Area Worked (hectares)

0-0.33 0.33-0.75 0.75-1.50 1.5-7.5 7.5-62 Total
IJpland Grains 1/ 8.0 8.1 9.1 8.9 6.0 8.6
IUce 8.0 9.2 7.1 9.5 25.9 9.5
Legumes 10.6 14.5 11.4 9.3 3.4 10.5
lPruit (tree) 6.0 6.6 7.3 9.3 1.1 7.6
Rtoot crops 2.8 3.2 2.9 2.2 12.3 3.1
Vegetables 18.4 18.5 20.3 18.7 7.7 18.5
Banana/Coconut 7.4 6.9 7.5 7.1 11.6 7.4
Cash Crops /2 5.6 10.1 9.7 10.6 3.5 9.4
Other Crops 2.5 1.5 1.1 0.7 0.1 1.1
C'attle 13.8 9.0 8.5 10.3 13.5 10.2
Goat/Sheep/Pig 12.7 8.5 11.3 9.7 8.3 10.2
Poultry 4.2 4.0 3.6 3.7 6.5 3.9
LTotal 100.0 100.0 100.0 100.0 100.0 100.0

Annex Table A.4

Average of Individual Percentage Distributions of Gross Production Value by Ecological Zone

COASTLAND PLAINS MOUNTAINS
Dry Humid Humid Dry Irrigated Humid Very Dry Total

Humid
UplandGrainsI/ 17.7 8.1 12.8 19.7 14.3 10.4 26.5 17.6 14.8
Rice 0.0 0.3 1.5 3.9 0.2 9.2 8.6 0.0 3.4
Legumes 6.7 11.8 14.6 15.7 12.7 18.3 5.0 19.9 14.2
Fruit (tree) 4.6 1.2 11.0 10.7 7.0 1.6 10.8 7.6 6.8
Root crops 0.3 4.3 6.9 4.8 2.9 0.2 4.5 0.0 3.2
Vegetables 21.9 14.5 15.1 7.9 12.0 33.9 1.5 20.1 17.6
Banania/Coconut 1.6 7.0 6.1 7.3 9.7 2.1 6.0 0.7 5.0
Cash Crops /2 1.9 4.1 3.1 1.5 11.3 3.6 4.9 1.2 3.6
OtherCrops 1.2 3.1 1.8 1.5 1.0 2.3 1.2 4.6 2.0
Cattle 6.7 5.7 4.5 7.7 8.1 6.6 5.4 6.8 6.4
Goat/Sheep/Pig 24.0 26.6 14.9 13.8 14.2 7.4 18.1 13.6 15.2
Poultry 13.2 13.3 7.8 5.6 6.6 4.4 7.4 7.8 7.6

Total 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100. 100.0

L. Upland grains are corn, sorghum, and mriillet /2 Cash crops are coffee, cacao, tobacco, and sugar cane.
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Annex 2

Multiple Regression Analysis of Crop Productivity:
Estimated Coefficients

Equation Number 1 Dependent Variable LN.CR.PX = Ln.cr.pr - Ln.areaw

Multiple R .59298
R Square .35162
Adjusted R Square .34805
Standard Error 1.27433

Analysis of Variance
DF Sum of Squares Mean Square

Regression 16 2558.30016 159.89376
Residual 2905 4717.44347 1.62390

F= 98.46252 SignifF= .0000

Variables in the Equation

Variable B SE B Beta T Sig T

LN.WORX .128023 .046943 .087997 2.727 .0064
LN.SAPAX .058374 .009700 .095774 6.018 .0000
LN.INPUX .041688 .011451 .071081 3.641 .0003
LN.AREAW -.252012 .049976 -. 165701 -5.043 .0000
DlTM.CAR -1.314102 .110174 -.354219 -11.928 .0000
DUM.CRS -. 185164 .092969 -.058282 -1.992 .0465
EDUl -. 132581 .048366 -.041553 -2.741 .0062
TE.SHARE -.327863 .080262 -.062345 -4.085 .0000
P.H.GOOD .618950 .077668 .158535 7.969 .0000
P.H.MIXE .292898 .107657 .068046 2.721 .0066
P.H.SAND -.278086 .161579 -.027645 -1.721 .0853
DU.H.C .319902 .099648 .054266 3.210 .0013
DU.H.M .445295 .066650 .117169 6.681 .0000
DUIP .532716 .085538 .099054 6.228 .0000
DU.SO.PR .201640 .081757 .042691 2.466 .0137
DU.VH.M -.425886 .107936 -.064213 -3.946 .0001
(Constant) 7.403447 .126499 58.526 .0000
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**** MULTIPLE REGRESSION ****

Equation Number 1 Dependent Variable.. LN.CR.PX Ln.cr.pr - Ln.areaw

Variables Not in the Equation

Variable Beta In Partial Min Toler T Sig T

DUM.INP .022572 .017483 .198287 .942 .3461
:DUM.SAL .033527 .017442 .175477 .940 .3473
EDU2 .013160 .009794 .206482 .528 .5977
EDU3 -.004617 -.005577 .206602 -.301 .7638
EDU4 -.009387 -.011110 .206686 -.599 .5494
EDU5 -.001382 -.001707 .206707 -.092 .9267
TE.BOU .014693 .016961 .201942 .914 .3607
TE.INIE -.013696 -.015801 .205504 -.852 .3945
TEJOIN -.020026 -.023724 .206067 -1.279 .2011
TE.RENT .005191 .006241 .206623 .336 .7367
P.H.OTH .080756 .019764 .037478 1.065 .2869
P.H.POOR -.001805 -.001258 .146204 -.068 .9460
P.HROCK -.007010 -.007740 .206709 -.417 .6766
DU.D.C .015196 .017449 .206677 .940 .3471
IDU.D.M -.019370 -.019673 .204288 -1.060 .2891
DU.D.P -.024587 -.025377 .206332 -1.368 .1714
]DU.H.P .026683 .026298 .206298 1.418 .1564
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GENDER AND POVERTY IN HAITI

MARIA CORREIA

Introduction

1. Haitian women have proven to be key actors in sustaining their families during
conditions of economic decline and poverty. Information on the impact of poverty within
the household suggests that women have carried a greater burden than men in terrns of
family maintenance. In part, this is due to the loss of jobs in the formal sector which has
affected men to a greater extent than women. But in addition, the structure of the family
and the prevalence of informal unions and polygamous relationships in Haitian society,
has created a situation in which men are not legally or otherwise bound to support their
children and partners. Other important gender and poverty issues include high fertility
and maternal mortality and morbidity rates-the latter being the highest in the Latin
American region and one of the most elevated in the world-and malnutrition among
women and children. In terms of education, illiteracy levels are greater among women in
higher age groups, but gender discrimination patterns are not evident in children's
education. Using secondary sources, this report identifies and discusses key gender and
poverty issues in Haiti. Beginning with a brief overview of the institutional context, the
report discusses gender and poverty as it relates to the household, the labor force, survival
strategies, human resources, and legal issues.

Institutional Context

The Public Sector

2. THE MINISTRY OF WOMEN. In 1994 upon Aristide's return to power, the
Government created the Ministry of Women (MOW) to address women's issues in the
country. The role of the Ministry is to act as a permanent instrument to fight legal and
real discrimination against women; prevent and eliminate violence against women;
advocate for women's equal rights; and promote women's participation in economic and
social development of the nation. The MOW is mostly an advocacy/policy-making
institution-its strategy is to influence other ministries to be more responsive to gender.
To this end, the Ministry oversees laws and policies enacted by Government and, in April
96, issued a declaration, signed by every other minister, that lists recommendations and
changes with respect to women, to be carried out in the country. In addition to its
advocacy role, the MOW also executes projects. Since its inception, it has established its
own training, credit projects and caisse populaire, and plans to create a new pilot credit
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program targeted to market women. With a staff of 190, the MOW is a large
organization in comparison to official women's offices in other nations.

The Non-Governmental Sector

3. A range of NGOs are active in gender and development issues in Haiti but their
approach to addressing gender varies. Women-specific NGOs, which serve only the
needs of women, tend to be smaller single purpose organizations. Other NGOs have
designed special activities that target women specifically, in addition to providing their
conventional services. A smaller number of organizations consider gender systematically
in their mainstream programs. The latter tend to be the larger externally-financed entities
which provide a broad range of services, are well established, and have some experience
dealing with gender issues.

4. TYPES OF ACTIVITIES. According to a 1996 study of largest national and
international NGOs operating in Haiti, maternal and child health programs (including
training of birth attendants, family planning, and nutrition and child care) are the most
common types of programs that target women. Income-generating and small scale
enterprises activities were also popular programs directed at women. Women-specific
NGOs are most active in three areas: (a) training (in human rights and civic
responsibility, nutrition and health, home economics, self-esteem and leadership
development, literacy, community development and agriculture and the environment); (b)
micro-credit; and (c) advocacy and women's rights. Table 1. lists the major international
and women-specific NGOs and their sector of expertise.

Institutional Issues

5. BMPLEMENTING ROLE OF THE MOW. Experiences from other countries have
shown that official women's offices work most effectively at the policy and advocacy
level and tend to get overextended when they work in an implementing capacity. This is
due to the limited funding and authority designated to these women's offices. Indeed, by
their own account, ministry staff say that their main constraint is their meager budget.'
Given that their resources are not likely to increase, the MOW may consider placing a
greater emphasis on advocacy and pilot demonstration programs and less focus on
implementing programs which fall under the jurisdiction of line ministries or can be
adopted by the NGO sector.

1 The Ministry's current budget is GS$14M or a little under US$1M.

2



Gender and Poverty in Haiti

Table 1. Goods and Services Provided by International and Women-Specific NGOs

NGO Sectors of
Activity

America's Development Foundation 3,6,8
AMICAL des Juristes 3,6,8
Centre Canadien d'Etude et de Cooperation Intemationale 2,3,4,8
Checchi 3,6,8
Centre de Researche et de Formation Economique et Sociale Pour le 1,4,5,6
Development
Coordination d'Interventions Sociale en Zones Defavoriser 1,2,4,6,7,8
Commission de Paix et Justice 3,6,8
Centre de Promotion des Fesses Ouvrieres 1,3,6,8
CRAD 1,3,4,5,6,7,8
Centre Haitien de Reserches et d'Actions Pour la Promotion Feminine 3,6,89
Enfants du Monde/Droits del'Homme 1,2,4,5
ENFOFANM (Information on Women) 1,3,8
Fonds Haitien d'Aide a la Femme 6,7,8
Ligue de Defense de la Femme Rurale d'Haiti 1,3,4,5,6
National Coalition for Haitian Rights 3,6,8
POHDH 3,6,8
SAJEP 3,4
Save the Children 1,2,3,4,5,6,7,8
Service Chretien d'Haiti 1,2,3,4,5,6
Service Oecumenical Entraide 1,2,3,4,5,6
1. Health 5. Education
2. Water 6. Training
3. Civil Society 7. Micro-Enterprise
4. Agric./IVR 8. Other

6. LACK OF COORDINATION/PLATFORM. In contrast to other types of NGOs,
women-specific organizations lack a unified front or common platform, thereby
diminishing their clout and impact. In addition to the logistical and communications
problems faced by most organizations in Haiti, these women's organizations tend to be
small, to operate with modest budgets, and, to be overextended. They also lack strategic
planning skills and management capacity, which further reduces their ability to attract
donor funding.

7. INTEGRATED VERSUS MAINSTREAMING STRATEGY. Given that the NGO sector
provides an abundance of services to the Haitian population, more information is needed
on the effectiveness of this sector in reaching men and women and meeting their distinct
needs. Most of the larger organizations in Haiti, while not excluding women from
mainstream activities, establish special services for women. This segregated strategy
may be justified to ensure that women indeed do benefit from goods and services
provided by NGOs and are not "lost" in the integrated programs. The latter require
scrupulous monitoring to be effective. Specific activities targeting women also serve to
sensitize policy makers to gender issues. The problem with the segregated approach,
however, is that they tend to further marginalize women. For example, when special

3
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programs are created for women, other programs may cease to target women or allocate
resources to them on the argument that the special program is tending to women's needs.
Women's programs, however, are typically under-funded and are not allocated the
resources they require to serve the needs of their female target groups. Unfortunately,
most NGOs do not as yet systematically record gender disaggregated statistics to
compare the effectiveness between the segregated and integrated approach to service
provision.

8. GENDER TARGETiNG STRATEGY. NGO and government programs typically
establish gender targets to ensure that men and women participate and benefit from
development interventions. Targets alone, however, may be insufficient. Targets
established by any project should be based on a satisfactory gender analysis of men's and
women's needs and conditions and accompanied by service delivery mechanisms to
guarantee that both men and women will actually gain by participating. For example, an
employment generation project funded initially by USAID and subsequently by the
World Bank set an arbitrary target of 20 percent female job recipients.2 Differences in
women's participation in the project, however, have been observed according to the type
of employment offered by the project. The more physically demanding jobs in
infrastructure rehabilitation have attained only the minimum 20 percent female
participation level, most probably because women are physically unable to carry out most
of the work generated.3 In contrast, the proportion of women in jobs involving soil and
water conservation-which is an interest area articulated by rural women-has been over
30 percent.4

Gender and the household

Family Structure and Child Maintenance

9. Informal unions and polygamy, which are common in Haiti, create a situation in
which mothers must pay a disproportionate share of child maintenance costs. Haitian
men and women enter into various types of sexual and marital unions, the two most
common forms being: (a) legal marriage or mayaj which is an alliance sanctioned by the
church or state; and (b) consensual union or placement (plasaj) which is a partnership
recognized by the community. Consensual relationships account for approximately 32
percent of unions in Haiti, but are particularly prevalent among the poor because of the
cost of formal matrimonies (Tardif, 1991). A third, type of union with much less social
prestige, but prevalent in Haiti nonetheless, is viv avek, which is a couple usually
consisting of a married or placee man and an unmarried woman. In this case, a man who
is already in a formal relationship takes on a third or fourth wife.

2 The USAID Jobs Creation Project commenced in 1993. In 1995, the project went into a second phase
{inanced by the World Bank (the loan is entitled Employment Generation Project HA-PA-41583).

The Employment Generation Project created jobs in the following categories: road rehabilitation,
irrigation and drainage rehabilitation, soil and water conservation, garbage collection and cleaning of urban
irainage canals.

Interviews with rural women in Maissade by White (1993) revealed that women demand soil
conservation techniques to improve agricultural production.
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10. Women and children of viv avek unions are particularly at risk in terms of
paternal support because the law forbids the man from recognizing children from unions
outside the one he has with his legally married wife (ibid.). And although children of
both rnayaj and plasaj unions are legally recognized, commitment to the union and hence
fathers' obligation to support the family is less in the case of plasaj. Women vendors
interviewed in a 1994 study in Port-au-Prince, for example, indicated that according to
custom, men in a plasaj were responsible for rent, furniture and school fees (Blanc,
1991). They indicated, however, that many of their partners could no longer support them
because they were unemployed, that others had never helped to maintain their families,
and that, in any case, no obligation existed on the part of the men to help their female
companions (ibid.).

11. Empirical studies from neighboring Dominican Republic, Brazil and Colombia
corroborate the disadvantaged situation of households characterized by consensual
relationships. According to Desai (1991) children born to mothers in consensual unions
in these countries were significantly more likely to be malnourished than children born to
mothers in formal marriages, most likely because fathers feel less compelled to support
the family when they anticipate dissolution of the union. In these countries, differences
in children's nutritional status were greater in urban areas where social pressure to
support children was lower. Women also pay a greater proportion of children's
expenditures in polygamous relationships, which also prevail in Haiti. Studies of
polygamous family systems in Africa suggest that women and children provide much of
their own food with relatively small contributions from the father (ibid.).

Household Headship and Family Maintenance

12. No reliable data exists for Haiti on the number of households economically
maintained by women alone and the vulnerability of these households to poverty, but
extensive literature from industrial nations indicates that single mothers with small
children are more economically vulnerable than other types of households (Folbre, 1995).
Statistics on female- and male- "headed" households are available for Haiti. Official
1996 data indicate that 36 percent of households are headed by women, with a proportion
at 26 percent in rural areas and 46 percent in urban zones.

13. Statistics on household headship, however, may be misleading. Rosenhouse
(1989) points out that the term household headship is problematic because: (a) a standard
definition of the term household headship is lacking; (b) headship is not necessarily
associated with economic support and decision making or continuous presence in the
household; and (c) the term headship assumes a single or dominant decision-maker or
earner which tends to be inaccurate in the case of poor families characterized by multiple-
earners. Re-examining Living Standards Measurement Survey (LSMS) statistics from
Peru, Rosenhouse found that studies on household headship tended to underestimate the
number of households supported by women due to their spouses' unemployed or under-
employed status, and at the same time exaggerate the number of female "headed"
households by counting non-working older women who are supported by extended
family members.

5
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Intrahousehold Resource Allocation

14. One of the weaknesses of available information on Haiti is that it assumes a
"unitary" view of the household. That is, it assumes that the household behaves as a
gender-neutral unit with one set of preferences based on a household utility function.
The unitary model has been a source of strong criticism, however, because, inter alia, it
ignores intrahousehold resource allocation, that is, the processes by which resources are
allocated among individuals and the outcomes of those processes; and it assumes
"household headship" and altruism on the part of the leader of the household (Haddad et
al, 1994). For example, the unitary model assumes that household resources (capital,
labor, land and non-labor income) are pooled and all expenditures are made from pooled
income and thus that the effect of public transfers made to households are unaffected by
the gender of the recipient. This is an incorrect assumption as numerous illustrations
have shown (ibid.). In the case of rural Haiti, information indicates that men and women
in the same household may manage their own plots of land and control their respective
incomes from those plots (Plotkin, 1984b). Women also reserve income from their
marketing activities as opposed to pooling income with male partners (ibid.).

15. Extensive data confirm that women devote a greater share of their income and
earnings to household welfare than do men, who tend to spend a proportion of their
income on alcohol and entertainment. Although empirical research on the subject is
lacking, anecdotal information corroborates this situation in Haiti. It is widely
acknowledged that income from men's crops, for example, contributes less to household
expenditures than the proceeds from the sale of women's crops (Plotkin 1984a). This
situation exists because men in polygamous unions often contribute to more than one
household and because men use their income for leisure activities such as gambling,
drinking, lottery and cock fights (ibid.). Haiti's reported experiences are consistent with
those of other developing countries. A 1990 study of intrahousehold resource allocation
using Brazilian survey data from 1974-75 showed that income in the hands of the mother
has a greater effect on her family's health than income under the control of the father; for
child survival probabilities, the effect was almost twenty times greater (Thomas, 1990).
In India, researchers found that women on average contributed 98 percent of their income
toward family support compared to men who contributed only 78 percent, and withheld
the rest for personal use (Bennett, 1992).

The Labor Force

Labor Force Participation Rates

16. Haiti has recorded one of the highest rates of economically active women in
the LAC region. The last census carried out in 1982 indicated that the economically
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active population (EAP) for Haiti was about two million people. Women comprised
about 41 percent of the EAP compared to an average of 35 percent for the LAC region.
At that time, statistics indicated that employment for men and women was balanced in
urban areas. In rural areas, however, 1982 official data showed that women made up 38
percent of the agricultural labor force. The more recent 1994-95 Enquete MortalitW,
Morbidite et Utilisation des Services (EMMUS II) reported a labor force participation
rate of 38 percent for women in the 15-49 age group and 64 percent for men in the 15-59
age group (Cayemittes et al, 1995). In a study of 12 poor urban neighborhoods,
Romanoff (1995) indicates that 42 percent of women and 82 percent of men were in the
labor force of which 25 and 12 percent were unemployed respectively.

Underestimation of Female Workers

17. The latter labor force statistics are suspect given the highly visible role of
Haitian women in production and family subsistence, particularly since the embargo.
Throughout Haiti, women can be seen tending busily to their work both in the city and in
the countryside. In contrast, men are readily observed in unoccupied situations, a result
of having lost their jobs. This contradiction of low labor force statistics for women
relative to men, while women are visibly seen to be maintaining the local economy
through their subsistence production has been documented in other countries. Beneria
(1982) refers to this as the Paradox of Chouen, which refers to the Moroccan town of the
same name where she observed a similar phenomenon.

18. Labor force statistics typically underestimate women's contributions to the
economy. The invisibility and undervalued nature of women's work has been
demonstrated in many countries through surveys, detailed studies and observations of
women's daily activities. Beneria (1992) attributes this problem to two issues. The first
is the tendency to regard women's work as secondary and subordinate to men's, which is
reflected in the fact that a significant proportion of women's work is unpaid. The second
is the practical difficulty of accounting and evaluating women's work because of, inter
alia, the subsistence nature of their activities, the irregularity of women's work, and the
proximity and integration of women's work with their domestic duties.

Underestimation of Female Agriculture Workers

19. Although it is likely that women's participation in agriculture has declined
over the decades due to economic stagnation in that sector, available information
suggests that women continue to play an important role in agricultural production. The
1982 census reported that 50 percent of all working women were enga§ed in agriculture
and this figure, at the time, was considered to be an underestimation. More recently,

5 Comparing the 1971 and 1982 census results for examnple, a 12 percent drop in the proportion of
women employed in agriculture (and 32 percent drop in absolute terms) was recorded at the same time that
the proportion of homemakers increased from 15 to 34 percent. This scenario is dubious given that during
the same period census data showed a seven percent decline in the proportion of men employed in
agriculture which represents a four percent drop in absolute numbers (Plotkin, 1984b).
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EMMUS II reported that 19 percent of all employed women were engaged in agriculture,
compared to 68 percent of all employed men (Cayemittes et al, 1995). It is likely,
however, that women are often categorized as housewives rather than agricultural
workers, as has been observed in other LAC countries. The under-recording of female
participation in agriculture has been attributed to: (a) methodological problems in
enumerating women's work (as noted in para. 17); (b) prevailing biases and societal
preconceptions on gender roles in agriculture; and (c) the higher status of being a
housewife versus a farmer, which causes women to identify themselves as homemakers.

Gender Roles in Agriculture

20. Although gender roles in agriculture have been poorly documented, some
qualitative and region-specific studies help to understand the gender division of
agricultural labor and the importance of female contributions to the sector. In general,
both men and women participate in sowing, harvesting, and agricultural processing, with
men typically carrying out the more physically demanding work (Plotkin, 1984a).
Smucker's 1981 study of women in agriculture indicates that tasks performed by women
in the agriculture sector vary widely by region, socio-economic conditions and household
composition. For example, women participate to a greater extent in agricultural work and
wage labor in lowland regions where more labor intensive work is required. Smucker
also notes that under conditions of extreme poverty gender-based norms of economic
behavior tend to break down and women begin to work in formerly male-dominated
activities (e.g. charcoal making, agricultural wage labor, labor in agricultural work
groups, etc.). In terms of roles in animal husbandry, women are typically responsible for
tending small animals whereas men handle the larger livestock, although roles are
dependent on the importance of livestock in the region (Smucker, 1981).

21. White's (1993) study of women's role in agriculture in Maissade indicates that
men are generally responsible for managing family plots (sugar cane and manioc) and
women for tending home gardens (cereals, sweet potatoes, okra, eggplant, plantains and
fruit trees). Both men and women interviewed agreed that home gardens and fruit trees,
which are controlled by women, were more important to family security than agriculture
fields and timber or fuelwood trees, which are managed by men. Women's small
commerce activities allow the household to maintain a small cash flow for the family
during the "hungry" season of July and August, while their gardens and small livestock
sustain the family during the dry season.

Women 's Participation in Services and Trade

22. According to official data, women's roles in marketing and trading have been
steadily increasing over the decades. In the case of trade, women's involvement
increased from 20 to 30 percent from 1971 to 1982, compared to two to six percent for
men. According to EMMtS II, 71 percent of all employed women worked in services
and trade compared to eight percent of men (Cayemittes et al, 1995). EMMUS II does
not differentiate between types of trading and services but 1982 census data indicated that
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32 percent of all working women in Port-au-Prince were employed in services, of which
the majority were engaged in domestic jobs in households of almost all socio-economic
strata. A 1984 study of women and employment indicated that domestic service was
among the lowest paying jobs (Plotkin 1984b). Child servants-60 to 80 percent of
which are female-are also common in Haiti (Tardif, 1991). These children, called rest
aviks, are often sent by poor parents to a relative or wealthier family for temporary or
long term care, in return for the child's contribution to household labor. While the
arrangement provides these poor children with food and lodging, abuses such as rape and
economic exploitation have been widely documented (ibid.).

23. Women play a significant role in Haiti's internal marketing system. Most
women are not full-time traders but rather market small quantities and sell irregularly to
consumers or to market intermediaries (Plotkin, 1984a). Women also market a large
percentage of manufactured goods (both foreign and locally produced). Women traders
typically invest large amounts of labor and time and use small amounts of capital, a
situation that results in low profit margins (ibid.). Low profits impede women from
building up inventories, therefore, they can not benefit from purchasing in economies of
scale. Economic conditions force a large number of women to work under these
conditions, which in turn, makes the sector competitive and unprofitable. Women's
participation in the marketing system varies significantly, from the privizone trader, who
sells a small quantity of goods produced in the household to compensate for the cost of
purchased goods, to the Madam Sara, who buy in bulk from producers or intermediaries
to sell wholesale in urban centers. Madam Sara also provide credit and are important
credit sources for farmers (Plotkin, 1984a).

Women and the Manufacturing Sector

24. Though numerically it is not Haiti's major source of employment, the
manufacturing sector is an important one, particularly for women. Many studies indicate
that over half of factory workers are women (Plotkin, 1984b). In 1981, women
accounted for 22 percent, 49 percent and 57 percent respectively of the labor force of
small, medium and large firms (Plotkin, 1984c). These figures may be an underestimate
given that the numbers do not take into account the large number of workers who are sub-
contractors for these firms, e.g. those who work at home on consignment or outside the
plant, of which 58 percent are women. Factory owners and managers indicate a
preference for female workers because of their perceived greater manual dexterity, their
more docile and less militant nature, and the labor supply of women in Port-au-Prince,
where they outnumber men by 30 percent (ibid.).

Gender-Based Salary Differentials

25. Data on salary differentials in Haiti are scanty, but available information
suggests some gender-based discrepancies. According to a survey carried out by
UNICEF (1995), women in marginal areas were at a disadvantage in terms of earnings.
Differences were more pronounced, however, in the formal sector where almost twice as
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many women as men were found to be in the low income bracket (see Table 2.). This
observation is consistent with research from other countries that have shown female to
male wage differentials to be smallest for illiterates and greatest for those with college
education (Thomas, 1990). Region-specific data also suggest salary differences.
Smucker (1981) observed differences in daily wages for charcoal workers in Cap-Haitien,
with men's earnings found to be 25 percent higher than women's. Plotkin (1984b) also
notes that, relative to women, men were concentrated in the better paying jobs in the
manufacturing sector. In the Artibonite Valley, Plotkin (1984a) found that men's wages
for harvesting rice were one-third higher than women's for the same period of work.

Table 2. Salary Ranges in the Formal and Informal Sector in Marginal Areas by Gender, 1993
Salary Formal Sector Informal Sector
Level Men Women Men Women
<400 gdes 44 83 69 88
400-1000 gdes 39 1j 1 20 5
>lO00 gdes 17 6 11 7

Source: UNICEF, 1994.

Length and Intensity of Work

26. Time use surveys have not been conducted in Haiti to identify gender
differences in length and intensity of work. A socio-economic survey of 42 households
(10 percent of the population) in a small community in Artibonite shows that male
household members work an average of 268 days annually on their agricultural plots
compared to 236 days for women (Plotkin, 1984a). But in addition, 22 percent of those
women were engaged in petty trade. Women also claimed to be responsible for domestic
duties. This suggests that many women are working longer hours than men. Empirical
data from other developing countries substantiate this assumption. Brown and Haddad
(1994) report longer work days for women in seven countries in Asia and Africa. A 1995
UNDP analysis of nine developing countries also found that women accounted for 53
percent of total labor hours.

27. Data are unavailable on firewood and water collection and the implications on
the time use and welfare of different members of the family, however, these tasks are
considered to be the primary responsibility of women. Plotkin (1984b) reports that rural
families rely on firewood-collected by women and children-as their primary cooking
fuel. She also notes that as wood supplies become insufficient, women have to travel
further distances to replenish firewood supplies and/or purchase charcoal. A 1979 fuel
consumption survey conducted in Fond Parisien revealed that 83 percent of women
interviewed used charcoal occasionally (Conway, 1979). Another study of fuelwood
consumption in the Cul de Sac region revealed that 81 percent of households used more
charcoal than firewood, and that men had assumed the role of wood gatherers and
firewood had become more scarce (Murray and Alvarez, 1981). As deforestation has
advanced in the last decades, households are presumably purchasing more charcoal
which, while presenting an additional economic burden, would reduce the workload of
family members responsible for fuel collection.
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Gender and Survival Strategies

Migration

28. Gender differences in migration patterns are apparent in Haiti. Women
migrate internally more frequently than men and men prevail in international migration
(UNICEF, 1995). The greater levels of female rural-urban migration are consistent with
migration trends in other LAC countries, where women comprised 56 percent of all
migrants in the 1960s and 50 percent in the 1970s (Singelmann, 1993). Research on
female migration suggests that women predominate in the rural-urban flow because of:
(a) greater demand for female labor in urban areas, particularly in domestic service; (b)
women's perceived limited role in agriculture which leaves women "free" to migrate; and
(c) women's lack of access to agricultural support services (extension, technology and
credil) (Crummett, 1987). While little is known about the gender-specific push and pull
factors of migration in Haiti, the predominance of women in rural-urban flows has been
attributed to their limited rural employment opportunities and the fact that available urban
employment in small scale commerce and domestic service are activities typically
associated with women (Plotkin, 1984b). Also, women are preferred for assembly work
in urban-based manufacturing.

29. Available information indicates that women's internal migration may entail
long absences from home. Contributions to family income from women's internal
migration, however, can be considerable. According to Plotkin (1984a), a study of
women's labor allocation showed that marketing patterns of women implied periods
away from home of up to six months. During these migration intervals, shipments of
food home often constituted the mainstay of the diet of a large part of the local
community (Murray and Alvarez, 1981).

30. While men make up the greatest proportion of international migrants6 , women
also migrate externally and in some cases face more serious exploitation and
discrimination than their male counterparts. The National Coalition for Haitian Rights
reports that in the Dominican Republic, which is estimated to have the greatest number of
Haitian migrants7, economic and racial exploitation is further exacerbated for women
who as workers have fewer rights than men. For example, in contrast to men, Haitian
women are not legally permitted to work on sugar cane plantations in the Dominican
Republic, and are not eligible to receive housing, health care and other social services.
Hence, the only way that a female migrant can legitimately work is by attaching herself
to a man. Because of these restrictions, women revert to petty trading, domestic labor
and, in the worst case scenario, prostitution. Women also are subject to sexual violence
without legal recourse.

6 Men are thought to predominate in migration abroad because they are perceived to be the pnmary
earners, because of the higher cost of migrating externally, and because of the higher risks associated with
snternational migration.

The exact number of temporaxy and pernanent Haitians residing in the Dominican Republic is not
knovvn. Unofficial estimates range, however, from 400,000 to one million. Based on these estimates,
Haitians and Dominicans of Haitian descent comprise at least seven percent of the population (NCHR,
1996). No gender disaggregated figures were available.
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Social Organization

31. Gender differences have been observed in social organization with women less
likely to participate in social groups than men, although the trend may be changing. In
the southern Peninsula, households with absent men (which represented 26 percent of
households surveyed) were much less likely to belong to an agricultural or farming
association than households in which men were present (42 percent of households)
(University of Arizona, 1995). Project evaluations of groupement activities financed by
USAID indicate that women comprise about 31 percent of the membership groups
(White, 1993). More recently, NGOs and donor organizations have begun to promote the
formation of women's groups. A 1993 survey conducted in the Maissade area where
women's groups had been promoted, recorded 103 active groupements of which women
comprised 30 percent of the membership, 52 active "club de femme" and 10 active
female groupements (ibid.). These data thus suggest a positive trend towards female
organization where NGOs and donors have been active. The survey also showed that
women typically play important accounting roles in male-female mixed groupement and
that female members tend to manage and lead the groupement economic activities.
Despite these central contributions, decision-making tends to be in the hands of male
members (ibid.).

Credit

32. Formal credit is extremely limited in Haiti due to collateral and other
requirements, the inaccessibility of formal institutions to rural dwellers, and lengthy
processing (Plotkin 1984c). A study conducted by Michigan State University in 1978,
indicated that formal sources of credit accounted for only three percent of initial capital
and eight percent of equipment purchases of small scale entrepreneurs (in contrast,
personal savings provided 72 percent of start-up capital and 90 percent of equipment
purchases). Formal credit has presumably become less accessible since the economic
crisis. Information on the gender breakdown in formal lending is extremely scarce. The
World Bank (1984) reported that 19 percent of those who benefited in 1979 from the
Bureau de Credit Agricole (BCA) were women.8

33. Haitian men and women borrow mostly from informal credit markets.
According to Plotkin (1984a), credit is typically for consumption and commerce,
including healing rituals and ceremonies, food, clothing and school fees and marketing
activities. In rural areas, loans for agricultural production are less prevalent. The most
common sources of credit include family members, friends and patrons, who charge no
interest. Informal lenders such as female market intermediaries, notaries and
pawnbrokers also provide credit, but interest rates range from 10 to 240 percent and often
require collateral. In rural areas, Madam Sara are an important source of credit to
farmers. Market women also gain access to credit by forming groups called cengle and
providing loans to members on a rotating basis.

8 According to the World Bank, women's demand for credit would have been greater if lending criteria
had been broadened to include marketing and small livestock.
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34. In the last decade, non-governmental organizations (NGOs) have become
active in lending to the poor. The Haitian Development Foundation (HDF), the
Mennonite Economic Development Association (MEDA) and the Fondation Haitienne
Pour Assistance aux Femmes (FHAP) are the among the most active NGOs providing
credit to informal enterprises in urban areas (Delatour and Duggleby, 1993). FHAP, with
a portfolio of $US 80,000, is the smallest among the NGOs and serves only female
borrowers (primarily market women and female food servers). Under the USAID-funded
Provincial Enterprise Development Project, HDF made 1,379 loans to small and
microenterprises, of which 59 percent where given to women entrepreneurs (IDB,
personal communication). This proportion of loans granted to women has increased
dramatically since 1984 when Plotkin (1984a) reported that 16 percent of HDF loans had
been granted to women and 1993/94 when 30 percent of HDF's clients were women
(Thorne et al, 1994).

Human Resources

Health

35. FERTILITY. Given the population pressures on the country, the scarcity of
resources and the health risks associated with pregnancy, fertility and family planning
remain critical issues in Haiti, particularly among the less educated. Fertility has
decreased dramatically since the 1980s but it remains high, at 4.8 births per woman.
Fertility levels are higher for less educated women and in rural areas. Regarding
education, fertility rates are about four times greater for women with the lowest level of
education compared to the highest level. In rural areas the fertility rate is 5.9 children per
woman compared to 3.0 and 3.9 children for Port-au-Prince and other cities, respectively.
Contraceptive use-which according to EMMUS II increased in 1994-5 to 13 percent for
women and 17 percent for men from nine and ten percent respectively in 1989-is still
low. Men's and women's lack of knowledge of contraceptive methods and sources for
obtaining birth control as well as their lack of understanding of women's reproductive
cycle are cited as the most critical constraints to increasing the prevalence of birth
control.9 Among poor women, having a larger number of children is also reportedly used
as a strategy to ensure parental support during later years.

36. MATERNAL MORTALITY AND MORBIDITY. Statistics collected from 1987-89
place maternal mortality at 600 per 100,000 live births, which is the highest for Latin
America and the Caribbean (Lee and Bobadilla, 1994). Hemorrhaging is the primary
cause of female mortality, which accounts for 37 percent of all maternal deaths
(UNICEF, 1993). Maternal mortality and morbidity is associated with inadequate
prenatal and natal care. In Haiti, traditional birth attendants (TBAs) or matrons deliver
most infants, particularly in rural areas (World Health Organization, 1989, Alvarez,
1990). The Haiti Maternal Mortality Study for 1990-91 carried out by the Institut Hailien

9 The study indicated that only about 18 percent of women and 23 percent of men who do not want
more children or wish to limit their family size are using a contraceptive method (Haiti National
Contraceptive Prevalence Survey, 1989).
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de l'Enfance found that while 64 percent of women reported at least one prenatal care
visit during pregnancy, only 15 percent delivered in a medical facility (Barnes-Joshiah et
al, 1993). While pregnancy-related deaths are prevalent among the poor who have less
access to health services and logistical access remains a problem in much of Haiti, a
number of other factors also come into play. These include: (a) the perception that
medical facilities are unavailable; (b) reluctance to use available medical centers due to
lack of confidence in services; and (c) lack of capacity on the part of medical facilities to
effectively treat serious illnesses (ibid.). A study carried out by Nunnery (1992) of TBAs
in northern Haiti indicated that attendants had little pre-delivery contact to determine
pregnancy health risks. She also noted that TBAs felt the need to request a husband's
permission before referring a pregnant women to a doctor. 10

37. NuTRITIoNAL DEFICIENCIES. Iron deficiency affects the poor in Haiti,
particularly infants and women of reproductive age. 1979 statistics indicated an
incidence of anemia of 35-40 percent for women (Iannotti, 1996). Pregnant and breast
feeding women are among those most susceptible to iodine deficiencies. For pregnant
women, iodine deficiencies may lead to abortions and low birthweight babies as well as
an increase in perinatal and infant mortality. Newborn babies of iodine-deficient mothers
are prone to deafness and mutism as well as neurological disorders. Iodine-deficient
children are especially vulnerable to cretinism and mental retardation. Women in the 15-
34 years age group are most affected by lack of iodine (ibid.).

38. In Haiti, gender differences in rates of malnutrition among children are not
significant. In the southern peninsula of Haiti, a baseline study of livelihood security
found that malnutrition levels based on anthropometric indicators did not differ on the
basis of gender (University of Arizona, 1995). The same baseline study conducted in
Northwest Haiti also showed that malnutrition did not differ significantly by gender. In
the Northwest Department, however, boys (ages 6-9 years) were slightly more affected
by chronic malnutrition than girls (Care International Haiti, 1995). Discriminatory breast
feeding based on gender has not been reported (Iannotti, 1996).

39. EARLY WEANING. Poor mothers are more likely to reduce the frequency and
duration of breast feeding due to economic pressures and the need to seek income
generating work (ibid.). For example, Murray and Alvarez (1981) reported that market
women wean their children at an earlier age than the traditional 18 months because they
can not afford to remain economically inactive for extended periods of time."1 Unlike
other developing countries, mothers rarely bring infants to work with them but charge
other family members with the infant's care and feeding. Also, midwives or "matrons",
who attend two-thirds of Haitian births, particularly those of poor women, do not
consistently encourage mothers to breast feed primarily because of lack of knowledge on
the benefits of this practice (Iannotti, 1996).

40. AcQuIRED IMMUNE DEFICiENCY SYNDROME (AIDS) AND SEXUALLY
TRANSMITTED DISEASES. Sexually transmitted diseases (STDs) are common among the

Cited from Barnes-Joshiah, et al, 1993.
Cited from Plotkin, 1984b.
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poor in Haiti and affect men and women differently. A 1993 study of pregnant women in
Cite Soleil shantytowns indicated that 47 percent of women had at least one STD and 8.4
percent were infected with the HIV virus (Behets et al, 1995).12 STDs were associated
with illiteracy, lower socioeconomic status and a history of spontaneous abortions (ibid.).
Statistics on the incidence of AIDS are limited but available information suggests a
greater prevalence among men. According to UNICEF (1994), men make up 60 percent
of AIDS patients in Haiti according. The Institut Haitien de l'Enfance estimates that 7-
10 percent of urban and 3-5 percent of rural men and women who are sexually active are
infected with the HIV virus (Kayemittes, 1995). Despite the higher prevalence of AIDS
among men, women are biologically and socially more vulnerable to HIV infection
through heterosexual intercourse than men (World Bank, 1993). Also, infected women
place their children at risk-30 percent of children born to women with HIV also acquire
the virus (ibid.). Anecdotal evidence for Haiti as well as other countries with a high
incidence of AIDS such as Uganda, suggests that men, hoping to avoid contact with
AIDS-infected partners, now seek younger, inexperienced girls as sexual partners, which
in turn leads to an earlier initiation of sexual activity for girls and higher risk of teenage
pregnancy, as well as the spread of STDs to younger age groups (IDB, 1992).

41. TEENAGE PREGNANCY. Teenage pregnancy is high in Haiti, with less educated
rural women more likely to have children at an early age. According to EMMUS II, 15
percent of those 15-19 year old women surveyed were mothers or pregnant at the time of
the survey (Cayemittes, 1995). The corresponding figures were 12 percent for urban-
based women and 16 percent for rural women and 26 percent, 15 percent and seven
percent for those women surveyed with no education, primary and secondary education
respectively (ibid.). Teenage mothers are more likely to abandon school and have more
children. Babies born to teenage mothers also record a higher incidence of mortality.
Another study of women who consulted gynecological medical services in PAP from
1988-92, indicated that 18 percent of female patients age 15-19 attended had had at least
one pregnancy and 10 percent had had two pregnancies (Verly et al. 1995). Of the 15-19
year olds, the study also found than 19 percent had had at least one abortion.

42. ALCOHOL, DRUG ABUSE AND VIOLENCE. While no empirical data on alcohol
and drug abuse are available for Haiti, anecdotal information indicates that the problem
affects men more than women. Although the prevalence of female addiction to drug and
alcohol is less than men's, women reportedly suffer the effects of abuse through domestic
violence. For example, a study commissioned by the Comite Inter-Agences Femmes et
Developpement Systeme des Nations Unies on domestic violence in Haiti indicated that
44 percent of girls and women interviewed age 10-19 had suffered sexual or physical
abuse.

Education

43. ILLITERACY. While gender gaps in education are declining, illiteracy levels are
greater among women than men in the older age groups (over 25 years). Results of

12 UNICEF reports six percent incidence of AIDS for young women in the 14-19 age group and seven
percent for women in the 20-24 year age group.
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EMMUJS II showed male illiteracy narrowly exceeding female illiteracy in the 15-24 age
groups, but a greater proportion of illiterate women than men in all other age groups and
more than double in the 25-34 age categories. Place of residence is more of a factor for
men than women, as indicated in Table 3. The incidence of illiteracy is three times
greater in rural areas for men and two times greater for women.

44. EDUCATIONAL ATTAINMENT. In terms of gender, positive trends are apparent
from the EMMUS II data which indicate that primary school attainment for girls age 15-
19 was 60 percent compared to 58 percent for boys (see Table 3.). More importantly, 29
percent of 15-19 year old boys had received some high school education compared to 28
percent of girls in the same age category. A 1991 study on household expenditures on
education in Haiti corroborates the trend in reducing gender and education discrepancies.
The study showed that all or nearly all parents recognize the importance of primary and
secondary schooling of children, regardless of gender (Fass, 1995). This was true
regardless of place of residence (ibid.). In rural areas, where educational attainment
levels are lower, parents indicate no preference for sending boys or girls to school but
rather base their decision on economic means and the child's aptitude (Smucker, 1981).
While statistics may suggest a gender balance in education at the lower levels, reasons for
school drop out may vary by gender. These differences become important in the case of
poorer families in which educational attainment is low. Girls are more prone to abandon
their studies due to the opportunity cost of education, the care of siblings, teenage
pregnancy and paid child labor whereas boys are often forced to leave school to provide
paid labor.

45. EFFECTS OF PARENTAL SCHOOLING. No data exists for Haiti on the impact of
parents' schooling on children's education and fertility. Empirical studies from other
countries, however, have disputed previous research and conventional wisdom on the
multiplier effect of parental education, and the dominance of mother's education in
determining children's educational attainment (Behrman, 1990). Other studies challenge
the notion that female education reduces fertility levels, arguing that schooling may be
largely a proxy for unobserved family backgrounds and quality of education (ibid.).

Table 3. Level of Education of Men and Women Surveyed in EMMUS II, 1994/95
women's level of instruction men's level of instruction

Age Group none primary secondary none primary secondary

15-19 13.1 59.4 27.5 13.6 57.6 28.8
20-24 21.4 40.8 37.8 12.6 39.9 47.5
25-29 32.0 40.8 27.2 14.7 44.1 41.2
30-34 46.5 34.5 19.1 17.8 56.1 26.0
35-39 57.1 32.7 10.2 43.2 44.5 12.3
40-44 63.3 32.1 4.7 46.7 39.0 14.3
45-49 68.1 26.0 5.9 45.2 48.0 6.8
50-54 - - 48.6 44.5 6.9
55-59 - - 51.1 46.2 2.7
Place of
Residence
Metropolitan 18.8 41.1 40.1 9.4 37.0 53.6
Other towns 20.5 45.8 33.7 12.0 40.5 47.4
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L 48.3 | 40.8 | 10.9 | 34.4 | 53.2 1 12 .4 1
I PTO1AL 7 35.6 41.6 22.8 25.4 47.6 27.0

46. EDUCATION AND NUTRITIONAL STATUS. While the impact of women's
education on health is inconsistent, women's schooling is shown to be an important
determinant of nutrient consumption (ibid.). Evidence from Haiti substantiates the link
between maternal education and nutrition. Results from the EMMUS II survey showed a
39 percent prevalence of stunting and 34 percent prevalence of underweight for children
whose mothers had no education compared to 17 percent and 14 percent rates,
respectively, for children whose mothers have a secondary education or higher
(Cayemittes, 1995). The same study indicated an incidence of 28 percent stunting for
children whose mothers had attained primary education.

Legal Issues

47. Haiti has been an active participant in the international women's movement.
The country has participated as a member of the Steering Committee of the OAS Inter-
American Committee on Women since 1975. And more importantly, it has ratified all
the major international agreements on women's rights. These, in fact, have helped to
bring gender issues to the forefront and validate women's concerns about their rights in
Haiti.

48. Gender-based legal constraints, however, persist. Key legal issues concern
property and inheritance laws and practices, and family law, which governs marriage,
child maintenance and domestic violence. For example, although legally married women
are entitled to half of the family property acquired after marriage, placee women can only
inherit property through their family of origin-not through their common law husbands
(Smucker, 1981, Tardif, 1991). Moreover, by law, legally married men can not recognize
children born outside of state sanctioned unions (Tardif, 1991). When children are
legally entitled to property and land, both girls and boys inherit equally (Smucker, 1981).
In terms of family law, the legal system protects citizens against rape and violence but in
practice domestic violence is tolerated (Comite Inter-Agences Femmes et Developpement
Systeme des Nations Unies, 1995).

Conclusion

49. Given the key economic roles of women in sustaining their families, poverty
alleviation strategies must consider the gender dimension of poverty explicitly. And it is
not enough to consider poverty by gender of the household "head"; intrahousehold
income contributions and resource allocation by gender must also be taken into account.
While social and cultural factors will continue to create barriers for women, it is the
responsibility of the Government of Haiti and NGOs alike to design service delivery
mechanisms to ensure that both men and women have access to economic opportunities
and social safety nets. Available information suggests that economic and social
investments in women will have a direct multiplier effect on the family. In particular,
poverty programs should focus on supporting women as producers, marketers and
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microentrepreneurs by inter alia, improving infrastructure and transportation and
ensuring that women have access to credit services. Efforts on the part of the MOW and
human rights NGOs should continue to focus on changing discriminatory laws in order to
protect women. But in addition, these groups should act to increase civil society's
knowledge of women's legal and human rights, as the vast majority of Haitians are not
informed of their rights, and in particular those already afforded to women.
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FOOD SECURITY ISSUES IN HAITn

GERARD GAGNON

Introduction

1. This report, undertaken for the World Bank with Canadian International
Development Agency funding, aims to serve as a background paper on food security
situation in Haiti and the main issues involved. Information presented in this report comes
from existing literature and survey/research data pertaining to food security, and from
interviews conducted in Haiti with various organizations and individuals involved in
agricultural/food security matters. Interviews took place during April and May 1996.

2. Paragraphs concerning nutritional status and its implications (four pages) owe a
very substantial debt of gratitude to the Lora Iannotti and James Levinson draft report on
Haiti, " Nutrition Situation and Program Assessment", released in April 1996.

3. The report is divided into four parts. The first part describes the nutrition
situation and its economic implications. The second part deals with national consumption
and the availability of food at macro and household levels. The third part describes food
aid flows and tries to assess their impact on local production. It also discusses some
alternatives to current humanitarian approaches to food aid. Finally, the last part analyzes
some important issues related to food security in Haiti and discusses food prices and
marketing margins.

The Nutrition Situation and Its Economic Implications

Nutritional Status: Anthropometric Data/Surveys

4. NUTRITION MEASUREMENTS. The following anthropometric indices are used to
assess nutritional status:

Stunting: chronic malnutrition or low height-for-age (z score smaller than
-2SD)l, commonly called stunting, reflects a long-term deficit of nutrients and
impaired gain in height; and

l Anthropometric data for children is expressed in terms of z scores, based on standard deviations
above or below the median reference value for the person. Often, the -2 standard deviation below the
median is a threshhold level in the calculation of malnutrition rates (Iannotti et al., 1996).



Technical Paper 3

* Wasting: acute malnutrition or low weight-for-height (z score smaller than
-2SD), often referred to as wasting, indicates severe food shortages or acute
illness resulting in starvation and rapid weight loss.

* Underweight malnutrition or low weight-for-age (z score smaller than -2SD)
refers to children with low weights but does not distinguish between children
who are wasted and those who are stunted. The Gomez classification, often
used by NGOs to target their food aid distribution, places malnourished children
in three categories:

+mild malnutrition (Ml), which refers to children whose weight-for-age
percentage falls between 75% - 90% of the median for the reference
population;

+ moderate malnutrition (M2), with weight-for-age between 60% and
75%; and:

+ severe malnutrition (M3), with weight-for-age below 60% of the median;

* Body Mass Index (BMI): the BMI provides a measurement of body mass and
is often used to determine adult nutritional status. BMI is calculated by taking
the weight in kilograms divided by the square of the height in meters (kg/m).
Individuals with a BMI between 18.5 and 25.0 are considered in the normal
range.

5. Four national surveys have been carried out in Haiti over the past 20 years: the
1978 National Survey (Bureau of Nutrition, Government of Haiti); the Survey on
Mortality, Morbidity and Utilization of Services (EMMUS-I) 1987-1988; the 1990
National Nutrition Survey; and the most recent Survey on Mortality, Morbidity and
Utilization of Services (EMMJUS-II) 1994-95.

6. More recently, the Interim Food Security System (IFSIS) sponsored (through
USAID) three baseline surveys carried out by three large NGOs - CARE, the Catholic
Relief Services (CRS) and the Adventist Development and Relief Agency (ADRA) in
1995. Similar methodologies have been used to collect detailed socio-economic data,
including data on the status of child nutrition. The surveys cover the northwest region
(CARE), the southern peninsula (CRS) and the central plateau (ADRA). Reports
concerning the first two are now available. The report for the third should be released in
September 1996.

7. A comparison of the four national surveys reveals a slight decrease in the
percentage of children chronically malnourished (Annex 1, Table A)2. The average
prevalence rate from 1980-1994, as reported by UNICEF, was 34% in 1980, 33.8% in
1990 and 32% in 1994 (UNICEF, 1996; EMMUS, 1994/95; as reported by Iannoti,
1996). On the other hand, an important increase has been observed in the percentage of
wasted children under five, from 3.2% in 1978, to 4.9% in 1990, to 8% in 1994. This last

2 Slight differences may be attributed to statistical errors/sample bias than the result of a real evolution.
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figure of 8% is substantially above the 5% urgent action level specified by the
International Conference on Nutrition (1992) and reflects the extreme effects of the recent
political events on young children (Iannotti et al., 1996).

8. Results from the CRS survey in the southern peninsula show a higher percentage
of chronically malnourished children compared with data from the national surveys (Annex
1, Table A). At 5.3%, the prevalence of wasting was lower than the national average of
8%, but it still exceeded the 5% threshhold level (Annex 1, table B).

9. The USAID Monitoring Unit surveys in 1994-95 showed that approximately
54% of children monitored at sentinel sites throughout Haiti were found to be
underweight for their age, and close to 20% were moderately or severely affected
(USAID, 1995, lannotti, 1996). Survey results found the Northwest Department had the
greatest number of moderate and severe malnutrition, followed by Port-au-Prince.

10. AGE: EMMUS II found an extremely high prevalence of wasting/acute
malnutrition among children aged 12-23 months - 14% compared to the overall 8%
average for all children under 5. Other surveys paralleled the finding that children aged 12
months to 23.9 months are the most vulnerable to underweight and acute malnutrition. On
the other hand, nearly all of the surveys showed that chronic malnutrition increased with
age. EMMUS II showed that 41% of children surveyed were stunted compared to an
overall 32% prevalence of malnutrition. Other surveys confirmed that finding.

I1. REGIONAL DIFFERENCES: there seems to be a consensus that the population in
the north and the northwest regions of Haiti, along with the urban slum areas, are more
vulnerable to malnutrition. In addition, survey results showed a higher percentage of
malnourished individuals in rural areas as compared to urban. EMMUS II reported rates
of chronic malnutrition and underweight children in rural areas as 35% and 30%
respectively, as compared to 24% and 22% for urban areas. Moreover, the IFSIS baseline
survey provided evidence that more stunted, wasted, and underweight children were found
in the mountain areas, specifically the "humid mountains", as compared to the plains
(Iannotti, 1996).

12. GENDER DIFFERENCES: there are few indications in Haiti that gender
differences in rates of malnutrition are significant, at least among children. The IFSIS
baseline survey concluded that malnutrition levels based on anthropometric indicators did
not differ on the basis of gender. In addition, the Institut Haitien de l'Enfance (IHE)
surveys of children 6-9 years old in the Northwest Department provided evidence that
boys were actually slightly more affected by chronic malnutrition than girls (Iannotti,
1996). The CRS baseline survey carried out in the southern region found that the groups
most vulnerable to food insecurity (based on per capita income and asset holdings), were
households headed by married women with absent husbands, followed by single
female-headed households.

3



Technical Paper 3

Nutritional Status: Diet/Dietary Intake - Consumption Patterns

13. PER CAPITA CALORIC INTAKE: The Household Expenditure and Consumption
Survey (HECS) carried out in 1986-87 provides the most recent estimates of food
consumption volume. It suggests an average daily intake of 1788 calories per capita, about
80% of the daily requirement of 2260 calories recommended by FAO (FAO, Volume II,
1995). However, this seems to represent progress over the intake of 1700 calories in 1970
and 1580 calories in 1959 (Sebrell, 1959; Beghin, 1970; Augustin, 1995). Nearly 50% of
Haitian household members consume less than 75% of the recommended intake of food
energy.

14. DIET COMPOSITION: The HECS found that cereals and vegetables (mostly dry
peas and green peas) supply over half of the food energy in the Haitian diet. The oils and
fats group contributes 16% of total food energy, while meat and dairy products combined
provide slightly more than 5% (CARD, 1990; Iannotti, 1996). The HECS survey showed
that 65% of food energy and protein intake were provided by only nine food items: rice,
oils, bread and green/dry peas are the predominant components of the Haitian diet. Bread
consumption tends to gradually replace other cereals in the cities, because of its
availability through food aid and imports.

15. URBAN/RURAL, REGIONAL, AND INCOME LEVEL DIFFERENCES: Starchy roots
are more important to energy intake in rural areas than in urban areas. A UNICEF study
in 1993 found that a quarter of the 2000 households interviewed reported no animal
products consumed in the preceding week. Vegetable consumption was found to be
lowest in Port-au-Prince. Millet and starchy roots have been more important sources of
food in low-income households (CARD, 1990; HECS 1986-87; Iannotti et al, 1996).

Nutritional Status: Micronutrient Deficiencies

16. VITAMIN A: Foods available in Haiti such as liver, kidneys, milk products,
green leafy vegetables, yellow fruits and vegetables (mangos, carrots), etc. are
recommended to increase consumption of Vitamin A. Surveys reveal Vitamin A
deficiencies to be a public health problem in Haiti (lannotti, 1996). Vitamin A plays an
important role in immune system effectiveness. High mortality rates from infectious
diseases are sometimes indicators of Vitamin A deficiency. A measles epidemic from 1991
to the beginning of 1994 has been reported as an indirect indicator of the breadth of the
problem of Vitamin A deficiency in Haiti (PAHO/WHO, 1994, lannotti, 1994), and
diarrhea and respiratory infections are also linked to Vitamin A deficiency. The HECS
1986/87 displayed regional differences in the consumption of Vitamin A with the north
and Port-au-Prince as the regions with lowest mean intake levels.

17. IRON: Iron deficiency anemia affects large numbers of people in Haiti,
especially infants and women of reproductive age. Surveys report rates of anemia as high
as 35%-40% for women and 40%-50% for preschool-age children (BON, 1979; WFP,
1991; IDB, 1991; lannotti, 1996). Anemia was found to be one of the leading causes of
morbidity in hospitals and clinics by CDS throughout the country in 1994. Iron deficiency
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anemia diminishes learning faculties and resistance to disease for infants and children. For
adults, anemia is likely to increase the risk of infection and diminish work capacity.
Port-au-Prince is reported as the region with the lowest mean intake of iron in Haiti.

18. IoDiNE: Iodine is necessary for the production of thyroid hormones which
manage the development and functioning of the brain and nervous system. Reduced
thyroid production also impairs mental capacities. For pregnant women, iodine
deficiencies may cause abortions and low birth weight. The newborn is prone to handicaps
such as deafness and mutism. Iodine-deficient children are especially vulnerable to
cretinism and retardation (lannotti et al., 1996). Although goiter or iodine deficiency has
not been documented as a health problem throughout Haiti, the number of cases is
significant. Women were found to be most affected, especially in the 15-34 age group.
The central plateau is perceived to be the most vulnerable to iodine deficiencies.

Nutritional Status: Vulnerability Profile

19. The Iannotti/Levinson report traces the following vulnerability profile:

(i) acutely malnourished children under five years (low weight-for-height);
(ii) children between 12-24 months;
(iii) pregnant and breast-feeding women;
(iv) primary/secondary school children

Econoimic Costs Of Nutritional Deficit: Nature and Assessment Of Their Magnitude

Long-term Direct and Transgenerational Costs

20. The most far-reaching impact of nutritional deficit in Haiti is that it affects the
root and source of human capital: children, pregnant and breast-feeding women. The costs
are thus long-lasting, spread over a lifetime and transmittable to the next generation
through genetic inheritance.

21. LEARNING DIFFICULTES: As noted above, chronic and acute malnutrition,
along with micronutrient deficiencies (particularly iron and iodine), are factors that affect
long-term potential for learning. The costs are far-reaching and are not limited to the
possibility of mental retardation, but also include the consequences of lack of
concentration, missed days because of poor health, and so on. Moreover, learning
difficulties extend beyond the pure academic curriculum and embrace all facets of lifelong
learning.

22. SUB-OPTIMAL LEVEL OF ENERGY: Nutritional deficits affecting children,
pregnant women and their fetuses is likely to result in a chronically inadequate energy
level 'leading to lower productivity, lower capacity for long work hours and less
entrepreneurial drive to search for better livelihoods or farming innovations.
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23. HEALTH CARE COSTS: Children under five and children to be born who suffer
from nutritionai deficit (either directly, or through maternal nutrition) are likely to develop
lifelong health problems involving recurrent direct or indirect lifelong costs. Affected
individuals will spend more on medical care, straining their already low purchasing power,
or they will not have access to health care for financial or other reasons, thus incurring
indirect costs in terms of lower productivity. Recent reports indicate that average
households in the northwest and southern regions spend Haitian $120 and $135 per year
respectively on health care, or 9% and 7% of total household expenditure (Care, 1996;
CRS, 1996). The higher percentage applies to lower income households in the northwest
region which are more vulnerable and more prone to food insecurity, reflecting the
relationship between nutritional deficit and a relatively higher health care cost burden.
Both baseline surveys report that household health costs are slightly more important than
education-related costs.

24. Poor health resulting from nutritional deficit also generates a cost for the
parents/household caring for the malnourished children. Though it may not be a direct
financial cost because of their incapacity to pay for health care, it may translate into
productive time lost to activities such as bringing sick children to the community
dispensary or taking care of the incapacitated.

25. REDUCED PAYOFF FOR EDUCATIONAL iNvEsTMENTs: Nutritional deficits may
lead to a lack of concentration at school, interrupted attendance due to sickness and
learning difficulties. This not only affects the individual students, but also the
parents/households responsible for education-related costs, an important consideration in a
country where a significant percentage of the enrolled children attend private school3,
costing up to Haitian $134 per year, or almost 9% of total household expenditure (CARE,
1995). The society as a whole also bears a cost in terms of sub-optimal returns on public
education investment, since up to 66% of the households in the south of Haiti and 70.4%
in the north reported cutting meals to one per day during hard times (CRS, 1995; Care,
1995). Investing one US dollar of public money into teaching a pupil who has been
permanently stricken by micro-nutrient deficiencies, or who had his/her last meal the day
before, may not have the same return as an equal investment in an adequately nourished
child. Moreover, micro-nutrient-deficient children are more likely to repeat their year than
the average, adding further to the overall costs.

Opportunity Costs

26. In addition to direct costs, nutritional deficit leads to a full range of opportunity
costs related to: i) international aid; ii) misuse of public goods; and, iii) household coping
strategies.

27. FOOD AID/NUTRITIONAL PROGRAMS: The resources spent on supplemental and
food aid programs represent a very significant proportion of total volume of aid to Haiti.

3 More than 80% of schoolchildren enrolled at the secondary level are said to attend private school
(information provided by CIDA's technical support unit in Port-au-Prince, June 1996).
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During the 1980s, USAID alone invested more than US$100 million in health, population,
nutrition and water projects related to child survival activities (lannotti et al., 1996). Since
1968, the World Food Programme (WFP) has committed 150,000 MT of food to Haiti at
a total cost of US$ 66.4 million. Haiti receives on average about 100,000 MT of food aid
each year (135,000 MT in 1995), worth about US$60 million. About two thirds of this
food aid is distributed on a humanitarian basis, rather than through sales at market prices.

28. The assertion that 100% of the resources invested in food aid constitute an
opportunity cost because of foregone development projects represents only part of the
picture. At least some of the food aid volume is surplus disposal rather than a rational
investment in developing Haiti. Consequently, lower food aid needs would not necessarily
translate into more cash disbursements in additional programs. However, a good portion
of food aid, nutrition programs and the logistical costs associated with them represent true
opportunity costs that result in fewer productive projects like roads and irrigation
infrastructure. Import substitution is also a factor: the more substitutable a commodity is
to commercial imports, the lower the opportunity cost associated with it. For example, a
ton of food aid in the form of wheat flour or vegetable oil would likely have to be
imported anyway, resulting in foreign exchange outlays.

29. DIVERSIoN OF HUMAN RESOURCES: The main NGOs working in Haiti - like
ADRA, CARE and CRS - are investing much of their time in targeting vulnerable groups,
distributing food aid, administering nutrition programs (feeding, mother and child health,
micronutrient programs). What is true for the largest NGOs also holds true for many
others who specialize in food aid distribution. The financial and human resources involved
in implementing these programs represent real opportunity costs because they could have
been channeled through programs which increase productivity and enhance sustainable
household incomes. The NGOs are not alone in dedicating such energy to nutritional
deficit alleviation activities; multilateral and bilateral organizations such as UNICEF,
USAID, the European Union, CIDA and others are investing significant resources in
nutrition programs, nutrition surveillance and monitoring. Haitian government agency
resources invested in food aid coordination and malnutrition alleviation activities, such as
BUCOSPSA, also add to the list of opportunity costs.

30. FOREGONE PRODUCTION AND TAXES: The low intake of energy and resulting
lower productivity of nutritionally deficient people and households are likely to translate
into a lower level of production than that of people meeting the standard requirements set
by the FAO of 2,260 calories a day. If this represents a direct cost on an individual and
household basis, it certainly constitutes an opportunity cost for the nation as a whole. The
latter is compounded by the foregone taxes that could otherwise have been generated.

31. PUBLIC HEALTH OPPORTUNITY COSTS: Poor health caused by nutritional deficit
is not likely to result in additional direct public health costs due to the very low level of
public resources committed to public health. In other words, malnutrition-related health
problems aside, the public money devoted to health care would still have to be increased4 .
On the other hand, the question arises as to whether limited public resources invested in

4 For the fiscal year 1993/94, the Haitian Health Ministry budget was US$66 million (MSPP, 1994).
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alleviating or monitoring malnutrition would not be better spent on more preventive health
care programs. If it is the case, then one may identify this sub-optimal use of scarce public
money as another opportunity cost.

Indirect Costs

32. NUTRITIoN PROGRAMS' SIDE-EFFECT COSTS: Despite rigorous efforts to limit
the extent of side effects resulting from nutrition programs, they cannot be completely
avoided. As discussed in Part III, a significant volume of food aid is being diverted to the
markets, bringing price distortions, since these food products were originally acquired at a
cost that does not reflect market prices. Another side effect is the "dependency syndrome"
that may build up over time and affect participants in the nutrition programs. It is a
complex task to calculate the magnitude of the long-term economic costs resulting from
what may be called "addiction" to being fed, in some cases, for a long period of time. In
1995, up to 1.3 million Haitians were reported to benefit from nutrition programs
(USAID, 1995). Nutrition programs that feed more than 15% of a nation, despite their
temporary necessity, are likely to involve some indirect long-term costs. They may have
been unavoidable in crisis periods, but it is reasonable to question their impact in terms of
psychological demobilization and decreasing individual initiative. Finally, methodological
difficulties in targeting malnourished groups may result in unqualified beneficiaries
participating in nutrition programs, diverting resources that could have been better used in
other programs .

33. SUB-OPTIMAL ALLOCATION OF HOUSEHOLD RESOURCES: Households
permanently coping with malnutrition constraints may be reluctant to adopt optimal
strategies from a long-term income-earning point of view if they require risk. They may
instead adopt strategies which will limit risk to ensure survival in the short run but may not
maximize their well-being in the long run. Examples of this behavior may be found in the
increasing cultivation of the root tuber, which has a low calorie value, to the extent that
tuber production has doubled since 1950, while cereal production has more or less
stagnated over the same period. It is likely that tubers have been grown to the detriment of
forests, coffee and cocoa plantations (Augustin et al., 1993). If so, this farming approach,
which is based on a survival strategy rather than on long-term sustainable gains, would
generate a double cost. First, although local per capita food production levels have been
maintained since the 1960s, the per capita caloric availability generated by local
production has decreased from 1558 calories in 1950 to 1145 in 1990 and is likely to stand
around 1244 in 1995 (Augustin, 1995; and derivation from Table 6). Second, there seems
to be a consensus that the replacement of forests, coffee and cocoa (both shrubs) by tubers
has an impact in terms of erosion and waste of arable soils. This impact is likely to result in
long-term economic costs due to lower land productivity and river silting.

34. There does not seem to be any study that has assessed the magnitude of the
economic costs resulting from malnutrition. It would be a complex and highly subjective
task to undertake one. But given the nature of the costs described in the preceding
paragraphs (long-term direct, opportunity costs and indirect costs), a working assumption
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stating these costs in the range of 10% to 20% of the Haitian GDP would not seem
exaggerated5.

National Consumption And Food Availabilitv: Past And Future Trends

The Supply of Food: National Production

35. Paradoxically, while food aid and commercial food imports (through USDA
figures of US agricultural exports to Haiti) can be assessed with a reasonable degree of
reliability, the national production estimates are much more approximate. The figures most
often reported as the estimates of national production have been generated by USAID and
the French cooperation agency (MFCAC). In 1993, USAID estimated food production in
a "normal" year at 927,050 MT corn equivalent (CE) (Table 1). The French estimate has
put this figure at 860,000 MT (Cereal Equivalent) for the year 1990-91 (FAO, Vol. II,
1995).

36. A team from the IFSIS program is working on improving production figures
through surveys of cultivated land. To date, two agricultural surveys have been conducted
for the first and second agricultural seasons of 1995. The surveys are based on a stratified
random agricultural Area Sample Frame developed by the Agricultural Development
Support Project (ADS-II) using aerial photography. Data in 125 areas (segments)
throughout Haiti (9 departments) is being collected.

37. At the moment of writing this report, IFSIS figures concerning food production
for 1995 were not yet available6. The yields for the second season of 1995 had not yet
been calculated, which makes any production estimates risky. The latest estimates made
available for this report are consistent with the USAID and the French estimates.

38. In building its estimate of aggregate supply and in the absence of any firmer
basis, this report is going to assume that the net food availability from national production
(production less processing/harvest loss, animal feed/seed, export), in a "normal" year, can
be assessed at around 900,000 MT (Corn Equivalent)7.

5 In 1995, the Haitian GDP was estimated at US$2.4 billion (FMI, 1995).
6 Preliminary figures were provided to the consultant but with no authorization to quote them.
7 Fishing tonnage is difficult to assess. FAO estimates ocean catches at 5,000 to 6,000 MT a year and
continenital catches at 350 MT (FAO, vol. 1, 1995). On coastal areas, particularly in the Northwest, fishing
may contribute fairly to the food supply(CARE, 1995).
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Table 1: Haiti - Food production in a "normal" year, in metric tons
(Corn equivalent), calculated upon estimates made in 1993.

1st season 2nd season Dry season Total
June-August Sept.-Dec.

Maize 79 000 62 000 35 000 176 000
Rice 52 000 40 000 23 000 115 000
Sorghum 17 000 135 000 21 800 173 800
Beans 24 000 24 000 13 800 61 800
Sweet potatoes 38 000 38 000 17 820 95 820
Yams 9 000 9 000 26 820 44 820
Cassava 15 000 15 000 45 000 75 000
Plantains 45 000 45 00 45 000 135 000
Fruit 19900 19900 12 012 51810
Total 298 900 387900 240 250 927 050
Source: USAID, 1993

The Supply of Food: Commercial Imports

39. In Haiti, the accuracy of food import figures is questionable, particularly for
the embargo period (1991-1994), when contraband flourished well above normal
conditions. The second best solution to estimate food import volumes consists of
analyzing US agricultural exports to Haiti, widely acknowledged as the bulk of food
imports in this country. The advantage of the United States Department of Agriculture
figures is that they are more likely to cover official imports together with contraband to
Haiti8. This is the approach adopted in this report.

40. Table 2 shows that food imports to Haiti doubled during the period from 1980
to 1995, increasing from 252,000 to 593,600 MT per annum in fifteen years. As might be
expected, the flow was reduced during the embargo years, but bounced back in 1995 to
pass beyond the pre-embargo level attained in the 1989-90 period (527,600 MT). Though
import volume figures for the first three months of 1996 were not yet available when this
report was being written, value figures show that US agricultural exports to Haiti are off
about 20% compared with the first three months of 1995 (US$45.3 million versus
US$60.4 million). That could be explained by the fact that 1995 was the first full year
following the embargo, which may have led importers to replenish their depleted stocks;
however, data from a quarter is not sufficient to draw conclusions.

41. The US agricultural export volume to Haiti in the years just prior the embargo
(1989-90) may be taken as a good "structural" approximation to assess commercial food
import volume to Haiti (527,600 MT per annum)9 . This figure may include US food aid
whose annual volume reached about 80 000 MT for the last three years (1993-1995). On

8 It is reported, however, that contraband imports also take place via the Dominican Republic.
9 However, since a small percentage of these US exports are composed of non-food products such as
hides and skins, seeds and animal feed, food exports should be lowered a little. The assumption here is
that there is no re-exporting of food to the Dominican Republic, an assumption that this report had no
means to verify.
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the other hand, wheat flower imports from the EU can be estimated at more than 50 000
MT per year by the main importersl' in Haiti. The two latter figures tend to offset each
other. On this basis, commercial imports in Haiti may be estimated as contributing about
525,000 MT (CE)I" to the available food supply (derived from Table 2 and detailed US
agricultural exports to Haiti).

42. Other recent estimates of food imports to Haiti for 1995 made by the IFSIS
prograrn team and based, among other sources, on registered imports through the eleven
main Haitian ports, are consistent with figures reported above. Registered food imports
only are assessed at 429,463 MT for 1995. When taking into account contraband, IFSIS
incomplete import figures reach well over 500,000 MT.

43. In value, US agricultural exports to Haiti oscillated between US$105.6 million
and US$111.8 million during the embargo period (1991-1994). This figure shot up to
US$224.5 million in 1995. The latter figure represents between 40% and 50% of the
pre-embargo years' total official imports to Haiti, which tended to fluctuate between
US$400-$450 million.

44. After 1993, wheat from the US ceased to be an important food import in Haiti.
Wheat flour has replaced it. In 1995, rice was the major food import (191.700 MT). This
imported rice comes on top of local production estimated between 115,000 and 175,000
MT pe:r annum, depending upon the sources (USAID, IFSIS). Vegetable oil is also a
significant US food export to Haiti, with a volume of 54,700 MT in 1995.

Table 2: Haiti Food Imports from the United States, in Thousand Metric Tons, 1980-90,
1992-1995, by Product/Category

PRODUCT 1980-82 1983-85 1986-88 1989-90 1992 1993 1994 1995
Wheat 155,33 194,27 154,80 120,00 57,70 1,10 0,20 7,60
Rice 7,40 34,50 74,20 109,20 132,60 135,70 88,60 191,70
Wheat flour 15,00 17,43 35,63 65,60 168,70 144,40 93,00 100,40
Pulses 17,00 13,30 11,30 16,70
Vegetable oil 29,97 34,17 60,33 110,90 13,30 5,40 15,50 54,70
Dairy products 10,43 9,70 12,63 9,00 0,85 0,25 0,46 7,60
Sugar 5,60 15,67 52,60 71,50 75,20 30,60 39,60 61,30
Other 30,27 29,26 85,41 41,10 32,15 39,55 63,84 153,60
TOTAL 252,00 335,00 475,60 527,30 497,50 370,40 312,50 593,60
Source: Augustin et al. for the period 1980-1990a, USDA for the period 1992-1995.
a. It is not clear whether the figures for the period 1980-1990 refer to US agricultural exports to Haiti or if they refer to total food imports by
Haiti, including from other countries. In the latter case, the difference is not likely to be very significant.

10 Information collected by the consultant on a mission to Haiti during the last two weeks of July.
11 In order to homogenize the various components of the food supply (local production, imports and
food aid), volumes are converted to corn equivalent (CE). This simple exercise consists of adjusting the
volume of a product for its caloric contribution so as to make it comparable to corn. For example, 1 kg of
soybean oil provides an estimated 8822 calories, while a kg of corn provides 3602 calories; therefore, 1 kg
of soybean oil is 2.45 kg Corn Equivalent.
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The Supply of Food: Food Aid

45. Annual food aid volumes fluctuate from year to year, depending upon such
factors as the political situation in Haiti, food surpluses in donor countries and aid
organization budget constraints. For the last three years, annual volumes were 111,296
MT in 1993, 144,896 MT in 1994 and 130,054 MT in 1995 (table 3). These volumes
seem to be slightly higher than the previous levels of food aid to Haiti, fluctuating between
60,000 and 159,000 MT during the period 1960-1993 (Augustin, 1995). This could be
attributed to a flow of humanitarian aid during the embargo period and by unusually high
levels of US food aid following the return of President Aristide in September 1994.

Table 3: Haiti - Food aid annual volumes, by donor, in metric tons, 1993-1995
DONOR 1993 1994 1995

Canada 3 450 3 240 5 837
EC 19 151 27000 16 149
France 6 000 6 000 5 500
USAID 76 039 91490 100 829
World Food Programnue 6 656 17 166 1 739
TOTAL 111 296 144 896 130 054
Source: Coordination Nationale de la Sdcurite Alimentaire (CNSA), 1996

Table 4: Haiti - Food aid by product, in metric tons, 1995
PRODUCT METRIC TONS

Rice 11 460
Wheat flour 24 705
Other cereals 15 226
Pulses/beans 24 284
Bulgur/wheat mix 48 735
Dairy products 630,00
Vegetable oil 2 436
Meat 55,00
Other 655,00
TOTAL 128,186*
Source: Commission Nationale de la Securite Alimentaire, 1996
* Totals of Table 4 and of Table 3 are not identical even though the figures come from the same
source. The difference is not significant.

46. The main food aid products are wheat flour/bulgur, pulses, maize and rice. In
1995, cereals and pulses represented 97% of total food aid to Haiti (CNSA, 1996).

47. In a recent study, a team from the Coordination Nationale de la Securite
Alimentaire (CNSA) determined that food aid volumes are likely to drop because the
world is experiencing a period of lower food stocks and donors may reorient the nature of
their aid programs to Haiti (less humanitarian aid, more infrastructure), now that a
democratic government has been elected. The study goes further to put the annual level
of food aid that may be realistically expected in the future in the range of 75,000 to
100,000 MT (CE) (CNSA, 1996).
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48. Assessing future trends in food aid to Haiti or to any other developing country
is not easy. Some reflections are going to be made on food aid issues in the next chapter.
For the purpose of assessing food availability at the macro level, this report is going to
assume an annual volume of food aid of 100,000 MT (CE). That level seems realistic and
looks likely to be sustainable for the next ten years.

The Supply of Food: The Aggregate Supply of Food

49. At a macro level, the aggregate supply of food has three components: national
production, commercial imports and food aid. Given a net national production assessed at
900,000 MT (CE), a commercial import volume of 525,000 MT (CE) and a food aid
volume of 100,000 MT (CE), it can be estimated that the net aggregate supply of food in a
"normal" year for Haiti is about 1,525,000 MT (CE).

50. Table 5 would suggest that, in a "normal" year, national production would
contribute 59% of calorie requirements, with commercial imports contributing 34% and
food aid, 7%. This structure is likely to change, depending upon national production levels
and the political situation. During the embargo years, for example, food aid's relative
contribution to the aggregate supply was probably higher, with commercial imports being
reduced to about two thirds of their pre-embargo level (Table 2), while volumes of food
aid tended to be maintained, if not increased.

51. From past trends, it can be observed that commercial import volumes have
increased faster than local food production between 1980 and 1990 (imports doubled
while local production increased by about 20%12). Moreover, and perhaps more
importantly, the caloric contribution of imports over the last fifteen years has increased
along with the volumes, since imports are composed of high-calorie-content products such
as vegetable oil and cereals (about 70% of total food imports - see Table 2). On the other
hand, the increase in local food production is due to higher production of roots/tubers and
fruits/vegetables, which together made up to 75% of production in 1990 versus 65% in
1950. Roots/tubers have much lower caloric input than cereals, whose production is
believed to have stagnated between 1950 and 1990. The spectacular rice production
increase has been offset by the concurrent decrease in sorghum production (Augustin et
al., 1993).

52. According to Augustin and the FAO, local food production's calorie
contribut:ion went down from 1206 in 1980 to 1146 in 1990.

Table 5S Haiti: the aggregate supply of food in a "normal" year, in metric ton Corn
Equivalents and thousands of calories.

Metric tons (CE) Calories (000) % of calories
National production 900 000 3 241 800 59,00
Food aid 100 000 360 200 7,00

12 The figure indicating local production increase for the period 1980-90 is derived from Augustin et al.
report, 1993, Figure 3.7 (Trends in Population and Food Availability from Local Production, Haiti,
1950-1990). The figure for import increases is derived from Table 2 of this report.
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Commercial imports 525 000 1 891 050 34,00
TOTAL 1 525 000 5 493 050 100,00
Source: This report, 1996.

The Demand for Food

53. For 1995, the population in Haiti is estimated at 7,140,000, of which 30% is
urban. The Port-au-Prince population is estimated between 1.3 and 1.9 million inhabitants,
depending upon surveys (FAO, volume II, 1995). These figures seem to be extrapolations
and should be considered with caution, since the last census took place in 1982.

54. The migration phenomenon which once resulted in the outflow of
30,000-40,000 people a year (UN, 1990 in FAO, 1995), has been reduced considerably in
the last three or four years. The return of "boat people" from Guantanamo and the
Bahamas, and the growing restrictions to legal migration in the US and Canada has slowed
down the flow of emigrants.

55. The net demographic growth rate estimated at 1.9% up to recently (UN, 1990
in FAO, 1995) may gradually come closer to the natural growth rate of 2.4% per annum.
That would mean 180,000 more people to feed each year or an additional requirement of
41,220 MT (CE) each year, in order to meet the FAO nutritional standard.

56. On the basis of 2,260 daily calories per capita, the food requirement for the
1995 population estimated at 7,140,000 inhabitants hovers around 1,635,000 MT (CE). If
the estimate concerning national production is consistent with reality, the net aggregate
food supply (in a "normal" year) of 1,525,000 MT (CE) falls short by about 110,000 MT
to meet food requirements at a macro level. This food deficit is somewhat lower than that
usually found in literature on Haiti.

57. On a daily per capita basis, the availability of calories would be around 2,108,
or 93% of the FAO standard requirements for Haiti (derived from Table 5). That figure is
somewhat higher than what is usually seen in food security literature on Haiti (85%-90%
of the recommended level). This difference may be explained by the tendency to
underestimate the contribution of commercial imports in the aggregate supply of food13 .

58. However, this "near macro balance" between food supply and standard
requirements is fragile, since two components out of three, representing almost 40% of the
aggregate food supply, depend upon the good will of donors. In effect, food aid depends
upon the international community for obvious reasons, but the capacity to import food on
a commercial basis rests upon the willingness of donors to provide balance of payments
support. For Haiti, self-generated foreign exchange (roughly, exports plus workers'
remittances) totaled around US$ 200 million in 1995, less than the import food bill from
the US, which amounted to US$ 224.5 million in 199514.

13 It should be remembered here that food availability and food intake are two different concepts. The
figure derived here from national production, imports and food aid, relates to food availability.
14 However, it should be noted that the real amount of foreign exchange earned by or made available to.
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Table 6: Haiti: Food requirements (based on FAO standards of 2260 calories per day, per
capita, 1995 population estimated at 7 140 000), respective contributions of national
production, imports and food aid in a "normal year", in metric tons corn equivalents and
million of calories

Metric tons (CE) Calories ('000 000) % of
calories

Food requirements 1635000,00 5889786,00 100,00
National production 900 000 3241800,00 55,00
Food aid 100 000 360200,00 6,00
Commercial imports 525 000 1891050,00 32,00
Food available supply deficit 110000,00 396736,00 7,00

59. These supply/requirements figures may have to be reviewed once IFSIS
releases its own production estimate. For the moment, there is no other alternative to the
USAID/French production estimates. Besides, any estimate that would put national
production beyond 1 million MT (CE) should be prepared to fully document its
methodology, since that would imply that Haiti has an aggregate supply of food in excess
of the FAO standard requirements. In effect, commercial imports and food aid volumes
are relatively well known. As for food aid, it is either distributed or sold in the markets.
Both are providing around 625,000 MT (CE) a year out of food requirements of
1,635,000 MT. Any national production figure that would more than fill this remaining
gap would put Haiti in excess supply with respect to FAO standard requirements. That
means that:

- either nutritional surveys whose main conclusions have been reported in Part I
should be questioned; or

- Haiti would be a net exporter of food - not likely, although some food imports
may be re-exported to the Dominican Republic. But, there is no evidence of it;
or

* retail food prices should be much lower than in other countries of the region,
resulting from oversupply, which does not seem to be the case, in particular
when compared with the Dominican Republic (see table 11); or

* excess production would be stored in rural producing regions (southwest,
Artibonite) because of lack of transportation facilities and/or absence of
consumer purchasing capacity. That would leave producers with stocks of
unsold food, which, sooner or later, would remove their incentive to maintain
their level of agricultural production; or

* the findings of the two baseline surveys to the effect that most rural households
are net buyers of food should be questioned.

60. The gap between per capita daily calorie intake of 1,788, as reported in the
1986-1987 HECS survey, and per capita daily availability of 2,108 as reported in this

Haitian citizens is probably much higher than the official figure as it appears in BRH records. It is
reported that a significant portion of workers' remittances reaches Haitian families through non-official
channels.
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report should be investigated. An explanation would rest upon the assumption that: first,
actual intake of food is likely to be lower than theoretical food availability which may
underestimate wastes, losses, etc. Secondly, actual food intake (particularly out of
imports) is skewed in favor of a minority of well off people, leaving the majority, more
likely to be targeted through monitoring surveys, with less than what average per capita
supply figures would suggest. In any cases, this gap is also coming out in other reports on
food security in Haiti.

61. It appears from the preceding that figures relating to aggregate food availability
in Haiti could easily be misleading as the near balance is not founded on a sustainable basis
in the long run. No country can afford to depend upon non-controllable externalities to
provide 40% of its structural food supply.

The Household Perspective

Rural Households Are Net Buyers of Food

62. The availability of food at a macro level is one thing. Household access to it is
another. There are two critical factors affecting access to food security: self-sufficiency in
food production, or sufficient purchasing power to buy food. Most Haitian households
have neither.

63. A large majority of Haitians, both rural and urban, are not self-sufficient food
producers. Findings of two baseline surveys conducted in the southern peninsula and in the
northwest (CARE, 1995 and CRS, 1995), summarized in Table 8, show that average
household expenditures on food exceed income originating from agricultural production.
This holds true even for better endowed southern households, whose average agricultural
income is H$1,071 (including production consumed and valued at market prices), while
they spend an average of H$1,204 on buying food. This finding is confirmed by the CARE
study reporting that 90% of the 1,400 surveyed households in the northwest declare that
their food production is insufficient for family food or cash needs.

64. The CARE and CRS report findings are supported by the 1987 HECS survey,
which examined 3,120 households and found that only 12% of food consumption was
self-produced, 85% was bought and 3% was received as food aid. Other surveys (IHSI,
1992) reported that, in urban areas, 96% of food consumption was bought, which is
normal; but it put this figure at 79% in rural areas, which tends to question the
conventional paradigm of the relative food self -sufficiency of rural households in most
developing countries.

65. The convergent findings reported in the above paragraphs indicate that the vast
majority of Haitian households, rural and urban, are net buyers of food, which means that
any increase in food prices (higher tariffs and taxes, devaluation of the Gourde, higher
mark-ups resulting from less competition, road degradation, etc.) is likely to result in

16



Food Security Issues in Haiti

lower purchasing power for most households (including rural), thus making them more
food insecure.

Food as a Wage Good

66. Not only are rural Haitian households net buyers of food, but, like urban
consumers, they spend the major portion of their budget on food. Table 8 shows that food
spending represents 69% of total household expenditure in the southwest and 51% in the
northwest. In the inland dry zone of the northwest, the amount spent on food may reach
over 70% of total expenditure. This finding is supported by the 1987 HECS survey which
found that 49% of household income was spent on food (59% for lower income
households). In rural areas, the relative importance of spending on food is yet more
pronounced, representing 52% of total expenditures (42% in urban areas).

67. The importance of food expenses in the household budget is such that food
could be considered as a wage goodl5 whose level of prices not only affects livelihood
security but the country's competitiveness.

68. Since the bulk of Haitian households are net buyers of food and since food
represents such an important portion of their budget, the best strategy to ensure food
security at their level is to maximize their purchasing power. Since the vast majority of
them have no power to lower prices (this power belongs to the State through road
maintenance, low tariffs and a better competition environment), the only alternative rests
in increasing their incomes. But, households can hardly focus on pursuing a strategy of
maximizing their incomes to the detriment of diversification of their sources of income,
because of an unstable environment (floods, political crises, fluctuating international cash
crop prices, etc.). Thus, the household's second best strategy is to pursue one of
diversification of their sources of income which may not maximize their purchasing power
in the long run, but is the most appropriate to secure their access to food in the short term.

15 Even if the usual definition of a wage good applies to one specific staple food whose importance in
the diet is such that its price tends to determine the level of wages, this report took the liberty of extending
the concept to all food comprising the Haitian diet (only a few staples).
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Table 7: Haiti: Sources of Household Income, Southern and Northwest Regions, 1995
Southern Peninsula Northwest

Sources of HH Income Percent of Average HH Percent of Average HH
sample Income(H$) sample Income(H$)

involved involved

Agricultural production 90,00 1 269 89,40 148,00

Livestock sales 16,60 23,00 NA NA

Fishing 3,80 196,00 5,60 919,00

Agricultural wage labor 34,30 242,00 37,20 260,00

Non-agricultural labor 29,80 630,00 40,60 605,00

Petty trading/commerce 46,20 757,00 69,40 521,00

Artisanship 19,90 340,00 13,70 420,00

Wood/charcoal sales 30,10 282,00 NA NA

Migration 13,80 467,00 25,00 391,00

Other income sources 33,00 126,00 NA NA
Source: CRS, A Baseline Study ofLivelihood Security in the Southern Peninsula ofHaiti, 1995 (first
draft); CARE, A Baseline Study of Livelihood Security in Northwest Haiti, 1995 (first draft).

Sources of Income

69. The two baseline surveys (CARE, 1995 and CRS, 1995) conducted in the
northwest and the southwest peninsula identified an array of livelihood systems that focus
around farming, livestock, charcoal, commerce, fishing and craft work.

70. About 90% of households surveyed in the southwest and in the northwest
receive income from agricultural production. But this source of income is less than 50% of
total household income in both regions (CRS, 1995; CARE, 1995)16. The main source of
income originates from non-agricultural activities, such as petty commerce and
non-agricultural labor. Thus, it is clear from the two baseline surveys that household
security is strongly dependent upon access to non-agricultural income generation.

71. The southwest study identifies two patterns that seem to be associated with the
level of income. The first is physical and tends to suggest that mountainous areas, because
of their landlocked situation, have fewer income opportunities and, thus, lower income
levels. The second pattern relates lower income to singly-managed households, either
male- or female-headed.

16 Sales plus agricultural production consumed, valued at market prices.
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Table 8: Household total and agricultural production income, expenditures,
Southern Peninsula and Northwest, 1995. (In Haitian $)

Description Southern Northwest
Peninsula

1,00 HH food expenditures 1 204 651,00

2,00 HH total expenditures 1 748 1 282

3,00 food/total expenditures, in percent 69,00 51,00

4,00 HH agricultural production income* 1 071 148**

5,00 HH total income 2 035 1 226

6,00 production/total income, in percent 53,00 12,00

7,00 food/production, in percent 112,00 866,00
Source: CARE-International Haiti, Baseline Study of Livelihood Security in Northwest Haiti, First
draft, July 1995; CRS, Baseline Study of Livelihood Security in the Southern Peninsula of Haiti, First
draft, October 1995.

* Includes sales and self-consumption valued at market prices.
T* This figure looks unrealistically low. It should be questioned

72. To summarize, socio-economic access to sufficient income is tlh absolute
condition to ensure food security. It also can be said that physical access to food itself or
income opportunities is another significant condition to enhance food security.
Unfortunately, in Haiti, road access is a problem for most localities. In the CARE survey,
9 of 40 localities reported no direct road access, and 12 more noted that their roads are
unusable during the rains - perhaps one third of the year.

73. It is disturbing to observe that important sources of household non-agricultural
income are generated through non-sustainable activities such as charcoal making (CRS,
1995), leading to the deterioration of the resource base, and work on infrastructure
projects funded by donors. The latter may even cause market distortions, since
infrastructure projects pay Gdes 36 for one day of labor while agricultural wage labor is
usually worth Gdes 15 on the market (FAO,1995).

Food Aid, Past and Future Trends: The Impact

Some Facts

74. During the period 1993-1995, annual flows of food aid reached 111,296 MT,
158,575 MT and 130,054 MT respectively, for an average annual value estimated at US$
55 million. This is probably higher than the structural annual flow of aid experienced in the
1980s that is reported to have fluctuated between 60,000 and 159,000 MT (Augustin,
1995).
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75. Food aid volumes represent between 6% and 8% of the total aggregate supply
of food in Haiti. During the embargo years, this percentage passed beyond 10%, given the
drastic reduction of conumercial imports, while food aid tended to increase. In 1994, for
example, food aid may have reached over 11% of total aggregate food supply (derived
from Tables 3 and 5).

76. During the period 1993-95, USAID contributed an average of 68% of total
food aid flows, the European Union, 19%, and WFP, Canada and France, about 4%-5%
each.

77. In 1995, the most important food aid products were SFB (bulgur wheat), wheat
flour, pulses and rice, at 51,326 MT, 24,705 MT, 24,284 MT and 11,460 MT
respectively. Between 30% and 35% of this aid was monetized during the period 1993-95
(CNSA, 1996). The rest was distributed on a humanitarian basis. In 1995, food aid is
reported to have reached 1.3 million direct beneficiaries, or 16% of the population of Haiti
(USAID, 1995). It has not been possible to double-check this impressive figure. In any
case, it probably constitutes a peak that can be explained by the political crisis in Haiti
during the period 1991-94. USAID, for example, aims to reduce the number of its food
aid beneficiaries to 375,000 by the year 2,000.

78. The word "monetized" should be interpreted with caution. In effect, Canada
uses the counterpart fund to buy local food products and French food aid is sold at half
the market prices. The real monetization at market prices, leading to a counterpart fund, in
the sense usually meant or understood by this concept, is probably below 30%.

The Targeting and Distribution Process

79. USAID is financing two food aid programs: PL 480 Title II and PL 480 Title
Ill. The first one concerns distribution of food on a humanitarian basis to malnourished
and vulnerable people once they have been targeted. Three main NGOs are responsible for
targeting and managing the distribution process: CARE, CRS and ADRA. In 1995,
US$30 million was allocated to this program (CNSA, 1996). This is a multi-year program
and plans are now under way for the period 1996-2000 (table 9).

80. The PL 480 Title III is a program of food aid that is monetized through a
management bureau linked with the Ministry of Planning. The proceeds of the wheat flour
sales are used to finance labor-intensive infrastructure projects and some of Title II
management costs. This program dropped from US$ 20 million in 1993 to US$ 10 million
in 1995.
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Table 9: Haiti: USAID Food Aid Core Program (Title II), Projections 1996-2000,
knnual Volume and Number of Beneficiaries, (Metric Tons

1 996 1 997 1 998 1 999 2 000 MT Beneficiaries MT Beneficiaries

MT Eleneficiaries MT Beneficiaries MT Beneficiaries MCH 10 377 167 480 10 362 149 990
11 501 151 980 1 6 144 550 12 897 157 200 SF 15 370 000 11775 285 000

697 __ _ _ _ _ _ _ _ _ _ _ _ 140

9 100 2:20 000 6 450 155 000 3 975 95 000 PI/FFW 3 831 27 780 4 198 25 250
3 925 29 900 3 939 30 110 3 976 30 480 Pl/monet 0,00 0,00 6 500 51 300

__________ _____________ ________ ~~~ ~~~~izat ion_ _ _ _ _ _ _

6 500 s I300 6 500 51300 6 500 51300 GR/OCF 19 200 500 14 258 142 500

8 045 F0 000 0,00 0,00 0,00 0,00 Total 49 765 760 47 093 654 040

39 071 '33 180 28 380 960 27 348 333 980

Source: tJSAID and UAPC
Legend: NICH - mother and child health, SF - school feeding, PI/FFW - food for work, GR/OCF - general relief and other child feeding

81. The European Union is channeling its food aid through an NGO (Bureau de
Nutrition et du Developpement) which targets vulnerable groups and distributes food in
nutrition centers, orphanages and school canteens all over Haiti.

82. The French monetize most of their food aid - 83% for the last three years
(CNSA, 1996) - at below market prices in food-deficit areas. The proceeds are used to
finance small infrastructure projects. Non-monetized.food is distributed through school
feeding programs. Both programs are executed by an NGO (Action Contre la Faim or
AICF).

83. The Canadians are monetizing most of their food aid (beans and vegetable oil)
in order to buy local food considered more adapted to Haitian needs. The local food is
then distributed through school feeding programs involving 200 schools and is said to
reach 45,000 beneficiaries. The program's PVO sponsor is CECI, a Canadian NGO.

84. The World Food Programme has school feeding and some food-for-work
programs implemented by Haitian NGOs.

85. Geographically, the three main NGOs responsible for food distribution focus on
different areas: CARE intervenes mostly in the northwest and Artibonite areas; CRS
works mostly in the south, south-east, Grande Anse and Port-au-Prince neighborhoods;
and ADRA tends to concentrate in the central plateau and Gonaive Island.

86. Distribution of food is done mainly through four types of programs: mother and
child health (MCH), school feeding (SF), food for work or productive infrastructure
(FFW/PI) and general relief (GR).

87. The process of establishing an MCH center usually follows a standard
approach. An assessment is conducted in a community that made a request or showed an
interest in education and development activities beyond food aid. Community leaders meet
with the executing agency and 20-25 volunteers are designated to collaborate with the
program. The program's objectives are communicated to the population. Children are
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then weighed and those suffering from second and third degree malnutrition are identified
and targeted. Mothers receive education on weaning, diarrhea control, breast-feeding,
etc. and are provided with dry food rations - enough to feed the child (or children) for
two weeks with some remaining food for the family (lannotti et al., 1996). Children are
weighed twice a month to measure progress. The rule that participants whose child's (or
children's) weight does not improve over a certain period (theoretically, 9 months to one
year) are disqualified from the program is applied with flexibility.

88. Table 9 shows that an evolution in USAID's targeting approach for food
distribution will take place over the next few years. The general relief program, which was
the most important activity during the embargo period, will be phased out by 1999. This
program is said to lack appropriate targeting and generate dependency. On the contrary,
MCH is taking on relatively greater importance compared to school feeding and general
relief programs. Productive infrastructure programs, with the addition of the monetized
element to be administered by CARE, will receive more attention in the future.

89. The trend among donors and NGOs is an evolution of food aid from a
humanitarian/short- term relief approach toward a more developmental approach that
focuses on enhancing household purchasing power. Labor-intensive productive
infrastructure projects are increasingly favored by donors and NGOs.

Efficiency and Impact of Food Aid

90. There is a clear consensus that food distribution and other relief efforts
implemented by NGOs during the 1991-1995 period have contributed significantly to
reducing the negative impact of the embargo.

91. The malnutrition problem in Haiti is such that some well-targeted relief effort
will still be necessary for many years to come. Moreover, it should be kept in mind that
despite the most meticulous precautions, perfect targeting is not possible. Donors and
NGOs seem prepared to make a real effort to phase out general relief and poorly targeted
programs and focus on most vulnerable groups. Livelihood security surveys recently
undertaken (CARE, 1996; CRS, 1996) or soon to be released (ADRA) are certainly going
to facilitate more appropriate targeting.

92. Although programs such as MCH seem to have been well targeted (Iannotti,
1996), this report did not gather sufficient evidence to assess the efficiency and sustainable
impact of food aid program distribution on nutrition status. However, a number of issues
should be mentioned.

93. First, such a high proportion of the Haitian population depending upon food aid
rations, either in MCH, SF or even FFW programs, for a more or less prolonged period of
time, raises questions about the possibility of creating dependency and initiative-inhibiting
behavior. Even if donors, particularly USAID, are eager to reduce the number of direct
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beneficiaries of food aid from 1.3 million to roughly 500,000 to 600,00017 by the year
2000, such a figure still represents a significant portion of the Haitian population.

94. Second, it is difficult to remain undisturbed by the fact that food aid distribution
has become a business in Haiti and that too many people, Haitians and foreign aid
workers, are depending upon this business to earn a living. Some smaller NGOs have
made food aid distribution their raison d'tre. Paradoxically, without their food aid
business, they may find themselves qualifying for food aid programs.

95. Third, the relative importance of non-monetized food aid ( more than 70%, see
Para. 3.5), and the fact that its distribution is "administered" through bureaucratic
decision making instead of being channeled through markets at prices reflecting supply and
demand, may result in market distortions whose impact should be better measured.
Non-monetized food aid can be seen and bought systematically in markets all over Haiti"8.
It is widely acknowledged in aid circles in Haiti that a fair percentage of non-monetized
food aid is being sold on the markets. The problem is not that distributed food aid is
ultimatel.y marketed, but that the opportunity cost borne by the beneficiaries/sellers of
food is likely to be much lower than that of local producers and commercial food
importers, generating potential distortions, unfairness and resource misallocation.

96. The new approach toward food distribution that seems to be favored by donors
and NGCs reflects a transition from relief to development. It tends to focus on food and
cash for work and labor-intensive infrastructure projects. This transition is certainly
justified, given that democracy has been restored and, hopefully, that a sound economic
reform program supported financially by donors will be implemented.

97. Theoretically, this new approach (employment, productive infrastructure
projects and purchasing power enhancement) seems to respond perfectly to the main
problems of Haiti: low employment, inadequate purchasing power, and lack of productive
infrastructure, such as roads, markets, etc. This kind of approach aims at creating a
demand so that the private sector can take over as soon as incentive conditions are met.

98. But, in practice, a number of questions arise. First, how are these numerous
projects all over the country, funded and executed by different donors/NGOs, going to be
coordinated so that a synergy develops and public investment priorities are established?
What link is going to be established between the 1997-99 Public Sector Investment
Program (PSIP) and all these projects? For, the hundreds of NGOs operating in Haiti'9, as
well-intentioned and driven by good faith as they may be, will never provide what Haiti
needs most: a government that arbitrates between investment priorities, takes decisions

17 The "Enhancing Food Security II Project Paper" aims to reduce the number of USAID food aid
beneficiaries to 375,000 by the year 2000, but beneficiaries of other donors' programs (WFP, Canada, EU,
etc.), whose number is approximately 200,000 in 1996 (UAP, 1996; CNSA, 1996), should be added to this
figure.
18 This consultant has been in a position to verify the abundance of food aid sold in Port-au-Prince and
several southern, northern and central plateau markets.
19 FAO reports that the most reliable estimates concerning the number of NGOs in Haiti put them at
800. Some advance the figure of 2000. The number of NGOs registered with the Ministry of Planning is
170 (FAO, Vol. 1, 1995).
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accordingly, coordinates implementation of projects and accepts political accountability.
Either this democratically elected government will deliver this kind of governance, or it
will not; but in either case, NGOs are no substitute for the government in carrying out
what is properly the government's role.

99. Food for work has a negative image in Haiti (USAID, 1995). Among the
criticisms often heard are the following: projects are poorly designed technically by people
who do not have the adequate competence20; projects are not selected adequately, giving
little consideration for synergy with other projects; beneficiaries/participants are not
sufficiently involved and, as a consequence, the question of maintenance/recurrent costs is
not properly addressed. In many FFW projects, distribution of food is said to be regarded
as a "must", and the quality or usefulness of the infrastructure is ranked second in the
hierarchy of priorities21. These criticisms should be objectively assessed to determine if
they have any foundation. If they do, comprehensive solutions should sought in
cooperation with the government.

100. Another question concerns the possible impact on the wage structure,
particularly in rural areas, resulting from a sudden demand for labor to work on FFW or
infrastructure projects funded through the sale of food aid. This question could seem
pointless in a country where up to 50% of the population is either unemployed or
underemployed (WFP, 1995, based on UNDP estimates). But, since projects are said to
pay the minimum legal wage (Gdes 36) for a labor day, and the daily market wage for
agricultural labor is around Gdes 15 (Andah, in FAO, vol.1, 1995) or even Gdes 6 (Care,
1995), some distortion could be generated. If employment creation or FFW projects were
self-generated by an endogenous and sustainable dynamic, there would be nothing wrong
in having higher non-agricultural wages that would reflect higher productivity. A flow of
manpower from low- productivity farming (e.g. steep slopes) to non-agricultural jobs
would follow, for the benefit of everyone. However, food aid-generated infrastructure
projects are, by their very nature, temporary and far from sustainable.

Food Aid's Impact on Local Production

101. From a macro point of view, food aid can only be seen as a contribution to an
aggregate supply that is in deficit with respect to food requirements and market demand
for food. Without food aid, either commercial imports would have to fill the gap (if
purchasing power allowed for it) or the food deficit would increase, resulting in higher
prices, thus excluding lower income households.

102. If commercial imports had to be increased as a result of lower food aid
inflows, more scarce foreign currencies would be deviated from capital goods imports.
Moreover, since food imports already cost more in foreign currency than what the country

20 Some NGOs have reconverted from the business of food aid to the business of labour-intensive
infrastructure building without the appropriate competence (FAO, Vol. 11, 1995).
21 These criticisms are reported in USAID Food Security II Project as if they were related to past
experiences. The consultant has heard the same criticisms regarding current FFW and
employment-creation projects.
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ban self-generate out of its exports and workers' remittances from abroad (para. x), Haiti
would have to depend upon donors to provide more balance of payment support to pay
for them.

103. Food aid inflows are likely to contribute to lower food prices in Haiti as the
USAID PL 480 Title III experience with the sale of wheat flour in 1993-94 tends to
demonstrate. Large cartels dorninate specific imported commodity markets - cooking oil,
sugar and wheat flour, and speculative prices were lowered by 20 and 30 percent
respectively for five months after the USAID wheat flour sale (USAID, 1995).

104. However, from a micro point of view, it is less clear whether food aid can
have a negative impact. This report found no assessment to date that has documented the
impact of food aid on local production in specific areas22. But some possible impacts merit
consideration:

* if food aid inflows have little impact on aggregate supply that is in deficit at
macro level, it could be a different story in a small, price-sensitive regional
market, particularly after harvest. Food aid products may lower prices
temporarily, at the very moment when farmers need to sell their own
production, thus reducing their income and their purchasing power to buy back
food at a later stage;

* food aid may tend to be distributed in more accessible areas where existence of
markets is more likely to put food aid products in competition with local or
imported food (Cecile Berut, 1993; in CNSA, 1996);

* sales of non-monetized food aid (humanitarian) on the markets are at a price
that does not reflect the real opportunity cost of producing or importing food,
putting local producers at a disadvantage that may lower their incentive to
invest further in agriculture.

105. To forecast the trend of food aid inflows into Haiti is a task that goes beyond
what can be accomplished in this report. The factors upon which such projections can be
based are both objective (world supply and demand, international subsidies, aid budgets in
North America and Europe, etc.) and subjective (political situation in Haiti, etc.). But a
decrease in food aid flows into Haiti is likely to have an impact that is easier to assess.
Commercial imports would have to increase or a larger food deficit would develop,
resulting in higher prices. Since Haitians are net consumers of food, higher prices would
translate into lower household purchasing power, and, in some cases, less caloric intake
and more malnutrition problems.

106. Consequently, if there is some negative impact related to food aid (which has
not been documented yet), it is not likely to be linked to the level of food aid flows, but to
the modalities of its distribution.

22 Augustin (1995) reports that three different studies (USAID, 1988; Planeconomics, 1989; and CAPS,
1993) have concluded independently, using different methodologies, that no evidence was provided that
food aid had any negative impact on local production. The consultant was not given the opportunity to
have access to these studies.

25



Technical Paper 3

Food Aid. Some Issues for the Future

107. Whatever its level, food aid is likely to keep flowing into Haiti for many years
to come. Emerging from a political crisis that put Haiti under embargo between 1991 and
1994, food aid is at a crossroads. A consensus is building that relief and humanitarian aid
has to yield to a more developmental and structured approach that would result in higher
incomes and better productive infrastructure. This new concept of food aid or the way it
should be used is somewhat refreshing and laudable, for maintaining 15% to 20% of a
population on welfare for a prolonged period of time should be avoided.

108. While building a new approach to food aid, some considerations should be
kept in mind in order to minimize the potential negative impact and distortions that it
could generate.

109. MONETIZATION OF FOOD AID: First, food aid should be monetized as much as
possible to avoid creating the kind of potential distortions referred to in the previous
paragraphs. It is certainly justified to maintain a percentage of humanitarian aid to target
the most vulnerable and malnourished. MCH programs are a good examples of this type of
assistance. But on a more general basis, food aid should be monetized to let the market
allocate and distribute the food products in a more neutral way. The proceeds of food
sales can be used to increase household cash income through investment in productive
infrastructure (given appropriate approaches).

110. Food insecurity in Haiti has more to do with economic (and physical) access
to food than with its availability from a macro standpoint. Cash income resulting from job
creation generated by food sales and investment in infrastructure can be argued to be a
more structural contribution to food security than direct distribution of food itself And the
spill-over effects of productive investments are likely to be significant.

l1l. As for the physical access to food, it has not been clearly demonstrated that
direct food distribution programs will reach those located in landlocked areas where the
market has failed before. Finally, for all its limitations, a "Madam Sara" trader is not likely
to channel food products into an oversupplied market because that practice would be
unrewarding.

112. CUSTOMS DUTIES AND TAXES: Second, donors should respond favorably to
the request of the GOH relative to the payment of tariffs, taxes and customs duties on
food aid flowing into Haiti. Not only is this point of view strongly supported by the EMF,
it also places monetized food aid on the same competition level as commercial imports.
This should contribute to avoiding distortions resulting from different markups and/or
retail prices, which depend on whether a wholesaler deals with food aid or food imports.

113. The customs/tax burden would be built into the sale price of food aid and
passed on to the wholesaler, who would, in his turn, pass it on to the marketing chain23 .
The fiscal proceeds would certainly be welcomed by a democratically elected government

23 This approach has been implemented successfully in a number of countries in West Africa.
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on the verge of implementing a macroeconomic program discussed with the IMF and the
World bank. This program involves a US$100 million annual budget support to finance
the deficit, budget support that is going to be provided by the main food aid donors
anyway14.

114. As for the humanitarian food aid, a percentage of it could be monetized to pay
for the customs duties/taxes.

115. USE OF COUNTERPART FUNDS: This subject has been touched on in previous
paragraphs. But it deserves more attention. Total food aid has been estimated at US$60
million for 1995 (CNSA, 1996), in comparison with projected total fiscal receipts of about
US$ 200 million for FY 1995-96 (grants excluded) (IMF). Assuming that within the next
five years, up to US$40 million of food aid were to be monetized every year, that would
represent 20% of Haiti's self-generated fiscal receipts. The question is whether a country
can soundly manage its macroeconomic framework and its public investment program
with the equivalent of 20% of its fiscal receipts being spent by several decision makers
(mostly foreign), on a multitude of small projects reflecting their own priorities.

116. The answer to the latter question is not easy and poses practical problems for
donors who are accountable to their own governments. But the present efforts, without
proper coordination, each participant having its own constraints, approach and,
sometimes, territory, can only lead to decreasing efficiency as more and more counterpart
funds result from a larger percentage of monetized food aid.

117. PUBLIC SECTOR INVESTMENT PROGRAM. This report can only see two
approaches to channel the counterpart funds of food aid monetization. The first one seems
revolutionary in the Haitian context, if not in the developing world context, but it is
probably the most appropriate and structurally sound. It would consist in channeling the
counterpart resources through the Public Sector Investment Program (PSIP) where the
synergies, coordination and ranking of priorities can better be tackled. Only through this
approach can a proper public investment strategy be designed and implemented at a
nationa]l level.

118. Such a recommendation is likely to appear at best naive: how could resources
be channeled through a government that is said to be one of the weakest and most corrupt
administrations in the world? The question is well-founded and merits reflection. But this
report tends to be convinced that the past should not inhibit donors from thinking about
new ways to cooperate with this elected government. Many reasons can be advanced in
favor of spending the counterpart resources through the PSIP.

119. First, the Western world, including the main donors to Haiti, have imposed an
embargo on this country, at the risk of pushing a significant percentage of the population
to the verge of starvation, in order to restore a democratic government. Now that this
govermnent has been elected and is in power, discussing an economic reform program
with the Bretton Woods institutions, it would be inconsistent for donors to ignore this

24 This information has been provided by the IMF.
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democratic govermment and deny its participation in the management of aid resources. It is
a somewhat difficult process to depart from an aid management approach whose main
strategy consisted in by-passing a corrupt and

illegitimate government. But what was justified in the past does not necessarily
apply to the present.

120. Second, and maybe most importantly, the pretense of donors and their
executing agencies that they can manage counterpart money more soundly than the
beneficiary government has not been demonstrated. Experience with counterpart fund
management in developing countries with a hands-on approach by donors is at best
inconclusive25. In principle, donors are supposed to instill more rigor into the
management of counterpart funds. In practice, this has not been the case. The financial
management itself may be more transparent, but the efficiency is often poor (FAO, Vol. II,
1995). In principle, donors pretend not to be involved in local politics in order to be more
objective in the allocation of counterpart resources and selection of projects, but this
report challenges this pretense. Actually, donor representatives in the field who have
experience managing counterpart funds know how difficult it is sometimes to resist
political pressures or local clientele which insist on having their school or their well in their
constituency. Those pressures may be rendered more difficult when they come from donor
authorities themselves who may have their own agenda to fulfill.

121. Third, the Haitian bureaucracy has a reputation for incompetence and is not
seen as able to manage financial resources with suitable rigor. This assertion is not
unfounded. The level of competence in the Haitian government seems very low indeed.
But three reasons may be advanced to explain such a situation: a total lack of minimum
financial resources to work in acceptable conditions; the fact that the best trained human
resources have been diverted to NGOs and donors who can pay skilled Haitians salaries
that the Haitian govermment cannot match, to do a job that in many cases, should be
performed by the Haitian civil service; and, lastly, the lack of governance in Haiti has been
so pervasive, so discouraging of public initiative and so inimical to its own structure, that
working methods and professional experience had no chance to develop adequately. To
channel counterpart funds through PSIP would reverse this long-enduring vicious circle of
by-passing the Haitian bureaucracy because of its incompetence, thus leaving it out of
decision making and project implementation, causing it to fall further into incompetence,
even insignificance, losing more of its best human elements, and drowning further still in
incompetence. The question arises: where does this process stop?

122. Channeling counterpart resources through the public investment budget of
Haiti should be made gradually only if a set of firm conditions were met:

* a macroeconomic program supported by the IMF should be in place;

25 The consultant bases this observation on his experience in counterpart fund evaluation, particularly in
Africa. For more information, a report sponsored by CIDA can be consulted, "L'ACDI et l'Ajustement
structurel en Afrique, zone franc et les autres pays africains, deux approches?" in collaboration with
Stephane Courtemanche, September 1992.
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* all counterpart money should be taken into account within the macroeconomic
framework, which means that counterpart money should be considered as fiscal
receipts, appearing as such in the Loi des Finances of each year, in the same
way as other budget support provided by donors. This means that the GOH is
accountable for the management of these resources to Parliament and to the
international community which provides the budget support. Moreover, under
its program with the GOH, the IMF is closely monitoring the budget process;

* involved donors would contribute to Public Expenditures Reviews (PER),
initiated by the World Bank, on a regular basis and would give a particular
attention to the PSIP. The next PER is to take place in August 1996. Though it
will be coordinated by the World Bank, many donors, bilateral and multilateral,
have committed consultant financing for their participation in the PER;

* investment in human and financial resources at government level (Ministry of
Planning, local collectivities?) should be supported by the involved donors, in
order to reinforce project design, implementation and coordination capacity;

* very close monitoring by involved donors should be assured. It can be argued
that it is better to have close monitoring and very stringent conditions attached
to the channeling of counterpart funds through the GOH budget than to
continue the current by-passing of Haitian endogenous governance. In the first
place, this may be seen as a partial and temporary loss of sovereignty for the
GOH; and in the second place, it risks condemning the latter to an almost total
irrelevance in the decision making on public investments, which paradoxically,
is one of the raisons d'etre of a government.

123. THE COUNTERPART FUNDS POOLING APPROACH. Another approach to consider
for channeling the counterpart funds resulting from food aid monetization would lie in
pooling counterpart funds of various participating donors. An executing agency drawn
from the AGETIPE model26, but adapted to Haitian environment, would be created. A
board of administration composed of representatives from civil society (association of
mayors, private sector, NGOs, etc.), the GOH (in a proportion that has to be determined)
and donor representatives would preside over its activities. The executing agency would
be responsible for delivering public works projects under, for example, US$ 400,000. It
would do so by calling bids to invite small enterprises to submit proposals in the most
transparent way possible. The management of the executing agency would be totally
independent from the GOH. Its goal would not be to create employment for its own sake,
but to build durable economic and social infrastructure, ensuring appropriate means for
maintenance.

124. An advantage of this approach is that it refocuses the scattered
decision-making process into one place, independent from the state bureaucracy for its
day-to-day operations, but allowing synergies to be created with the PSIP, since the GOH
is present on the board of administration. The general manager would be selected through

26 AGETIPE is the French acronym for Agence de Travaux d'Intdret Public pour l'Emploi. This
employment generation type of project is a mechanism for delivering small public investment goods. It is
jointly funded by the World Bank and various donors in a single country. It is more likely to be
encountered in West Africa.
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a transparent process and the participating donors would have to accept the candidate
nominated.

125. BUYiNG LOCAL FOOD. In the process of phasing out humanitarian food aid in
favor of more developmental approaches, some donors seem attracted to the idea of
monetizing food aid in order to buy local food with the proceeds, as has been done by
CECI (a NGO) with some Canadian food aid. The many advocates of this formula in
Haiti27, insist that such an approach is likely to stimulating demand while at the same time
supporting producers' prices, which may be depressed by traditional food aid and food
imports. It is sometimes suggested that buying 5 to 10 000 MT of local beans/peas, for
example, would have a significant impact on the production (Haiti now imports 15 to 20
000 MT of beans/peas every year). But it is difficult to understand the justification to buy
locally grown peas or beans or maize with public money when there is already sufficient or
excess demand over local supply. Is it that the private sector is unable to market local
grown food? But, then, are the state or the NGOs better equipped to do a more efficient
marketing job? Is it that the private sector involved in local food marketing does not work
in competitive conditions? But then, if it is the case, how would hundreds of Madam Sara,
with little access to formal credit and storage facilities, be in a position to influence prices?
The few big importers with bank accounts in Miami are one thing, but the Madam Sara are
an other.

126. It is often suggested in Haiti that recent experiences by CECI among others,
which made agreement with farmers to buy local maize (financed through a CIDA project)
showed a positive impact on production. It seems to be true. But it has been also
reported28 that maize production has been increased to the detriment of other crops like
tuber. Moreover, CECI was financially unable to buy local maize during the 1996
campaign because CIDA delayed the project renewal. The farmers who had benefited from
stimulating prices paid by CECI the year before, found themselves with increased stocks
of maize unsold. This experience, far from being conclusive as it is too often suggested in
Haiti, poses the problem of sustainability. Any price support mechanism that is financed
through donors' moneyJis not likely to provide the continuity that is necessary to generate
lasting results. As for the GDH self-generated resources, any one who has a grasp of the
government budget constraints, understands that financing such a mechanism is out of
reach.

127. It is also suggested that local rice prices are somewhat "plafonnes" by import
rice prices. This may be the case. But then, what can be done? To increase tariffs? It may
make sense since tariffs are low in Haiti compared with other developing countries ( less
than 15 % for tariffs and taxes in the case of imported rice). But how to implement higher
tariffs in a country where contraband already reaches figures that are said to be over 30%?
Rice producers could be subsidized, then the problem identified in 3.53 poses itself again.
In any case, this report recommends, along with the CNSA, that an evaluation of past

27 In their comments on the first draft of this report, the CNSA supports the buying of local food with
goverunent and/or donor resources. The consultant tends to disaggree on this issue. Nevertheless the
comments were thoughful and enriching.
28 In a meeting with several NGOs (including CECI) and the consultant that was held in the Embassy of
Canada, on July 18, 1996.
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buying local food experiences be conducted so that their lasting impact and their
sustainability be assessed before committing more tax payers money.

Food Security Issues: Challenging Conventional Paradigms

The Untested Paradigm

128. Conventional wisdom about food production and enhancing food security in
developing countries suggests that higher food prices, despite their negative impact on
consumers in the short run, lead to better income for farmers, thus motivating them to
invest and increase their productivity, resulting later on in lower food unit costs, and
finally, in lower food prices. This is the famous "short term pain for long term gain"
argument.

129. Following this reasoning, higher food prices in the short term may justify
protectionism, leading to higher tariffs, lower food aid inflows, price support mechanisms
and other measures that end up with higher producer prices. This paradigm has its
supporters both in Haiti and in the international community. Some would like tariffs and
customs to be higher than current levels. For example, during a round of discussions
between the GOH and the international community of donors held in April 1996, some
donors pressed the government to increase customs duties from 5% to 10% on all food
imports and to increase the "Taxe sur le Chiffre d'Affaires" from 0 to 10%. This may be
justified for rice since local potential is significant, but is it for other food products?

130. If Haiti were Ukraine, Paraguay, Sudan or any developing country with a high
potential for food production, such a paradigm may hold true, but there is considerable
ground for challenging its applicability to Haiti.

131. First, there is the inescapable fact that a large majority of rural households (up
to 80%, FAO, Vol. II, 1995) are net buyers of food, -which means that the higher the food
prices, t:he more negative is the net impact in terms of their purchasing power and their
ability to feed themselves adequately. The paradigm's basic assumption that higher food
prices bring higher rural incomes, thus higher investment, leading to better productivity,
does not seem to apply here. On the contrary, higher food prices are likely to translate into
impoverishment for most rural households, inducing them to adopt survival strategies
which sometimes involve dipping into their capital (CARE, 1995), rather than pursuing
long-term investments.

132. Second, as indicated in Table 8, up to 69% of rural household budget
spending is on food, leaving less than a third to non-food items such as education and
health. Higher food prices are likely to result either in more inadequate food intake or a
reduction in remaining purchasing power, thus lowering demand for non-food goods and
services. However, 70% of this country's farms are smaller than 1.28 ha, and between 2.5
and 3 ha are necessary for a household to make a living from farming (FAO, Vol. I,
1995). In addition, 80% of rural households have to find other sources of income than
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agriculture in order to buy food. Lower demand for goods such as utilitarian crafts and
services, artisanship, commerce, and so on, is likely to result in lower economic activity,
thus lower non-agricultural income.

133. But some challenge this reasoning. The CNSA, for example, suggests that
80% of rural households may be net buyers of food when oil, coffee, sugar, etc. are
considered, but this figure may go down when only cereals are taken into account. It may
be true for maize and sorghum, but does it hold true for rice? The argument goes on as
suggesting that more protection would be needed for rice. This problem has been
discussed (but unresolved) in 3.54. Then, it is suggested that higher cereals producers
prices should have a positive impact since a majority of rural households are assumed to
be net sellers of cereals. This report has no basis to challenge this assertion. But, if the
latter holds true, where to find the public resources to finance a sustainable producers
price support scheme?

134. It may make more sense to talk about increasing farmers revenues rather than
increasing producers prices. Since revenues can be increased not only by higher prices, but
by lower input prices and better yields resulting from land tenure reform, better irrigation
infrastructures, etc. For example, out of 65 000 ha covering Artibonite perimeters, FAO
estimates that only 5-10 000 ha are operational. The perimeters are plagued with technical
problems as fundamental as the lack of water. What is best for rice producers? To have
access to sufficient water supply so that plots can be irrigated adequately, or to be
guaranteed better prices for a crop that may never be produced for lack of water. Ajay
Chibber reports2 9 that the long run aggregate supply elasticity with respect with prices is
higher, around 0. 7 to 0.9, in the more advanced land abundant developing countries.
However, in poorer countries with inadequate infrastructure facilities its value is lower,
around 0.3 to 0. 5. The supply elasticity with respect to non-price factors is likely to be
much higher; around 1. 0 in countries with inadequate infrastructuralfacilities, imperfect
markets and lack of capital and research organizations. As for input prices, there is a
consensus in Haiti that they are high, resulting from an oligopolistic supply. Measures
(including political) could be taken to make the market more competitive, thus resulting in
lower prices.

The Case for Self-sufficiency

135. Reaching food self-sufficiency has been a long-time goal for Haiti (Augustin,
1995). However, this does not seem to be the case now, despite the trauma of the
embargo, which may have revived this long-term objective in some government circles.

136. In the literature on Haiti, there seems to be a shared view that the agricultural
potential in this country does not allow for complete self-sufficiency. However, this
broadly held consensus is not based on any comprehensive study that would measure this

29 The Aggregate Supply response in Simon Commander, Structural Adjustment and Agriculture, ODI,
1989
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potential and the extent to which self-sufficiency can be increased from its current level of
55% (Table 6).

137. Whatever the agricultural potential of Haiti, there are strong indicators
suggesting that limiting factors abound:

* one half of the land is situated on slopes inclined at more than 40%, rendering
mechanical farming difficult if not impossible;

. nearly 30% of cultivated lands are farmed in agriculturally marginal areas
(BDPA/SCET Agri, 1990, in FAO, Vol. II, 1995);

* total annual loss of arable soil is estimated to be in the range of 36 million MT,
equivalent to 12,000 ha of land (FAO, Vol. II, 1995). This would be a direct
consequence of accelerated erosion resulting from over-exploitation of
watersheds and forests.

138. But there is a consensus that there are possibilities to increase food production
significantly. Only 10% of the hydrous potential (12,000 million m3 per year - estimate by
FAO, 1995) is currently exploited. Notwithstanding its mountainous topography, Haiti is
endowed with a system of large plains (Artibonite, Cul de Sac, Plaine du Nord, Plaine des
Cayes, Plaine de Leogane) whose agricultural production could be greatly intensified if
appropriate investments in infrastructure were made.

139. Table 10 provides some FAO estimates concerning the food potential in Haiti.
The FAO report insists on being cautious with these figures, which are based on very
schematic and theoretical assumptions. Not only there is a total lack of knowledge about
the economically sustainable food growing potential in Haiti, no domestic resource cost
calculations have ever been made to measure the competitive advantages of specific crops.

140. The lack of knowledge concerning the economically sustainable agricultural
potential in Haiti and the comparative advantages of main crops may lead decision makers
to articulate a food security strategy that is founded on wrong assumptions. In effect,
there is no question that Haiti has the potential to increase its food production. The
question is: to what level can this be optimally achieved without misallocating scarce
domestic resources30 ?.

30 Sweden can certainly become self-sufficient in bananas and coffee production, but at a cost that
probably does not match the benefit of such an achievement.
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Table 10: Haiti: agricultural cultivated areas, yields and production,
main crops, actual and potential figures.

Actual Potential

Areas Yield Production Areas2 Yields Production

Crop '000 ha MT/ha '000 MT '000 ha MT/ha '000 MT

Maize 448,00 0,82 370,00 450,00 1,50 675,00

Sorghum 250,00 0,70 170,00 225,00 1,00 225,00

Rice 86,00 1,50 130,00 100,00 2,00 200,00

Beans 60,00 0,75 45,00 80,00 1,00 80,00

Roots 130,00 4,00 520,00 130,00 10,00 1300,00

bananas 80,00 4,00 320,00 100,00 7,00 700,00

Coffee 135,00 0,26 34,00 150,00 0,40 60,00

Cultivated areas allocated to specific crops for each season/cycle
2 Same

Source: FAO, volume II, 1995, working document 6, p.2 7

Table 11: Haiti - Average retail prices, some food products for Haiti, Dominican
Republic, Costa Rica, 1994-1995-1996 (Us $ per kg *)

1994 1995 19961

Country Haiti D.R. C.R Haiti D.R. C.R Haiti D.R CR.

Rice3 0,78 0,85 0,61 0,63 0,91 0,69 0,64 0,91 0,72

Beans-red 1,33 2,21 NA 1,11 2,24 0,69 1,08 2,24 0,92

Beans-black 1,14 1,264 0,65 0,85 NA 0,69 0,97 NA 0,71

Corn 0,53 0,33 0,25 0,41 NA D,23 0,45 NA 0,21

Sugar(refined) 0,88 0,72 0,52 0,82 0,89 NA 0,81 1,01 NA

i January-March for Haiti, January-May for Dominican Republic, May for Costa-Rica
2 Average retail prices for 1993.
3 Figures refer to local rice in the case of Haiti and Dominican Republic. In Haiti, Madame

Gougousse local variety of rice is more expensive.
4 Red beans and corn prices are average retail prices for 1993.
Source: USAID) Monitoring reports in Haiti, BRH; Central bank and Secretariat of Agriculture, Dominican republic;
Departamento de Informacion de Mercados (Consejo Nacional de Production), Costa Rica.

* Based on following exchange rates per US$:

* Haiti (13 Gdes in 1994; 16 Gdes in 1995; 16.50 Gdes for first three months of 1996)

* Dominican Republic (12.94 DR$ in 1994; 13.60 DR$ in 1995; 13.70 DR$ for first 5 months of 1996):

* Costa Rica (Colones 160 in 1994; monthly average for 1995, ranging from Colones 165 to colones 193;
and Colones 205 for May 1996).
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Table 12: Haiti - Marketing Margins for Selected Crops in the Northwest region, 1991

Crops Selling price | Buying price Gross margin Percent margin

Retailer
Rice 5,28 4,85 0,42 7,90
Beans 6,52 5,51 1,01 15,50
Flour 3,70 3,31 0,38 10,30
Sorghum 1,95 1,49 0,46 30,80
Corn 1,78 1,28 1 0,50 39,10
Wholesaler
Rice 5,69 5,26 0,43 7,60
Beans 5,78 4,81 0,97 16,80
FlouI 3,36 3,01 0,35 10,40
Sorghum 2,48 1,70 0,78 45,90
Corm 2,16 1,64 0,52 31,70
Source: SECID, 1993.

Food prices and marketing margins

141. Food prices are reported to be high in Haiti (Augustin et al., 1993). Table 11
tends to confirm this for corn and sugar but not for rice and beans. A comparison with two
other countries of the region (the Dominican Republic and Costa Rica), for the period
1994-1996, show that corn and sugar prices are higher in Haiti. Beans (red and black) are
the most expensive in the Dominican Republic and the cheapest in Costa Rica. Rice prices
tend to be higher both in the Dominican Republic and in Costa Rica3l .

142. Conventional wisdom in Haiti tends to conclude that marketing margins are
high. :[t may be, but this is not supported by SECID32surveys in northwest Haiti, which
came out with the opposite conclusion. Actually, the survey (SECID, 1993) reports that
the margin on the various goods sold in the marketplace is relatively low when one
considers that transportation costs are a major factor.

143. Table 12 shows that the percentage of the consumer dollar farmers received
was relatively high. For rice, beans and sorghum, the farmer received over 80% of the
consumer dollar. By comparison, farmers in the US received from 31% to 55% of the
consumer dollar (less direct selling in US). In Indonesia and in the Philippines, farmers
receive about 82% of the market price (SECID, 1993). In some African countries, such as
Tanzania and Kenya, the farmers receive slightly more than 40% (Abbot, 1993, in SECID,
1993).

31 The consultant pleads for caution when comparing prices between different countries. Factors such as
real exchange rates, variety/quality of products, etc can skew the figures.
32 SECID for South-East Consortium For International Development and Auburn University.
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144. SECID reports that the margin difference received by the intermediary is just
adequate to cover transportation and marketing costs. Table 12 shows that marketing
margins for selected crops varied from 7.9% to 39.1% at the retail level. Those findings,
even if they should be supported by more evidence collected in other regions of Haiti, are
consistent with the wide and diversified structure of intermediaries (madam Sara), who, by
themselves, are not likely to have the financial depth to speculate and distort the market.
Things may be different though for imported foods whose structure of intermediaries is
skewed and appears to be showing signs of cartelization (USAID, 1995).

145. TRANSPORT COSTS: In the northwest region, transportation constitutes a
major cost in the marketing of products. Transportation cost to a primary market could
represent 25% of the selling price and 45% of the net margin (SECID, 1993). Most
producers and market participants interviewed in the SECID survey felt that
transportation was the major constraint hampering the marketing of produce in the
northwest. It does not seem to be the rate of moving goods per se that is exorbitant, but
the real cost when time is factored in (SECID, 1993).

146. Transportation cost data on moving food aid in Haiti supplied by CARE show
that the cost is twice as high to move goods on "most difficult" roads than on "less
difficult" ones (respectively US$75.40 and US$35 per ton for distances ranging between
40 to 70 miles). This is supported by figures provided by the data from Canadian technical
services (UAP) showing that moving maize bags of 115 pounds would cost Gdes 0.12 per
km on an asphalted road (P-au-P - Jacmel) and Gdes 0.27 on a muddy or rough road
(P-au-P - Lascahobas); that is, 225 percent more. Given that 70% of the road network in
Haiti is in bad condition (FAO, vol. II, 1995), it is clear why transportation costs are a
factor when lowering food prices becomes a fundamental food security issue in Haiti.
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MICROENTERPRISE DEVELOPMENT
AND JOB CREATION IN HAITI

JOHN CURRELLY

1. The labor market in Haiti is characterized by high unemployment and
underemployment, low wages, and low skills level. Employers in all sectors are confronted
with a labor force that brings few enabling skills to the job, requires long and repeated
training, suffers from poor health, and is distrustful of the business class. Corollary
consequences include low regard for safety in the workplace, high levels of work stoppages,
an oddly-placed preference for foreign bosses, total disconnection from the aims of the
business and an adversarial relationship with workplace authority.

2. The majority of Haitians work in the informal sector in some type of
micro entrepreneurial activity. Most micreoentreprises can be characterized by: small size,
easy entry, rudimentary technology, local resources and raw materials, high labor content,
simple products and services, low prices, clients with low revenues, localized and accessible
markets, simple distribution methods, intense and free competition, skills obtained on the job
and poor or no access to credit (Lumarque, 56). These difficult conditions present
constraints for increasing employment and wages among the poor.

Characteristics of the informal sector

3. The actual size of the informal sector in Haiti is unknown, however estimates
indicate that most Haitians work in the informal sector. When subtracting the number of
participants in the formal sector from the total "active" population, the informal sector is
estimated at between 1.8 and 3.3 million people.' Estimates of the contribution of the
informal sector to total employment are between 85 percent and 92 percent (Lumarque, 57-
60). With such a huge informal sector the loss of potential government revenues and
utilization of capital are immense.2 In effect, it creates a vicious circle whereby the
government does not have the means to ameliorate the business environment and the informal
sector cannot formalize without those improvements.

4. The majority of microenterprises are urban apart from farming and fishing. With
the deteriorated infrastructure and insufficient permanent market for goods and services in
rural areas, microentrepreneurs tend to congregate in urban or peri-urban settings such as
weekly markets. Because microenterprises work outside of the regulated environment and

I See annex one for full discussion. With the formal sector liberally estimated at about 460,000 people,
the ratio of informal to formal sect or participants is between 4.0: and 7.1:1. Using Fass's estimations of
market participation by members of the informal sector (pg. 70) yields middle values of about 2.6 million
active participants and a ratio of 5.6:1, a figure that seems reasonable.

Given the size of the informal sector and using the assumption that wages constitute about 70 percent of
GDP (as they do in the US where data are available), the informal sector generates annual employment
income of $1.1 billion or close to 19 billion gourdes at today's rate of exchange. Even at a very low net tax
rate, foregone revenues are in the tens of millions of dollars. See Annex for discussion
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without the usual financial buffers of bank accounts, access to loans, insurance and the like,
they depend upon daily receipts to meet daily expenses, including labor. It is, therefore, likely
that the majority of employees are de facto entrepreneurs, receiving dividends from the
business instead of wages.

5. TYPES OF MICROENTREPRENEURS. The microenterprise sector can be broken down
into three categories of microenterprises: successful, typical and forced. Successful
microentrepreneurs tend to be those who own long-standing family business which have
slowly developed over time. Margins tend to be relatively high among this group, but
expansion is constrained by lack of investment. Their problems center around how to make
the move into the formal sector because they cannot grow without investment. These are the
ideal clients for lenders, but are relatively few in number.3 When these entrepreneurs receive
formal sector loans in the range of 25,000 gourdes ($1,500), they tend to double their
production and number of employees quickly, due to latent business captured by reduced
costs and prices. These enterprises tend to be the largest in terms of employees per unit,
although data are limited.

6. The typical microentrepreneur incorporating about one third of all, usually works
periodically as circumstances allow. Typical gross income for this type of enterprise may be
250 gourdes per day ($15) spread among the entrepreneur, his or her expenses and several
employees, each earning 10 to 20 gourdes ($0.60-$1.20) per day. They are sufficiently skilled
to earn some income, but may not have the skills or credit to grow. These entrepreneurs
tend to have fewer employees and a less-structured business.

7. The forced microentrepreneurs are there because they cannot find employment
elsewhere. These mainly are the single microentrepreneur businesses, many of them open-air
merchants or subsistence farmers, living from hand to mouth. Almost all income is consumed
as food as it is earned and growth is next to impossible because the entrepreneurs have no
bargaining power. Consequently, their margins can be incredibly low; for the merchant,
consisting, at times, of the half cup of rice left in the bag after a day spent selling several
hundred individual cups for a total sum equal to the amount paid for the bag that morning.
They are very mobile, coming in and out of the market as opportunity and necessity dictate.
In many cases, participants do not rely entirely on earnings for their livelihood. In the case of
some entrepreneurs, the business exists to earn a little extra income for schooling or health
care over that received from someone in the family who is working or from remittances from
family members abroad.

8. TYPEs OF ACTIVITIES. Microentrepreneurs in Haiti are involved in the entire range
of possible services. In urban and peri-urban centers, the list includes manufacturers (e.g. of
concrete, furniture, etc.), craftsman, tailors, artisans, bakers, small traders, service shops
ranging from auto repair to bakers, dry cleaners, small hotels, and funeral homes. In rural
areas, the list includes manufacturers of clay pots and all manner of woven goods from
lathanier (palm leaf) and other plants, traders in agricultural products, sea salt production,
private school operation, charcoal production, brokers (intermediaries that procure clients for
transporters of all types, even for illegal emigration), and others.

3 In Les Cayes, about 220 such enterprises were identified in a city of 42,000 people in 1991; perhaps
amounting to one percent of the active population (Currelly, appendix 6).
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9. Small-scale trading provides some income for many households, both urban and
rural. As very little is manufactured in Haiti; most consumer goods are imported and then
redistributed through various channels.4 In the Northwest, for example, 69 percent of
households were engaged in commerce (including charcoal) in 1994 (Baseline Study, pp. 86-
107), earning about 2,600 gourdes per household per annum ($174, then) or 434 gourdes per
capita ($29). Most consumer goods, even locally-produced agricultural products, are
handled many times, providing some income for many, but raising the final price per unit
enormously. Cooking oil, for instance, may be imported in bulk vessels of thousands of tons,
resold in 55 gallon drums, further broken down to five gallon pails, one gallon units and liter
bottles, from which it is sold in shot glass-sized units to the final consumer. While each level
of sales constitutes a living for the merchant involved, the ultimate price can reach seemingly
exorbitant levels.

10. SIZE. Haitian microenterprises tend to have one principal with a few employees.
The employees are usually family, short-term labor, apprentices or full-time labor. The use of
apprentices as workers is widespread in the trades as a way of obtaining cheap labor. Indeed,
they often pay the owner for the privilege of learning the trade while working.5 Production
efficiencies tend to be low because the labor force is neither well paid nor well trained. It is
difficult to manage a large under-trained and underpaid staff without access to those
management tools taken for granted in the formal sector, such as administrators, accounting,
training, health insurance, access to banks, etc.

11. WAGES. Data are not fully available, but records from the Haitian Development
Foundation show examples of microentrepreneurs earning several thousand gourdes per
month6. A few examples of wages for microentrepreneurs include: 12 gourdes ($0.80) per
eight-hour day for charcoal producers; 2,100 gourdes per participating household per year
($140 per household, $23 per capita) for artisanal producers; 738 gourdes per household per
year annum ($50, $8 per capita) for agricultural producers; and about 4,600 gourdes per
household per annum ($306, $51 per capita) for fishing (which is practiced by only a very
small percentage of households).

12. SKILLS. The skill level in the informal sector is on the whole, low. Workers are,
however, extremely resourceful in getting the job done under arduous circumstances with no
access to technical manuals nor specialized tools. The ability to acquire skills that fit the
reality of the workplace implies that the acquisition of "higher" skills will not be difficult,
once conditions warrant. It is important to note that programs designed to enhance skills will
likely fail unless the economy expands to the point that the market will pay for the resultant
improved products and services.

13. Even at the level of successful microentrepreneurs, the education levels are not
high. Of borrowers at HDF, approximately 75 percent have finished primary school, 20

4 How this several hundred million dollar gap between imports and exports plus remittances and donor
assistance is funded is not empirically known to the Governor of the Central Bank -personal conversation,
pec. 1996.

Observations during several site visits to an iron works in Cape Haitian wherein the owner had 42
"students" paying to work for him - his entire workforce.
6 Many microenterprise lending institutions include questions about the size, type, employees, gross
revenue, etc., of the business in the loan application. These could be mined for statistics easily and
inexpensively.
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percent have some high school, 5 percent have finished high school and a very small
percentage has graduated from university (interviews with key informants). For the lower
levels of microenterprise, illiteracy is the norm.

14. Employers complain of employees that cannot retain skills and are often ill. They
attribute these problems to lack of education, the wrong kind of education and insufficient
means to maintain themselves and their families in good health.

15. REGULATORY FRAMEWORK. The sector is notable for its lack of regulation. This
allows much freedom for individual initiative and reduces the entry barriers almost to zero.
Consequently, many microenterprises start and fail. The sector is in constant flux and
opportunistic, flocking to opportunities considered to be remunerative and as quickly leaving
them when they become overcrowded or fail. Except during the Duvalier era and several,
more recent, short-term attempts at reform, the sector has not been subject to taxes. There is
a recognition that microenterprise is the economic activity of last resort.7 The lack of
regulations, however, also has negative consequences such as poor working conditions,
frequently exploitative wages and earnings, lack of means to take advantage of genuine
opportunities for betterment and a sometimes severe effect on the environment.

Microenterprise Development Promotion Programs

16. As with other sectors, NGOs play the largest role in microenterprise development
programs. These programs operate in three major areas of need: information, training and
credit. The various types of programs include Non-Bank intermediaries, Caisses populaires,
commercial banks, and traditional lenders (see Annex for discussion).

17. EFFECTIVENESS. In spite of the varied credit offerings to the informal and
microenterprise sector, the total amount available is not great. The NBIs have $33 million in
circulation and the CPs have about $5 million lent to members. Using the estimated figure of
60 percent of all urban lending coming from usurers would yield an outreach of $57 million
and a total lending to the informal sector of close to $100 million - about $40 per active
participant. Furthermore, the lack of formalization makes borrowing arduous, except from
moneylenders, who are expensive. Longer-term credit is not available in any significant
quantity to the sector.

7 Even farming and fishing tend to be the hard-luck, fall-back position of their practitioners, except, in
the case of farmers, for those occupying irrigated lands or growing high-value crops. In a recent exhaustive
set of studies of livelihood security, it was shown that most farmers were net purchasers of food, leading to
the odd phenomenon of farmers complaining of rising food prices -Northwest Haiti, 90-120.
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Table 1: Types of lending institutions

Lending Institution Target Population Key Issues

Non-Bank Microentrepreneurs in production, - Below-market interest makes portfolios
Intermedliaries commercial and service sectors who vulnerable to attrition by inflation and

have no access to reasonable lending operations non-sustainable w/o outside
terms. Present throughout Haiti, but assistance.
concentrated in P-au-P. Comprise - Medium outreach, but little growth
NGOs, multi- and bilateral donors and potential.
cooperatives. Only group using group - With few exceptions, have sub-standard
guarantees as collateral. management and practices.

- Operate with virtually no guarantees or
regulations.

Caisses Populaires Capturing members' liquidity for safe- - Lack of outreach with present structure.
keeping and on-lending to members. - Will have to greatly increase management
Concentrated in Port-au-Prince, but skills if structure becomes more bank-like in
evenly distributed in other 8 future.
departments. Supported by UN and - May be subject to increased scrutiny by
Canada; growing and changing quickly. regulators, if become more bank-like.

Commercial Banks Formal sector. Studying means to - Lack of growth potential with present debt-
penetrate to best of informal sector saturated formal sector clients.
clients. Always looking for stable repeat - Creation of competition by new banks and
business. branches.

- Will soon be more severely regulated and
may experience a shake out, limiting
interest in market penetration in the short
term.

Traditional Holders of hard collateral who do not - High rates for short-term loans
Moneylenders have access to formal or NBI lending. - Never have sufficient funds for demand.

Exist throughout Haiti, usually in urban - Need to formalize themselves and become
areas. Indiscriminate; will lend for "responsible" financial agents in order to
distress and consumption, as well as grow.
commerce and production. - Generally restricted to lending less than

Gdes 30,000.

18. With few if any exceptions, evaluations of informal lending programs have been
overwhelmingly negative. Large programs, usually donor-financed, such as BCA and HDF,
have suffered from poor repayment percentages and inflation-eroded capital funds. Small
NBI programs are characterized by very low outreach and poor management. Even those few
that have high repayment rates and are well-targeted, are not sustainable without constant
inputs of lending capital or technical assistance, or both. The history of microenterprise
lending in Haiti has not been positive, but there are signs that some newer, more aggressive
NBIs may have found a way to tap into the sector and make a profit. Cooperatives like
SHEC, CCG and MUCI appear to have most of the qualifications necessary to succeed in
lending to this sector. Training programs, though few in number, have been similarly
unsuccessful.
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Box 1 Formalizing the Informal Sector

Private sector banks, notably Banque Intercontinentale and Banque de l'Union Haitienne, have linked
with bilateral donors to bring micro- and small entrepreneurs into the formal sector. Using a time-
limited, client invisible, partial guarantee of the portfolio, provided by the donor (USAID), the banks
seek the most credit-worthy businesses in the sectors as clients. Should the clients prove to be
worthy (by their repayment history) they will become regular and profitable clients of the bank.
Given that the formal sector is small, is saturated with credit and is weak, and that banks are
universally undercapitalized (too many deposits [liabilities] and too few loans [assets] compared to
owners' capital investment), banks must reach for viable clients in the informal sector and
"formalize" them - and do it quickly, before the inevitable shake out reduces the current 12 banks
to a more realistic half-dozen or so. An interviewed banker said he calculates that at the net lending
rate of 40 to 45 percent per annum (declining balance, all fees) on six-month loans, their program
could be self-sufficient in 12 months with Gdes 5 thousand to Gdes 20 thousand loans totaling about
Gdes 5 million lent to microentrepreneurs. Given that estimates of total trade captured by the formal
sector are around 30 percent, they figure there is good business to be had in the sector.

Constraints to Increasing Jobs and Wages in the Microenterprise Sector

19. CRFDIT. The main constraint to microenterprise development in Haiti is credit.
Properly lent and utilized, credit, by itself, will offset the other constraints to growth to a
greater extent than any other single input. The credit can come with some sort of training and
information component, or the lender can insist upon certain minimum standards of economic
responsibility that will force the borrower to obtain information and training. But the
empowering force of the credit that can, for example, enable an entrepreneur to purchase raw
materials wholesale or display finished products for sale, is a powerful motivating incentive
to upgrade skills and knowledge.

20. Determining the demand for credit in the sector would require additional analysis.
One microstudy (John Currelly) found a positive demand for credit in the range of $2,000 of
around 95 percent among all interviewees. The UNDP survey of most NBIs in Haiti revealed
"a strong demand for credit and a large need for financing." (pg. 2). But credit demand is a
moving target. There is a large perceived demand by microentrepreneurs, but no insufficient
proof that a loan would have a positive effect on the enterprise for a large proportion of
them. On the other hand, the provision of loans to the sector, in conjunction with some
changes in the general business climate, could generate efficiencies and confidence that, in
turn, could increase the demand for credit, as it does in an economically developed society.

21. FORMALIZATION. Although it may be the result of other constraints, the lack of
access to the efficiencies of the formal sector is a major problem for participants in the
informal sector. Some of these efficiencies include formal lending at greatly reduced rates and
better terms, legal asset recognition and protection and the capability to use assets as
collateral.

22. The lack of a functioning judiciary and land tenure system in Haiti make these, the
most fundamental prerequisites to formalization, slow, difficult and, increasingly unreliable
legally. Related is the lack of formal sector absorptive capacity to handle the cases that do

6



Microenterprise Development and Job Creation in Haiti

arise; the complexity of processes, the lack of skilled accountants, lawyers, notaries and
jtudges. The process of formalization requires capital in excess of that needed for the business
-- usually in short supply. In the past, formalization has invited arbitrary taxation and
intimidation, so informal sector business-people may believe that the expected benefits are
outweighed by possible disadvantages. Finally, there may simply be ignorance of the
advantages of formalization in the present environment.

23. ENABLING ENVIRONMENT. A major constraint to microenterprise development is
the stagnant state of the economy in general. Good governance - programs and policies that
encourage general economic growth - will assist the microenterprise sector. "Ultimately any
policy change that contributes to more rapid, sustainable growth of the host country
economy will tend to benefit microenterprise owners and workers through stronger growth in
demand for their outputs and the creation of higher-paying job opportunities elsewhere."
(M1icroenterprise Development, 7). With the lack of good governance, there results in an
unwillingness to pay the state for those services it should provide, by means of taxes and
fees, such as infrastructure, justice and security and, for the same reasons, a state that feels
no responsibility to the people. Furthermore, programs purporting to address these problems
from the top down have been relative failures, because they do not respond to the needs of
the poor.

24. PHYSICAL INFRASTRUCTURE. Much has been written about the deplorable state of
the Haitian infrastructure and how it affects all the other economic variables (see Fournier,
Delatour and Duggleby, inter alia). There is no doubt that the limited number of roads and
their state of repair increases transportation costs or that the lack of rural electrification
hampers the efficiency of rural enterprises or that poor telecommunications limits market
growth or that the lack of workable judicial and land tenure systems render most of the
available capital in the country unavailable, etc. One effect of the lack of viable infrastructure
is an ever-increasing concentration of population in areas where there is relatively more -
the capital and, to a lesser extent, other provincial urban centers. Over the medium term,
programs directed to the informal sector will have to be designed to work within the
infrastructural constraints.

25. Specifically, the lack of reliable electrical power remains one of the most
significant infrastructure constraints for many microenterprises. The problem is not that the
power is too expensive, but that it is not available on a regular basis, nor at a constant
voltage or during regular working hours. The power company has been remunerated for only
about 40 percent of the power it has produced since 1991 (personal conversation with utility
consultant), most being lost to illegal connections, unpaid accounts, employee theft and
transmission inefficiencies, and it has never been able to produce enough current to meet
demand during that time. Urban areas other than Port-au-Prince are without power most of
the time (some small areas close to generating stations excepted). Rural electrification has
not yet occurred in Haiti.

26. The majority of microenterprises are commercial in nature relying on reselling of
goods. As most goods are either imported or foodstuffs produced in the countryside,
transport is a major element of the total cost. The poor state of the national road system in
Haiti, caused by inadequate maintenance over the 20 years since they were built, has more
than doubled the cost of moving goods in real terms. As transporters have slowly realized the
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losses they are incurring, their prices have risen, causing lost sales to resellers, whose
customers' purchasing power has not kept pace. Some areas, particularly the South and
Center Departments, rely almost completely on the road infrastructure for the movement of
goods and people (not having developed sea or air transport) and are, consequently more
severely constrained.

27. TRAINiNG AND INFoRmAIoN. The lack of training and market information among
relatively successful informal operators is a constraint to their more rapid development. The
mechanic who has no idea why he might need a torque wrench, the electrician who doesn't
know what a ground wire is, and the farmer who sends a cow to market 100 miles away with
no idea of the prevailing price, all attest to this on a wide-spread and oft-repeated basis. As
mentioned above, there are few functioning training programs available to Haitian micro-
entrepreneurs. Their sector is not sufficiently dynamic to pay for training and donors are no
longer willing to subsidize training over the long term. As credit is the most needed and
sought-after input, future training programs would be well advised to offer training in
accounting and simple bookkeeping. Adult literacy should focus on business-oriented tasks,
such as preparation of lending institution forms. Product quality control and
handling/packaging has been identified as an area of need in the sector. Although difficult to
make sustainable, the provision of broadcast market information would be very useful to
entrepreneurs who now must be vigilant of the effects of inflation on production costs and
selling prices.

Recommendations for Informal Sector and Microenterprise Development

Policy Recommendations

28. Promoting a macroeconomic environment favoring free and open competition
throughout the economy. This includes economic and regulatory policies which will promote
growth, and ensuring security and justice, critical to sustainable growth.

29. INVESTING IN INRASTRUCTURE IMPROVEM,ENT. The immense expense of repairing
and rebuilding Haiti's infrastructure and the necessary implementation of payment programs
(such as taxes or user fees) to amortize the debt and maintain the investment both imply a
long wait before there will be much effect on permanent informal sector job creation. As with
enlightened policy reform, short and mid-term interventions should be in areas that have the
most impact in the absence of revitalized infrastructure. Simply removing restrictions on
telecommunications could significantly reduce technology barriers to informal lending by
reducing the cost of serving marginal borrowers. Credit scoring, ATMs, smart cards and
plastic money, all are potential tools in serving informal clients that could become viable
within a less restricted telecomimunication environment.
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EBox 2 Group Lending

One of the main reasons that the formal sector has been unwilling to enter into informal sector
lending is the inability of the court system to perfect security interests. (The system that the
moneylenders use, through notaries, currently cannot handle amounts larger than 30,000 gourdes.)
Viithout these protections, lending becomes either very risky or very expensive, as large reserves need
to be factored in for non-payment of debt. What most NBIs have done to offset the high delinquency
rates and obviate the need for high interest rates is encourage group lending.

The reasoning behind group lending is that the group, which is mutually involved in the enterprise,
is jointly liable for the debt, regardless of the performance of any of the individuals. The incentive for
re,payment is always the promise of another loan for good performance and the threat of non-renewal
for non-performance. This concept works remarkably well, given that Haiti has had little incentive or
p,ractice in teamwork over its history. The difficulty with group lending is that it takes some training
before the group becomes sufficiently aware of their responsibilities to the lender. Skills in group
dynamics, democratic rules, regulations and responsibilities, basic bookkeeping, and the like, all have
tc, be inculcated before a loan can be made with an acceptable chance of a successful conclusion. This
imparts an "up-front" cost to group lending that the formal sector lenders may not want to pay for. On
the other hand, once the NBIs have trained the groups, they can "graduate" to the formal sector, and,
indeed, there is evidence of that happening on a small scale with bank lending and with supplier
credits.

30. E]NSuRiNG GOOD DATA. The absence of any kind of cohesive, trustworthy national
census data makes planning policies and programs, as well as judging their relative value by
measurable results, guesswork, at best. This is an easily realizable program that, after a
re.quest by the GOH, could be implemented over two years at a cost of about one dollar per
person, or seven to eight million dollars, total.

31. FORMALIZE LENDING REGULATIONS THROUGH CENTRAL BANK. The need for
banking services and lending capital in the informal sector and the relatively high price that
participants are willing to pay for them has drawn some NBIs into the business on a for-profit
basis. The caisses populaires are considering commercial lending to non-members and are
lending large amounts of members' savings to cooperative-based (largely non-regulated)
financial institutions. NBIs are planning to sell their portfolios to other financial institutions.
M:oneylenders may form partnerships with commercial lenders. In fact, these activities are
desirable, because they are replicable (have deep and broad outreach potential) and
sustainable. There are issues of fair competition and asset protection, however, that should be
addressed. Some of the NBIs, providing banking services, are operating as cooperatives and
some as associations, each governed by separate and incomplete codes that bear little
resemblance to those the commercial banks are subject to. Insofar as regulations governing
lending operations are concerned, it is recommended that all lending, or at least all
commercial lending, come under the authority of the Central Bank. The reasons are many: it
exists, whereas, if the authority were placed elsewhere, a new organization would have to be
built, staffed and maintained and coordinated with the Central Bank; it is more non-political
than any other GOH institution and, therefore, less likely to be susceptible to political
expediency; as the informal sector "formalizes" so will the financial institutions that serve it,
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therefore some of the NBIs will graduate to commercial banks within the same governing
institution; and the Central Bank is where the expertise for safeguarding the financial system
lies.

32. BRINGING BANKS INTO LINE. The commercial banks appear to be in a precarious
position. International capital ratios need to be respected, ownership in competing banks by
large shareholders in a bank need to be limited, loans to shareholders need to be limited, etc.
Apparently, these regulations are being promulgated by the Central Bank. It is recommended
that this process be assisted, keeping in mind the eventual inclusion of other lending
institutions.

33. BRINGING COOPERATIVE AND ASSOCIATION LAW UP TO DATE. There are some
larger quasi-banks in the sector that are using loopholes in their governing laws to do almost
everything banks do, including offering checking accounts and term deposits, but without
being subject to the reserve requirements or regulations the banks are. Policy, directed at the
safe functioning of these institutions and allowing for their legitimate growth and continuing
provision of services to the informal sector, should be put in place soon.

34. LICENSING ALL CREDIT PROGRAMS AT TEE CENTRAL BANK. Haiti has to be one of
the few countries wherein any organization can start up a credit program without being
subject to common guidelines and host-country policy. Although it is not recommended that
lending or lending terms be restricted, the authorities need to be aware of what is happening
within their purview. Lending at below market rates effectively "rations" credit because, a) it
is not sustainable without constant input from outside the market, and b.) the lower-than-
market rates stop deeper, sustainable credit from establishing. This subject is explored further
in the programs section, below.

35. Adapt banking laws to assist informal sector enterprises. Implement lending
policies that give enhanced access, but not preferential access, to smaller borrowers.
Examples include asset-based lending (chattel mortgage) and flexible credit terms, such as
matching repayment schedules to loan type and client need.

36. ASSISTING THE ASSEMBLY INDUSTRY. In the past, the assembly industry has been a
source of higher-than-average wages for the poor. Due to the lack of stability in Haiti, as
well as the perceived lack of sufficiently operable infrastructure, it is in on-again off-again
decline. In fact, many operators have found that it is possible to operate in Haiti such that the
infrastructure problem is lessened. Part of the decline is due to the perception in the U.S. that
the industry operates under "sweatshop" conditions. The GOH should be convinced of the
value of this sector in the development process and implement a program publicizing abroad
the value of assembly jobs to the poor in Haiti.

37. FORMALIZING THE INFoRMAL SECTOR VIA A COMPREHENSIVE LAND TITLING
POLICY. A large proportion of the assets held by the informal sector cannot be used as
collateral because ownership cannot be assured and exchanges cannot be governed by a
recognized set of rules. Formulating a policy to formalize real estate and following it with an
implementing program, would open up lending opportunities to the informal sector.
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38. Formalization is a two-edged sword, however. In the past, it has always meant
access by tax collectors to the business rather than access by the business to the efficiencies
of formalization. To convince the informal sector of the value of formalization, no programs
or policies should be set up to forcibly register businesses. The formalization process should
take place in natural development steps by the entrepreneur, at his or her request. As a
mic;robusiness grows and requires those products and services that are available more
efficiently in the formal sector, they will be sought and the formalization process will be self-
realizing.

Program Recommendations

39. LINKING COMMERCIAL BANKS TO THE INFORMAL SECTOR AND LONGER-TERM
CREDIT THROUGH COMMERCIAL BANKS. These are programs whose time has come. A great
deal is now known about lending programs through NGOs. The primary reason so much is
known is that it has been so difficult to make them work. Private sector, for-profit
mechanisms have a greater potential because they are cheaper (if all costs are taken into
account), automatically self-sufficient (or they will be immediately withdrawn), have
unlimited growth potential (assuming the institutions' ability to supply management) and are
replicable. The commercial banks would be willing to support such interventions and
innovative donors have already implemented trial programs with short-term credit.
Commercial banks make their money through repeat business with viable clients. The
plethiora of charges, fees and interest garnered over time from active and healthy clients adds
up to an active and healthy bank. The present saturated condition of the formal sector, in
terrris of absorptive capacity of new loans, augurs well for the inclusion of the best of the
informal sector as long-term clients. The on-going formalization process, necessary for such
a relationship, will benefit the client and society. (See, "Provision of Longer-term Credit to
the ]Informal Sector," Annex, pg. 19 and "Independent financial brokers," Annex, pg. 21, for
amplification. )

40. LINKING MICROFINANCE LENDERS. Donors could enhance the establishment of
commercial linkages among microfinance lenders, microenterprise development promoters,
informal sector financiers and commercial finance institutions. Credit originators can create
loans to package and sell to commercial finance companies. Informal credit operators could
produce viable loan pools for sale to more cumbersome banks. Banks could use development
prormoters to advance their policies. There is a lot of experience at each level and a project
such. as this would help each level to modify its approach to coordinate with the others.

41. PROMOTING NBI SUSTAINABLE LENDING PROGRAM. Over the period that NGOs
have been operating in Haiti, many of them have reacted to the pressing need for credit by
their target groups with well-meaning credit programs offering below-market rates. This has,
unfortunately, resulted in the development of a "credit culture," well known to operators in
the lending sectors. This credit culture dictates that, if a donor is involved in lending, the loan
is really a gift and, therefore, need not be repaid. As the court system (as opposed to the
notary-based system, used by the money lenders) does not function well enough to perfect
security in the event of a default and there is no social stigma attached to defaulting in these
cases, there is little risk involved. Although, often, NGO lending programs are incentives for
their target populations to participate in some other activity, such as group solidarity, health,
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and the like, they need to be made aware of the restrictive nature of low-rate lending. There
are organizations working in Haiti that are capable of promulgating this message.

42. The realities of the Haitian situation argue that NGO lending will be with us for a
while. The commercial banks are very conservative and have not yet built the experience
needed to establish significant outreach in informal lending. In spite of the conflicting
interests and goals of the NGOs, it would be useful to establish a forum wherein lending
regulations and management issues were discussed. Mandates and objectives among the
participants being quite different, consensus might be difficult, but the point will be taken
eventually, resulting in a far healthier sector. This program would help pave the way for
commercial bank entry into informal sector lending. (See, "Market lending rates and non-
commercial lenders," Annex pg. 20.)

43. PROMOTING INNOVATIVE LOCAL GOVERNMENT PROGRAMS. The poor must create
their own wealth. Relying upon the formal sector to produce sufficient jobs in Haiti is not
realistic; relying on the donor community is not sustainable. The present top-down political
system in Haiti has been proven irrelevant to the poor by their utter disdain of the process.
What is required are localized public management systems, within which the resident
population can take charge of the mechanisms and institutions that affect their lives. It is
more likely that successful local models of government will "trickle up" to higher levels than
that the current models will "trickle down." There are NGOs and private firms that specialize
in local government and, indeed, there are some programs operating in Haiti at the moment.
A successful local government will create wealth by the same means wealth is created
(legally) anywhere: by providing a "level playing field," and the stability for entrepreneurs to
develop products and services and market them. Jobs and poverty reduction immediately
follow. The very small size and outreach of microenterprise makes it likely that it could
operate within a small local area, if that area was functioning well.

44. STRENGTHENING MINISTRY OF PLAN TO PLAY A ROLE IN NGO COORDINATION.
The GOH doesn't have the ability to direct or police the many NGOs in the country. Nor do
they have a cohesive plan for them to follow if they could. They could provide leadership,
through dialogue with the NGOs, to steer NGOs to program areas the ministry prefers as
part of a national plan for development. Using a process combining moral suasion and
productive consultation, the Ministry, with donor backing, could produce both the plan and
the goodwill necessary to have the NGOs cooperate.

45. PROMOTING DONOR ENTREPRENEUR STARTER PROGRAMS. Programs, such as that
of UNOPS and the World Bank-funded FAES, that issue financial or technical assistance to
groups of the very poor are useful "nurseries" for future entrepreneurs (see, "Developing the
Entrepreneurial Spirit," this page). Empowerment of the poor is a necessary first step for
them to recognize themselves as economic agents. These programs could tie in with local
government, Ministry of Plan leadership, and microentreprise lending activities.

46. TRAINING INFORMAL ENTREPRENEURS. With the imminent penetration of the
commercial banks into the upper levels of the informal sector and the consequent migration
of these enterprises into the formal sector, there would be a positive response to training,
both managerial and technical, directed at this higher level. The recipients would have the
means, ability and desire to alter their businesses to take advantage of the training to increase
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business. This would result in more jobs. A few training institutions, non- and for-profit, exist
in Port-au-Prince. The role of the donor here would be as catalyst, working to include
training wherever it is feasible, through consultations, publicity, etc. Subsidization of training
should be carefully analyzed before implemented, for reasons of sustainability.

Box 3 Developing the Entrepreneurial Spirit

UNOPS is financing small, disadvantaged groups with revenue generating activities that
appear to make sense. They are finding that participants often have no understanding of
being economic agents, i.e., that they have the right to be operating within the business
system. By its initial investment, the project allows them to learn how to generate
revenues, how to manage them and how to reinvest profits. In very little time the rules are
learned. One group made some money by holding grain in project-supplied silos. They
dec.ided the money would be reinvested in pigs, but due to the season, they would have to
wait three months before investing. They then decided to lend the money to another group
at one percent interest per month in the interim. Projects like this, working with the
disadvantaged (but still not so vulnerable that they cannot rise economically), although not
sustainable, are beneficial because they create economic agents who will not only better
make their way in society, but will also feed into more sustainable systems with their
newly developed skills.

47. JOB CREATION PROGRAMS. One of the problems associated with the various jobs
programs is the disruption caused to private entrepreneurs who happen to work in the areas
receiving jobs support. The adherence of the programs to the minimum wage, although
legally necessary, places the laborers out of the reach of their usual agricultural employers
until the program moves on. In the past, this was not a big problem as most workers were
not kept on the payroll for any length of time. In the future, however, if jobs creation
programs are reinstated, there will be, or should be, an emphasis on durable rural
infrastructure repair and increased use of manual labor. In this case, the aforementioned
problem may have a more serious effect on local entrepreneurs. Fortunately, there is a
solution. Several organizations (USAID, CARE, CRS, ADRA) have the ability, through a
common food security information system activity, to determine peak times of labor need in
agriculture and other rural enterprises. Implementation of created jobs could easily be
programmed to correspond to the "low season" for labor. (See "Jobs creation programs,"
Annex, pg. 22, for further discussion.)

48. ESTABLISHING AN INSTITUTION TO ASSIST FORMALIZATION OF INFORMAL-SECTOR
BUS:NESS. Although the GOH does not need the additional overhead of another institution,
an argument could be made that a donor-sponsored time-limited project that put a team of
experts at the disposal of eligible informal sector businesses to assist them to attain the
internal structures and recognition necessary for access to the formal sector (and to offer
some protection from the potential vicissitudes of the move), would simultaneously increase
the effective wealth of the participants, through recognition of assets, the labor force,
through more jobs and the government, through the collection of more taxes.
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49. Support, however, should not be given to state lending programs. There is too
much opportunity for corruption and goes against the credit culture, is inefficient, and
politically susceptible. It is the domain of the private sector to make sustainable loans.
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ANNEX

The annex serves to give details and depth to items in the main body. The first
section, Details, contains derivations for assertions in the text. The second section, titled
Enhancements, presents ideas, arguments and premises related to those in the main text.
Thtey are cross-referenced from the main text, where appropriate. Following that, are the
tables, also cross-referenced from the text and the bibliography.

Derivation of the size of the informal sector:

Low UNDP figures (Analyse des Institutions Bancaires, 7) show 6.7 million
inhabitants, of which 2.3 million are "active." The formal sector can be liberally
clefined as anyone with a deposit in a financial institution. There are about
460,000 deposit accounts (280,000 in commercial banks and 180,000 in NBIs),
so this number can be used, granting that many people have more than one
account. Subtracting the formal sector, participants from the active population
yields 1.8 million in the informal sector and a ratio of 4: 1.

MIedium IMF total population estimation (1995): 7.2 million. Active population (over 15
years): 3.9 million. Market penetration by population over 14 years: 77.5% (Fass,
urban data). 77.5% of 3.9 million yields 3 million, less 460,000 formal sector
participants, yields 2.6 million active in the informal sector and an informal to
formal sector participant ratio of 5.6:1.

High INMF total population estimation (1995): 7.2 million. Active population (over 15
years): 3.9 million. Four-week unemployment rate among active population: 4%
(Fass, 71). 3.9 million less 4%, less 460,000 formal sector participants yields 3.3
million active in the informal sector and a ratio of 7:1.

Derivation of informal sector income generation:

Population of 7.2 million times GDP of $250 (IMF, 1995) yields total GDP of
$1.8 billion. Informal sector portion at between 85% and 92% is between $1.5 billion and
$1.7 billion, say $1.6 billion, of which 70% is attributed to labor, or between $1.07 billion
and $1.16 billion, say $1.1 billion. Current rate of exchange is 17 gourdes per US dollar.

Types of Micrornterprise Institutions

NON-BANK INTERMEDIARIES. NBIs, as the name indicates, are non-bank
institutions that effect loans. They occupy a wide spectrum of intermediation, from very small
NGOs, with a lending program of a few thousand dollars adjunct to the main thrust of the
organization, through to large, international donor-funded single-purpose development
banks. It is estimated that some 70 non-bank intermediaries (NBIs), defined as organisms
that collect .funds from diverse sources and transform them into credit, may have pumped as
much as $74 million into microenterprise lending to date, with about $33 million currently in
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circulation.8 These NBIs -as a group, are generally characterized by a limited capacity to
intervene, due as much to their own institutional limitations (inadequate legal structure, lack
of coordination among donor programs and the NBIs themselves, and poor management and
performance skills) as client limitations (illiterate, low management capability, very mobile).
NBIs are also noted for not being operationally viable, i.e., charging interest rates lower than
those necessary to meet operating costs and finance lending capital. According to the ILO,
66 percent of lending capital collected by NBIs continues to be from international sources at
subsidized rates (see, "Saving and borrowing," Annex, pg. 22). A failed GOH agricultural
lending bank, Bureau de Credit Agricole, is being re-cast as a NBI, financing organizations
that will on-lend, and may again become a force in rural areas. Three cooperatives have
grown large by offering the same basic services as commercial banks, but without the
regulatory restrictions, causing the Central Bank to investigate the sector, which will
probably result in some new rules in the near future. Interest rates charged vary from 6 to
43.5 percent annually. Loan transaction times tend to be long and arduous. (See table, "NGO
Microenterprise Lending Programs," Annex, pg. 17, for a partial listing of NBIs).

CAISSES POPULAIRES. The Caisses Populaires(CPs) have flourished since the
beginning of the coup d'etat of late 1991. The CPs are comprised of a group who put
together an organization that holds the savings of its members. The governing body and staff,
themselves members, usually work for free and no interest is paid on savings. Loans, often
totaling about one half savings held, are made to members only, usually at one percent per
month interest. These organizations are in the majority among all financial institutions in
Haiti, in terms of numbers of institutions. Furthermore, their growth has been rapid and
recent, likely due to the safety it affords members for their transient liquidity and the
important and rare feeling of solidarity afforded to members, who feel that they are
empowered by belonging to a successful movement. In addition, much attention has been
paid over recent years to this sub-sector by international organizations, particularly those
funded by Canada and the UNDP/ILO.

A UNDP/ILO study inventoried 245 working CPs, one-half of which were less
than five years old. These CPs had a total of 168,000 members, which can be extrapolated to
about 185,000 members for the 280 working CPs that likely exist. Most are small (more than
one-half have fewer than 400 members), most are urban (70 CPs and 98,000- members only,
in rural areas), 71 percent are informal, 52 percent of the membership is female. Total capital
is about $1.185 million, total savings about $6.28 million, for a total of nearly $7.5 million,
covering total credit of $4.4 million (58%). Most of the rest is idle, although some
enterprising CPs are letting their deposits to the overnight money market in Port-au-Prince.
Until CPs change their policy of lending some fraction of a depositor's money to that
depositor, they will not be a significant force in mobilizing credit in the informal sector -
neither deep nor broad outreach (see "Savings and borrowing," Annex pg. 22). The current
UNDP/ILO project predicts that, if financing can be found, CPs may be able to lend as much
as three times deposits. Should this take place, CPs will be susceptible to regulation for the
protection of depositors. They currently supply a much-needed cash security service, as
amply evidenced by their high indigenous growth rate over the last few years. CPs generally
charge one percent per month interest to members.

8 According to illustrative extrapolations of the data in the four-volume UNDP/ILO "Analyse du Secteur
Financier HaYtien,"
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COMvMERCIAL BANKS. The commercial banks, of which there are now 12 are
under-capitalized by international standards, with a highly saturated and weak formal-sector
clientele (lending is only to the top 0.4 percent of the population), subject to pending and
imminent regulation by the Central Bank and in a newly competitive environment. These
factors have inclined the commercial banks toward studying the acceptance of less-formal
clients and rnore progressive lending practices. Several are participating in donor-sponsored
(USAID/PRET), time-limited experiments in lending to non-traditional clients (see box
"Formalizing the informal sector," pg. 6). One of the top-tier banks (SOGEBANK) has
initiated an innovative first step in mobilizing non-traditional clientele. By issuing fully-
collateralized credit cards to the informal-sector women who traditionally import quantities
of consumer dry goods, they have empowered these entrepreneurs to increase their sales and
have gained them as lucrative, repeat customers (formal sector). Other banks are following
sulit and there may be as many as 1,000 credit cards being used in this manner. This is a
classic win.-win, self-sustaining situation. The banks that are experimenting with
microenterprise lending calculate that an interest rate of 40 to 45 percent (per annum,
declining balance) will be necessary under current conditions. Loan transaction times are
shorter than the average for NBIs, longer than the average for moneylenders.

TRADITIONAL MONEYLENDERS. There are several types of traditional
moneylenders serving the low end of microenterprise lending. Two main types of lending
predominate: usurer loans, which tend to be larger, often have a term of several months and
are lent against title to property; and pawn loans, which tend to be smaller, usually have a one
or two-month term and are guaranteed by the holding of jewelry, bicycles, tools, and the like.
A third, rural-based moneylender, called a speculator, will advance farmers money on their
fulaure cash (crops, such as coffee, and take crop in payment for the principal and interest.

T'here are no known lists, but most surveys of microenterprises reveal that
significant percentages borrow from usurers, at one time or another. According to Conde
(pg. 22), in 1995, usurers accounted for 60 percent of urban lending and 70 percent of rural
lending to the informal sector. These lenders provide a service at a price that is, by definition,
fair (what a willing buyer pays a willing seller). Many moneylenders are of the society to
which they are lending and are aware that they could place their lending funds in precisely the
same economic investments for which their clients are borrowing. To lend them instead
naturally requires a high return, but, significantly, not as high as the investment borrowed
for.9 The high returns to short-term investments in the sector make the availability of short-
term funds scarce and, therefore, expensive. Some moneylenders have evolved to the point
that they are providing bank-like services, such as issuing letters of credit, cashing checks and
transferring funds (Raditz, 24-26 and non-published sources). Interest rates for commercial,
mi.d-sized, mid-term, fully-collateralized loans varies from 5 to 20 percent per month in the
G-and'Anse department (ibid, 25), but others have found different rates, some as high as 60
percent per month (see table, "Moneylender Interest Rates," Annex, pg. 19). It is important
to note that the usurer is not repaid interest or principal until the end of the contract on
shorter-ternm loans. Loan transaction times are very short.

Tables 1: NGO Microenterprise Lending Programs (Top Ten')

9 For a discussion, see Fass, 296.
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Organization Name Type Portfolio Avg. Annual Fees Sector % Loans Goup Geo.

($ '000) Loan Int. (/o) (% Served7 Women Loans Cover3

($) of %
Loan)

Haitian Development Foundation 6,824 1,755 22 7 A, C, P, 42 1 6
Foundation S, 0

Fonds Haitien d'Aide NGO 2,466 566 30 1 A, C, P, 100 90 1
a la Fenume S

Societe Haitienne Credit and 2,039 - 36 7.5 7.5 73 55 1
d'Epargne et de Credit Saving

Union

Coop de Cautionne- Co-op 1,008 1,170 12- 7 -- 80 75 --

ment et de Gestion 22.5

Groupe Technologie NGO 593 378 13- 5-6 C, P, S -- 1 1
Intermddiaire 22.8

Caisse Centrale de Credit 456 2,234 19- 5 C, P, 0 50 3 1
Credit Coop6ratif Union 22

Groupe d'Appui pour Association 201 799 30 1 A, C, P, 88 60 5
I'Intdgration de la 0
Femme du Secteur
Informel

Fondespoir NGO 200 572 30 6 C, P, S 60 4 1

Haitian Assoc. of NGO 149 4,819 18- 0 A, C 62 100 5
Voluntary Assoc. 20.4

Service Oecumenique NGO 146 33 12- 0 A, C -- 100 --

d'Entraide 18

Does not include FDI and SOFIHDES. 2Agriculture, Commerce, Production, Service, Other.
3 Geographic coverage: number of the 9 departments served. "1" means Port-au-Prince and/or the West Department.
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Table 2: Moneylender Inte est Rates

Monthly Int. Rate, % <10 10-15 15-20 20-30 30-40 40-50 50-60 >60

Namber of Cases 10 5 6 17 3 3 8 4

Source: Analyse du Secteur Financier Hattien; Sous Secteur 4.

Enhanceme:nts

Provision of Longer-term Credit to the Informal Sector

Although relatively more difficult than short-term credit, there is an evident need
for longer-term finance in the informal sector. It is too much to expect the private sector to
undertake the necessary experimentation at this time (they are only just dabbling in it with
formal sector clients), yet it is within their purview and that of no other. This seeming
impasse can be resolved by a time-limited partnership between donors/NGOs and the
corrmercial banking sector. Due to intense competition, commercial banks are more willing
than before to investigate ways to penetrate to viable clients outside of the traditional formal
sector. Although it is difficult for a bank to work with an enterprise in the informal sector
(e.g., lack of titles and financial statements), the very fact of the connection made will quickly
serve to integrate the enterprise into the formal sector, in terms of bookkeeping, operating
bank accounts, dealing more long-term with suppliers, more complex products and markets,
reduction in competition, and the like.

Due to the nature of donors and NGOs, they cannot entertain the longer-term
horizons necessary to sustain such credit programs. The solution is a partnership, wherein the
donior underwrites a large proportion of the risk and offers technical assistance, if needed, to
the commercial lending sector. Both the guarantees and the TA would diminish over time to
zero. This model, similar to the USAID/PRET arrangement for short-term credit to
microentrepreneurs, could explore several methodologies with minimum risk for both parties
ancl the potential for long-term benefits for the banks and entrepreneurs, derived exclusively
from the marketplace.

It is important that the commercial lending institutions have complete control over
the programs and that the donor be, at all times, invisible to the borrower. The former,
because, if the donor skews the program to its taste or sensibilities, the lender will simply
milk it until the donor tires, then abandon it. The latter, because the negative "credit culture,"
overwhelmingly associated with ONG/donor lending, plays havoc with loan repayment rates.
("Credit culture dangers include: extending credit at less than market rates, rationing lending
to dubious projects and poor risks, low level of supervision and maintaining a lax attitude
toward repayment. The population has learned that honoring credit obligations is foolish and
has, less payoff than defaulting. The consequence of subsidies and poor credit management
has, been low rates of repayment and unsustainable programs." -Raditz, 20).
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The most serious impediments to the progress of programs such as these are
collateral and debt recovery in the event of default. Asset-based lending, a banking policy
change that appears to have been stalled by the Ministry of Finance, would substantially
remove these impediments and would probably be a necessary first step. (In fact, the banks
can provide asset-based lending to their clients, but must do it through the FDI or
SOFIHDES, both development banks. The commercial banks find this cumbersome and
inimical to the privacy interests of their clients. Most importantly to the informal sector, the
ability of commercial banks to take chattel mortgages would instantly create credit
opportunities for the sector, albeit for the larger, more advanced members to begin with.

Market lending rates and non-commercial lenders

There is a growing, but still nascent, understanding among donors and NGOs that
credit programs directed toward the poor must operate in a self-sustaining manner (including
interest on lending capital). The realities of microenterprise, specially in commercial
activities, generally ensure a high marginal rate of return allowing operators to absorb real
rates of interest. The rates charged by indigenous lenders are a good place to start, as most
borrowers find these terms profitable. One of the reasons moneylenders' rates are so high
may be due to the lack of competing sources (another is the opportunity cost of the lending
capital to the lender). With more players in the market, the rates would face downward
pressures.

The very notion that lending programs should be "directed" at any group, by other
than the lending terms offered, is flawed. Ideally, there should be no prejudice except those
occasioned by the deal in question. If the borrower is small, disadvantaged, has little viable
collateral, etc., the interest rate is going to be higher than that offered to a larger, better
established, better collateralized borrower, because of those factors not because of any social
label. The "better" borrower will not attempt to participate in the terms offered to the
"poorer" borrower, but the latter will strive mightily to earn access to the conditions of the
former, thereby achieving the development objectives of all parties.

To be effective, a lending program must have outreach; the ability to cover a wide
area superficially (more numbers), a smaller area more deeply (more involvement), or both.
In other words, it must be big. In order to get big, or rather, stay big, it must make money
(remember the old joke: it's easy to make a small fortune in Haiti, just start with a large one).
No long-term favors are accorded the target group by subsidizing the cost of borrowing; they
will be unwilling to pay market rates to a commercial lender when the subsidized loans stop,
as they eventually must.

A successful, informal sector lending program will provide the following services:
a) available loans, b) competitive market rates, c) collateral substitutes (if necessary), d)
access to repeat loans, e) flexible terms (both loan term and repayment scheduling), f) short
transaction time and low transaction cost, and g) few restrictions on the use of funds.

A successful informal sector lending program will have the following attributes: a)
credibility as an institution (recognition, experience, impact, etc.), b) financial credibility
(investors, liquidity, links with commercial banks, good financial ratios, etc.), c) competent
administration (quality and quantity of personnel, statutes, reports, operation manuals, etc.),
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d) credit policy (priority sectors, geographic areas, term and conditions, etc.), e) good
financial management (current books, regular audits, follow accounting principles, etc.), f
good portfolio (ratios, high recovery, low at-risk loan percentage, etc.), and g) good
unclerstanding of the social and political context in which it operates (development plans
within the region, socioeconomic environment, etc.) (from, Criteres de Financement des
Institutions dle Micro-finance).

Independent financial brokers

Moneylenders play an important role in the financial flexibility of Haitian residents.
Although stories abound of malfeasance such as lending money to individuals in times of
distress under impossible terms, it can be observed that many transactions are for very short-
term, trading purposes. Along with money transfer agents, moneylenders are the only finance
people who serve remote areas in Haiti. They provide valuable services to their clients, such
as short-term loans with extremely short transaction times, check cashing services and letters
of credit. Of course, they are well paid for these services. A recent study in the Grand'Anse
derartment of Haiti found indications that some of these moneylenders are at the stage of
development that they could become financial brokers, working with the commercial banks
(Rcrditz 27-2B).

This idea, if it could be made to work, has a high potential outreach. In return for
training and -abiding by a few rules, the new financial broker could sell his or her portfolio to
the bank and greatly increase business. At the same time that the rural entrepreneur was
enjoying increased access to borrowing, the rates should fall as supply catches up to demand.
Recovery would remain high, as the same asset perfection system would be used (vente a
r,nemr) and,, best of all to the commercial banks, good clients, wanting to "graduate" to
formal sector lending rates would become natural clients of the participating banks.

Commercial banks are urged to look into this potential and, if it appears feasible,
ask the donor community for initial guarantees and technical assistance, if they cannot
unclertake the project themselves. A suggested beginning would be a seminar. The purpose of
the seminar would be to produce a forum where some moneylenders and commercial bankers
could discuss profitable ways that moneylenders could participate in financing rural business.
Discussions would include possibilities of establishing commercial relationships between
moneylenders and formal financial institutions, such as revolving lines of credit. Also, the
agenda could include a code of conduct for moneylenders and methods for self-regulation
within their own association.
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Saving and borrowing

Savings take three forms. Money can be placed in an institution for protection, as
an investment and as collateral to secure debt. In the case of the caisses populaires, as they
generally pay no interest on deposits, funds are placed mainly for protection (and, to some
extent, for collateral). This is one of the primary reasons for their success. There are very few
ways of securing cash in Haiti, outside of the formal sector. Apart from this protection
service, however, it would appear that the other forms of saving are, in effect, a tax or a fee,
to obtain something of more value, usually, of course, a loan.

One can argue (as Raditz has, pp. 34-36) that an enterprise's retained earnings are
its savings, whether kept in liquid form or reinvested in the business. When an enterprise is
growing, i.e., in need of additional capital, it will draw on those savings for self-investment
because the expected returns exceed those available by leaving the funds liquid.
Consequently, growing businesses do not have excess cash. A mature enterprise generates
more cash than it needs for reinvestment and has a need for savings facilities. Countries go
through a similar process, from net investing to net saving. Banks are intermediaries acting as
clearinghouses between the two.

The point of this discussion is that it is not necessary, or even desirable, that the
same enterprise (or country) be required to "save" in order to borrow. It amounts to a tax on
the business. (If the reason given for the forced savings requirement is to mobilize lending
funds, it means that insufficient interest is being charged to purchase the use of lending funds
from elsewhere and that the lending institution is not sustainable.) Some argue that the tax is
justified, as in the case of group solidarity development, for example, as the price necessary
to make the process function.

Jobs creation programs

Relating the recent ending of the main jobs creation programs and the almost
simultaneous disintegration of the Haitian government may be spurious, but it is tempting to
think that there is a causal relationship. Jobs programs were about the only tangible evidence
of the benefits of democracy that the average poor person saw since the return to
constitutional rule.

The various jobs creation programs to date, starting with USAID's pioneering
effort and ending with the World Bank's massive input, served their purpose. In essence,
these programs bought time for democracy to take root. But have they lasted long enough?
Should they continue? There is evidence that they have not lasted long enough and that they
should be continued and this analyst would like to make a few comments about how they
could be conducted to improve results from the perspective of informal sector poverty
reduction.

A major criticism of the early programs was that, although they did distribute
money directly to the poor, the actual work done was not durable. That is a valid criticism
now, even if, at the time, speed was more of the essence. Yet, the major raison d'etre of
these programs is to transfer cash to the poor. It seems obvious that great care must be taken
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to design durable infrastructure projects that are undertaken with maximum labor - even at
the expense of efficiency.

All jobs programs should remain rural. To be most effective as "peacekeepers,"
the programs need to be as widely disbursed as possible. That means rural. Two additional
benefits to keeping jobs-improved infrastructure in the rural areas are the resultant increased
opportunities for rural-based informal sector enterprises to compete and a decrease in rural
outnrigration.

Finally, whereas recent programs have included potable water, soil conservation
and sanitation as well as road and irrigation rehabilitation, it is recommended that the first
three be discontinued in favor of road and irrigation rehabilitation. Potable water activities,
although durable, do not provide large numbers of jobs. Soil conservation efforts, unless well
targeted, are difficult to keep maintained after the project is over - breaches in water
reterntion devices can cause larger problems later. Sanitation is just the opposite of potable
water: it provides lots of work, but no lasting effect. Most sanitation activities are proper
activities of the municipality and lend a bad image to a jobs program.
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LIST OF ACRONYMS

ADRA Adventist Development and Relief Agency, an NGO operating in Haiti
ATM Automated Teller Machines
CARE Large NGO operating in Haiti
CP Caisse Populaire; credit union, in English
CRS Catholic Relief Services, an NGO operating in Haiti
FAES Fonds d'Assistance Economique et Social, donor-sponsored aid to the poor
FDI Fonds de Developpement Industriel, a Haitian rediscounting facility
Gdes Haitian Gourdes, the national currency
GDP Gross Domestic Product
GOH Government of Haiti
ILO International Labor Organization
IMF International Monetary Fund
NBI Non-bank Intermediary
NGO Non-governmental Organization
PRET Program for the Recovery of the Economy in Transition, a USAID/Haiti project
SME Small and Microenterprises
SOFIHDES Societe Financiere Haftienne de Developpement S. A., a Haitian development bank
SOGEBANK Societe Generale de Banque, a Haitian commercial bank
UCG Unite Centrale de Gestion, a GOH management entity
UNDP United Nations Development Program
UNOPS United Nations Office of Project Services
USAID United States Agency for International Development
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HEALTH AND NUTRITION SECTORS

MIRIAM SCHNEIDMAN AND RuTH LEVINE

1. Interventions to improve health and nutritional conditions are an important
instrument in the Government's overall strategy to alleviate poverty. As stated in the
Economic Emergency Recovery Program (EERP), investments in health are expected to
play a pivotal role in raising productivity and improving the welfare of the population. In
additio:n, it is generally recognized that the relief from the burden of illness satisfies
directly a basic consumption need which is an important social policy goal in itself
Moreover, reductions in infant and child mortality are also expected to contribute
indirectly to reducing poverty by helping to lower fertility.

2. It is generally recognized that health conditions in Haiti are amongst the poorest
in the Western Hemisphere with a demographic and health profile characteristic of those
prevailing in sub-Saharan Africa. This situation can be explained by the overall level of
poverty, which is reflected in limited purchasing power, low levels of education, lack of
access to safe water, as well as limited availability of quality health services. The adverse
synergistic effects of poor nutritional status, high fertility, and poor health conditions raises
particular concern for children and women of reproductive age. Other public concerns
relate to the burden of disease from communicable and infectious diseases (e.g. malaria,
TB, AIDS/STDs).

3. While health conditions in Haiti have historically been poor by most standards,
the situation has deteriorated as a result of the recent political upheaval and the embargo
inducedL economic downturn. The challenge at this stage is to ensure a smooth transition
from donor-driven humanitarian and emergency assistance programs to Government
owned health programs which will expand the availability and quality of health services.
This will have to be accomplished in an environment characterized by fiscal austerity, a
fragile public sector, shortages in human resources, lack of a cohesive regulatory
framework

Health and Nutrition Status

4. CHILD HEALTH. The health and nutritional status of Haitian children is generally
very poor, as reflected in high levels of child mortality. While there has been a marked
improvement in infant mortality during the 1977-92 period, with the rate dipping from
137/1000 to 74/1000, the proportion of 1-year olds dieing before reaching their fifth
birthday has actually increased since the late 1980s. This rise in juvenile mortality (lq4) is
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most likely linked to the recent deterioration in economic and environmental conditions
and to the precarious nutritional situation of most households, particularly in the post coup
period. The principle causes of death for children age 1 to 5 are diarrhea (37 percent),
undernutrition (32 percent) and acute respiratory infections (25 percent).

5. Overall, the under five mortality rate remains the highest in the Westem
Hemisphere at 130/1000. For comparison, the average under five mortality rate in sub-
Saharan Africa is estimated at 157/1000 while in the Latin America region it is roughly
47/1000. While there are no marked geographical differentials, it is worthwhile noting the
pivotal importance of education in curbing child mortality levels and in reducing poverty.
The recent Survey on Mortality, Morbidity and Utilization of Services (EMMUS-II),
which is one of the main sources of information for this chapter, found more than a three
fold difference in the probability of dying before the age of five for children of women with
no education versus those who had completed secondary school. Likewise, it should be
noted that infant and child mortality was substantially lower for women with longer birth
intervals and smaller family sizes, emphasizing the critical importance of joint actions to
lower mortality and fertility.

6. Reproductive Health In spite of a marked recent decline in fertility, the total
fertility rate remains relatively high at 4.8 children per woman, with large urban/rural
differentials (i.e. fertility rates in rural zones are nearly twice as high as in urban areas). As
in other developing countries, women with no education have on average four children
more than those who have benefited from more than a primary school education. It is
generally well recognized that closely spaced births (i.e. less than 24 months), which
represent about one quarter of the births in Haiti, place at risk both the health and
nutritional status of the mother and child, raising the probability of premature death.
While family planning efforts have begun to yield positive results, as reflected in the rise of
the contraceptive prevalence rate, from 5 percent (1987) to 14 percent (1994), there
appears to be considerable unmet demand for contraception (i.e. according to EMMUS-II,
respondents cited a desired family size of 3.4 versus the actual one of 4.8 children). In
spite of the increased availability of contraceptives, the maternal mortality rate remains
very high (600/100,000), and is believed to be related to clandestine unsafe abortions. It
has been estimated that 25-40 percent of all maternal deaths could be prevented through
improved birth spacing.

7. Child and Maternal Nutrition' Malnutrition amongst young children is a major
public health concern, particularly given its negative synergistic effects with infectious
diseases. Chronic malnutrition (height/age) has decreased slightly over the last two
decades but remains relatively high (32 percent for children under five, 1995). Acute
malnutrition (weight/height), an indicator of recent nutritional deprivation, has been
estimated at 8 percent, suggesting deteriorating conditions and signifying a problem of
national concern, given that it is well over 5 percent. Children within the 12-24 month age
group, which is often associated with weaning, are the most vulnerable to malnutrition.

I This section is drawn from the Nutrition Situation and Program Assessment prepared for the World
Bank, April 1996. The main findings and recommendations of this report are summarized in Annex ...

2



Health and Nutrition Sectors

While there are no significant gender differences, geographic disparities are striking with
the North and Northwest departments and urban slums suffering the highest undernutrition
levels. Pregnant and breast feeding women, particularly those from low-income, food-
insecure households, represent another major vulnerable group. It is estimated that 35-40
percent of women of reproductive age suffer from anemia.

8. The overall malnutrition problem in Haiti stems from three interrelated factors:
(i) householdJood insecurity, resulting from income and food supply inadequacies, which
are reflected in food expenditure patterns, as well as issues related to land tenure,
seasonality, and agro-ecological zones; (ii) infectious diseases (e.g. diarrhea, respiratory
and parasitic infections, malaria), which exacerbate nutritional status, particularly in
children;2 and (iii) caretaking practices, including the limited use (i.e. 3 percent) of
exclusive breast feeding during the first three months and inadequate infant feeding
practices (i.e. use of infant formula; inadequate energy density and frequency of feeding),
which lead to high rates of malnutrition among children under five. The recent political
crisis had an adverse effect on nutritional and health status, as socio-economic conditions
worsened (i.e. incomes dropped, food prices roses) and vulnerable households adopted
detrirnental coping strategies (e.g. reducing meal consumption; limiting breast feeding).

Government's Strategy

9. As stated in the 5-year plan (1996-2000), the broad strategy for the health sector
is to reduce mortality and morbidity related to: communicable diseases (e.g. TB, malaria,
STDs/AIDS); childhood diseases and malnutrition; pregnancies and deliveries; medical
emergrencies; environmental conditions; and chronic diseases. To address these public
health issues, the Government's medium-term strategy consists of providing the population
with a basic package of services which is culturally acceptable and economically
affordable. To attain these objectives, health authorities have adopted a strategy based on
the following elements: (i) decentralizing decision making and the provision of services
toward the department and local levels while expanding community participation and
NGO collaboration; (ii) reinforcing the capacity of the Ministry of Health, and facilitating
a resLimption of its pivotal leadership role; (iii) restructuring the country's health facilities
into networks of local health systems, or Unites Communautaires de Sante, in which an
integrated set of public and private facilities would be responsible and accountable for
delivering the basic package of preventive and curative services to a catchment population.

10. Health services in Haiti are provided through a 4-tier system comprising about
650 ficilities: (i) dispensaries (roughly 400), which provide the first level of services; (ii)
health centers (about 140), which dispense outpatient services and refer patients to other
facilities; (iii) health centers with beds (60), which can also handle minor surgeries; and
(iv) departmental and national hospitals (50 of which two-thirds are in the Western region)

2 Research conducted among Haitian preschool children showed that those suffering from wasting
have twice the prevalence of fever and diarrhea. Likewise, it has been documented that vitamin A
deficient children are more predisposed to severe cases of measles with higher case fatality rates.
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which are supposed to perform complicated and specialized procedures. The composition
of facilities is as follows: public (30 percent); private non-profit (30 percent); mixed
public/private (30 percent) and for profit (10 percent). In rural areas, NGOs provide
about 70 percent of health, services.

External Assistance

11. A large number of external donors are active in the health sector, including:
Canada, European Community, France, Holland, IDA, IDB, Japan, ODA, OPS/OMS,
Pays-Bas, Switzerland, UNDP, UNFPA, UNICEF, and USAID. Donors finance a vast
number of programs through the public sector;3 among the largest are USAID's health and
family planning support, IDA's Health Project, and the European Union's budget support
to the MSPP. Donor funding supports, inter alia, the Government's immunization
program, infrastructure rehabilitation, essential drugs program, reproductive health,
communicable disease programs, and other community based health interventions.

12. Non Governmental Organizations (NGOs) play a pivotal role in the provision of
health services with the majority established since the early 1980s. The NGO Health
Sector Study provides a summary of the range of activities and scope of operations of
these institutions, many of which have a strong international reputation.4 The study
suggests that improvements in health status indicators during the political, economic and
social chaos of the last decade can in large part be attributable to the dynamism in the
NGO sector. The Government has recognized and tapped this creative potential, often
contributing in terms of personnel, facilities and operating funds to their operations.
NGOs provide services to confined geographical locations or to specific target groups
(e.g. children, women of reproductive age, sex workers), sometimes reaching a
considerable proportion of the population. They are involved in a wide range of activities,
including hospital care, primary health care, emergency care, AIDS/STDs, communicable
diseases, as well as water supply, rural credit and literacy. Many community based
activities involve the provision of health services as part of a larger, integrated package.
NGOs often use community health and outreach workers and community based
committees to foster improved acceptance and utilization of services; mobile rally posts to
reach inaccessible population groups; creative fee strategies; demedicalization policies,
which pass on routine responsibility to lower level health providers and freeup physicians.
Against this overall positive picture, it should be noted that there is a need for more
information on the costs and impact of these programs. The following section turns to a
discussion of the broad issues facing the health sector.

Key Issues in the Health Sector

3 The number of donor-financed projects is estimated by the Ministry of Planning and External
Cooperation at 68.
4 O'Rourke, Shelagh, NGO Health Sector Report.
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13. Among the key problems in the Haitian health care system are the low and
inequitable access, low utilization rates, and low level and inequitable distribution of
resources, all discussed below.

14. Low AND INEQUITABLE ACCESS, POOR COVERAGE AND INADEQUATE QUALITY
OF SERVICES. It is estimated that roughly only one-half of the population has access to
health services, which is reflected in low coverage rates for various services. For example,
EMMUS-II found that approximately one-third of births in the preceding five years did
not benefit from any prenatal care and only 36 percent of the women surveyed actually
attended the minimum number of visits; roughly 50 percent of pregnant women were
vaccinated against neonatal tetanus; and 80 percent of women gave births at home with
only 46 percent assisted by medical personnel. While vaccination coverage increased
within recent years, it remains one of the lowest in the world at about 25 percent. Access
to safe water, which is a critical determinant of infectious disease prevalence, also remains
extremely low and has actually declined over time: from 60 percent for urban residents in
1985 to somewhat less than 30 percent during 1990-95; and from 30 percent to less than
25 percent for rural dwellers. This decline is explained in large part by rapid urban
migration, which has outstripped the possibility for expanding access.

15. Given the large income disparities in Haiti (i.e. 4 percent controls roughly two-
thirds of the resources while 70 percent of the population has access to only twenty
percent of the resource), it can be inferred that the poor suffer disproportionately from
inadequate access to health care services. It is well known that income and health status
are highly correlated, with the poor suffering more often from health problems. Within the
ranks of the poor, groups of particular concern are the landless and female-headed
households. It is estimated that female headed households represent 40 percent of all
households, as endemic poverty continues to fuel male dominated migration. Gender
disparities are also of serious concern, given that one in three women has never been to
school (as compared to one in four men), particularly given the importance of education in
determining mortality and fertility patterns and health status.

16. While it has not been fully documented, it is well recognized that the quality of
services is generally poor, particularly in public facilities. Moreover, quality has suffered
considerably in recent years, particularly in the financially constrained post coup d'etat
period. Lack of funds has rendered difficult the rehabilitation and maintenance of
infrastnrcture with the majority of facilities dating back to the 1930s. Likewise, shortages
of non-salary operating funds for essential drugs, equipment and materials often hampers
the provision of services. Nevertheless, it should be noted that the efforts initiated during
the embargo to put in place a national essential drugs program continue with notable
progress in designing a policy and legal framework, establishing pharmaceutical depots,
and providing drug stocks to health facilities. At this point, there is a need to overcome
logistical and management bottlenecks, barriers to using generic drugs (e.g. physician
reluctance), and lack of pharmaceutical quality control measures.

17. Low UTILIZATION RATES AND LACK OF INTERNAL EFFICIENCY IN THE HEALTH
SYSTEM. While information on utilization rates is dated, it is likely that the situation has
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not changed dramatically and perhaps even worsened. According to the 1986 World Bank
Public Expenditure Review, occupancy rates, especially in public facilities, was typically
below 50 percent. In 1978, the average number of patient-contacts in a public dispensary
was 9 per day, in comparison to 26 in private dispensaries. The dispensaries in the Petit
Goave region dealt in 1979 with an average of 46 clients per day; those in the Jacmel
region with only 5 per day. Low utilization rates are related to shortages of staff,
equipment and supplies, with clients often standing in long lines to receive mediocre
services. Like in other developing countries, low utilization can also be explained by the
high opportunity cost of travel time for the poor, which represents an important access
barrier.

18. Low LEVEL AND INEQUITABLE DISTRIBUTION OF RESOURCES. Historically, per
capita health expenditures have been relatively high in comparison to countries at similar
income levels. A 1986 World Bank Public Expenditure Review estimated that total public
and private health expenditures (recurrent and investment) during the 1980s was about
US$16-23 per capita, with individuals accounting for about 40 percent of their health care,
private voluntary organizations providing roughly 20 percent of sector spending, with the
remaining 40 percent coming from the public sector (of which half was externally
financed). The recent political and econornic crisis, resulted in high levels of inflation and
lower than expected revenue levels, which in turn led to a dramatic drop in overall public
spending, with public health expenditures dipping by 1993/94 to only 56 percent of the
1989/90 levels. When taking into account demographic pressures, there was a 50 percent
plunge in per capita public health expenditures.

19. Currently, public health spending, using a combination of domestic and
international resources, is estimated at about $45 million or approximately $6.5 per capita
(1995). This level of expenditure is comparable to those seen in South Asia and sub-
Saharan Africa, and is far below the average for the LAC region. Approximately 44
percent of spending in the public sector is financed by external assistance, leaving only
about $3.6 being spent by government out of tax receipts.

20. Though data limitations preclude precise statements about the level of private
health spending, it is clear that part of the recent decline in public expenditures was offset
by a rise in private expenditures, which now represent about 70 percent of total spending,
in comparison to 60 percent during the previous decade. According to one study, NGOs
have mobilized close to $40 rnillion, approximately three-quarters of that from external
assistance (1995). It is estimated that spending on for-profit private services, largely
concentrated in the Port-au-Prince area, totals about $68 million, or nearly half of all
spending on health in the country.

21. Together, public and private spending totals about $150 million, or $21 per
capita (1995). By contrast, per capita health spending averaged $15 in South Asia, $38 in
sub-Saharan Africa and $202 in Latin America. Using hospital beds as a proxy measure
for resource allocation, it is reasonable to state that less than $5 worth of public or private
services reaches a Haitian citizen living in a rural area each year. At this level of spending,
even under the most efficient conditions it is impossible for either the government or
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private providers to deliver a minimum package of care designed to address the health
problemns of the population. Given the inefficiencies inherent to the current system--the
lack of complementarity among inputs, and the poor match between service mix and
health needs--the impact of the available funds is reduced even further. Perhaps most
importEntly, Haiti suffers from extreme dependence on external assistance, leaving the
health system--and the Haitian population--extraordinarily vulnerable to shifts in
geopolitical interests.

22. Three features stand out in the distribution of resources within the public health
sector:

* Despite shortages of human resources in some key areas, personnel costs
crowd out complementary inputs. It is estimated that about 90 percent of the
health budget is allocated to personnel, with little remaining for urgently needed
drugs, supplies and maintenance.

* Scarce public resources are disproportionately allocated to health services that
are unlikely to have a significant impact on the overall health status of the
Haitian population. In 1994/95, it was estimated that curative care absorbed
about 47 percent of the health budget, preventive care took up 34 percent, and
administrative and training expenditures accounted for the remaining 19 percent
of health spending.

* Geographic distribution of facilities, and correspondingly of human and
material resources, favors the urban population, although health conditions in
rural areas are, on average, worse than in cities. About three-quarters of
public hospital beds are located in urban areas; about one-third are in Port-au-
Prince. The Western Department, which comprises 34 percent of the total
population and includes Port-au-Prince, benefits from 73 percent of the total
physicians and 67 percent of the total nurses in the country.

23. LACK OF FINANCIALLY SUSTAINABLE PACKAGE OF BASIC HEALTH SERVICES.

PAHO has estimated that the basic package would require approximately $5.3 per capita.
When also taking into account the costs of infrastructure and institutional strengthening, a
total of about $13.5 per capita would be required for the package to be delivered primarily
through NGO facilities, in comparison to the current per capita spending of $3.6 (Turbat
and Pierre-Louis, 1996). Taking $13.5 as a working figure, and assuming that only public,
donor and NGO (and not for-profit private) resources could be applied to the financing of
the proposed basic package, the potential short-fall in spending is estimated at $10.5
million per year. When eliminating the donor funds from the calculation, we find a
potential annual short-fall of approximately $60 million. One way of addressing this
shortfall is to limit the minimum package to a few essential services. For example, in the
context of the IDA-funded First Health Project, it was decided that the basic package
would initially focus on: medical emergencies, obstetrical care, essential drugs and care of
the sick child. The World Bank analysis also emphasized the need to clarify the roles and
responsibilities of different actors (e.g. private non-profit institutions; community and
grass r oot organizations) in the provision of services and related supervisory functions.
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24. INADEQUATE REGULATORY FRAMEWORK. The current configuration and
operation of the Haitian health system reflects political, economic and social upheaval,
rather than systematic planning to address the critical health needs of the population. As
already mentioned above, as the public system has deteriorated over many years, a large
number of NGO facilities have been established. NGO facilities, while providing vital
services to many of the poorest populations, operate outside of a regulatory framework
and without government oversight. The MSPP has neither the regulations in place nor the
enforcement capability to carry out its basic functions.

25. LACK OF COORDINATION OF DONOR-FUNDED ACTIVITIES. With several large and
innumerable small donors--multilateral and bilateral agencies, and diverse charitable
agencies--providing funds and in-kind resources to the health sector, the MSPP has an
overwhelming challenge of managing and coordinating this assistance. Two basic
problems have emerged. First, among the donors supporting public sector activities, such
as vertical disease control programs, rehabilitation of public infrastructure and
strengthening of Ministry functions, there is considerable overlap in responsibilities. The
duplication of analytic work and project execution represents inefficient allocation of
donor funds and unnecessarily high demands on counterpart resources. Second, with the
large amount of external funding directed at NGO facilities, the Government has limited
knowledge about a sizable share of the resources entering the country. To date, attempts
by the MSPP to coordinate donor efforts have borne little fruit. While Ministry officials
have organized a number of donor meetings, a more concerted effort is needed to share
information, minimize duplication and coordinate efforts.

Priorities and Strategies

26. SERVICE DELIVERY. Given the enormous needs in the health sector and the
relatively poor state of existing services, in the short-term, priority should be given to
consolidating the interventions of the EERP. This would imply: provision of essential
drugs and critical medical equipment; staff training; facility rehabilitation; and
reinforcement of key public health programs (e.g. EPI, TB, AIDS/STDS). In the short
run, the Government should probably focus on a minimum package which would include
the following four essential elements: maternal and child care, sick child care, provision of
essential drugs and care of medical emergencies. Where feasible, UCS models would be
pilot tested.

27. In the medium-term, the Government would put in place the UCS system
nationwide. To ensure that the UCS system has the best chance of working, it should be
based on the following underlying principles. First, governance of the institutions would
lie with a UCS management committee, composed of representatives from service
providers, the government and the community. Second, while the implementation of the
model will vary depending on the institutions in place, in most areas the lead UCS
institution is expected to be an NGO, which will take responsibility for providing a large
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share of the care, and coordinating with other institutions to complement those services.5
Third, tlhe Departmental Directorate, which is a deconcentrated branch of the MSPP,
would be responsible for local planning and supervision of the UCS. Fourth, though the
flow of finances remains to be determined, it is probable that the public sector and the
donor community would subsidize the NGOs, possibly on a capitated basis, building in
incentives for productivity and quality.

28. The UCS model has four potential benefits. First, it builds on the relative
success of NGOs in reaching the Haitian population. Second, it is tailored to the specific
resources and needs of the local area, rather than being based on a centrally-defined set of
norms. Third, it establishes a contractual relationship between services provider and the
financier(s), which has the potential to increase accountability for the delivery of quality
health services. Fourth, it creates the potential for competition among providers in the
future, vvhich would also foster increased quality.

29. In spite of these potential benefits, there are two inherent risks in the UCS
model: (i) a high probability that the better-off populations will be among the first to be
served by functional UCS systems, and the worst-off may be served by fewer and weaker
agencies; and (b) difficulty of maintaining sustained Government commitment to
partnership with the NGO sector, which has not always been easy to secure but is an
essential. element in the successful implementation of the UCS model.

30. FINANCING AND SUSTAINABILITY. Over the medium and long-term, the single
largest challenge that the Ministry of Health will face is to lower its dependence on donor
assistance, particularly in light of the low level of domestic resource mobilization, and the
large financing gap discussed above. The Government needs to recognize and address the
problem of donor dependence, and to give priority to the development of a long-term self-
sufficiency strategy over a reasonable time horizon (e.g. 15 years). The first step to
increase financial independence is for the Government, along with the donor community,
to develop a shared vision of the development of the health sector and its financing. To
this end, the Government can consider the following principal strategies:

Increase allocative efficiency. This can be achieved through a reallocation of
public funds toward more cost-effective health strategies that address the health
needs of the majority of the population. In general, this will mean a shift from
curative services delivered in urban-based hospitals to preventive and basic
health services provided through lower-level facilities.
Increase technical efficiency in service delivery. Though little data are
available, it is likely that efficiency gains in service delivery are possible. The
relative over-spending on personnel-- and associated under-spending on
complementary inputs-- suggests that nurses and auxiliary personnel may be
present in health facilities, but unable at times to provide a full range of services
due to shortages of drugs and supplies. This problem, which is common to

S For example, an NGO might be able to provide virtually all preventive and ambulatory care as well
as community outreach, but would rely on a public sector hospital for the secondary-level services.
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many poorly financed health systems, results in low productivity. It is therefore
probable that efficiency increases in the Haitian health system would result from
a more rational input mix, as the experience of some NGOs has shown.

* Expand private financing through user fees, health insurance and tax revenues.
Primarily through cost recovery initiatives in higher-level public sector
facilities, private contributions could partially offset Government or donor
spending. Nevertheless, it should be recognized that the experience in other
low-income countries has shown that it is difficult to recover more than half of
the costs, and often resource mobilization is considerably lower.6 However,
appropriately administered user fees can be used to both generate revenue and
signal consumers to use services efficiently, and thus can be a critical
component of an overall health financing strategy. Other options for raising
private financing which might be considered in the medium-term would include
rural health insurance schemes, which have been tested in similar socio-
economic conditions in other developing countries as well as consumption taxes
on goods with negative effects on health (e.g. cigarettes, alcohol), which could
be used to mobilized for public health programs (e.g. TB drugs).

* Create a conducive environment for private sector participation. Over the next
couple of decades in Haiti, the demand and ability to pay for private for-profit
services is likely to increase. To reduce the burden on the public sector, the
Government can reduce obstacles to private sector involvement in the sector.

* Increase allocations to the health sector. Over time, as incomes increase and
the tax collection system in Haiti improves, the Government will have the
opportunity to devote a larger amount, and perhaps a larger share, of public
spending to the health sector. This option should be explored once there has
been a concerted effort to improve utilization of existing resources.

31. REGULATORY ROLE OF GOVERNMENT. As part of both the implementation of a
new service delivery strategy, and the movement toward a more financially sustainable
system, the MSPP must define its core functions. Among the core functions would be the
role of health system regulator-- the agency responsible for establishing minimum
standards of care, construction and equipment standards, requirements for accreditation of
health care providers, and regulations governing contractual arrangements. To move from
the Ministry's current position to that of lead regulatory agency in the health sector will
require development of a regulatory framework, consistent with the strategies for health
service delivery and financing, and extensive technical assistance and staff training. The
challenge will be to create an enabling environment where NGOs provide services of
acceptable quality without being perceived as a police force by these organizations.

32. DONOR COORDiNATION. The Ministry of Health recognizes that it has the
principal responsibility for the coordination of externally-financed activities. The key to
successful donor coordination will be the clarification of the Government's priorities, and
the willingness to direct donors to specific areas of need.

6 For example, cost recovery levels in a sample of projects from sub-Saharan Africa ranged from 19
percent in Uganda, to 32 percent in Guinea Bissau to 55 percent in Mali.
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33. INTERSECTORAL ACTIVITIES. In order to reap the maximum benefits from
health investments, complementary and joint efforts to alleviate poverty will be required.
As discussed in other sections of this report, interventions to provide jobs, expand
educational opportunities, increase access to safe water, and redress gender inequities will
contribute to improving health status and should continue to be critical elements of the
Govermnent's poverty alleviation strategy.
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EQUITY AND QUALITY IN PRIVATE EDUCATION:
THE HAITIAN PARADOX

JAMIL SALMI

Introduction

1. With a per capita income estimated at 270 dollars in 1994, Haiti is the 14th
poorest countries in the world and has become the poorest nation in the Western
Hemisphere. It has limited natural resources, a relatively unproductive agriculture and an
embryonic industry. After several decades of government neglect during the Duvalier era,
economic and social conditions worsened as a result of the September 1991 coup and the
ensuing international embargo (1992-94). Falling incomes and government inaction have
led to an alarming situation in which nearly 70 percent of the rapidly growing population
(2 percent per annum) lives in deplorable conditions while the richest 5 percent own half
of the country's wealth.

2. At the same time, Haiti has a unique education system where, in sharp contrast
to most countries in the world, the overwhelming majority of schooled children are
enrolled in private schools (75% and 82% at the primary and secondary levels,
respectively). This is the second highest proportion of private school enrollment in the
world. This paradoxical situation reflects the historical fact that, in the absence of a well-
developed and functioning system of public schools--only 63 percent of the 6-12 year
children are schooled--, religious communities and private operators have filled the void
and gradually become the main providers of education services in the country. This trend
has accelerated in recent years. Under the de facto government and during the embargo
years, the absence of public resources for education was partly compensated by the
continuing growth of private schools.

3. This situation raises the question of the fairness of a system in which, in most
cases, the quality of the education children receive is directly related to where they live
and to the level of tuition their families can afford to pay. Is private education playing an
appropriate and desirable role in Haiti? Should the government expand public education
to reduce existing imbalances? How can the government best use its limited financial
resources to ensure that the poor have access to education? Is continued reliance on
private schools a viable strategy, considering the weak institutional and financial capacity
of the Ministry of Education to monitor the quality of schooling and to offer incentives for
improvement?

4. To answer these questions, the paper will start with an overview of the current
education situation in Haiti and a presentation of the relevant historical background. It
will then analyze the positive and negative features associated with the unusually strong
presence of private education in the context of a poor country, and asses their implications
for the public education system. Finally, it will consider different options for fostering a

1
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more balanced and harmonious development of private and public education in Haiti,
including the feasibility of institutionalizing demand-side financing.

Overview of the Haitian Education System

5. Haiti was, after the United States, the first nation in the entire American
continent to gain its independence (in 1804). Right from the beginning, the importance of
education was recognized and the first Constitution, promulgated in 1805, noted explicitly
that "... education shall be free. Primary education shall be compulsory. State education
shall be free at every level"' .

6. But these principles were never put into practice. Only a small number of
primary and high schools were built by the Government to serve the children of the
political elite, predominantly in urban areas. These schools were pattemed after the
French and British models. At the end of the 19th century, there were only 350 public
schools. The number had risen to 730 by the eve of the American Occupation in 1917 but
the proportion of children attending these schools represented only 11 percent of the
reference age group. During the 1940s, the Government started to define educational
policies better adapted to the Haitian context and efforts were made to expand public
education coverage. However, the policy of relative neglect continued during the
Duvalier era and there was even a deterioration of conditions in public schools as many
qualified teachers left the country to escape political repression.

7. To compensate for the slow growth of the public school network, many religious
communities established their own educational institutions. In most recent years, a
number of non-denominational, for-profit schools were also started in the cities. While
private education represented only 20 percent in 1959-60, in 1979-80, private schools
accounted for 57 percent of enrollment in primary education, and 80 percent in secondary
education. Between 1960 and 1971, enrollment stagnated in the public sector, as only 158
new schools were built during the entire period, mostly with external financing. During
the 1980s, the average annual growth rates in private and public enrollment were 11 and 5
percent, respectively. Today, private education represents about 75 percent of primary
school enrollment and 82 percent at the secondary level, as illustrated by Graph 1.

Salome, B. (1984). Education and Development: the case of Haiti. Paris, OECD, p. 26.
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Graph 1 - Proportion of Students in Private Primary Schools (%)
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8. This situation calls for two observations. First, for all practical purposes, private
education is the norm in Haiti while public schools, which cater to less than 10 percent
of the school age population, are the minority. Second, it should be emphasized that
the Haitian private education system has grown by default, one could almost say by
despair, rather than by deliberate intention of the State.

9. The Haitian education experience is rather unique in a worldwide perspective,
especially considering the level of absolute poverty of the country. Of the twenty poorest
countries in the world, Haiti is the only one with more than fifty percent of children
enrolled in the private sector. In the African countries that have inherited a European type
model with strong public systems, private education is relatively small and is either
confessional or remedial. In the more diversified systems of Latin America and Asia,
private education is more important but essentially in secondary and higher education, and
it is usually reserved to medium and upper income groups. In the European countries
where there is a high proportion of private school enrollment, such as Ireland, the
Netherlands or Belgium, the private schools are usually religious schools entirely funded
by the government. Graph 2 illustrates, in the context of North and South America, how
much the Haitian case stands out.
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Graph 2 - Share of Private Education and Per Capita GDP
in Central and South America
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10. The only significant exception, among the forty poorest countries in the
developing world, is Zimbabwe which has a 88 percent proportion of children enrolled in
private schools at the primary level. But even there, the private schools receive
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government subsidies. All private school teacher salaries are paid by the Ministry of
Education, unlike in Haiti.

11. The Haitian private education sector is quite diverse. Two-thirds of the private
schools are religious schools. The Catholic schools have a long standing reputation, with
some of the best schools established in Port-au-Prince and in the main provincial towns.
The mission schools (Baptist, Protestant, Adventist and Pentecostal) represent a second
group of institutions which have traditionally received significant foreign support. A third
group, the Presbyterian schools, are generally poorer and vary a lot in quality. In the
category of non-denominational schools there are two main groups: community schools
and commercial schools. The community schools, established and supported by NGOs
and local associations, are a relatively recent phenomenon. Also fairly recent, but growing
rapidly in numbers, are the commercial schools which in practice escape any form of
government control. These schools called "ecoles borlettes" are named after the local
lottery, because it is assumed that children attending these schools have the same
probability of graduating as winning the lottery.

12. The private schools have been traditionally fragmented; but in the late 1980s an
umbrellla association of Catholic and Protestant schools was formed under the Haitian
Private School Foundation (Fondation Haitienne d'Enseignement Prive - FONHEP),
under the impulsion of USAID. It is estimated that more than two-thirds of the private
schools belong to associations affiliated to FONHEP. Table 1 presents the distribution of
schools falling under the authority of FONHEP.

Table 1 - Distribution of Private Schools by Affiliation
Type of Private School Number of Schools Percentage
Catholic 1,150 10.0%.
Protestant 3,470 30.2%
Non-Denominational 3,350 29.2%
Not Affiliated to FONBEP 3,520 30.6%
Total 11,490 100.0%
Source: FONHEP and World Bank estimates.

13. The main functions of FONHEP have been to channel external funding, offer
in-service teacher training, and provide school furniture and instructional materials.
Neither the FONHEP nor the vast majority of private schools receive any government
subsidy. The only form of financial support is a salary subsidy covering approximately
500 teachers working full-time in private religious schools. These represent only 2.5
percent of the private sector teaching force.

14. How can the contribution of private education be assessed in the Haitian
context? Its value can be measured along three main dimensions of performance: the
extent tlo which access has increased in an equitable manner, the impact on quality of
learning in the system, and the efficient use of available resources.

Access and Equity
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15. In terms of coverage, government neglect has been so great that, despite the
heavy involvement of the private sector, less than half the population can read and write
and Haiti has the lowest enrollment rate for primary education in the Western Hemisphere
(63%). Almost half of the primary school age population (1.3 million children) is still out
of school. The situation is worse today than it was in 1986, as a direct consequence of the
coup years. Naturally, the non schooling gap is more acute in the rural areas where the
enrollment rate is only 23 percent. At the secondary level, the gross enrollment rate is 22
percent and 55 percent of all secondary school students are in the Port-au-Prince
metropolitan area.

16. This makes Haiti an anomaly in the regional context, as demonstrated by Graph
3. On the average, the illiteracy rate for Latin America and the Caribbean is 15 percent;
the primary and secondary gross enrollment rates (including overage students) are
estimated at 107 and 52 percent, respectively.

Graph 3 - Haiti's Educational Achievement in a Regional Perspective
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17. The failure of Haiti's strategic choice--by default--of over-reliance on private
education is even more evident when comparing indicators for Haiti and the other poor
countries of the region where more orthodox policies in favor of public education have
been followed. Graph 4 shows the level of educational development of the ten poorest
Latin American and Caribbean countries.

Graph 4 - Educational Attainment in the Ten Poorest
Latin American and Caribbean Countries
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Educational Attainment in the Ten Poorest
Latin American and Caribbean Countries
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18. Advocates of the market as a better mechanism for the allocation of educational
services recommend a reduced role for the state when the budgetary resources needed for
the expansion of the system are limited2. They justify the growth of private education on
both equity and efficiency grounds, arguing that excess demand can better be
accommodated through private provision. Those willing to pay for the education of their
children put them in private schools, thereby freeing up space in public schools. But in the
case of FHaiti, it is difficult to speak of excess demand when the public schools constitute a
relatively marginal system that can receive only 10% of the school-age population. Most
Haitian families do not have any choice because the capacity of public schools is largely
insufficient and access to them is therefore restricted. For the majority of Haitian children,
private schools is the only remaining option.

19. In practical terms, this means that education represents a heavy financial burden
on many poor families, especially in the rural areas where only 23 percent of the school
age population actually has access to any type of formal education. Already in 1980, the
direct cost of schooling (registration, tuition and exam fees, uniform, textbooks and other
supplies) was calculated to represent, on an average, 11 to 13 percent of per capita
income, not to mention the high opportunity cost in an economy where most employment
is in agriculture or the informal sector. By comparison, the average share of educational
expenditures in low income countries is 3 to 4 percent of household income. In 1995-96,

2 For a comprehensive review of the pros and cons of private financing and provision of education, see
Colciough, C. (1996). "Education and the Market: Which Parts of the Neoliberal Solution are Correct?",
in World Development, Vol. 24, No. 4, pp. 589-610.
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it was estimated that households spend 12.5 percent of GDP for education while the
government contribution represents only 2.5 percent (83.3% versus 16.7% of educational
expenditures, respectively). Only 20 percent of the educational expenditures go to the
rural areas where 70 percent of the population lives. A livelihood security study
conducted in 1996 in north-west Haiti confirms the heavy weight of schooling on
household budgets and showed that many families are forced to sell livestock, their

3principal form of savings or assets, to finance the beginning of the school year3.

20. The 1994 private sector survey carried out by FONHEP, which provides
figures on the private costs of schooling (Tables 2 and 3), reveals significant regional and
social inequalities.

Table 2 - Annual Direct Cost per Student by Type of School
(1993 Gourdes)

Province Catholic Schools Protestant Non-Denominational
Schools Schools

Artinonite 75.00 83.00 125.00
Centre 43.00 41.00 55.00
Grand Anse 56.00 59.00 53.00
Nord 170.00 89.00 111.00
Nord'est 67.00 64.00 105.00
Nord'ouest 76.00 86.00 129.00
Ouest 226.00 191.00 341.00
Sud 76.00 79.00 75.00
Sud'est 49.00 64.00 74.00
Ensemble 108.00 100.00 167.00
Source: FONBEP (1994). Cahier des Etats et Besoins. Port-au-Prince

Table 3 - Rural/Urban Differences in Annual Direct Cost per Student
(1993 Gourdes) _

Area Annual Cost Per Student
Rural 68
Urban Slums 213
Urban 256
National Average 128
Source: FONHEP (1994). Cahier des Etats et Besoins. Port-au-Prince.

21. There is no government scholarship program to alleviate the burden on poor
families. The only help available comes from the "Fonds de Parrainage", a private sector
foundation which offers scholarships to needy children enrolled in eligible private schools.
The annual number of beneficiaries is around 13,000, representing a mere 1.3 percent of
the student population enrolled in private schools.

22. The high level of private sector development in the midst of poverty does not
reflect only the absence of sufficient places in public schools, but also the fact that the
latter were also relatively costly in reality, despite the constitutional guarantee of free

3 University of Arizona, BARA - A Baseline Study of Livelihood Security in Northwest Haiti - April
1996.
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education. In the absence of regular budget allocations for non salary expenditures from
the Ministry of Education, it had become common practice for school principals to require
a parental financial contribution. Thus, for many parents, it did not make as much
financial difference to put their children in public or in private schools. Upon his return
from exile, President Aristide personally decided that public schools would not collect fees
anymore. But without compensatory public resources to fund non-salary education
expenditures, the sad irony is that public schools have been deprived from the only source
of incomne which allowed them to purchase a minimum of education supplies.

23. It should also be mentioned that, in many cases, the schools supported by
religious groups and non-denominational NGOs owe their success at least as much to the
humanitarian assistance offered as to the educational experience itself In the marginal
urban and poor rural areas, the existence of food distribution programs are a determinant
factor of attraction for many parents. It is estimated that 360,000 students are dependent
on such feeding programs, out of a total of over a million enrolled in private schools.

24. Another contributing factor has been the curriculum backlash in preschools, an
indirect but potentially damaging consequence of the lack of capacity in the public sector.
Access to public primary education has become so competitive that, over the years, it has
become standard practice to require that children entering first grade already know how to
read and write. This curricular deviation has resulted in a powerful incentive in favor of
commercial private kindergartens that teach basic reading and writing skills to give young
children. higher chances of being admitted into the better primary schools. In fact, the best
preschools are even more expensive than the top private primary schools.

Thus is created a true vicious circle of social injustice whereby
access to preschools is reserved to medium and high income
layers and which contributes to strengthening their privileges by
making opportunities of access to a good primary school more
unequal.4

25. Notwithstanding the adverse equity implications of private sector development
in Haiti, one positive dimension which deserves to be underlined is the absence of
significative gender differences between public and private schools. Here again, Haiti
displays a very atypical pattern for a country which has many dimensions of inequity
otherwise. Not only are the enrollment rates by gender similar, attesting to the fact that
there are no negative values attached to girl education, but the promotion and dropout
rates at both the primary and secondary levels support the notion that Haitian schools do
not discriminate against girls. In fact, the proportion of overage girls is slightly smaller (by
3 percent) than for boys5.

Quality and Efficiency

4 Loffcial, F. (1996). "L'Ecole Haitienne: Evolutions et Tendances Recentes". Port-au-Prince,
UNICEF, p. 59.
5 Lofficial, F. (1996). "L'Ecole Haitienne: Evolutions et Tendances Recentes". Port-au-Prince,
UNICEF, p. 28.
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26. As far as the quality of learning is concerned, the situation is alarmiing
throughout the education system. Despite the lack of quantitative data on learning
achievement, it is widely acknowledged that the quality of education is below international
standards and that the majority of students are enrolled in facilities which do not provide a
suitable learning environment.

27. An indirect indicator of poor quality is the low internal efficiency in primary, and
secondary education and the resulting high proportion of overage students. According to
the diagnosis document of the National Education Plan, only 43 percent of students
entering first grade ever reach the fifth grade, and only 29 percent make it to grade six.
Only 38 out of 1,000 children who enter the first year of the primary cycle finish
secondary school. Repetition rates are around 12% per grade and dropout rate between
10 and 15% per grade. Half of the primary school students are overage; the proportion is
as high as 89 percent in Grade 5, with an average age of 15.3 as compared with a
theoretical age of 116. Internal efficiency is also poor at the lower and upper secondary
levels7.

28. The quality of instruction is deficient in most private and public schools because
of unqualified and unmotivated teachers, lack of textbooks, uncoordinated development of
curriculum and instructional materials, and poor facilities. The results of a test
administered in March 1996 to a representative sample of 1,200 public and private school
teachers are dismal. The French language test, designed by a team of the Ministry of
Education experts assisted by a small group of French specialists, revealed that one-third
of the primary school teachers did not know how to rank words alphabetically. Eighty
percent of the teachers could not use the passive form in French. Only 41 of the 1,200
teachers (3.5%) were. able to perform basic arithmetic operations from the fourth grade
program8. With such poorly qualified teachers, it is hardly surprising that less than 20
percent of the candidates passed the baccalaureat examination in June 1996.

29. In many countries where public and private schools coexist, it is often argued
that the quality of education is better in the private sector9. In Haiti, however, the
opposite seems to be true. A three-tier hierarchy has evolved over the years, with a small
group of elite private schools establishing itself at the top, then the public schools
occupying the middle range, and finally the vast majority of private schools being at the
bottom of the scale. According to the results of a 1994 survey, 85 percent of the latter
operate in inappropriate facilities'0 . Two-thirds of these schools do not have the basic
pedagogical materials required to teach the curriculum. The best schools, representing
approximately 5 percent of total enrollment, are mostly religious schools located in the

6 Ministere de l'Education Nationale et de la Jeunesse et des Sports (1995). Diagnostic Technique du
Svsteme Educatif Haitien. Port-au-Prince, p. 29.
7 Ibid, pp. 30-31.
8 Ministry of Education data.
9 See for instance a comparative review of Colombia, the Dominican Republic, the Philippines,
Tanzania and Thailand in Jimenez, E., M. Lockheed, and V. Paqueo (1991). "The relative efficiency of
private and public schools in developing countries", The World Bank Research Observer, Vol. 6, No. 2,
pp.205-218.

Fondation Haitienne de I'Enseignement Prive (FONHEP) (1994). "Cahier des Etats et des Besoins".
Port-au-Prince.
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main cities. The latest baccalaur6at examination results (June 1996) confirm this pattern,
as illustrated by Graph 5. In the private sector, 7,6 percent of the schools have a pass rate
of fifty percent or more, compared to 1,4 percent in the public lyc6es.

Graph 5 - Private / Public School Comparison
by Level of High School Diploma Results
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Table 4 - Proportion of Licensed Schools
Type of Private School Percentage
Catholic 22.3%
Protestant 21.0%
Non-Denominational 15.6%
Not Affiliated to FONHEP 2.0%
Source: FONHEP 1994 survey and World Bank estimates.

31. On the average, private school teachers are less qualified than their public
sector colleagues. One-third of public school teachers are graduates of teacher training
colleges whereas, in the private schools, only 19 percent have equivalent qualifications.
This explains the poor performance of many private schools, especially in the rural areas.
A diagnosis test administered in 1991 by FONHEP to a sample of 2,000 teachers from
poor private schools revealed that the large majority did not have the academic level of a
fifth grade student'".

32. The prevalence of less qualified teachers is a direct consequence of the lower
salaries paid by most private schools whose income is constrained by the prevailing social
and economic situation. Private school teachers are paid significantly less than public
school teachers who receive themselves four times less than a police officer. The average
monthly salary of a primary school teacher is 60$ compared to 150$ for a public school
teacher. In the private sector, salaries range from 15$ in preschool rural schools to 118$
in urban secondary schools'2 .

33. Available data on internal efficiency confirm the relatively better performance of
public primary schools, especially in the rural areas. The proportion of grade one students
that eventually reach the top grade is twice as high in public rural schools than in private
schools. At the secondary level, however, the proportion of repeaters is less than 10
percent in the private lycees, but closer to 15 percent in the public sector. The proportion
of students entering secondary school who reach the last grade (baccalaureat) is markedly
different: only 24 percent in the public lycees versus 79 percent in private institutions.

34. Finally, from a cost-effectiveness viewpoint, most private primary schools have
a small number of students. In 1996, 75 percent of the schools had less than 200 students,
with an average number of 142 students per school'3 . This phenomenon, coupled with the
fact that there is no control of school localization, reflects an inefficient use of available
resources.

35. To summarize, it is undeniable that, in the absence of active government
policies in the education sector, private schools have been positive elements in Haiti.
Many religious schools offer subsidized education to low income children for whom it
means the difference between no schooling at all and some kind of education. But as a
national strategy of education development, the passive reliance on private schools has

" Ministere de l'Education Nationale et de la Jeunesse et des Sports (1995). Diagnostic Technigue du
Svsteme Educatif Haitien. Port-au-Prince, p. 36.
1Z Ministry of Education statistics for 1996-97.
13 FONHEP Annual Survey, 1996,
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undoubtedly had adverse consequences on both equity and efficiency grounds. The
growth of private schools has been a substitution for public investment, not an
addition. Moreover, in the absence of model schools in the public schools and of
pedagogical norms defined and monitored by the Ministry of Education, the entire
education system has been allowed to operate without minimum quality standards.

Options for the Future Development of Haitian Education

36. What are the implications of this situation for the future development of
education in Haiti? Three broad alternative strategies can be identified:

continuation of recent trends, i.e. predominant role of the private sector, not as
a result of a deliberate government policy, but by default as has happened until
now.
growing public sector presence in the financing and provision of education.
The Ministry would build more public schools and take an increasingly large
share in the delivery of educational services.

* concentration of the Ministry on quality assurance and compensatory functions,
and reduced role in the direct management of educational services. The
Ministry would actively promote the development of good quality public and
private education through financial incentives and technical support.

37. One of the first decisions of the Minister of Education, after the re-installation
of the legitimate government in October 1994, was to reinitiate the process of preparation
of the National Education Plan started two years earlier under the de facto regime of
General Cedras. The Plan is meant to provide a framework for the definition of a long-
term education development strategy, its translation into concrete sector policies and
investment programs, and the attainment of a consensus among the various stakeholders
(administration, political parties, unions, teachers, parents, private sector).

38. After a first phase of technical studies conducted by a team of Haitian and
foreign experts, a consensus-building phase was launched in mid-1995. A series of
regional workshops was organized throughout the year to discuss the first draft of the
Plan. The process culminated in January 1996 with the "Etats Generaux de l'Education",
a national conference bringing together more than 1,000 teachers, school administrators,
governrment officials, representatives of trade-unions, Parliament and various civil society
associations to debate the future of education in Haiti and make recommendations to be
incorporated in the final version of the National Education Plan.

39. Despite the frequent turnover at the head of the Ministry of Education (three
ministers between November 1994 and February 1996), preparation of the Plan has
continued steadily. The draft National Education Plan emphasizes the following priorities
for basic education: (i) expansion of access, especially in the rural areas; (ii)
improvements in the quality of basic education through curriculum reform (application of
the 1982 Bernard reform), teacher training and provision of educational materials; and (iii)
strengthening of the management capacity of the Ministry of Education.
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40. The Plan also makes explicit mention of the need to build an effective
partnership with the private sector. However, in practice, the signals given by the
government have been rather contradictory with respect to the collaboration strategy
likely to be actually implemented vis-a-vis the private sector. During the Etats-Generaux,
the representatives from the private sector were marginalized and the role of private
schools was largely ignored during the debates. Since resuming its work, the Parliament
has given clear indications that resources should go as a matter of priority to the public
schools.

41. Finally, the relationship between the Ministry of Education and the private
sector has been uneasy. There has been little private sector consultation in the finalization
of the Plan documents and many Ministry of Education officials perform their duties as if
the Ministry's mandate were to work exclusively on behalf of the students enrolled in
public schools rather than for "national education". For instance, the 1997 school census,
which is the first one implemented by the Ministry in many years, was initially planned only
for the public sector. Similarly, the textbook distribution program which in 1995-96 had
reached the poorest primary schools of the country, regardless of institutional affiliation,
was aimed only at the public schools in 1996-97.

42. One complicating factor has been the policy of certain donor agencies who have
displayed a tendency to work only with the private sector. In the case of USAID, for
instance, the Helms/Dole Amendment explicitly prohibits any funding for the public sector.
As a result, not- only has USAID been unable to provide direct support to the Ministry of
Education, but it has directed its financial and technical assistance almost exclusively to
FONHEP and other education NGOs, without prior consultation with the government.
Another, related dimension of the problem is that individual NGOs have established
schools in various parts of the country without any school mapping consideration.

43. This contributes to reinforce the prevailing perception that the donors in
general are biased in favor of the private sector. It is not surprising, as a result, that
Parliament has adopted a very negative attitude towards donor-funded activities in the
education sector. For example, in 1996, Parliament voted twice against a proposed
emergency loan from the Interamerican Development Bank (IDB) which aims at providing
textbooks, teacher training and scholarships for poor students. One of the bones of
contention was the scholarship program for underprivileged children because the Fonds de
Parrainage had been proposed as the administrative agency in charge of implementing the
program.

44. In any event, it is clear that the present government has no intention of allowing
the status quo to continue along the pattern of the last decade, described as option number
one. Recognizing that investment in education is indispensable for sustainable economic
development and effective poverty alleviation, the government is keen on playing a more
proactive role to reconstruct the educational infrastructure and establish acceptable
learning conditions throughout the education system. What remains to be seen, however,
is whether the government's strategy will eventually fall under the second or the third
option.
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45. Even if the government decides to build up a strong Ministry of Education
along the lines of a traditional French-type education systems (option number 2), it is
doubtful that the necessary budgetary ftunds could be found to support a more extended
network: of public schools. It does not mean that the government does not want to
allocate a large share of the budget to the education sector, but merely that it has very
limited resources as a result of the structural weaknesses of the Haitian economy. The
Ministry of Education receives slightly more than 20 percent of the national budget, but in
absolute terms the level of funding remains limited. For 1996/97, it is estimated that, out
of a total of 161 million dollars spent in the education sector, only 11 will come from the
national budget, representing a mere 7 percent. By contrast, parental spending amounts to
100 million dollars, donor and NGO support for private schools is approximately 25
million dollars, and the public sector receives another 25 million dollars from bilateral and
multilateral donors (Graph 6). In public primary schools, the unit cost is around 35 dollars
a year, compared to an average of 120 dollars in the Caribbean region.

Graph 6 - Distribution of Educational Expenditures in Haiti
(1996-97)

Sources of Funding

National

NGOs budget

Families
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46. In addition to the acute financial constraint, the institutional capacity of the
Ministry is very weak. There are very few qualified professionals overall, and no
management systems (information, personnel, pedagogical monitoring, etc.). The
National Pedagogical Institute, formerly responsible for curriculum development and
educational research, was shut down in the late 1980s. At the present time, the only
institution doing test elaboration, in-service teacher training and pedagogical research is
FONHEP, not the Ministry. The problem is intensified by inadequate sector management
resulting from the lack of clearly defined national educational priorities, policies and
standards, the weak institutional capacity of the Ministry of Education, and the low level
of public investment in the education sector. Moreover, resources are used inefficiently
due to a lack of efficient management and supervision by the central and provincial
authorities.

47. In recent months, there have been positive indications of a firmer commitment
to developing an effective working relationship with the private sector. In April 1997, the
Minister of Education appointed a Director of Private Education and Partnership and
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announced the establishment of a mixed committee to draw up a convention defining new
areas of cooperation and criteria of eligibility of private schools for public funding. The
Ministry is already exploring with FONHEP ways of using its in-service teacher training
program to public school teachers. Finally, in the context of preparing a basic education
project for World Bank and IDB financing, the Ministry is considering different formula
that would allow children enrolled in private schools to benefit from funding for school
improvement grants to ameliorate learning conditions. To expand the overall capacity of-
the education system, the Ministry is even looking at the possibility of subsidizing the
construction of non-profit private schools.

48. A partnership which would bring together the public and private segments of
the Haitian education system in a joint strategy could generate significant benefits for the
entire society. To begin with, it would allow a better use of available public resources.
The Ministry could devote a larger share of public investment to compensatory programs,
especially in the rural areas where the private presence is less important. Furthermore,
public funding could be leveraged to induce quality improvements in the private sector
through the proper balance of financial incentives and norm setting measures. Since the
better private secondary schools are markedly more efficient than the public ones, the
Ministry could intervene more directly at the primary level while using more indirect
support mechanisms (scholarships, subsidy of teacher salaries, vouchers) to stimulate
quantitative growth and qualitative changes in secondary education.

Conclusion

49. Over the past fifteen years, the fiscal crisis of many national governments and
the shortcomings of public education in many developing countries have generated a
heated debate over the potential merits of private education and decentralization as
alternatives to traditional, centralized public education. There are many countries where
the failure to adequately supply public schooling has led to increased demand for private
schooling. However, as a recent study of parental and community financing of education
in East Asia has revealed, the fact that households are willing to pay for education does
not necessarily mean "that they should be encouraged or permitted to do so",14 . The
Haitian case offers a powerful illustration of the likely adverse equity and quality outcomes
when the government is almost totally absent from the education scene. From an
international perspective, Haiti is a statistical aberration--an extremely poor country with
an exceptionally high proportion of private school enrollment--that has tragic social and
human implications. While the growth of private education has undeniably been the main
vehicle for expanding access to education, the cost to families, and the resulting degree of
social injustice, have been very high. Moreover, there is still significant under-provision of
schooling, considering that the private sector has grown as a substitution for public
investment rather than as a complement. Finally, most private schools remain of very poor
quality as the Ministry of Education has not had either the financial or the technical
capacity to play a significant quality assurance role.

14 Bray, M. (1996). Counting the Full cost: Parental and Community Financing of Education in East
Asia. The World Bank, Washington, D.C..
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50. The problems of the Haitian private sector cannot be seen in isolation from the
rest of ithe education system. They are not intrinsic to the private schools but are rather
the direct results of many decades of government neglect, the absence of a national
education strategy, inadequate levels of public funding for education development, and the
lack of technical standards and quality promotion mechanisms.

51. For both equity and efficiency reasons, there is an obvious case for stronger
intervention of the Haitian state in the education sector. What is less clear, however, is
what form this intervention should and could take, considering the acute resource
constraints faced by the government. Should there be more public provision of education
to bring schools to the most under-privileged areas of the country and to provide models
of good quality schools to be emulated by the rest of the education system? Or should
Haiti follow a different approach, relying more on financial incentives and pedagogical
norms to promote expansion of coverage and quality improvements? Hopefully the
National Education Plan will help formulate a satisfactory answer, based on a careful
assessment of the technical feasibility and financial implications of each option. In any
event, it seems unlikely that much progress could be achieved without a real partnership
between the public and private sectors in the search for appropriate strategies which
would allow to extend basic education, reduce inequalities and improve quality.
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REVIEW OF THE IMPACT AND EFFECTIVENESS OF

DONOR-FINANCED EMERGENCY POVERTY ALLEVIATION
PROJECTS IN HAITI: RELATED TO BASIC

INFRASTRUCTURE REHABILITATION AND EMPLOYMENT
GENERATION

L.M. GARRY CHARLIER, PE

Context and Origin of these Programs

Brief summary of Haiti's socio-economic andpolitical background in 1994-1995

1. Haiti is a small, densely populated, predominantly rural and open economy. Its
seven million people occupy 28,000 square kilometers, on the western end of the island of
Hispagnola. With an estimated GDP per capita below US$250.00 in 1994, Haiti is the
poorest and most densely populated nation in the Western Hemisphere. Social indicators
are alarming. In 1994, an estimated 50% of the population had a caloric intake of below
75% of requirements, and over 25% of children suffered from malnutrition. The infant
mortality rate is estimated to exceed 100 per 1,000 live birth. Some 50% of adult Haitians
are illiterate. Estimates of unemployment are as high as 70%. Over decades, population
pressure, poor land use and public policies forced cultivation of increasingly marginal
lands, and in turn accelerated deforestation, soil erosion, depletion of water and other
natural resources, and unsustainable levels of environmental dilapidation and depletion. As
a result, agricultural production, the main source of income of 70% of Haiti's population
(who also live in rural areas), has fallen steadily on a per capita basis since the 1970s.
During 1980-91, Haiti's population suffered a continuing decline in its standard of living,
with real per capita incomes falling by about 2% a year.

2. Political instability during most of the 1980s put a stop to growth, investment
and external assistance. Political stalemate during the 1991-1994 period following the
1991 military led coup d'etat, coupled with increased economic mismanagement and
international rejection, led to an international embargo, resulting in a dramatic decline in
living standard. GDP has fallen by over 17% during 1992-93, and by a further 10% in
1994. All sectors were affected and the situation worsened further when tropical storm
Gordon 'hit Haiti in November 1994. Agricultural production and export decreased
considerably. Export oriented industries were devastated by the embargo. Value-added in
the service sector decreased in line with GDP, and construction activities came to a virtual
standstill. In addition, severely weakened institutions and lack of maintenance during this
period resulted in poor levels of social services delivered to the population, and in
seriously deteriorated social and economic infrastructure. It is estimated that 60-65% of
households in Port-au-Prince and 65-70% of household in rural areas fall below the
poverty line; and since 1991, this level has been aggravated.
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3. Haiti's constitutional democracy, still in its infancy, has struggled against
formidable odds. After an agonizing decade of transition, hard tests have been met and a
tremendous social price has been paid to arrive to the return of Constitutional Order in
October 1994 with the reinstatement of President Aristid. Among the major challenges
facing the country were the need to instill hope among the Haitian people and to root
democracy firmly in institutional practice throughout the country in a framework of
national reconciliation, while addressing in the meantime the urgent needs of the poor via
quick relief efforts during this transition period to political and economic stability.

Origin and Rationale of these Programs

4. Although often employment generation and poverty alleviation may not be their
primary focus, labor-based public work programs can be very appealing when there is to
create a large volume of short-term jobs, and to generate quick income for the poor
segment of the population. Public works can also be extended to go beyond public work
infrastructure and into rural agricultural activities, and the building and rehabilitation of
infrastructure in the social sector. Such strategy can combine income generation with
social service improvement, and productivity enhancement and crop diversification in
agriculture. It has been used in many countries and in various political and socio-
economic contexts by both government and donors.

5. In the aftermath of the embargo, after the reinstatement of Constitutional Haitian
Authorities in October 1994, the Government and donors alike found such an approach
pertinent and well suited given the long period of lost income and jobs, of decapitalization
of the rural and urban population and of accelerated deterioration of basic infrastructure.
As part of its stated strategy to tackle the economic crisis and move toward its
development objectives, the Government emphasized in 1994 a commitment to
comprehensive poverty alleviation activities to provide massive income earning
opportunities, to improve social and economic infrastructure, and to better target and
deliver social programs to the poor.

6. In Haiti, like anywhere else, these kinds of approaches carry out inherent side
effects and require some level of arbitration and tradeoffs by the Government and
programs officials, to limit or mitigate those negative impacts. Common side effects -
associated mainly with the emergency concerns and the limited time allowed to reach
tangible results (months instead of years)- can be: i) remote areas with very limited access
tend to be neglected at least in the first phase; ii) preference is given to simple projects
(technically and logistically) ready to implement, iii) benefits tend to be short term, iv) low
level of appropriation by beneficiaries, v) operation maintenance and recurrent cost are not
taken into consideration; vi) perturbation in local wage and labor market in rural areas,
and the potential negative impact on farm production; vii) negative impact on the
environment.

7. It is in that context of rampant poverty, scarcity, privation, and political volatility
that major donors (like: ACDI, European Union, IDA, IDB, USAJD) have financed since
October 1994 (August 1993 in the case of USAID/JOB), various infrastructure
rehabilitation, employment generation, and poverty alleviation type projects.
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Overview of Existing Projects, Objectives and Structure

Stated objectives

8. Table 1 on the next page provides a summary of the main characteristics of the
10 programs reviewed by the consultant in that category. Overall, the stated objectives are
consistent with the goals of rehabilitation of social or economic infrastructure, job
creation, and institutional/organizational strengthening at the local or community levels;
although the primary focus and emphasis (on one aspect or the other(s)) may vary from
project to project. Those stated objectives can be summarized as follow:

(i) to provide quickly large numbers of short term, and income generating
employment to unskilled or low-skilled unemployed poor in rural and urban areas
(mostly through labor intensive type works) with the view of contributing
eventually to the recapitalization of those individuals and their local communities;
(ii) to rehabilitate seriously deteriorated social, economic and productive
infrastructure with the view of improving social services and living conditions of
the poor, or to boost economic recovery;
(iii) to reinforce the managerial capability, project preparation and
implementation, and maintenance operations capacity of local government, local
institutions, grass-roots organizations, community groups and NGOs;
(iv) to provide additional (in some cases) support to agricultural productive
activities to increase production (improved seeds, graft, small credit, tools,
improved farm animal species, etc...)
(v) or to foster links between communities and local officials, encourage
democratic participatory processes and improve self-governance at the community
level (in the case of the USAID/IOM CGP project).

Implementation structure and strategy

9. The implementation structure and strategy varies somewhat among programs.
However, in the context of emergency that was prevailing after the return to
constitutionality in October 1994, the major concern of reaching quickly tangible results
and improvements determined greatly the interpretation of concepts like "labor intensive"
(HIMO),"infrastructure rehabilitation" or "institutional development" as well as the
implementation modalities and arrangements of those programs. And with time and
experience, some of those programs have adjusted their implementing arrangemehts. In
general, those modalities have been as follows:



Table 1: Major Emergency Labor-Intensive and/or Infrastructure Rehabilitation Programs in Haiti (from 1994 to 1997)
TITLE> FAES PURE PCE HIMO- JOBS CGP PRECJ FURREc PRH/EU| PMP

MTPTC I I
Items[

Duration 2!95 - I/97 - 3!95-6/97 9? - 99 7/95-3/97 7/95 - 97 8/93=5/96 10/94- 119- 11/94- 9/95-9I97 94 - 97
6/97 99 3/97 6/97 6/98

Amount 24.8 30.0 30.0 52.5 50.0 12 to 14 32.4 10.0 3.6 3.6 31.5 6.9
(US$ Can$ 5M Can$5M Ecu 25M Ecu5.5M
million)

Donor IDA/IDB IDB IDB IDB IDA IDA USAID USAID ACDI ACDI EU EU

Implem. FAES FAES UCG UCG UCG UC- PADF IOM CECI MEDA UTG/ UNA-
Agency HIMO MPCE PON

Coverage National Nation- National National National O+C+S+S National National National N+O+GA National National
al E + 25Mun.

Sectors soc.+eco social soc + eco soc + eco economic economic economic soc+eco social economic economic soc+eco

N. of sub 566 133 + 92 50 + 158 21 112 2,088 107 52 57 102
projects _

$ Max/ 75,000 75,000 n.s. n.s. n.s. n.s. n.s. n.s. 28,000 32,000 n.s.
project

Average 44,000 326,000 1,1 M 316,000 619,000 289,300 4,800 33,600 69,200 552,600 68,600
Cost/proj
(US$)

% Labor n/a n/a n/a n/a 60% n.s. 80% n.s. 40% 65% n/a n.s.

% Women n.s. n.s. n.s. n.s. 20% n.s. 20% n.s. 25% 25% n.s. n.s.

Range of 6 mo. 6 mo. 6-10 mo. 6-12 mo. 4-6 mo. n.s. 4-6 mo. 2-4 mo. 3-5 mo. 1-3 mo. 12-24 mo 12 mo.
subproj. & + &+
duration
Source: Program's documents and various reports.
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(i) use of ad hoc or autonomous governmental entities as executing agencies
wvhen required (UCG, FAES, PL-480 Management office) or special
implementation unit attached to the ministries (UTG/MPCE or UC-
HIMO/MTPTC) to provide policy guidelines, oversee the program's administration
and implementation;
(ii) use of intermediary Project Management Agencies (PMA) (NGOs or
international organizations: ACF, CDS, CECI, CHF, IOM, MEDA, PADF,
P3ROTOS, etc...) already known by the population and that in turn can rely on
extensive networks of local grass-roots organizations, community groups, small
private contractors, etc.) to assist in identifying subprojects or to carry out works
as contractors or implementing organizations; participation at all levels in program
implementation is through contracts;
(iii) Wide geographical coverage including the poorest sections of the country,
both rural and urban; demand-driven in funding subprojects;
(iv) demand-driven type programs, subprojects requesting entities are mostly
local governments (communes and CASECs), community groups and
organizations, local institutions, community leaders and NGOs, or in some cases
the central administration and ministries (PURE, RPH/EU).
((v) limited implementation period allowed for programs (18 to less than 30
months) and for individual sub-projects (4 to 6-8 months); with, as a consequence
in most cases, a constant pressure to disburse quickly financial resources allocated;
(vi) relatively high (from 35% up to 80%) labor content (unskilled labor costs as
a percentage of total project costs) when jobs creation is the primary focus;
(vii) sub-project prototypes and standards are widely used, and preference given
to projects that are simple in terms of technology and logistics.

Areas and sectors covered by project activities

10. The types of work covered by these programs are quite similar: basic social and
economic infrastructure rehabilitation and improvement (like: roads, streets, irrigation and
drainage, erosion control and soil conservation, school and health centers construction,
potable water systems, etc.) with some variations based on the focus on a particular
category or a mix of categories (see annex 1). The type of technical assistance and
institutional support provided, especially at the community level, covers mostly basic
administrative and management skills in project identification, preparation, implementation
and supervision and (if there is enough time) in operation and maintenance. Technical
assistance under these programs covers also training in improved agricultural
technologies, community participation, dialogue and cooperation among various parties.
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Results and Impact from Implementation

Employment generation

11. A significant part of the reviewed programs (more than 50% of the funds
allocated to subprojects) have a primary focus on employment generation through labor
intensive works (HIMO works). More than 1 million person-months (p-m) of short term
jobs for unskilled or low-skilled laborers have been created over the 40 month period from
August 1993 to December 1996 (table 2 on the next page). That total does not include
economic employment generated otherwise by private enterprise activities under
infrastructure-oriented programs (like PURE or PRH/EU) implemented through contracts
awarded strictly on a performance basis and physical results with no requirements for
keeping track of p-m created.

12. The daily wage has varied significantly over the 40 month time frame from
US$1.30 to US$2.40 after the official wage increased by Government mandate (from 15
gourdes to 36 gourdes) in May 1995. Based on the increased wage, one p-m represents a
monthly income of about US$48.

13. If it is assumed that a laborer has worked an average of 2 months for the
program as a whole, it is a total of more than 500,000 individuals per household who
received an average income of U$72.0 (about 30% of the per capita GDP, and about 50%
of the estimated rural per capita GDP of less than US$150). If it is assumed for an
average household of 6 people per household it is about 3 million people (direct and
indirect beneficiaries).who benefited from those programs (about 42% of the Haitian
population).

Table 2: Jobs and income generated as of 12131/96

Allocated Person-Months Total Paid
Funds (P-M) Wage*

Programs V (US$ Million) (US$ Million)

Previsions Committed/ %
Delivered

JOBS 32.4 492,500 505,570 103 21.7

PCE 50.0 487,000 472,000 97 24.3

HIMO 14.2 n.s. 25,600 - 1.5

PRECJ 3.6 13,636 13,779 101 0.8

FUREC 3.6 36,364 19,623 54 1.1

TOTAL 103.8 1,029,500 1,036,572 101 49.4
Source: Program's documents and various progress and/or assessment reports
(*): Estimated figures
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14. In general, the programs were designed to boost women's participation. The
level of participation varies among programs; on average, about 20% of the jobs benefited
women. Although women were mostly involved in activities like carrying water and other
construction materials, they participated also in all levels of hard physical works or
supervision responsibilities ("chef- d'equipe", supervisors, etc...).

15. All employment programs have dedicated a significant portion of their budget
to pay salaries to unskilled laborers. This wage portion (labor content) amounted to an
average of 55%; construction materials and equipment, for 30%; and management costs,
for about 15%. However some variations in the level of labor content have been noted:
30% with PRECJ and below 30 % for HIMO. In addition, the labor content has also
varied over time with an increasing trend (either from subsequent programs, or within a
given program) to lower the wage percentage and to increase the material percentage in
the view of increasing technical and physical quality of the works (from 80% with JOBS
down to 60% with PCE).

16. The income earned has been used mostly to buy food, pay for school related
expenses, pay back debts, home improvements, buy farm animals, or to start a small
business. In places where community organizations are strong, savings from HIMO
incomes have allowed them to start with community projects such as the construction of a
community school in Goyavier/St.Marc.

17. However, the short working period (maximum 6 to 8 weeks) allowed per
individual worker contributed to limiting the positive effects of a significant
recapitalization of the beneficiaries. In addition, despite the relatively short working
periods on the projects, it is reported that HIMO projects have contributed to reduce
agricultural production by attracting farmers away from their fields. Also it is claimed that
relatively high wages paid by HIMO (in comparison to economic level of farm wages)
have not only increased labor costs in rural areas but have also interfered with long term
community development activities based on volunteer work.

Infrastructure Rehabilitation

18. The implementation of infrastructure programs has led to the rehabilitation of a
large number of social, productive and economic infrastructure. The scope of these
rehabilitation efforts can be illustrated as shown in table 3 (see next page, figures are
indicatiive).

19. Hundreds of kilometers of rural, secondary and (in some cases) primary roads
have been rehabilitated, improving and allowing access to agricultural productive areas,
and improving commercial flow and facilitating access to basic services. A few examples:
new public transportation routes and increased traffic have developed between Carrefour
44 and Cote-de-Fer on the southern coast; the Mayor of Caracol, a remote village on the
north coast reported not only an increase in public transportation services but also a fare
reduction of about 40% (from 5 gourdes to 3 gourdes); or the residents of Cazale who
welcome having restored access to the main road network for health services and others.
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It is very important that the local or central authorities responsible for the maintenance
(routine and periodic) of those dirt roads, along with the local beneficiary community, take
all the necessary steps to maintain them and ensure their durability.

Table 3: Distribution of infrastructure subprojects by sectors
Sectors> Infrastructure Other Total

Programs

Road Irrigatio Soil Sani- Potabi Healt Education
n/Drama Conservation tation e h

.__________ ge W ater

FAES 43 55 0 106 25 21 111 204 566

PURE 13 10 9 0 4 2 13 27 78

PCE 27 44 43 30 14 0 0 0 158

HIMO 20 0 1 0 0 0 0 0 21

JOBS 39 36 26 11 0 0 0 0 112

CGP 376 104 X 334 209 606 459 2,088

PRECJ 0 0 0 0 0 33 74 0 107

FURREC 23 8 19 2 0 0 0 0 52

PRH/EU 14 2 3 0 9 0 6 23 57

PMP 8 0 3 10 10 3 1 67 102

TOTAL 563 259 104 493 271 65 805 780 3,341
Source: Programs' documents and various progress reports.

non-infrastructure projects, all sectors included.

20. Hundreds of schools and health centers, along with many water supply systems,
have been fixed, rehabilitated or expanded. Many significant sanitation works (from
drainage canals and ditch cleaning or improvement, to street pavement and garbage
collection) have been undertaken in insalubrious urban areas. Such rehabilitated
infrastructure have contributed and will continue to contribute over time to improving the
population's access to basic health and education services, and to improve their living
conditions as long as the appropriate steps are taken to organize the operation and
maintenance of those rehabilitated infrastructure.

21. Numerous small watersheds and thousand of hectares of severely soil-erosion-
threatened slopes have been protected with mechanical or biological structures. Hundreds
of kilometers of irrigation canals have been cleaned, rehabilitated or improved and put
back in operation (3.200 km by JOBS alone). As a result it is estimated that more than
60,000 ha have been recuperated for farming activities with an obvious potential impact
on the agricultural production increase. In that case also it is very important that the
private land owners and the local or regional authorities be involved in the establishment
of appropriate ways tor manage, operate and maintain the works accomplished in the view
of preserving the associated benefits in the future.
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22. However, in many instance, subprojects were planned hastily to meet the
pressing needs to start as soon as possible. As a result, not enough time was dedicated to
ensure proper participation and involvement of beneficiary communities and local
authorities. There was not enough consideration for post-project operation and
maintenance; and in practice those maintenance considerations -if ever planned (in few
best cases)- have not been implemented thoroughly. The technical quality of the works
suffered also from some shortcomings resulting often in limiting impact on the durability
of the rehabilitated infrastructure.

Institutional development and technical assistance

23. These considerations of institutional development or institutional strengthening
have been part at various levels (either stated objective or implicit outcome) of each of the
programs reviewed. These elements are considered as the masterpiece to bridge the very
short term results and benefits to the mid or long term sustained development. Numerous
community organizations, NGOs, local governments have benefited to some extent from
training in basic management and administrative skills, mostly related to project
management and implementation. They have also received large numbers of tools
redistributed to the beneficiaries after the programs' completion. In the case of CGP, for
instance, institutional support to elected officials and local leaders has led to the creation
of 25 CACs (Community Improvement Committee) and CAC plans which represent an
attempt by communities to set their priorities in various domains and which can become a
basis for larger scale development plans. Hopefully, some of those CACs will continue
beyond the completion of the infrastructure subprojects for which they were created to
oversee.

24. However, those institutional interventions have fallen short of expectations.
From a practical standpoint, implementation modalities (largely determined by the
emergency situation prevailing at that time of the launch of those programs) left very little
room for a solid institutional strengthening of local institutions and organizations often
involved primarily in the day-to-day implementation of subprojects. The institutional
objective of encouraging democratic participatory process and self-government became a
by-product of the implementation of infrastructure subprojects. The process of project
identification and prioritization has been questionable. The projects chosen were
sometirnes the reflection of the implementing agency's preference, or of well connected
individuals and community groups; and such reflection often did not necessarily reflect
priority local needs. In addition, expectations have been created among municipal officials
and community members that infrastructure projects are the principal objective of
institutional strengthening initiatives. Therefore the more demanding and time-consuming
task of institutional development, with relatively small immediate payoff, may in the future
frustrate these expectations in the short run, and may appear to public officials as a
second-best option.

25. Another important objective of the program reviewed was to improve the
image and the perception of the State, and to provide credibility to the new democratic
institutions. Many local governments have indeed participated in the implementation
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activities at various levels (as implementing organizations and/or beneficiaries).
Nevertheless, the fact that the programs' management has been often attributed to large
well-known NGOs, and the quasi absence on the project sites of the technical
governmental agencies (MTPTC, MARNDR, etc.) has contributed to casting a shadow on
the Government's role. In addition, such programs, which are the primary source of
funding for capital investments at the local level, are being over-politicized. They
contribute to reinforce a harsh competition, dispute and power-sharing struggle between
local elected officials (Mayors and Casecs) and regional authorities (Senators and
Deputies) with different (if not conflicting) political interest. The willingness of
Parliament to micro-manage the technical planning of such programs, as well as the recent
difficulties to obtain credit approvals should be considered an additional and important
constraint in planning infrastructure programs with investments targeted at the local levels.

Equity issue

26. All programs included, the distribution of subprojects by geographic
departments looks fairly balanced and equitable if it is also considered that some 60% to
70% of the Haitian households fall below the poverty line (see tables 4 and 5 on the next
pages). In term of project numbers by department, Ouest and Artibonite have benefited
from the largest number of subprojects (respectively 884 and 516) while Nord-Ouest and
Sud-Est received the least (resp. 157 and 207). However those significant disparities are
lessened if the population is taken into consideration. On a project number per 10,000
inhabitants (N/10,000), Nord-Est and Centre come first (resp. 9.0 and 7.6) while Nord and
Ouest come last (with resp. 2.9 and 3.7 below the national average of 4.7). On a
subproject US$ amount per capita, Nord-Est and Centre are the major beneficiaries (resp.
29.3 and 28.7) while Nord and Grande-Anse received the least (resp 16.7 and 21.2 well
below the national average of 25.5).

27. However, the equity analysis at the department level and based on population is
still very broad. In order to better target the poorest groups, data at the commune level (if
not at the communal section level), integrating additional poverty or social development
parameters, should help in mapping those poorest groups and better assess the equity
aspects of any intervention toward them.

28. In addition, the apparent high level of concentration on such sectors as
education (see table 3) relates mostly on the "hardware" dimension (building construction
and so forth) but not enough on the training and strengthening of proper operation and
maintenance capabilities. Support to productive activities (small credit, etc.) although
considered under some of those emergency programs, has not reached the large extent
required to tackle efficiently the problem of lasting impacts in poverty alleviation.
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Table 4: Subproject distribution by geo raphic departments

_I Population* FAS PURE PCE HIMO- JOBS CGP PRECJ FURREc PRIH/EU PMP Total Number of
per dept I I MTPTC subproj. projects/

qfl) Puput.

I__ _ _ _ _ _ _ _ _ _ _ _ _ _ _ I________ I________ ______ _(N /10,000)
1-Artibonite 1,013,779 87 8 23 19 331 14 7 5 22 516 5.1

2- Centre 490,790 30 4 13 2 9 295 8 0 10 3 374 7.7

3- Grande- 641,399 42 11 13 -- 7 238 9 9 2 6 337 5.3
Anse .

4-Nord 759,318 46 7 16 -- 10 109 14 10 3 3 218 2.9

5- Nord-Est 248,764 26 0 13 -- 7 164 10 1 2 0 223 9.0

6- Nord- 420,971 24 2 11 -- 8 95 8 0 2 7 157 3.7
Ouest

7- Ouest 2,494,862 176 51 34 15 25 494 29 15 14 3 1 884 3.5

8- Sud 653,398 92 3 19 2 14 228 7 7 9 10 391 6.0

9- Sud-Est 457,013 37 6 16 2 13 109 8 3 4 7 205 4.5

Multi-dept. 6 -- -- -- -- 15 -- -- 6 13 50 -

or national

TOTAL 7,180,294 566 92 158 21 112 2,088 107 52 57 102 3,355 4.7

Source: Various reports



Table 5: Amount distribution by geogr phic d artments (in US $ x Milliop)

Population FAES PURE PCE HIMO- JOBS CGP PRECJ FURREc PRH/EU PMP TOTAL $ Amount
Depatmn per dept.* I I MTPTC per capita

I-Artibonite 1,013,779 3.2 1.2 8.0 0 8.5 1.0 0.5 2.6 0.8 25.7 25.4

2- Centre 490,790 1.0 0.8 2.5 2 1.3 0.8 0,3 7.1 0.1 14.1 28.7

3- Grande- 641,399 1.5 5.3 3.8 0 1.0 0.6 0,3 0.7 0.4 13.6 21.2
Anse

4- Nord 759,318 2.1 4.0 2.9 0 1.2 0.3 0.5 1.6 0.1 12.7 16.7

5- Nord-Est 248,764 1.1 0 2.9 0 2.3 0.5 0.3 0.2 0 7.3 29.3

6-Nord- 420,971 1.0 0.9 2.9 0 2.8 0.4 0,3 0.9 0.3 9.5 22.6
Ouest

7- Ouest 2,494,862 5.8 13.6 10.1 12.4 8.8 1.1 1.0 8.5 1.6 62.9 25.2

8- Sud 653,398 2.6 0.7 4.6 0.3 3.8 0.4 0.3 2.8 0.9 16.4 25.1

9- Sud-Est 457,013 1.4 2.1 4.2 0.2 2.7 0.4 0.2 1.1 0.4 12.7 27.8

Multi-dept. 0.9 -- -- -- 0.1 -- 2.1 1.5 4.6 --
or national

TOTAL 7,180,294 20.6 28.6 41.9 13.1 32.4 5.6 3.6 3.6 27.4 6.1 183.2 25.5
Source: Various reports.
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Technical Pcper 7

Financial and time considerations

29. The main findings can be summarized as follows:

Table 6: Summary of financial data (1993-1997)

Duration Amount Average Admin. & Remarks
Program (Months) (US$ x Million) Monthly Operat.

Disbursement Costs* (%/6)
__________ (US$xM)

E'rojected Implemented Projected Disbursed* %

A- Program being implemented

1- FAES I 24 21 24.8 19.0 76 0.90 8.5 - 13

2- PURE I 24 21 50.0 20.7 69 .99 7 - 8

3- PCE 14 19 50.0 45 90 2.37 9 - 10

4- HIMO n.s. 18 13.7 4.4 32 0.24 9 - 10

5- JOBS 14 34 13.0 32.4 249 0.95

6- CGP 26 10 10 100 0.38 20 - 25

7- PRECJ 28 3.6 5 - 8

8- 28 3.6
FURREc

9- 24 15 31.5 11.4 36 0.76 8 - 9 -Possible
PRH/EU extension

10- PMP 40 & + 6.9 6.9 100 0.17 Extension
under

__________ _ ______________ preparation

TOTAL A 207.1 149.8 72 6.76

B-. Programs to start implementation in 1997

L.a- FAES 24 | 30.0 0 12 month
II _ delay

2.a- PURE 24 | 52.5 0 12 month
II delay

4.a-HIMO 6.6 n/a Being
IV identified

1-PL- 12 - 9.6 0
480
FY97

TotalB 98.7

TOTAL A + B 305.8
Source: Various reports
(*): estimates; figu:res are indicative.



30. As a whole the infrastructure rehabilitation and employment generation
programs reviewed have reached levels of financial implementation ranging around 70% to
75%. These relatively high levels of disbursement are noted particularly with the programs
designed with a primary focus on emergency and quick results (JOBS, PCE, CGP). More
typical levels of disbursement (30% to 40%) are recorded with the programs focusing
more on infrastructure rehabilitation in a more conventional fashion (PRH/EU).

31. Despite some start-up or implementation delays (usually weeks or a few
months) that in some cases have not allowed specific interim targets to be met, the overall
objective of significant fund injection at local levels has been met. It can estimated roughly
that average monthly disbursements have been as high as about US$ 6.5 Million under
those programs. However, besides the obvious positive impact of such strong injections
of funds, it is also true that the pressure to spend has resulted in not enough consideration
in planning for local absorptive capacities (especially regarding recurrent for post-project
operation and maintenance).

Conclusions and Recommendations

32. Based on the above mentioned findings, it can be stated that the major donor-
financed and emergency type infrastructure rehabilitation and/or employment generation
programs carried out in Haiti from 1993 to 1996, have been effective in general. They
have been oriented to address the most pressing basic needs of the population in an
emergency context. Impressive tangible results have been reached, and according to the
donors involved as well as the beneficiaries, those programs as whole have fulfilled
satisfactorily the job creation and infrastructure rehabilitation related objectives. However,
satisfactory levels of effectiveness are not evenly achieved with respect to all objectives.
Effectiveness has been much less satisfying in achieving results foreseen by objectives
related to institutional development. From a general standpoint, it can not be stated that a
dynamic appropriation of the projects results, nor that appropriate post-project operation
and maintenance by the beneficiaries and the local and national authorities will ensure the
durability of the work done. Although understandable due to the limited timeframe to
produce discernible nationwide impact at the local level, it is important that such
shortcomings be addressed and mitigated.

33. The long term impact of the tangible results and immediate benefits achieved by
those programs in the short run is questionable. Despite the significant amount of
resources invested into that emergency effort, it is not clear whether or not it will have a
structuring effect both at the community level and countrywide. Lack of available
independent assessments based on facts makes it difficult to answer these questions. In
many cases, in-depth economic and social reviews of these programs are either planned or
under way. Nevertheless, the intense debate and critics generated in Haiti around the
relevance of emergency approaches in infrastructure and HIMO type programs reflect to
some extent an increasing awareness and prioritization by the national authorities of the
need for a sustainable development. More than three years after the initiation of the first
emergency type job creation program, one should not be surprised by such evolution in
national priorities. And it appears that the shift from emergency concerns to a long term
development focus is currently favored by the Government. The shifting focus and
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Review of the Impact and Effectiveness of Donor-Financed
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adjusted approach in the planning of up-coming and future programs (FAES II, PRH/EU,
PURE II, PL-480 FY 97, new HIMO/MTPTC phase, etc.) illustrate that priority shift.

34. More than ever in today's situation in Haiti, the general objectives of programs
based on labor-intensive public works and infrastructure rehabilitation are not only valid
but are of high priority as a vehicle to infrastructure development, provided they are
stripped of any emergency constraint, and planned and implemented with a perspective of
lasting development. The primary focus of such programs should not be intensive, large
scale temporary job creation. Nevertheless, if their scope is extended beyond traditional
public works to encompass social and agriculture infrastructure, an increased contribution
to poverty alleviation may result from that mix, through the improvement of social
infrastructure and service and lasting economic job generation (through the promotion of
small private contractors, etc.) This has been well established from experiences elsewhere.

35. In order to meet the challenge of improved and durable development impacts
on poverty alleviation, lessons learned from past experience in Haiti -and other countries-
shows that such programs should include considerations like:

(i) projects and programs are to be part of a coherent and comprehensive
poverty alleviation strategy and action plan;
(ii) local level (commune or smaller) and/or community levels should be the
focus of such programs;
(iii) participation of beneficiaries and local authorities at all levels of project
preparation process (form identification, prioritization, implementation, and post
project operation and maintenance, etc.);
(iv) local and beneficiary capacities (organizational, financial, recurrent costs,
etc.) should be addressed in project design and planning; and institutional
development support and strengthening effort should be a major focus not just a by
product;
(v) central administration's involvement must to sought, appropriate levels of
coordination with the local level and appropriate modalities of participation should
be considered during and after the planning stage;
(vi) use of all local resources (community groups, local government, NGOs,
private sector, etc.) should be promoted; project management and implementation
modalities should foster transparent, efficient and effective governance.
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Project Summary Matrix No. 1.1 (February 1997)

Economic and Social Fund Project (ESF/FAES I; Cr. 2205-HA & Loan 854/SF-HA) _ __ .__.
F~~~~~ ~~~~~~ I I 1A ,1 1rcnsrftAProject description Atioujlt 4 au ALU A.. Major constraints l

(US$ Million) coverage profile costs

- What do the project components cover? Including - # of projects Poor vs. non- As a proportion -What are some of the
- How is the work carried out? disbursement - $ by region poor of project cost implementation problems?
- Does it include communities? profile and timing -# of Gender -What are the concerns among
- How does it select beneficiaries? beneficiaries Employment beneficiaries?
- Who administers it? status -What are some of the design

problems?

Project Title/Funding Agency: FAES I / IDA-IDB

- Implementation status: Created in May 1990, US$24.8 million As of 12/96, FAES estimates From 3/95 to - Lack of a well defined strategy from
FAES was idle from the coup d'etat in 1991 until it (IDA US$11.4, sub-projects that more than 2 12/96, FAES the beginning; responding primarily
resumed its activities in April 1995. The IDB US$12.4 and status was as million people estimates its to demand resulting in over
implementation of FAES I's component under IDB GOH US$0.97 follows: (with more than administrative concentration of projects in the
financing is expected to be completed by June 1997. million), -3,000 requests 80% of them and operation education sector and the geographical
- Obiectives: support the establishment of an -Projects US$20.8 being prepared, being poor) costs at about department of "Ouest";
effective mechanism, the Economic and Social million 710 projects have so far 8.5% of project
Fund (FAES), as a means of responding flexibly being appraised, benefitted from investment - limited capacity of conmnunities
and efficiently to the basic needs of the poor - Inst. Dev.: 566 approved the rehabilitated total. (especially the ones in the poorest and
through NGOs, cooperatives, community US$3.0 million for funding, 210 infrastructure most remote geographical areas) to
associations and other grass roots/ non-profit projects being and improved The ratio of formulate projects; and logistical
organizations; assist the GOH to improve health, -Other: US$ 1.0 m implemented, basic social institutional (transport) difficulties to access
nutrition and education services and provide and 200 already services under comp. which FAES's premises;
physical infrastructure and employment Of the total completed. FAES funded covers mostly
opportunities to the poor; provide an effective allocated, and as of projects. FAES's admin. - supervision costs of scattered small
channel for critically required donor financing and 12/31/96: - By sectors: & operat. costs work sites are unusually high and
coordinate domestic efforts that are currently - 94% of IDB Social assist. Besides the over project problematic;
fragmented; and strengthen the capacity of financing were 205 (of which activities aimed expenditure is
community groups, cooperatives and other grass committed, 182 in at pregnant and about 13%. - lack of explanation about the
roots organizations in preparing and implementing education), lactating program and its institutional set-up
projects. - 76% (US$19.0) Social women, female from GOH to the implementing
- Description: FAES I operations consist of a were already infrastruc. 263 participation is partners and beneficiaries;
project component and an institutional development disbursed (IDA: (of which 111 in strongly ...
component. The project component (continue on 73%; and IDB: education)
next page > ... ) 86%); Econo Infra. 98



Project Title/Funding Agency: FAES I / IDA-IDB (cont'd.)

activities encompass rehabilitation/construction of Monthly - By geo. dept.: encourage and - propensity for a negative perception
social infrastructure (mostly education and health: commitment Artibonite 87 highlighted in at first by Governmental agencies of
primary schools and health centers, latrines, sewage capacity of funds Centre 30 the special project implementation units,
systems sanitation, small water reaches up to Grde-Anse 42 'management and lack of communication between
supply systems), productive infrastructure (small US$1.5m; Nord 46 committee". national partners, needs to improve
market facilities, irrigation systems and rural Nord-Est 26 information and communication
roads), social services (:nutrition and health Average monthly Nord-Ouest 24 FAES's primary channels with line ministries and local
programs for children and pregnant women, disbursement over Ouest 176 focus is above authorities to increase participation
furniture and pedagogic material for schools, 21 month period Sud Est 37 all to fund and collaboration;
furniture and staff training for health posts, literacy (respectively the Sud 92 social projects
programs. The institutional development last quarter of 96) National 6 before other - maintenance of the rehabilitated
component has financed administrative and amount to considerations infrastructure and need to reinforce
technical assistance to FAES, including salaries for US$905,000, -% $ invested of employment awareness of importance of
staff, equipment, consultant services and operating (resp. by sectors as of creation or the maintenance as a paramount condition
cost. US$765,000). 6/96: employment to ensure durability.
- The executing agency is FAES under the Ministry Education 36 status of
of Economics and Finance with the participation of Health/Nutri. 8 beneficiaries are
sector ministries as needed. FAES is a funding Potable water 6 made.
institution with administrative and financial Sanitation 27
autonomy. Project works are contracted out to local Transport 9
contractors, private firms and NGOs. Agriculture 15

- FAES I is a demand-driven program whose FAES has
investments geographically target urban and rural projects in 84 of
communities in the poorest areas of the country. the 133
For that purpose, FAES has ordered a preliminary communes, and
poverty data base which is being used for budget more than 85%
distribution at department and communal levels. of them are
Project requests are introduced by community located in rural
organizations, local NGOs, local authorities,... areas (versus
Communities are required to participate in local less than 10%
"Management Comnmittee" promoted by FAES. in poor urban

areas)



Project Summary Matrix No. 1.2 (February 1997)

Fonds d'Assistance Economigue et Sociale (FAES II) l l l l
Pr,en; * Aa.-ated..r I A--. .- a .11 - I I I.... IA Asr

(US$ Million) coverage costs

- What do the project components cover? Including - # of projects Poor vs. non-poor As a proportion - What are some of the
- How is the work carried out? disbursement - y re-ion Gender of prect cost implementation problems?
- Does it include communities? profile and timing -# of Employment status - What are the concerns among
- How does it select beneficiaries? beneficiaries beneficiaries?
- Who administers it? - What are some of the design

problems?

Project Title/Funding Agency: FAES I / IDB

- Implementation status: The IDB funded FAES II - US$30.0 Million - Construction No particular FAES - Non availability of an established
Program has been recently approved by Parliament (27.0 IDB and 3 of 133 consideration for operational ratio national social and/or poverty
after about a full year delay; projects' activities are GOH) communal beneficiary profile. (operating costs alleviation strategy by the
scheduled to start in March 1997. FAES/IDA schools has as a percentage Government;
negotiations are scheduled for early 1997 for the - Proposed budget been already It is estimated as a of project
IDA funded component of FAES 11 (Amount (US$ million): committed for whole that the expenditures) - Limited capacity of local
anticipated: US$25 million). an estimated living conditions of has been communities (especially the ones

i) Projects 26.4 M amount of about local populations calculated to in the poorest and most remote
- Objectives: improve the quality of life of the US$ 12.6m (or will benefit from 8% for that geographical areas) to formulate
poorest and most vulnerable population by, ii)lnst. Develop. 42% of the the rehabilitation second phase. project;
providing funding for small projects, and and Admin. 2.2M project comp. and improvement
strengthen community groups, NGOs, total); of local and social - limited capacity of local
municipalities and cooperatives to actively iii) Others 1.4 basic services and authorities and communities to
participate in local development. Among other infrastructures. ensure appropriate project

criteria, project operation and maintenance.
- Description: FAES II will pursue with two funding will be
components; an investment one to finance small provided on the - Implementation significantly
projects (average cost up to US$75,000) in the area basis of delayed (about a year) mainly
of social and economic infrastructure having an matching because of an excessively long
immediate and favorable impact on living needs/requests approval process at the
conditions of the extremely poor segment of the and financial Parliamentary level due to
population; and an institutional strengthening resources ...
component to provide assistance to community available for a
organizations, NGOs and municipalities in project
(continue on next page .



Project Title/Funding Agency: FAES II /DB (cont'd.)

proposal elaboration and all other phases of particular political interference and
project cycle with emphasis on operation and commune confusion around the role of
maintenance of the improved/rehabilitated (based on a pre- Parliament and the scope of its
infrastructures, and also to carry a study to define determined intervention in the program's
FAES' future role as a state 's mechanism and tool. budget technical design, daily operation

allocation by and management activities;
- FAES as an institution will be the executing communes
agency FAES II program. During FAES I, FAES according to - Signed Collaborative Agreements
has improved significantly its operational capacities established local with line ministries are being
and procedures and has proven to be an efficient poverty sought.
and transparent mechanism to channel financial indicators)
resources to poor local conmnunities in the country
while supporting the Government's effort in its
decentralization process. The works will be
contracted out to local contractors, private firms,
and NGOs (working with rural communities) on
the basis of competitive bidding, direct contracting
(NGOs), or price quotations.

-Construction of 133 communal schools has already
been agreed upon with the Parliament.

- FAES II is also considered a demand driven funds
and a geographically targeted program.

- In its revised and improved action strategy, FAES
plan to increase the emphasis on municipal
governments participation and on the importance of
local management committee responsible for the
operation and maintenance of the rehabilitated
infrastructures to ensure durability.



Project Summary Matrix No. 2.1 (February 1997)

Emergency Economic Recovery Program (PURE I; Loan 942/SF-HA) I I I

Project description Amount aiocated Regionai isenenciary pronie Administrative Mviajor constraints
(US$ Million) coverage I costs

- What do the project components cover? Including - # of projects Poor vs. non-poor As a proportion - What are some of the
- How is lhe work carried out? disbursemenit - $ by region Gender of project Cost timplementation problem-Is?
- Does it include communities? profile and timing -# of Employment status - What are the concerns among
- How does it select beneficiaries? beneficiaries beneficiaries?
-Who administers it? - What are some of the design

problems?

Project Title/Funding Agency: PURE, I / IDB

- Implementation status: started in March 95 and - US$30.0 million - Total of 92 No particular It is estimated - Project documents, technical
currently under execution until May-June 1997. (IDB US$28.5 contracts/pro- consideration for that UCG's studies and cost estimates are weak
- Obiectives/Description: beside a fast disbursement million & GOH jects as of beneficiary profile. administrative and require complementary studies
component to support the country's balance of US$1.5 million); 1/31/97: and operating or various contract amendments;
payments (imports financed up to US$40 It is estimated as a costs amount to - work handling capacity of many
million/Loan 941/SF-HA), PURE I consisted of an - Plus additional - By Sectors: whole that the about: contractors, NGOs and
emergency work program to finance rehabilitation IDB US$4.0 Infrastruct. 47, living conditions of engineering firms has been over
and maintenance for agriculture, energy and million in Agriculture 27, local populations - 8% of total estimated;
infrastructure sectors, and to provide employment technical Energy 18; have benefited from work, or -confusion and tension in the field
and income opportunities for the poor. A parallel cooperation the rehabilitation created around the official
technical cooperation loan of US$4.0 million was (ATN/SF-4815- - By geo. dept.: and improvement - 7% of total minimum wage increase;
also approved to fund engineering studies, HA) Artibonite 8 of local basic work plus - lack of explanation about the
supervision of the works, as well as operation and Centre 4 infrastructures. supervision. program and its institutional set-
monitoring of the Executing Unit. Of the total Grde-Anse 11 up from GOH to the implementing
- The executing agency is the Central Implemen- amount allocated Nord 7 As of 9/30/96, it partners and beneficiaries;
tation Unit (UCG/CIU) attached to the Office of the for work as of Nord-Est 0 was estimated that - general negative perception at
Prime Minister with the participation of sector 1/31/97, about: Nord-Ouest 2 the agriculture first by Governmental agencies of
ministries as needed. UCG is a mechanism of 90% committed, Ouest 51 component has project implementation by special
temporary nature officially created in January 1995 69% disbursed Sud Est 3 created around unit and lack of communication
for the execution of PURE I. It has administrative with Average Sud 6 24,000 p-m. The between national partners (needs
and financial autonomy, and ensures coordination, monthly infrastructure to improve information and
efficiency and transparency in the implementation disbursement of component does ... communication
of the program. The works are contracted out US$1.1 million (continues...)
mainly to local contractors, (Continue on page 2> and monthly pick

) _ . up to US$2.0 M



Project Title/Funding Agency: PURE I / IDB (cont'd.)

private firms and NGOs (working with rural -US$ million by not keep track of channels with line ministries and
communities under the agriculture sub-component). sectors: employment created local authorities to increase
- The Agriculture component covers activities like: Infrastruc. 19M, since cost efficiency participation and collaboration);
rehabilitation of rural roads, construction of water Agriculture 8M is the primary
cisterms, cleaning and rehabilitation of irrigation Energy 3 M rationale for works - Lack of experience of many
system, ravine erosion control, tree planting and contracted out. implementing organizations
grafting, and distribution of agricultural inputs -US$ million
etc... Priority is given to intensive labor based committed by - confusion around the role of the
technology to provide employment opportunities; geo. dept.: Parliament and the scope of its

Artibonite 1.2 intervention in program technical
- The Energy component covers purchases of spare Centre 0.8 design and daily operation and
parts and equipment, and their installation in Grde-Anse 5.3 management activities;
support of the national power company EDH; Nord 4.0

Nord-Est 0 - project size and scope, and works
- The Infrastructure component covers Nord-Ouest 0.9 quality durability;
rehabilitation activities for collective urban Ouest 13.6
equipment (school, hospital and administrative Sud Est 0.7 - maintenance of the rehabilitated
building, streets and drainage system), river berth Sud 2.1 infrastructure and need to
protection, road, bridge and maritime ports. reinforce awareness of importance

of maintenance as a paramount
- PURE I is considered a geographically targeted condition to ensure durability.
program. While primarily the investments made
target mostly urban areas (including the capital city - Over concentration of spending
and major secondary cities), the agriculture in the "Departement de l'Ouest".
component also reaches out to poor or productive
rural areas.



Project Summary Matrix No. 2.2 (February 1997)
Emergency Economic Recovery Program (PURE II)

rroject description Amouni aiiocated u Regionai Benecsliary proi le urllinistrative | MaJUre Ucosrai-nls l
(US$ Million) coverage costs

- What do the project components cover? Including - # of projects Poor vs. non-poor As a proportion - What are some of the
- How is the workk caried out? disburse.ent by region nder of project cost i...t. i problems
- Does it include communities? profile and timing -# of Employment status - What are the concerns among
- How does it select beneficiaries? beneficiaries beneficiaries?
- Who administers it? - What are some of the design

problems?

Project Title/Funding Agency: PURE I / IDB

- Implementation status: Program recently approved - US$52.5 Million More than 50 No particular UCG - Beginning of implementation
by Parliament after about a full year delay; projects' (50.0 IDB & 2.5 projects are consideration for administrative significantly delayed (about a year)
activities will start March 1997. GOH); already pre- beneficiary profile. and operating mainly because of an excessively

approved under costs are long approval process at the
- Objectives: sustain support for the revival of -Proposed budget the It is estimated as a projected to Parliamentary level due to political
economic activity in Haiti by means of emergency (US$million): infrastructure whole that the amount to interference and confusion around
works and rehabilitation of social and economic component. living conditions of about: the role of Parliament and the
infrastructures; improve the quality of life of the i) Emergency local populations scope of its intervention in
population, especially of the poor; provide fast Works 47.3 will benefit from - 4% of total program technical design, daily
response to the emergency through an efficient as follows: the rehabilitation emergency operation and management
delivery mechanism; improve working conditions and improvement works; activities;
in public offices to facilitate Governance. Agr. 6.6 of local basic
- Description: Emergency works will consist of the Infrastruc. 20.5 infrastructures. - 3.8% of total Are being sought:
improvement, rehabilitation or preservation of: Energy 8.7 work plus - Signed Collaborative Agreements
basic infrastructure related to economic activity Hospital and It is projected that supervision with the Ministry of Agriculture
(energy, port, road, street, drainage, irrigation, Potable Water 7.6 PURE II will and the Ministry of Public Works
markets, tree planting, coffee production and small Government generate 270,000 are being sought (including a work
farmers); public social services infrastructure Buildings 4.0 months of man plan for the support of the
(hospitals and potable water system, national and labor over the 24 ministries in the monitoring of a
local government facilities). month execution list of specific projects on behalf of

period. the UCG) and with EDH for the
... Continues on page 2 )) supervision of work.



Project Title/Funding Agency: PURE 11/ IDB (cont'd.)

- UCG/CIU is the executing agency of this program ii) Supervision, - Participation of the Ministry of
with the participation of sector ministries as Studies and UCG's Environment in UCG's Steering
needed. During PURE I, this institutional operating costs Committee, and the putting in
mechanism proved to be highly efficient while line 4.OM place of an Environmental Project
ministries are becoming organized and prepared for Review Process.
medium and long term development programs. iii) Financial
The works are contracted out to contractors, private costs 1. iM
firms, and NGOs (working with rural communities)
on the basis of competitive bidding, direct
contracting (NGOs), or price quotations.
-List of projects has already been completed; most
projects are already defined, project preparation
benefited from studies undertaken under PURE I,
and contracts are under way.
- PURE II is also considered a geographically
targeted program. Some of the main characteristics
of pre-identified projects are: to be of urgent nature
and to quickly respond to rehabilitation needs in
low income areas or in productive sectors of the
economy, to have an average execution period of 6
to 9 months, and to involve the participation of
local firms, small enterprises, NGOs and
cooperatives



Project Summary Matrix No. 3 (February 1997)

Employment Generation Program (PCE; Cr. 2765-HA)

Project description Amount allocated Regional Beneficiary profile Administrative Major constraints
_(Ua$ MiiiiOuII .;verage costs

- What do the project components cover? Including - # of projects Poor vs. non-poor As a proportion - What are some of the
- How is the work carried out? disbursement - $by region Gender of project cost implementation problems?
- Does t ......... unitis? profe and timinmpt - W.ha are the concerns a-ng

- How does it select beneficiaries? beneficiaries beneficiaries?
- Who administers it? - What are some of the design

problems?

Project Title/Funding Agency: PCE / IDA

- Implementation status: Started in July 1995, US$ 50.0 million According to Mostly poor, UCG's - lack of a broad appropriation of
PCE's implementation will be completed by March (IDA) UCG, as of unemployed or administrative the PCE at the Government level
31, 1997. No 2nd phase is planned. 2/97: a total of under employed in and operation and lack of explanation about the
- Obiectives: quickly provide short term temporary Job Creation 158 projects are poor rural and costs (as a program and its institutional set-
jobs to Haiti's most impoverished people (mostly Comp.: US$45.OM under execution urban areas. percentage of up from GOH to the implementing
unskilled laborers) and improve severely or completed total MDOD partners and beneficiaries;
deteriorated public economic and productive Inst. Dev. Comp.: (average size: 20% at least of Contract - propensity for a negative
infrastructure and related services in support of US$ 5.0 M US$250,000). work force amounts) are perception at first by Govern-
GOH's program for poverty alleviation (including employed under estimated at mental agencies of special project
job creation efforts undertaken since 1993, Of the total # of Projects: PCE is women. about 3.5%. implementation units, and lack of
especially the former USAID/PL-480 and GOH allocated, and as of - By sectors: communication between national
funded US$34 million JOBS Project) during a 1/31/97: Routes 27 Beneficiaries of In addition, partners, need to improve
politically volatile period and while democratic Irrigation 44 improved MDODs' information and communication
institutions were still fragile. An other objective is - 100% of the Job Soil Cons. 43 infrastructure and administrative channels with line ministries and
to strengthen the capacity of national and local component, and Sanitation 30 related services are and operative local authorities to increase
govermnent, NGOs and local community Pot. Water 14 not accounted for costs (as a participation and collaboration;
organizations to manage labor-intensive small scale - about 70% of the under PCE. percentage of - Spill over of issues and negative
development project in the future. Inst. Dev. -By Geo. Dept.: total projects aspects (perception of political
- Description: PCE consists of the following two Component Artibonite 23 As of 12/31/96, costs) are about partisanship or below standard
components: i) Employment Generation component were disbursed. Centre 13 more than 460,000 6%; works, ...) of former
which overall target is to create about 487,000 Grde-Anse 13 p-m have been ... USAID/PADF/JOB Program;
person-month a 13-month period; projects under Nord 16 created (or about association of PCE's approach to
this component are to have a labor content, as a Nord-Est 13 256,000 individuals the least desirable aspects of the
percentage of sub-project total costs, Nord-Ouest 11 (direct JOBS program;
(continue on next page > ... ) beneficiaries) ...



Project Title/Funding Agency: PCE / IDA (cont'd.)

of about 60% or more) and cover costs of high - Average monthly Ouest 34 having worked an that brings the - Institutional development
priority small scale development activities in the disbursement is Sud Est 19 average of 6 weeks overall total component too broadly designed,
areas of rural road rehabilitation, soil conservation about US$2.5Mn Sud 16 for a total average admin. and and its implementation excessively
and erosion control, rehabilitation of irrigation over a 18-month income of US$72.0) oper. costs of delayed. Goals of establishment
and drainage canals, and urban waste management period from 8/95 US$ by geo. the PCE at of an autonomous national PMA
and cleaning, including contract costs for work to 1/97 dept. (as % of about 9 to 10%. agency, and a national strategy for
management, supervision, labor and associated total sub- poverty alleviation and labor
equipment, vehicles and materials; ii) under the projects intensive infrastructure
Institutional Development component, PCE committed): maintenance will not be met;
provides training and technical assistance -confusion and tension in the field
incremental operation costs (including staff) to Artibonite 19 created around the official
assist UCG, selected local government bodies, Centre 6 minimum wage after increase;
NGOs and other project organizations in the Grde-Anse 9 - quality and durability of work;
implementation of small scale labor intensive Nord 7 UCG claims with a more flexible
programs on a technically sound and sustainable Nord-Est 7 60% over board labor content
basis. This component included also the Nord-Ouest 7 ratio would have allowed better
establishment of a national and autonomous Ouest 24 quality of the physical works);
project/contract management entity and the Sud Est 11 - relatively long and laborious
development of a longer term strategy for poverty Sud 10 adjustment process between
alleviation, employment and small infrastructure implementing partners involved,
maintenance. around the PCE's new labor
- The executing agency is UCG attached to the content trade-off set at 60% (vs
Office of the Prime Minister with the support and 85% in the previous JOBS
participation of sector ministries as needed. UCG program);
contracted out four NGOs as intermediary program - maintenance of the rehabilitated
management agencies (PMA/MDOD) which in infrastructure is problematic;
turns relied on extensive network of local needs to reinforce awareness of
authorities, community organizations and NGOs to importance of maintenance as a
identify sub-projects and to contract out work paramount condition to ensure
including hiring of workers. durability;
-PCE targets the poorest groups, both in rural and - negative impacts of some trade-
urban areas through a mix of geographical and off options between short term
self-targeting mechanisms (including: strenuous benefits vs. medium and long term
physical labor, one day a week volunteer development concerns (high wage
contribution, limit work period per worker ...). paid in rural areas, or paid vs.

volunteer community works ...)



Project Summary Matrix No. 4 (February 1997)
Road Rehabilitation Program/Labor Intensive Component (HIMO/MTPTC; Cr. 1756-HA & 2691-HA)

Project description Amount allocated Regional Beneficiary profile Administrative Major constraints
"TLIM lXtXU" IUVO -S __ l 

- What do the project components cover? Including - # of projects Poor vs. non-poor As a proportion - What are some of the
- How is the work carried out? disbursement - $ by region Gender of project cost implementation problems?

e Does it inc-lude ecommunities9 profie and timing $of Employment sffnus - What are the coneems amona
- How does it select beneficiaries? beneficiaries beneficiaries?
- Who administers it? - What are some of the design

problems?

Project Title/Funding Agency: HIMO-MTPC / IDA

- Obiectives/ Description: foster private sector and About US$12 to 14 As of 2/97, As of 12/31/96, it is Based on - average labor content for the
community participation in road works. As part of a million have been about 21 estimated that about information program as a whole is relatively
broader Road Rehabilitation Program, the HIMO already committed projects/ 26,000 p-m have available, it can low; some of the projects
component aims at generating jobs through labor for work until June extensions) are been created; also be estimated undertaken with HIMO funding
intensive works in the area of road and street 1997; an under local population as that UC- are more capital intensive type
rehabilitation and maintenance. additional amount implementation a whole benefits HIMO's projects.

of about US$7 or completed. from the administrative
Most of the works include inter-city and rural road million is being Since 1995, rehabilitated and operating Identification of a follow-
rehabilitation, city street rehabilitation, drainage budgeted for most projects infrastructure, costs are up/extension new Basic Local
canal cleaning and soil erosion control system. HIMO works in have been projected to be Infrastructure Rehabilitation

secondary cities located in the in the range of 4 Project under IDA funding is
- Implementation status: UC-HIMO component beginning 7/97. "Ouest". to 5 % for the being considered.
resumed its activities in June 1995 (after a pilot - As of 12/31/96 whole
phase implemented from 1991 to 1993). An Cumulative # of projects by component
extension of that component to undertake expenses of UC- geo. dept.: (from 1995 up
infrastructure rehabilitation work in secondary is HIMO amounted Ouest 15 to 1997), with a
being identified for implementation beginning 6- to about US$4.4M Centre 2 partial 9 to 10%
7/97. with an average Sud-Est 2 during the
- The executing agency is UC-HIMO of the monthly Sud 2 1995-1996
Ministry of Public Works (MTPTC). Works is expenditure level period) estimate
carried out mostly through contracts with of about US$ by geo. based.
community/neighborhood organization, private US$295,000, and dept. (as % of
contractors and firms. It can be considered a monthly picks up total commit.):
geographically targeted program. to over US$1.0 M Ouest 95

in late 96. Sud 2
Others 2



Project Summary Matrix No. 5 (February 1997)
JOBS Creation Program (JOBS; USAID/PL-480 521-0241-A-00-3034-00

Project description Amount allocated Regional Beneficiary profile Administrative Major constraints
(US$ Million) coverage costs

- What do the project components cover? Including - # of projects Poor vs. non-poor As a proportion - What are some of the
- How is the work carried out? disbursement - $ by region Gender of project cost implementation problems?
- Does it include conmnunities? profile and timing -# of Employment status - What are the concerns among
- How does it select beneficiaries? beneficiaries beneficiaries?
- Who administers it? - What are some of the design

problems?

Project Title/Funding Agency: JOBS / USAID/PL-480

- Implementation status: Started in August 1993, US$32.4 Million A total of 112 Mostly poor and - Lack of trust in relation between
this program has been completed in May 1996 after (USAID: 15.8 M, subprojects unemployed in Government officials and PADF
various amendments to increase the scope of its PL-480: 12.4M, (some 120, if urban and rural perceived as politically partisan;
targeted objectives. FAES: 4.2M). various areas; - PADF' s over exposure as

amendments are managing agency to the detriment
- Obiectives: create significant levels of short-term 100% of fund have included) have 20% at least of of Government's agencies;
employment (492,500 eventually) for the Haitian been disbursed been executed; work force -confusion and tension in the field
people during a critical period of political over a 34 month average size: employed under created around the official
turbulence and social upheaval; the program was implementation US$289,300. JOBS have been minimum wage after increase;
designed to coincide with the restoration of period; women; - Technical quality of works
democracy, and to address the urgent need to repair # of Projects: questioned due to limited materials
the economic vacuum created by a decade of Average monthly - By sectors: According to the input (limited to 5% of total
disturbance and mismanagement. It was also disbursement has Routes 27 final evaluation projects' costs);
intended to bolster confidence in the democratic been about Irrigation 44 report, 505,570 p-m - maintenance of the rehabilitated
system by offering employment to the neediest US$953,000, with Soil Cons. 43 have been infrastructure is problematic;
segments of the population. monthly picks over Sanitation 30 eventually created; needs to reinforce awareness of

US$2.0 M. Pot. Water 14 this represents work importance of maintenance as a
- Description: JOBS was originally designed to for some 420,000 paramount condition to ensure
create 200,000 p-m through 4 categories of -By Geo. Dept.: individuals. durability;
employment generation activities: rehabilitation of Artibonite 19
roads, dredging and repair of irrigation systems, Centre 9 .....
soil conservation interventions, and urban garbage Grde-Anse 7
collection. Nord 10

Nord-Est 7
(continue on next page > ...) Nord-Ouest 8



Project Title/Funding Agency: JOBS / USAID/PL-480 (cont'd.)

1 | Ouest 25 1 -negative impacts of some trade-
Sud 14 off options between short term

The prtr s ra - -f eds>t through llc-ml C!. A 1S,+ 11 t -Ir- - :..... .... S.. _V_V A-6 V.JV _i3 -AJ UvlSIliZ V:.-lUUi llUIlStb' V~~~~~~~ uds 3 ecits,1U vsI. mcd1.ium1 adi longr term
implementing organizations under PADF (Pan development concerns (high wage
American Development Foundation, an US$ Million by paid in rural areas, or paid vs.
intemational NGO affiliated to the OAS) technical geo. dept.: volunteer community works)
and adnulila-is-rative supervision. it is a demand-
driven, geographically targeted program. Artibonite 8.5

Centre 1.3
Grde-Anse 1.0
Nord 1.2
Nord-Est 2.3
Nord-Ouest 2.8
Ouest 8.8
Sud 3.8
Sud-Est 2.7



Project Summary Matrix No. 6 (February 1997)
Communal Governance Program (CGP) / Demobilization & Reintegrati n Program (CGP; USAID No. 968-4028)

Project description Amount allocated Regional Beneficiary profile Administrative Major constraints
(US$ Million) coverage costs

- What do the project components cover? Including - # of projects Poor vs. non-poor As a proportion - What are some of the
- How is the work carried out? disbursement - $ by region Gender of project cost implementation problems?
- Does it include communities? profile and timing -# of Employment status - What are the concems among
- How does it select beneficiaries? beneficiaries beneficiaries?
- Who administers it? - What are some of the design

problems?

Project Title/Funding Agency: CGP / USAID-OTI

- Implementation status: CGP is phasing out and Around US$10.0 As of 12/96, a - not addresses IOM's estimates - Conflictive interests and conflicts
project closing is scheduled for end of March 1997. million: total of 2,088 specifically. of in information and power sharing
- Objectives: i) The CGP is designed to assist in projects have administrative between local/municipal
fostering democratic self-governance in Haiti by -Project US$8.OM been executed and operative governments, regional authorities
expanding the capacity of govemment and civil in 122 costs (as a and central govermuent;
society alike to govern themselves at the comniunity -Technical communes in percentage of
level. CGP assisted in this process by engaging the Assistance and the 9 geo. total project - need for intensive monitoring
community in the identification of needs and other operating departments; cost) is around and follow-up during project
resources and later the execution of projects with cost US$2.0 M average US$ 20 to 25% execution with needs of permanent
the view to providing relief in the short-term, and amount per decentralized field offices;
capacity building with lasting benefits; ii) the project:
Reintegration Program is to assist GOH in the US$2,000 to - institutional objective of
reintegration into civil society of former members US3,000 with encouraging democratic
of the Armed Forces and Interim Police which were maximum of participatory process became a
demobilized by the Goverunent. (this report US$75,000 byproduct of the implementation of
focuses only on the CGP component). infrastructure subprojects; tangible
- Description: during a first phase (11/94-9/95), # of project: physical result through subprojects
CGP worked with communities to encourage -By Geo. Dept.: provided strong incentive for
popular participation and the use of community Artibonite 331 community participant to conform
resources, organizations and collective ideas in Centre 295 with arrangements established by
identifying needs and ultimately implementing Grde-Anse 238 IOM, resulting often in 
(continue on next page > ... ) Nord 109

Nord-Est 164
Nord-Ouest 95



Project Title/Funding Agency: CGP / USAID-OTI (cont'd.)

community improvement projects. About 1,800 Ouest 494 bypassing existing special interest
projects undertaken in 122 communes range from Sud Est 109 organization and co-opting
the reh.abiMitat.i-n and constraction-ofAcor.muni^U Sud 228.d i h,.h piOceSS.
schools, roads, canals, markets, to the organization These kind of shortcomings are
and implementation of public health, literacy, - by sectors (as entirely understandable in view of
sanitation, reforestation, and civic education /O): the limited frame allowed.;
activities; after local elections in late 1995, CGP Agriculture 5
has shifted its focus from direct assistance to Education 29 - an other side effect is the creation
community groups to institutional support Public Admin.5 of expectations among municipal
(technical assistance and training) for elected Road/bridge 18 officials and community members
officials and community leaders in the country's 25 Sanitation 16 that infrastructure projects are the
more densely populated communes. Phase 2 Water Sup. 10 principal objective of these type of
concentrated on assisting in creation and training of Others 17 initiatives, while the more
Communal Improvement Committees (CACs), demanding and time consuming
completion of Communal Improvement Plans, task of institutional development
implementing community improvement projects, with relatively small immediate
developing maintenance system, communal needs payoff can frustrate those
assessment and action plan, training and building expectations in the short run and
community development networks. appear to public officials as a
- The executing agency of that program is the second-best option.
intemational organization IMO (Intermational
Migration Organization) based in
Geneva/Switzerland. The program is administered
from regional offices in the field and intervenes in
most populated zones and rural areas.



Project Summary Matrix No 7 (February 1997)
Rehabilitation of Schools, Health Clinics and Court-Houses Program (PRECJ)

Project description Amount allocated Regional Beneficiary profile Administrative Major constraints
(US$ Million) coverage costs

- What do the project components cover? Including - # of projects Poor vs. non-poor As a proportion - What are some of the
- How is the work carried out? disbursemcnt - $ by region Gcnder of project cost implementation problems?
- Does it include communities? profile and timing -# of Employment status - What are the concerns among
- How does it select beneficiaries? beneficiaries beneficiaries?
- Who administers it? - What are some of the design

problems?

Project Title/Funding Agency: PRECJ / ACDI

- Implementation status: started in 9/94, this project US$3.6 million As of 09/30/96, As of 09/30/96, CECI estimates - community participation is low
is phasing out and will be completed by June 1997 (CAN$5.0) 107 projects 13,650 p-m created its supervision in project implementation; projects
- Obiectives/ Description: to create several thousand completed or of which 25% and operating are perceived less as a
jobs (30,000 p-m) while rehabilitating education under execution required to be costs at about community's projects and more as
and health infrastructure as a mean to support the US$ maximum attributed to 20% of the total projects that a local leader's or
return of democracy in Haiti, assist in the limit per project women. budget with 12 local organization's project that
reconstruction of the civil society around US$29,000 to 15% as direct will benefit the community.
community projects and to improve the socio- supervision
economic conditions of beneficiary groups. # of projects costs and 5 to

-by geo. dept.: 8% as
The implementing agency is CECI, a Canadian Artibonite 14 administrative
NGO. The work is contracted out to community Centre 8 and operating
groups and organizations which are responsible for Grde-Anse 9 costs.
day-to-day management of project activities. It is Nord 14
geographically targeted over the nine geographic Nord-Est 10
departments with about 20% of the projects in the Nord-Ouest 8
capital area. Ouest 29

Sud Est 7
Sud 8

- by sector:
Education and
Health 107



Project Summary Matrix No. 8 (February 1997)
Project Summary Matrix No. 8: Civil Reconstruction and Emergency Fund (FURREC)

Project description Amount allocated Regional Beneficiary profile Administrative Major constraintsFITRO M;iinn) r vPr5op costs

- What do the project components cover? Including - # of projects Poor vs. non-poor As a proportion -What are some of the
- How is the work carried out? disbursement - $ by region Gender of project cost implementation problems?
- Does it include communities? Drofile and timing -# of EmDloyment status - What are the concerns among
- How does it select beneficiaries? . beneficiaries beneficiaries?
- Who administers it? - What are some of the design

problems?

Project Title/Funding Agency: FURREC / ACDI

- Implementation status: started in 1994 this project US$3.6 million As of 9/30/96, As of 09/30/96,
will be implemented until June 1998. (CAN$5.0 million) 52 project 19,600 p-m created

funded by this of which 25% are
- Objectives/description: fund activities that can program required to be
create jobs in the area of public works, individual attributed to
reforestation, and micro-enterprises. project amount women.

up to
- The executing agency is MEDA (Mennonite US$32,400
Economic Development Association).

# of project
- by geo. dept.:
Artibonite 7
Centre 0
Grde-Anse 9
Nord 10
Nord-Est 1
Nord-Ouest 0
Ouest 15
SudEst 3
Sud 7

- by sectors:
road 23
irrigation 8
Soil conserv. 19
Sanitation 2



Project Summary Matrix No. 9 (February 1997)
Rehabilitation Program for Haiti 7 ACP] HA 016 (PRHEU .

Project description Amount allocated Regional Beneficiary profile Administrative Major constraints
(US$ Million) coverage costs

- What do the project components cover? Including - # of projects Poor vs. non-poor As a proportion - What are some of the
- How is the work carried out? disbursement - $ by region Gender of project cost implementation problems?
- Does it include communities? profile and timing -# of Employment status - What are the concerns among
- How does it select beneficiaries? beneficiaries beneficiaries?
- Who administers it? - What are some of design

.___ ___ ___ ___ ___ ____ ___ ___ ___ ___ ___ __ __ _ __ problem s?

Project Title/Funding Agency: Rehabilitation Program for Haiti 7 ACP HA 016 / EU

- Implementation status: Started in September Ecu 25 Million Total of 57 -Poor and non- About 8% to 9% - Delays in some contract
1995, PRH is currently under implementation; (US$31.5 M) projects/ poor; of total works. implementation due to difficulties
implementation duration is expected to be extended contracts as of - no particular in local material supply;
until mid 1998. - Proposed budget 12/96, consideration for

(US$ Million): -By sector: gender - Capacity to enroll volunteers for
- Description: PRH focus is on mid term *Infrastc. 33 - Studies of community in some areas suffers
development without emergency concerns. The i) Projects 28.4 M Roads 14 beneficiaries profile from negative impact of previous
program has 2 major components: ii) Technical Unit Irrigation/refore and identification emergency projects (people now
i) the Infrastructure Component includes the and others: 3.4 M station 5 are under way as expect to be paid relatively high
rehabilitation of potable water systems, school Potable water 9 well as the wage in rural areas);
buildings, and roads and streets; As of 12/96, some Education 6 estimation of the
ii) the Agriculture Component encompasses the 36% (about *Agriculture/ number of - lack of coordination with line
rehabilitation of agricultural infrastructure, and the US$11.4) of the productive 23 beneficiaries. ministries.
promotion of rural development and agricultural total allocated
production. have been -By geo. dept.: US$ Million

disbursed; Artibonite 5 -by geo. dept.:
- PRH's implementation is coordinated and Centre 10 Artibonite 2.6
monitored by the Technical Management Unit Average monthly Grde-Anse 2 Centre 7.1
(UTG) assisting the MPCE. Work is contracted out disbursement over Nord 3 Grde-Anse 0.7
to private companies, NGOs, etc. The program the 16 month Nord-Est 2 Nord 1.6
covers the whole country. period considered Nord-Ouest 2 Nord-Est 0.2

is about Ouest 14 Nord-Ouest 0.9
US$712,500. Sud 9 Ouest 8.5

Sud Est 4 Sud 2.8
Multi-dept/ Sud Est 1.1
National 6 Multi-dept. 2.1



Project Summary Matrix No. 10 (February 1997)
Micro-Project Program (PMP/EU; PMP/CEE-ALA-89/16)

Project description | Amount allocated Regional Beneficiary profile Administrative Major constraintsF fI~~~~~~~~ ~~ ~~~~~~rlTr2C IU II I\ IA AIA
U ,........-J I V v ,' avtss I" CuSL3 

- What do the project components cover? Including - # of projects Poor vs. non-poor As a proportion - What are some of the
- How is the work carried out? disbursement - $ by region Gender of project cost implementation problems?

Does it inclde communities? p rofie and timing n# f Fmnnv ment t2t1is What are the concerns among
- How does it select beneficiaries? beneficiaries beneficiaries?
- Who administers it? . - What are some of the design

problems?

Project Title/Funding Agency: Micro Project Program / EU

Implementation status: Started in 1991, PMP was Total:US$6.9 102 subprojects - grass-roots - 11% - Focus shift from phase I to phase
idle from the coup d'dtat of the same year until it million implemented in organizations; (estimation by II was incited by lack of significant
resumed its activities in 1994. Presently PMP's (Ecu 5.5 million) most of the UNAPON's results (rehabilitated roads were
implementation is completed; and the program is country, 8 geo. - more than 18,000 officials). not maintained) and by the
phasing out. A new PMP II is under preparation -subprojects: dept. (out of 9); direct beneficiaries conclusion reached that productive
(with funding under the 8th FED); implementation US$6.1 M - Average US$ (UNAPON's funded projects may create more
is scheduled to start in the second half of 1997. amount per estimates) durable economic employments.
- Obiectives and description: to fund some 100 -technical support, projects:
small projects with grass-roots community administration and US$59,800;
organizations in all sectors of activities. operation

US$0.8M # of projects:
- the program was managed by a joint steering -by geo. dept.:
comnuittee MPCE/EU; coordination and monitoring As of 2/1997, Artibonite 22
of PMP's implementation was the responsibility of a 100% of the funds Centre 3
technical unit UNAPON (Support Unit to the were disbursed. Grde-Anse 6
National Ordinator). Priority was given to Nord 3
productive sector over strictly social type projects. Nord-E-st 0
After an urban focus in a first phase, the second Nord-Ouest 7
phase concentrated more on the rural areas. Ouest 31
Demand-driven program Sud 10

Sud Est 7
National 13

- by sectors:
Infrastruc. 55
productive 67





LIST OF MAJOR PROJECTS REVIEWED OR CONTACTED

Consultancy to Review the Impact and Etlectiveness
of Donor-Financed Emergency Poverty Alleviation Projects

mainly related to basic Infrastructure Rehabilitation and Employment Creation
(Fe-brnury 1997)

No. Project Title Implementing International Start-up - Amount Person Contact
Agency Funding Agency Completion Allocated

dates (US$ Million)

1 Fonds d'Assistance Economique et Sociale FAES IDB/IDA 91/95 - 6/97 23.9 Mrs. Monique Pierre-Antoine,
(FAES) I & II & IDB 2/97 - 99 30.0 FAES (509) 46-1177

2 Emergency Economic Recovery Program UCG IDB 3/95 - 6/97 30.0 Mr. Paul Latortue, UCG
(PURE) I & II 97 - 99 52.5 (509) 57-9281

3 Employment Generation Program (PCE) UCG IDA 8/95 - 3/97 50.0 Mr. Paul Latortue, UCG

4 Road Rehabilitation Program/Labor UC-HIMO/ IDA 6/95 - 6/97 13.7 Mr. Evelt Eveillard, MTPTC
Intensive Component (MTPTC/HIMO) MTPTC 6/97 - 6.6 (509) 22-5340

5 Communal Governance Program (CGP)/ IOM USAID/OTI 10/94 - 3/97 20.0 Mrs. Sharon M. Bean, IMO
Demobilization & Reintegration Program 7 to 10 (509) 22-1956

6 JOBS Creation Project PADF USAID 8/93 - 5/96 32.4 Mr. Norbeto Ambroz, PADF
(202) 458 6338

7 Democracy Enhancement Project/ ARD USAID 1995 - 1999 6.6 Mrs. Carol Horning, USAID
Local Government Component (DEP/LG) (509) 22-5500

8 FY 1996 PL-480 Title III Management USAID 1/97 - 12/97 9.6 Mr. Martial Bailey, USAID
Office/PL-480 (509) 22-5500

9 ICITAP US Dept. of 9/94 - 1/96 60 to 65 Mrs. Michel Shimp, USAID
Justice

10 Rehabilitation Program for Haiti UTG/MPCE EU 9/95 - 9/97 31.5 Mr. Salvatore Longo, UTG
7 ACP HA 016 1 (509) 49-1285

11 Micro Project Program (PMP) UNAPON/MPCE EU 91/94 - 97 6.9 Mr. Jean Fritz Boutin,
UNAPON (509) 45-3748



No. Project Title Implementing International Start-up - Amount Person Contact
Agency Funding Agency Completion Allocated

dates (US$ Million)

12 STABEX UNAPON/MPCE EU Mr. Jean Fritz Boutin,
UNAPON (509) 45-3748

13 FURREC MEDA ACDI 4.0

14 Rehabilitation Program of Schools, Health CECI ACDI 11/95 - 6/97 4.0 Mr. Carl Monde, CECI
Clinics and Court Houses (PRECJ) (509) 45-9809

15 POCHEP II POCHEP IDB 88 - 97 8.8 Mr. Serge Ambroise, IDB
______ .__ ___ __ ___ __ ___ ___ __ ___ __ __ ___ __ ___ __ _ _ ___ __ ___ __ __ _ _ (509) 45-5711



Review of the Impact and Effectiveness of Donor-Financed
Emergency Poverty Alleviation Projects in Haiti

LIST OF PEOPLE MET/CONTACTED

Consultancy to Review the Impact and Effectiveness
of Donor-Financed Emergency Poverty Alleviation Projects

Mainly Related to Basic Infrastructure Rehabilitation and Employment Creation
(February 1997)

FAES - Mrs. Monique Pierre-Antoine, General Director
- Mr. Harry Adam, Evaluation Director
- Mr. Bertrand Roy, Promotion Director

UCG - Mr. Paul Latortue, General Director
- Mrs. Janine Henriquez, Infrastructure Component Coordinator
- Mr. Leon Perrodin, Infrastructure Engineer
- Mr. Farnel Louis, Agricultural Component Coordinator

UT(;/MPCE
- Mr. Salvatore Longo, Infrastructure Component Coordinator (EU)
- Mr. R6my Courcier, Agricultural Component Coordinator (EU)
- Mrs. Bernadette Trottier, Sociologist

UNAPON/MPCE
- Mr. Fritz Boutin, Consultant

IDB - Mrs. Graciella Cintora, Program Specialist
- Mr. Serge Ambroise, Infrastructure Engineer

USAID - Mrs. Carol Horning, Department HRD Officer (DEP)
- Mrs. Michel Shimp, IDI/HRD (ICITAP)
- Mr. Tim Shimp, Former CGP/DRP officer
- Mr. Martial Bailey, Program Specialist

CECI - Mr. Guypsy Michel, CECI-PADEL/MDOD-PCE Coordinator

IMO) - Mr. Christopher Gascon, Chief Technical Advisor
- Mrs. Sharon M. Bean, Technical Advisor
- Mr. Bakary Sidibe, Technical Advisor

PADF Mr. Norberto Ambros, Projects Director

39
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HAITI: NGO SECTOR STUDY

ALICE L. MORTON

Executive Sumimary

Background To The NGO Sector Study

1. For most of the 1987-1994 period, major donors had turned to the already-vibrant NGO
community to provide basic services and safety net programs, given the inability of a series of
haitian regimes to do so. An estimated $100 million of official development assistance was
administered by NGOs from 1992-1994, following the coup d'Etat against President Aristide. In
1996, there was a peaceful democratic transition to the government of President Preval.
Following agreements with international agencies, this government is attempting an ambitious
program of economic and public sector reformns. In the context of these reforms, the future role
of the NGO sector in Haiti's development has been a subject of considerable debate.

2. By early 1997, it was generally agreed that in certain sectors such as health and education,
water supply and sanitation, as well as small-scale infrastructure construction and rehabilitation,
NGOs will continue to play a major role in service design and delivery, especially in remote rural
areas and amorng the urban poor, where the GOH has scarcely any autonomous delivery capacity.
But as donor flows decrease, which is likely by the year 2000, who will fund service provision
that has been devolved from the public to the NGO and private sectors? Will the NGOs in the
interim have been able to alter their fund-raising approaches, and introduce cost recovery systems
that will allow them to continue to provide quality services-with GOH support-to a population
that is increasing at a rate of 2.8% per year despite out-migration?

3. In order to provide the background against which to pose and answer these questions, a
study of the NGO sector was designed as part of the IDA/GOH Haiti Poverty Assessment. The
study included intensive qualitative interviews and site visits with a sample of 75 international and
national NGOs, working throughout the country, and a quantitative survey of 100 community
based organizations (CBOs). This sample represents respectively between 1/3 and 1/2 of the
NGOs and about 1/10 of the CBOs currently recognized in Haiti by donors, the government and
other NGOs. I'he study began in early 1996, involved national and international consultants, and
local interviewers, and was funded by the Netherlands Trust Fund to the Word Bank. Bilateral
and multilateral donor staff were interviewed, as well as GOH officials and project and program
beneficiaries. 'Workshops were held with health and population, education, women-specific and
human rights NGOs to check conclusions and recommendations of background reports, and then
these were revised. The draft report was reviewed by members of the IDA Haiti country team
and the Resident Representative, selected NGO and donor staff in Haiti, as well as by senior GOH
officials.

4. The emerging consensus is that this on-going and positively sanctioned role for
international and national NGOs will, however, be increasingly conditioned by their agreement to
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accept norm setting and quality control by the sectoral ministries which, themselves, are to be
streamlined and reinforced at the technical and managerial levels. Most ministries would also like
to ensure that funds ultimately destined for NGO implemented programs first flow through them.
Most donors, on the other hand, are reluctant to meet this GOH goal, for fear of decreased
implementation efficiency and effectiveness.

5. An additional variable defining the literal and political space available for NGOs is the
constitutionally-mandated move toward deconcentration and decentralization of powers to
departmental-level representations of line ministries, and to locally elected officials and
assemblies. Since most ministries have little or no presence outside the capital, alliances with
NGOs will help ensure a more rapid decentralization process, especially as communal-level
elected officials and their staffs begin to take on the myriad tasks assigned to them. In the short-
term, NGOs are seeking ways to sign accords with these new communal bodies, while at the same
time continuing national-level strategic planning, and negotiating for project approvals at the
ministerial level.

6. If this is the short-term trend, it does not necessarily predict the parameters of the
medium term. Donor flows to Haiti at the moment are extremely generous-some US$ 2 billion
for 1997-99-and GOH absorptive capacity is severely limited. In the best case, even if the GOH
successfully undergoes significant reforms over the next three to five years, it will still not be in a
position to do much more than coordinate delivery of services provided by others. The agreed
privatization of key para-statal organizations is likely further to limit Government's engagement in
most sectors, and to provide additional scope for NGOs and the for-profit private sector.

The Past and Present Role of NGOs in Social Sector Service Delivery

7. International and national NGOs have been providing relief, charity, and social sector
services since the 1950's, but increasingly since the 1970s. The oldest NGO-run hospital, Albert
Schweitzer, just celebrated its 40th birthday. In periods of crisis, when the Government of Haiti
(GOH) has been unable or unwilling to provide even a minimal range of social services-including
primary and curative health care, basic education, basic community water and sanitation
infrastructure-NGOs have promptly stepped in, with considerable donor and private
philanthropic funding. Toward the end of the second Duvalier regime, interesting partnership
arrangements were made between NGOs and the Ministry of Public Health and Population,
sharing staff and infrastructure under the Health for All in 2000 program. The same was true in
the education sector. A number of these partnerships have survived the subsequent changes in
government, the coup d'Etat, and the latest decentralization reforms.

Major Study Findings

8. It is important to distinguish between periods when major multilateral and bilateral donors
were operating relief and development programs in tandem with the GOH (most of the 1960s
through late 1980s), and those when they were unable or unwilling to provide funds to the
GOH-the latter part of the 1980s for bilaterals such as USAID, and the 1991-1994 (De Facto)
period for bilaterals and multilaterals. By 1994, NGOs were providing food distribution for
approximately 800,000 Haitians per day. Observers of development assistance to Haiti stress that
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this was an extreme case, and thus should not be used as a baseline when comparing other years.
However, available data indicate that NGOs were effective from 1987 on, as measured by clear
imprcivements in key social indicators such as total fertility rate (down 25%), tripling of the
contraceptive prevalence rate, and doubled immunization coverage. In large part, these
remarkable changes can be attributed to NGO-managed interventions, especially in rural areas
where NGOs were the only service providers during the post-Duvalier period. During the 1992-
1994 crisis period, NGOs were the only source of basic health services in many remote areas, and
are estimated as having provided at least 60% of health services in the country as a whole. Today,
they probably still provide about 50% of primary and curative health services

9. While coverage by NGOs and the MSPP for health and population have increased
significantly, for water supply and sanitation, the picture is less reassuring. There is very little
GOH capacity in these areas, which are critical to health and to the environment. Almost all
interventions that are being made are funded through large international NGOs, who on-grant to
local NGOs or other local organizations to create employment and actually implement
rehabilitation or construction projects.

10. For education, the proportion of services provided by the GOH has been even lower.
Traditionally, the GOH has never attempted to meet the demand for universal primary or
secondary education. Most members of the urban and rural elite and middle-class were educated
at private, often religious schools, and most of the rural poor remained illiterate, with the
exception of th.ose who had access to mission schooling. Although nearly 200 schools have been
renovated or built in the last 18 months with the help of NGOs and direct donor funding, in early
1997, the GOH announced that its goal for the year was that there would be one nationally built,
funded and staffed school in each of the 133 communes. Approximately 80% of all primary and
secondary schools are either run by NGOs including confessional organizations, or are private,
for-profit institutions. In agriculture, the situation is somewhat more balanced, although during
the crisis period, government funds for agricultural infrastructure or other production-enhancing
interventions were extremely limited. The Ministry of the Environment can afford few direct
interventions, while NGOs carry out a wide variety of programs in environmental protection and
natural resources management. The situation for women's oriented programs is more radical in
terms of the proportions of non-government to government funding, and the Women's Affairs
ministry is like[ly to be closed for lack of budget funds.. Human rights activities are virtually the
sole province of NGOs.

NGCDs, Poverty, Targeting and Benefit Delivery

11. A significant study finding is that most NGOs operating in Haiti are multi-sectoral or
multi-purpose, and target benefits geographically, or allow beneficiaries to self-select. Others,
particularly those providing food aid, or health services use a variety of targeting systems
designed to identify those most in need. A growing number of national NGOs target women
specifically, although their programs sometime include men. Most NGOs have no clear definition
of poverty, or poverty indicators, although their mission statements usually stress assisting the
poor and the most vulnerable. The underlying assumption of NGO operations is that most
Haiti;ns are poor, and that almost all residents of certain areas of the country are among the
poorest and the most vulnerable. This may be a largely accurate assumption. There is
considerable leakage in food aid programs, but in other kinds of programs, benefit capture by
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elites may be less prominent than it was in the past. Yet, this lack of indicators means that it is
difficult to assess performance in impact rather than in output terms. Most NGOs, including
local-level organizations, are hierarchical in structure, even where they include beneficiaries in
decision-making or in "self-help" implementation. All those above the CBO level are run by
professional staff, and these staff are often highly qualified technicians. Mid-level managers are in
shorter supply, and there is keen competition for them. NGOs have consistently offered an
attractive alternative to the civil service for at least 15 years since they provide better salaries,
better working conditions, political insulation. These factors appear to outweigh the fact that for
Haitians at least, they have only recently begun to offer real career opportunities.

12. Another significant study finding is that the types of NGOs, and relative numbers of each
type, are shifting. The study samples allow the following typology:

TYPE I - BASE-LEVEL ORGANIZATIONS. Estimates for total numbers of such
organizations vary between 2,000 and 12,000 for the country as a whole, depending on whether
formal registration of some kind is a criterion for inclusion, and/or whether the organization must
currently be engaging in some recognized activity. Many of these organizations are gwoupman
paysan (peasant associations) or gwoupman katye (urban neighborhood groups) that have arisen
with the anti-Duvalier movement and the Ti 1 'Eglise that became the Lavalas. Ruthlessly pursued
and harassed during the De Facto period, many of these organizations are now beginning to
thrive, and carry out both developmental and political activities in urban neighborhoods and in
rural areas. Some are networked through federations or more informal regional and national
associations, and through political "cartels" or parties. They are both the providers of self-help
and GOH-or party-funded activities to improve their communities' economic situation, including
that of the most vulnerable or poorest members, and recipients of grants from intermediate NGOS
or directly from donors, or from GOH-run safety-net agencies such as FAES and the UCG. The
same is true for non-political community-based organizations that emerge from church groups, or
around the desire to improve the community , build a school, or respond to calls from donors or
intermediate NGOs or the GOH to start a local health committee, repair a road, create a
community council, and make an application for project funding of some sort. These kinds of
organizations, although often run in a very top-down manner, are still more likely to represent
their beneficiaries, and to empower at least some of them, than are exogenous organizations at a
higher administrative level.

TYPE II - INTERMEDIATE NGOs. It is probably that there are closer to 400 than 200
organizations in this category, if all confessional organizations are counted. There are four sub-
types of intermediate NGOs: 1) those that a) originated in Haiti, though they may have non-
Haitian members; b) have a board of directors and officers and are registered with the Ministry of
Plan and External Cooperation (MiPCE); c) receive external funding of some kind, though they
may also have a strong voluntary base, and d) serve as brokers or partners in the space between
CBOs and the larger national and international NGOs that are more closely tied to donor projects
and contracts. These are sometimes called "tutor" NGOs, since they often do training, grant-
seeking and "animation". Type 2 are run and staffed by expatriates but with an increasing shift
toward Haitian staffing, and decentralization from the parent NGO in Europe or the US to the
Haitian "representation". These will be referred to as "transitional" NGOs. Type 3 are value-
based advocacy and research NGOs that try to institute changes in the development agenda in
Haiti and among donors, or seek alternative development models. They specialize in training and
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communicating their ideas through seminars and courses, as well as mass-media presentations.
Type 4 may be Haitian or expatriate in origin, but act primarily as brokers or clearing-houses.
Churches have twinning activities between North American and European congregations and
Haitian ones. Some locally based organizations are also seeking twinning relationships with cities
in Europe and the U.S. to help sponsor particular projects. Type 4 organizations, have fewer
professional, full-time staff than do the other three types, and their emphasis on a spirit of
volunt:eerism is much greater.

Intermediate NGOs are increasing in numbers as formerly expatriate NGOs that have
worked in Haiti for many years begin to set up subsidiaries which are Haitian directed and Haitian
staffed (ADRA, PROTOS/Haiti, WorldVision/Haiti, GRET/Haiti). They are also increasing as
educated Haitians, among the Diaspora, in Port-au-Prince and in rural areas see that there is
money available through the NGO channel for projects of all types. Many of these individuals are
well-meaning and actively seek the betterment or development of their areas of origin. Those
who have been trained by a parent NGO often do extremely competent technical work, which is
often very well managed, sometimes despite donor-introduced constraints. Those that are just
starting out may have more difficulty finding competent technical and managerial staff. In Haiti, as
elsewhere, the NGO sector provides a subsidy to middle and higher level civil servants whose
salaries are generally very low. There are allegations that many educated people set up "phony"
NGOs so as to benefit from import duty and tax exonerations. This is not a new allegation, and it
may well be true that a number of these newer intermediate "tutor" NGOs are merely parasitic,
and that they never deliver either grants or services to the local populations who are their
ostensible clients.

TYPE III - LARGE PVOs/NGOs. The larger national and international NGOs, of which
there are about 20 operating in Haiti at present, have become almost a separate "industry" bidding
on large-scale donor funded projects in food aid, labor intensive public works, environmental
protection, infrastructure construction and rehabilitation, health, justice and agricultural services.
Some of these groups still maintain their earlier programs of assistance to sponsored children,
small and medium credit, rural development based in a particular locality, MCH, literacy training
and the like. Increasingly, their areas of program emphasis follow funding availability, and they
are more frequently competing with for-profit companies and overseas para-statals for donor
contracts, as their national "entitlements" diminish. Managers of most of these NGOs indicate
that they are increasingly decentralizing planning and funds management to the "field" in Haiti,
and that they are seeking closer relationships with intermediate Haitian NGOs and CBOs, in order
to increase participation as they move into development activities and away from relief

TYPE IV - FOUNDATIONS. There are three types of foundations operating in the
development sp:here in Haiti: 1) older NGO foundations that are funded by European NGOs, and
that on-grant to local organizations, either locality-based or sectorally-based, to carry out small-
scale, partly self-help projects. Most of these started in community or rural development. Some
are moving into credit; 2) new private foundations being set up by some of the "leading"
merchant families of Haiti. So far, few of these are providing social services directly or by funding
NGOs; 3) foundations being set up by the growing commercial banking sector. Some of these
give grants for a variety of purposes, while some choose to emphasize one type of intervention-
small and medium enterprise credit, for example,
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- TYPE V - UMBRELLA ASSOCIATIONS. As the non-governmental sector has matured in
Haiti, several umbrella NGOs have emerged, most with an initial injection of USAID funding.
HAVA is the largest and most inclusive umbrella organization. for NGOs, and is currently seeking
to recover its place as a provider of reliable research and information on NGO and other
development activities. For health sector NGOs, there is AOPS, the Association des Oeuvres
Privees de la Sante that provides coordination and technical assistance. For education, FONHEP
seeks to maintain quality standards, to train teachers, revise curricula, and provide other services
to the thousands of NGO-funded and private sector schools which it represents. In environment
and agriculture, there are several professional associations seeking to set policy together with the
GOH, as is true in health and education, water and sanitation, human rights, and women-
oriented activities, as well as human rights and justice-related interventions. The extent to which
these umbrella organizations serve effectively as lobbies for their members, and provide an ethical
framework for their activities, differs by sector, but in general, they are increasingly interested in
self-monitoring and in working in partnership with other organizations and the GOH.

Changing Missions and Changing Partners

13. Given this wealth of types and levels of NGOs operating in Haiti, it is not surprising that
there is considerable overlap, among their activities, and an increasing amount of competition.
Whereas in earlier days, various regions of the country were "assigned" to key bilateral donors,
and NGOs they funded worked primarily in those regions, today as needs spread and as donors
and projects have multiplied, these geographic divisions are less absolute. If the US and Canada
were initially the most important sources of official and philanthropic support for NGOs in Haiti,
there have always been European agencies, both confessional and secular, supporting social
services and doing good in Haiti as well. While it is still true that most NGOs receive a majority
of funding from their "home" agencies and citizens, today there is considerably more
diversification in sources of funding, as well as in activities funded. CARE, for example, receives
funding from three different countries, several additional agencies, and in turn acts as a donor to
several Haitian NGOs. The transitional NGOs are beginning to reach out for more diverse
funding as they become "weaned" from the metropolitan parent organizations. Smaller and base-
level organizations are currently poised to receive funds from several intermediary NGOs at the
same time, as well as from larger international and national ones.

14. What is most interesting about the NGO sector in Haiti today is that it is beginning to
change. For those NGOs that traditionally received significant and constant funding from the
U.S. Agency for International Development, particularly those working in health and population,
funding is diminishing, and belts are being tightened. More efforts at fund raising, cost-recovery
and other means to continue service provision are being undertaken, although there is likely to be
a slump in delivery even if these shifts are successfully made. The high 1994 funding and delivery
levels for the NGO sector are unlikely to be attained again. The larger international NGOs are
increasingly moving from relief to development, both at the behest of their key donor agencies,
and in line with changing times. Still, in Haiti, there are likely always to be natural disasters, if not
always political ones; NGOs will continue to distribute food aid, although at lower levels and
through more focused programs. In education, water and sanitation, environmental protection,
human rights, women-oriented development, as well as in agriculture and other modes of
production, it is likely that NGOs will continue to play an important role, although once again,
sources and levels of funding are not likely to increase overall, even though the multilateral donor
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agencies are beginning to work through NGOs as the bilaterals are shifting some funds away from
them.

15. Even those GOH ministers who have agreed to continue to work with and through NGOs,
such as the Ministers of Agriculture, Health and Education, emphasize their prerogatives-setting
sector policies, establishing norms, inspecting service delivery points, and evaluating performance.
Under public sector reform programs already agreed, they should be able to develop the capacity
to carry out these functions effectively. However, to do so, they will need more cooperation from
the N(,O community than they have had in the past, as well as from the donors themselves. Aid
management is a significant burden to a government over 90% of whose investment budget is
externally financed. Donors compete to dominate sectors and regions, and so do their NGO
intermediaries. 1n the short term, there is enough money for all, but by the end of the 1990s, the
kind of overlap and duplication that is generally true of donor-funded programs in Haiti-and thus
of NGO prograrns-will no longer be affordable. It is then that we may expect to see a real shift
in numbers and levels of NGOs remaining in operation. Until then, however, there is time for a
considerable amount of capacity building and partnering to take place, and for the major actors
themselves to strengthen the enabling environment for future collaboration. At present, there is a
critical mass of competent national and international NGOs operating in Haiti through which the
GOH and its international donor partners can get benefits to Haiti's urban and rural poor.

Recomimendations for All Parties

* ENHANCE INSTITUTIONAL CAPACITY. Findings from all sector working papers and
multisectoral organization interviews indicate that there is a wide range of institutional capacity
represented in the NGO sector in Haiti. But most of the evidence seems to show that there is a
critical mass of large, medium-sized and small organizations with better than average track
records that can absorb more funds, and use them more efficiently and effectively if they
receive a little more technical assistance and training. This should not, however, be of a
general type, but rather specific to the sector and to the socioeconomic issues these
organizations are dealing with. To the extent possible, generic training materials by sector and
socio-economic issue can be developed on the basis of best-practice examples, and then
customized for particular courses, or coaching sessions.

* IMPROVE ANALYSIS FOR MANAGEMENT EFFECTIVENESS. Coordination, personnel
management, stakeholder analysis, gender analysis, cost-effectiveness assessment, fund-
raising, and beneficiary assessment are all areas where many if not most NGOs studied can
be strengthened. These are not merely buzz-words or current development fads, but rather
the practices that yield better results in terms of additional and higher quality benefit
provision., as is shown by the best practice examples given in this report.

* ENHANCE TECHNICAL CAPACITY. Technology transfer is complex in Haiti, but as has been
noted for health care, for example, the quality of some services is truly excellent, and those
Haitian specialists and generalists-including public health practitioners at all levels-who
have received quality training are able to do a good job, and to train others. Domestically-
available TA, as through AOPS, or FONHEP is often sufficient, although the amount
available is limited by funding rather than by the quality available on the local market.
Particularly weak or new sectors, such as some in the areas of environmental and natural
resources rrianagement, may require some external technical assistance inputs, where there
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are readily adaptable lessons learned from other-country environments. Present efforts by
donors to attract Diaspora Haitians back to work in development-related fields, both inside
and outside government, may be fruitful, although salary levels are frequently an issue.

* DISSEMINATE INFORMATION ABOUT ON-GOING ACTIVITIES. Given the publicity received by
recent events in Haiti, there is a wealth of new initiatives which are often well intentioned
but based on too little knowledge of Haitian realities. This is an area where some classic
NGO/PVO methods are being adapted to meet the new situation. An example is the recently
created Florida International Volunteer program, which is bringing Diaspora Haitians and
other technical specialists for brief periods to do particular, targeted interventions in Haiti.
This is an approach which has been used successfully in the past by Project HOPE, and by
other international institutions, such as the Lyons Clubs, Rotary, and other membership
associations. Peace Corps volunteers are once again in Haiti, working on organizational
development and agro-processing projects. Getting it right is particularly important in these
kinds of "quick-fix", targeted interventions, whether they involve service provision or short-
term training. Here, the general lack of a readily accessible inventory of NGO activities
already in place reduces the effectiveness of new initiatives.

* ALLOW THE BENEFICIARIES TO CHOOSE. One of the characteristics of voluntary agencies is
that they try to choose activities that fit their missions, and that will satisfy their benefactors.
This means that if a particular organization wants to work in AIDS prevention, it is unlikely
to be easily persuaded to work in environmental protection .instead, for example. Also, in
Haiti as elsewhere, many NGO programs are donor-driven. One possible mitigating factor
may be creation of communal-level social service plans, to be monitored by social service
committees. It is at least plausible that in the medium term, as decentralized entities become
stronger, they will be able to encourage more discrimination in the communities' acceptance
of "free" goods and services. The central government counterpart to this would be a better
information base available in Port-au-Prince and at Haitian consulates and embassies abroad
about what is already being done, and broad distribution of an updated HAVA directory to
these posts. Since the draft law on NGOs includes the possibility of registration at these
diplomatic representations rather than at the MPCE, this idea may have some merit.

* ENHANCE TBE ENABLING ENVIRONMENT. The sustainability of NGO programs after the
donor has withdrawn, and once public/private partnership have been defined, merits further
exploration by the donor-NGO-GOH community as a whole, together with anticipated and
existing beneficiaries. Taking this approach to the partnership question should also focus
attention on the GOH's comparative advantage in getting out of the service delivery
business-an idea which is already under discussion in a number of sectors. One forum for
this discussion, with a poverty-alleviation emphasis, is the proposed national dialogue and
strategy/action planning process that is intrinsic to the Poverty Assessment. Other fora are
also available, and should be exploited as much as possible, including meetings of the Prime
Minister's Commission on Poverty Alleviation, non-NGO association meetings, television
and radio talk shows, and church group meetings. The important thing is to define the terms
of the dialogue in a constructive way, and then to keep the ball in play.
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Recoimmendations for the World Bank/IDA and Other Donor Agencies

* REDUCE DUPLICATION AND OVERLAP. IDA and other international donor agencies, both
bilateral and multilateral, are already critically involved in funding humanitarian assistance and
development interventions that include international and national NGOs. Despite considerable
and persisting efforts to coordinate within and among sectors in providing aid to Haiti, there is
sti'll a great deal of overlap at the same time that there are critical gaps. One suggestion for
mitigating this situation is to have NGOs as participants or observers at the next Consultative
Group meeting, and at any subsequent IDA-sponsored Implementation Reviews. The World
Bank is already a co-sponsor of a regional Latin American and Caribbean NGO conference
each year, but it should be noted that in 1996, the Haitian umbrella organizations invited were
unable to provide funding or representatives to attend.

* SUJPPORT MONITORING SYSTEMS THAT TRACK RESULTS. In addition to this kind of periodic
joint review, IDA is interested in supporting the GOH in improving its ability to monitor the
performance of all donor-funded projects, including those implemented by NGOs. This would
be done in collaboration with the UNDP, which is already implementing a project to inventory
donor assistance to Haiti with the MPCE. The current thinking is that such a performance
tracking system would be decentralized, so that more beneficiary and elected assembly input
could be obtained, and such feedback used to assist implementors to make mid -course
corrections where necessary. This is not the same thing as the old UCAONG "control and
regulation" model, but would more resemble the kind of monitoring that has been
characteristic of the PL 480 management office over the years. Initial design and piloting
could be supported by an International Development Fund Grant.

* DETERMINIE COST-EFFECTIVENESS AND COST-EFFICIENCY MIEASURES. More in-depth
analysis should be carried out of the relative cost-effectiveness of NGO, for-profit and public
sector delivery systems by sector and sub-sector. In some instances, this analysis may already
exist in the annexes of discrete project documents, but overall, there is no body of information
readily available to all the actors on the basis of which standards could be set, and comparisons
of performance made. Such analysis should include social costs and benefits as well as
economic ones, and might be based on the coproduction model-all of the social services and
goods discussed in this report are "co-produced"; that is, they require the active participation
of the beneficiaries themselves in order to be achieved.

* UPDATE NGO FUNDING POLICIES AND MECHANISMS. As the political and economic situation
in Haiti continues to become more stable, donors should continue to update their policies on
funding of NGOs, private-sector firms and direct funding to the GOH, focusing on
comparative advantage, and cost-effectiveness. Where necessary, they should also offer
training to all of these categories of implementing partners in accounting for funds,
disbursement, and performance monitoring, as IDA has begun to do in the past year. While it
is unrealistic to anticipate that even the major donor agencies will come up with a mutually-
agreed "short-form" for reporting, they could give more attention to making reporting
requirements clear. Another shared practice that would not require major resource
commitments would be broad circulation of terms and conditions of grants and loans available
through donor-funded intermediaries.
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Recommendations for the Government Of Haiti

* DEVELOP REASONED POLICY TOWARD NGO IMPLEMENTORS AND SERVICE PROVIDERS. If the
GOH-both at the center and at the periphery-continues a good-faith effort to implement its
current policies in the areas of justice, rule of law, deconcentration and decentralization, as
well as streamlining the public sector and "reinventing" the State, the mandates and activities
of the NGO sector will of necessity be affected. However, these effects are likely to be
salutary, and in the interests both of the NGOs themselves and of their existing and intended
beneficiaries. Modalities may change, however, especially for those large, international NGOs
that have in the past been able to enjoy a great deal of independence, but are now finding a
new role as implementing arms of the GOH through the MDOD model.

* IMPLEMENT NEW TAX AND CUSTOMS ExHONORATIONS POLICIES FAIRLY. In the past,
according to both NGO and GOH representatives, the key issue of exhonorations and taxation
has brought some of the larger NGOs to threaten to quit Haiti. More recently, however, as part
of the dialogue process leading up to the drafting of the new NGO law, there has been a more
constructive dialogue, which should be pursued. As with other policy reforms, this revenue-
oriented reform will require serious monitoring in implementation, and a series of stakeholder
meetings and reviews should be held at key points in the implementation process. These
meetings should include lower-level Customs and DGI staff as well as senior managers, and the
middle-management staff of key NGOs as well as Directors from Haiti and from overseas HQs.

* DEVELOP A MONITORING SYSTEM AND IMPLEMENT IT. While it is realistic for the GOH to
require that NGOs register their presence and mission, and report periodically on by-laws,
officers, activities, and funding arrangements, such requirements should be streamlined.
NGOs-whether international or national-should not be required to register with each
sectoral ministry in whose sector they are active, as well as with the MPCE, and with the
Ministry of Interior, the DGI, as well as the local territorial entities in the areas where they are
actually carrying out projects and programs. There should be a once-for-all, relatively simple
registration process that is possible to achieve within two months-rather like Congressional
Notification in the US-if there is no question raised, then the NGO can consider itself
registered. Annual financial or activity reporting should be part of an overall development
assistance monitoring system rather than a separate sui generis system that is then open to
manipulation.

Recommendations for the NGO Community in Haiti

* DEFINE THE TERMS OF INTER-NGO COLLABORATION AND PARTNERSHP. One of the NGO
leaders who has spent the longest time in Haiti suggested during an early interview that what
needed to happen was that HAVA, or the World Bank-or both-take the senior managers of
all the major NGOs away to the beach, and sit them down until they hammered out their
differences (and similarities). Others when interviewed about their relations with donors, the
government and other stakeholders, pointed out that they should work harder on joint
development of a code of ethics, for intemational as well as national organizations, and then
should develop a system for monitoring their respective performance under the code. Almost
all those interviewed said that they should do more and better in terms of working with and
strengthening the capacity of local organizations, whether formal or informal. Most agreed
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that they should learn how to manage better for scarcity, and learn more about financial
management and financial planning, so as to become self-sustaining.

* STRENGTHIN MECHANISMS FOR INFORMATION SHARING. Information-sharing is not cost-
free, but neither is duplication of projects, or competition for the same beneficiary populations.
It is ultimately to the advantage of NGOs working in the same region, and/or in the same
sector, to be forthcoming to each other, and to donors, local authorities, and the GOH about
what they know of the range of interventions already in place when they propose to continue
ex:isting activities, or to undertake new ones.

* DEVELOP C'RITERIA OF PROJECT SUCCESS AND METHODS TO ASSURE SUSTAINABILITY. To the
extent possible, NGOs should use their strategic planning and targeting systems-in concert
with beneficiaries-to decide what the reasonable life of an intervention is, rather than being
caught in the donor project cycle or, conversely, assuming that what is needed now will be
needed forever. Empowerment means, among other things, that beneficiaries can and should
make decisions for themselves. Sustainable development means that over time, the majority of
empowered beneficiaries should be able to become self-sufficient, and to provide safety-nets
for the most vulnerable among them.

Introduction

Study Objectives and Organizing Principles

16. The NGO' sector has been crucial for both humanitarian assistance and social service
provision in Haiti for over 20 years, but especially between 1987, when Jean-Claude Duvalier
fell, and 1990, when President Aristide was elected. The NGOs became very important for
assistance and social services once again during and after the anti-Aristide coup d'etat in 1991 and
until his return. to Haiti in October 1994. During these periods, major donor countries were
unwilling or unable to finance activities through excessively corrupt and illegitimate governments.
From 1992 to the end of 1994, as the De Facto govemment continued to provide a bare minimum
of services, NGOs were virtually the only service providers in social sectors such as health,
particularly in rural areas and among the urban poor. Official aid for NGO-administered safety-net
programs averaged about US$100 million per year during this period, and by the time of
Aristide's return, NGOs were feeding 800,000 Haitians a day-roughly a tenth of the population.
It is i:n part because the NGO sector seems to have been so effective as a channel for relief and
development assistance during this extremely difficult period that this study was made a key part
of the Haiti Poverty Assessment.

17. Understanding the NGO sector is a major requirement in assessing approaches to poverty
alleviation in H[aiti, in terms of human capital development and acknowledging the expressed
needs, attitudes and aspirations of poor Haitians for themselves and their families, as well helping
to design donor and government responses. However, like poverty itself, this sector has rarely
been intensively or systematically examined. This study is an attempt to fill this analytical and
descriptive gap from the vantage point of the donor community, but also from that of the
organizational and individual beneficiaries themselves.

18. The overall study objective is to examine the present range of activities implemented by
NGOs, and to assess their respective capacity to continue to provide social and other services to
poor individuals and communities by sector and by unit of coverage (community, commune,
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municipality, department). Once this assessment is made, the report makes recommendations
about ways in which key institutional elements within the NGO community, and relationships
within that community and with the for-profit sector, the GOH and the donors, can be
strengthened, on the assumption that significant aid flows will continue to be managed by NGOs.
Even if such flows diminish as the GOH reorganizes and "reinvents" itself, it is crucial for the all
major actors to better understand the nature, scope, capacity, efficiency and effectiveness of
NGOs involved in the delivery of social services, relief, safety nets and development programs.
Box 1 presents the seven key variables that were selected during study design to provide both a
"snapshot" of current activities, and to assess the institutional and absorptive capacity of NGOs
currently operating in Haiti.

Box 1: Key Variables for Examination
* Mission and targeting as related to poverty alleviation
* Interaction with key stakeholders
* Location of activities and sectors of activity or expertise
* Goods and services actually delivered to identifiable beneficiaries, disaggregated by sex
* Institutional characteristics including staffing, gender awareness, participatory approaches,
* monitoring and evaluation
* Sources and levels of funding and procedures governing resource management
* Institutional and absorptive capacity

19. The third study objective was to provide an analytical description based on qualitative
field-based investigation. When this study was designed in late 1995, there was no coherent body
of information on the variety and location of NGO activities in Haiti. For the purposes of this
study, NGOs were divided into three groups: 1) large international PVOs or NGOs with
significant donor funding; 2) intermediate international NGOs with representation in Haiti, and
large or otherwise influential Haitian NGOs; and 3) smaller NGOs and other associations, such as
foundations. A fourth group, CBOs, were included by means of a separate stratified random
sample of 100 organizations throughout the country (Annex II). These initial categories were
fairly useful for study implementation, but as the results of the fieldwork show, further refinement
is necessary given the richness of the non-governmental sector in Haiti.

20. The fourth study objective was to explore current efforts to enhance the enabling
environment for cooperation and partnership among the GOH, international and national NGOs,
and other actors in those sectors most relevant to the quality of life and prospects of Haiti's urban
and rural poor. All the potential partners are searching for better ways in which to collaborate,
while at the same time maintaining or redefining a balance of power and division of labor.

21. This report is a synthesis of findings, conclusions and recommendations presented in a
series of sector working papers prepared by national and international consultants and findings
and analysis of a survey of 100 community based organizations (CBOs). These reports were
based, in turn, on qualitative assessments of a set of "large and influential" and "smaller" (national
or international) NGOs operating in the sector. It also reflects the work of the research
coordinator, designed the interview guide, developed sector study TORs, identified and
supervised consultants, and helped design the CBO survey. She also identified the universe, and
12
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interviewed the headquarters staff of, large international NGOs and of large and/or otherwise
influential Haitian NGOs stressing linkages to donors, other NGOs and beneficiaries, as well as
similarities and. differences in their missions, programs and operational approaches. In all, seventy-
five NGOs participated in the study.2

Box 2: Organizing Principles of the NGO Sector Study
* International and national NGOs are substantially different in size and scope
* T'he study will be participatory and qualitative, but rigorous
* Interviews will be based on an interview guide, not a formal questionnaire
* Donors will be consulted to determine which international PVO/NGOs and Haitian NGOs are

operating in Haiti
* In Phase I, a sample of 20 large and/or influential NGOs will be interviewed at headquarters

and in Haiti, with projects site visits
* Next, a similar sample of Haitian NGOs will be identified and interviewed in Haiti, and site

visits to projects arranged and carried out
* Interviews and site visits in Haiti will be organized for seven sectors, using local and

expatriate consultants and covering all nine Departments
* A separate, quantitative survey will be made of 100 local organizations throughout the

country, using a stratified random sampling approach
* Sector workshops will be held to get feedback from participating NGOs on study conclusions

and recommendations before final report preparation

22. The report is organized thematically, following the original study design. Sectoral
similarities and differences are discussed under a series "issue" chapters, with an indication of
relative coverage by NGOs and the public sector in each social service sector. Chapter II presents
the universe of NGOs operating in Haiti, and the environment in which they work, including that
crealted by donors, the GOH, and other types of organizations. Chapter III discusses the key
issues of resource management-financial, physical and human-stressing questions of capacity.
Chapter IV examines Government-NGO-private sector partnerships, and also addresses some
questions of relative cost effectiveness of service delivery by sector. Chapter V presents
conclusions and recommendations, both of the authors of individual sectoral reports, and of the
participating NGOs who had a chance to comment on the former during a series of four
workshops. Annex 1 gives the list of all NGOs interviewed; Annex II presents the interview
guide and the CBO questionnaires; Annex III gives maps of sites visited, and Annex IV provides
information oni study methodology as well as acknowledgments.

Major Characteristics of NGOs Operating in Haiti

Types of NGOs

23. This study does not attempt to enumerate all active NGOs working. in Haiti, but rather to
establish a working sample of each of the main types and sizes involved in safety net and
development activities.3 When the study was initiated in early 1996, best estimates of the total
number of NGOs operating ranged between 200 and 500. The inventory of officially registered
NGOs-including those "in process" provided by the MPCE, in April 1995 lists 165
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organizations. The 1995 HAVA directory includes 190 NGOs, 29 foundations and 19
associations. Thus, while the study sample is not statistically representative, it includes between a
third and a half of recognized NGOs. The CBO survey-which is representative- probably
includes about one-tenth of all base-level organizations currently operating throughout the
country.

24. The following analytical description of the NGO sector begins with the most local-level
organizations, some of which receive donor funds directly or through larger NGO intermediaries,
and some of which are self-financing and/or receive financing through charitable institutions or the
GOH. Presenting the range of NGOs from the bottom up, rather than from the top down-which
would follow the method used in the study itself-may seem counter-intuitive. Yet, a top-down
approach, while more typical, seems less satisfactory since less is generally known about the more
local-level and intermediate and large Haitian NGOs than about the large international ones
included in the sample. Also, it would tend to minimize the variety and extent of interventions that
do not involve the larger organizations.

25. BASE-LEVEL ORGANIZATIONS. Estimates for base-level organizations of all kinds-
including formal community based organizations (CBOs) such as those included in the 100 CBO
survey carried out during phase III of this study-range from 2,000 to 12,000, according to a
variety of definitions, and several data bases (see Annex II). These kinds of organizations may be
residentially (community) based, or grow out of the association of several individuals grouped
around an economic activity, which may then evolve into a more complex organizational form,
such as a pre-cooperative. Alternatively, and very frequently, they are organized within the
congregations of evangelical churches and other sects, of which there are estimated to be over
3,000 operating in Haiti, or are based within the congregations of non-evangelical churches.

26. During the years preceding the election of Aristide as president, a network of
organizasyons populaires and gwoupmans sprang up throughout the country, both in rural areas
and in cities (gwoupman katye), which together militated for change. These organizations were
both politically and developmentally oriented.. The present status of these networked popular
organizations is not easily determined. During the De facto period, they were mercilessly
pursued, and their members systematically harassed and often murdered. One particular
networked peasant organization, the Mouvman Peyisan Papaye (MPP), provides an example. This
organization, which did political mobilization and development projects in the Central Plateau,
was a particular target during the De facto regime, when many of its members were harassed and
murdered, and its projects literally razed. (International PVOs such as SAVE and WorldVision
had to deal with threats to their project beneficiaries in the same area, but according to those
interviewed, were "able to negotiate their beneficiaries' safety".)

Since 1995, these networked popular organizations have again started to operate openly and, in
some instances, to flourish. However, their relationship to other current refractions of the Lavalas
movement is variable, and the ability of the present elected GOH to mobilize their strength is open
to question, given their continued allegiance to former President
Aristide as well as their vocal opposition to donor-sponsored economic reforms. (A group of
these organizations organized an effective one-day general strike in January 1997.) Meanwhile,
new kinds of base level and peasant associations and federations are developing, and are seeking
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to find or redefine their roles vis a vis the new decentralized elected territorial entities, the
sections communales, communes, and municipalites, which in turn are beginning to form their
own associations and federations (see Map 1).
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Table 1. Origin/Board of Directors
International Transitional Haitian

Type I: CBOs (see Annex I)

Type H: Intermediate NGOs
ADF
AgroAction
Allemande
ARD '
CBP /
CCFC/HAVA V
CFPO /
CHASS V
CHF V
CHREPROF
Church World Service
Compassion Intemationale V/
CNEH I

Espiscopal Bishop's Fund Z

FonDwa Moun
GERESE V
GHESLOP V
GLAS
GRET
HHF V/
International Child Care
Jilap Archipo V
Justice et Paix
NCHR /
ODEPA /
OMES V
Planning Assistance V
PROFAMIL V
PROTOS V
SCMPPF -
SOE V

Type III: Large PVOs/NGOs
ACF V
ADRA
BND
CARE V
CDS
CRS /
Inter-Aide /
PADF /
PLAN /
SAVE /
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Tablc 1. Origin/Board of Directors
International Transitional Haitian

Type IV: Foundations
FIDES V
FONAD:ES V

FONDE'V 

Type V: Umbrella Associations
ANDAH /

AOPS
FONHEP

HAVA /

InterActiuon V/
PACT V
PAPDA V
POHDH _

27. INTERMEDIATE NGOs. There are at least five types of intermediate NGOs. Type I may
be defined as those that 1) originated in Haiti, although not necessarily exclusively by Haitian
nationals; 2) haeve a board of directors, and officers, and are registered with some GOH agency; 3)
receive external funding of some sort, although they may have a strong voluntary base, and 4)
serve as brokers or partners in the space between CBOs and the larger national and international
NGOs which are more closely tied to donors and donor programs and contracts.

28. Type I][ are still expatriate- (international) run and staffed, but with an increasing shift
toward Haitian staffing, and decentralization from the parent NGO in Europe or the US to the
Haitian "representation". These will be referred to as "transitional" NGOs. Type III, that would
not fit the conventional Northern definition of NGOs as non-partisan, are Haitian based, such as
CRE.SFED and PAPDA, have a clear ideological position, and undertake research and training in
classically social sector domains, but in terms of their particular political orientation. The growing
variely of Plateformes should also be included in this category, since they are primarily
coorclinating and advocacy bodies, representing the interests of certain social groups, such as
victims of human rights abuses, or unempowered women. These advocacy groups have
representations in the U.S. and Europe, and may have originated there, but also have
representations and programs in Haiti. There is some overlap and complementarity between this
type of NGO and the umbrella associations and foundations discussed in paragraph 19 below.

29. Type IV intermediary NGOs may be Haitian or expatriate in origin, but act primarily as
brokers or clearing-houses. Partners of the Americas, for example, seeks to find sponsoring states
in the U.S. that will mobilize human and financial resources to work in partnership with countries
in the hemisphere. In the case of Haiti, the partner state is New Jersey. With some grant funding,
organizational and individual volunteers in New Jersey set up relationships with similar volunteers
in Haiti, and help them to seek additional partners and funding options. Staff are very few in
number, and the emphasis on volunteerism and instituting a spirit of volunteerism is critical to the
organization's programs. Similar sorts of partnerships are also developed by the major
denominations in North America and in Europe, a particular congregation choosing a
congregation in Haiti as a partner or sponsored. The Episcopal Church, although it may give
centrally available funds for specific projects, operates more on the basis of church-to-church
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partnerships. The same is true for certain Baptist congregations, as well as other denominations.
Diaspora-based associations also operate in a similar way, raising funds for their respective areas
of origin, and starting projects there of a variety of kinds, working with local notables or local
elected officials, as is the case in the Vieux Bourg d'Aquin, in the South.

30. Type V NGOs act as intermediaries between base-level groups, and the population at
large, or between base-level groups and larger Haitian or international NGOs. In a sense, this is a
role that can be played by any of the other types of intermediary organizations, but that is
particular to groups that do a good deal of training or animation. In current parlance, these are
known as "tutor" organizations. This category consists primarily of outside groups,, or groups of
local consultants or coordinating bodies that provide training, organizational development advice,
and project preparation services, and that are seen as able to broker access to funds. It also
includes some of the smaller Haitian-European foundations.

31. Intermediate NGOs are increasing in numbers as formerly expatriate NGOs that have
worked in Haiti for many years begin to set up subsidiaries which are Haitian directed and Haitian
staffed (ADRA, PROTOS/Haiti, WorldVision/Haiti, GRET/Haiti). They are also increasing as
educated Haitians, among the Diaspora, in Port-au-Prince and in rural areas see that there is
money available through the NGO channel for projects of all types. Many of these individuals are
well-meaning and actively seek the betterment or development of their areas of origin. Those
who have been trained by a parent NGO often do extremely competent technical work, which is
often very well managed, sometimes despite donor-introduced constraints. Those that are just
starting out may have more difficulty finding competent technical and managerial staff, as will be
seen in para 54 below. In Haiti, as elsewhere, the NGO sector provides a subsidy to middle and
higher level civil servants whose salaries are not sufficient to support the lifestyles to which they
would like to be accustomed. There are allegations that many of these "briefcase NGOs" are
merely parasitic, and that they never deliver either grants or services to the local populations who
are their ostensible clients.

32. LARGE PVOs/NGOs. The larger national and international NGOs4 , of which there are
about twenty operating in Haiti, depending on the criteria used to define them, have become
almost a separate "industry". If one adds the largest "confessional" international and national
NGOs, the number of distinctively large and influential ones should be doubled. These
organizations-PADF, ACF, ADF, ADRA, CDS, CRS, CARE, CECI-are those most involved
in food aid programs and/or as intermediary implementing contractors for donor-funded
employment generation programs. Although each had other bases of funding and other projects
or programs, these are the organizations with the largest proportion of donor-funded program
grants or contracts, for which they compete among each other, and/or with for-profit firms.
There are many people in the Haitian and international NGO community who frown on this kind
of activity under the name of NGOs. More will be said about this about this category and the
donor-NGO relationship in the following section.

33. UMBRELLA AssocIATIoNs AND FOUNDATIONS, As the non-governmental sector has
matured in Haiti, several umbrella NGOs have emerged, most with an initial injection of USAID
funding. For health sector NGOs, there is AOPS, the Association des Oeuvres Privees de la
Sante that provides coordination and technical assistance, as well as the Association of Public
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Health Physicians, and INHSAC, a training NGO for health practitioners. FONHEP is a
founcdation whose mission is to improve quality in Haitian education. For some private and NGO-
run schools, which together constitute 80% of schools in Haiti, FONHEP plays a coordinating
and structuring role. It organizes training sessions for different categories of educational staff--
teachers, inspectors, school directors, and distributes pedagogical materials. FONHEP, in turn,
provides institutional strengthening to three separate smaller umbrella organizations, one each for
Protestant, Catholic and non-denominational NGO and for-profit schools. These umbrella
organrizations serve as clearing houses and lobbies for their respective members. They also
undertake studies, and may sponsor joint projects, as well as working toward quality control.
HAVA, which is an association including NGO members from all sectors, both international ones
and national ones, serves as a forum for discussion about key issues, including the draft NGO law.
Inter OPD, another association, has militated in the past to develop a code of ethics for the NGO
community working in Haiti, and is currently being restructured. ANDAH, the Association of
Agricultural Professionals of Haiti, is one of the professional associations that seeks to influence
policy development, but does not engage in direct activities. There is also a new National
Coalition for Human Development (CNDH-Coalition Nationale pour le Developpement
Humain). This is an inter-sectoral NGO created to lobby for rational population policies. There is
a coalition of NGOs working in environment/NRM sector as well, although many other NGOs
have environmentally-oriented projects (Toussaint, 1996).

34. There is a sub-category of private foundations, relatively recently established by the
"leading" mercantilist families of Haiti, whose sphere of activities or level of funding is not
particularly transparent. The growing Haitian commercial banking sector is also creating
foundations, some single-purpose and some multi-purpose. These foundations may prove to be
untapped sources of resources for service provision and might provide an opportunity to pilot
cost-recovery and social insurance schemes, as well as other types of development activities
proposed and/or managed by NGOs.

Donors, International Linkages among and National NGOs

35. DONOR CATEGORIES. Donors supporting NGO operations in Haiti may be grouped into
four broad categories: 1) multilateral donor agencies, including the World Bank/IDA, the Inter-
American Development Bank, the European Union, ECHO, IICA, IOM, OAS, UNDP, UNFPA
and UNICEF, WFP, World Health Organization; 2) large, bilateral donors with significant
programs in Haiti, such as USAID, CIDA, and France; 3) smaller bilateral programs such as
those of Switzerland, Belgium and the Netherlands, and 4) non-governmental donors-including
churches that proselytize and those that only provide development assistance-private
philanthropic organizations, and larger international NGOs, such as CARE/Canada, BND, Inter-
Aide, Helvetas, ACF, Amnesty International, OxfamlUK and Oxfam/America, among many
others. (See Armex I).

36. Each category has distinct funding policies-and limitations-and most of them differ
between and even within the categories. This is one of the many reasons that donor management
is very difficult in Haiti, both for the GOH and for individual beneficiary organizations. It is also
one of the reasons why donor collaboration in general, and by sector, is difficult-few countries
benefit from as many donor agencies as does Haiti at the present time. For example, a recent
synthesis effort by UNDP's Modernization of the State/Govemance Project discovered that there
were at least 23 projects active in Haiti that in some major way dealt with govemance and
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modernization of the state/public sector reform issues as consensually defined (UNDP, 1995). An
attempt to create donor/GOH led sectoral coordination committees to prepare a Consultative
Group meeting on implementation issues in 1995 revealed that even with good will on all sides,
creating and maintaining a simple data base on project objectives, status, and implementation
issues had high transaction costs than perceived benefits on both sides (World Bank, 1995). A
UNDP/UNOPS sponsored project is assisting the MPCE to develop a complete data base of all
donor funded projects, which will be available to key GOH managers. This data base will not,
however, include many of the projects or sub-projects currently implemented by NGOs, since they
are difficult to capture in a questionnaire administered to the GOH and to official donor agencies.

37. BILATERAL DONOR SECTORAL IDENTIFICATION--STRENGTHS AND WEAKNESSES. While
the "Balkanization" approach employed by the GOH toward significant donors in the past may
have had some advantages in terms of minimizing overlap and maximizing coverage, it also left a
heritage of dissension, competition and lack of similarity among programs. Since particular
donors also were associated with key sectors, there are now problems as other donors seek to
increase coverage andlor change approaches in those sectors in which they were not prominent
before. And those that were prominent-as well s the NGOs most closely associated with
them-may suffer from that close identification. There is a downside to the fact that USAID, for
example, has been closely associated with intermediary NGO funding for many years in Haiti,
most especially during the "crisis" years. A result that may or may not be warranted is that in
many areas of the country, and across most sectors, these intermediary NGOs are now "tainted"
or "suspect", since they are seen as having been part of a sort of "fifth column" working along-
side the De facto government. They are also seen as having favored the old guard and the military
as beneficiaries and as staff, which is to some extent true, based on interviews with NGO staff
themselves. Because of the geopolitical role of the U.S. government as seen through Haitian
eyes, USAID gets a particularly negative image from time to time, but rather like the relationship
between Haiti and the US in general, this is a love/hate situation. The intermediary NGO's,
however, may not benefit from the switch back to "love" despite the Intervention, and the return
to greater political stability which it has helped to support. Thus, the irony is that some of the
same NGOs that guaranteed that humanitarian aid continued to be forthcoming, that job creation
efforts continued, and that health services for the poor remained available, are the very ones
whose political intentions are brought into question by their intended beneficiaries.

38. Canada, although also working almost exclusively through NGOs in its humanitarian
assistance and social sector programs, and for nearly as many years as the USG, does not appear
to have as much problem with its "image". Canadian NGOs have been active in Haiti from very
early on, often in connection with the French Canadian Catholic clergy. Some of their projects
have lasted for over a decade in a particular area, including technical assistance and training, only
to fail in the end. Others have been more successful. CECI, one of the major Canadian NGOs
now working in Haiti has, by learning from past mistakes, changed its staffing pattern and its type
of activities in recent years, moving much more toward community based organizations and
activities and away from Canadian TA, either from volunteers or from paid experts. In Haiti,
sometimes one donor starts up the same type of projects-or the self-same activities-that
another donor has already failed in. This has recently begun in the South. Despite a growing
literature about the history of projects and programs in Haiti, and an improving literature on local
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organizations and their history, this remains largely ignored by the donors, who are responding to
some other imperative.

39. France has also sponsored projects and programs implemented by French NGOs, but the
tie between the GOF and French private aid organizations is seen as less close than those,
respectively, of the US and Canada. Local NGO requests for funding are reviewed and processed
by French Cooperation officials at the Embassy in Port-au-Prince. Of greater significance is that
the Commission Mixte Franco-Haitienne provides a forum for coordination and discussion
between French and Haitian NGOs, as was the case in the summer of 1996. As the introduction
to the report on the Commission's deliberations points out, while France suspended its official aid
to Ha:iti after the coup d'Etat, "as much as possible French NGOs continued their assistance in
Haiti out of solidarity ad loyalty to their prior engagements". They continued under difficult
circunmstances, particularly during the embargo. The French Ministry of Cooperation was one of
the sources of funding for this continuing effort. Today, French NGOs such as Inter-Aide, ACF,
and GRET are very active in Haiti in the social sector and safety-net areas, often with funding
from the EU. The same is the case for NGOs from other EU member countries, so that the
donor-NGO relationship is direct, but not based on the nationality of the NGO entity.

NGO Mission Statements and Poverty Alleviation

40. One of the most startling findings of this study is that only a very small proportion of the
NGOs and CBOs surveyed have a definition of poverty, or poverty indicators, although most of
them express their respective missions in terms of helping those most in need, the vulnerable or
the poor. Those who do are primarily the large national and international NGOs most heavily
involved with fciod aid and with health services delivery. To the extent that the majority of NGOs
operating in Haiti are working without a definition of poverty, or poverty indicators it is very
hard for them-and for those who fund and observe them-to see how well or how badly they are
doing, in terms of poverty alleviation. In the following discussion, types of mission statements
will be presented as well as targeting systems, to give a better indication of what kinds of attempts
are being made to measure impact of NGO activities on poverty itself or key symptoms or
correlates of poverty, such as malnutrition. This is one sign the ways in which these organizations
adapt to a changing environment, by redefining their program orientations within the terms of the
same, broad mission statements, and by seeking new partners and new funding sources, moving
into new niches in what is still a thriving NGO sector in Haiti.

41. The intermediary Haitian and international NGOs have relatively broad mission statements
where they are not location-specific. For example, FONDEV has existed since 1978 to participate
in the i-edressement du monde rurale, but with specific objectives at the project level. Its Haitian
founder distinguishes among three groups of poor, placing the emphasis on the most vulnerable,
whom he calls les miserables. FONHADES, another national foundation, seeks to contribute to
the improved living conditions of les categories defavorises through socioeconomic development
projects; to fight environmental degradation, and to work a la reconstruction du tissu social
haitien a travers un soutien aux initiatives de cooperation et d'autopromotion des groupes de
base. A. third foundation, FIDES, defines its mission as helping to strengthen groups of CBOs
whose members are considered a priori among the poorest. However, like many other
organizations interviewed, they admit that they do not have any poverty indicators, and that while
seeking to work with the poor, may not be able to work with the poorest, since they must select
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CBOS and CBO associations with some existing capacity in order to achieve development
objectives. MPP and other Haitian organizations whose purpose is to improve the situation of the
poor, point out that the Creole word pauv has pejorative connotations and is an insult to the
dignity of organizations such as itself Thus, it prefers the expression, peyzan malere (paysan
malheureux) that defines the situation of a landless peasant who sells his or her labor by the day,
and whose children cannot go to school. The organization has a specific poverty alleviation
focus, which is manifest in its slogan, "Mare peyizan nan yon sel chenn pou kombat la mize"
(Tous les paysans ensemble pour le combat contre la pauvrete).

42. The larger international and national NGOs have well-developed mission statements, often
perfected through advertising campaigns designed by PR firms, but they remain usefully broad.
For example, CARE's mission statement is quite general-"helping the poor in a sustainable
way". The French NGO Action contre la Faim (ACF) states that its vocation is "to combat
hunger [by] intervening in emergency situations to bring help to populations of victims". But
then, it backs up its emergency interventions with longer-term programs to allow these
populations to recover their autonomy. CRS avows that it is staffed by men and women
committed to the Catholic Church's apostolate of helping those in need "The fundamental
motivating force in all CRS activities is the Gospel of Jesus-Christ as it pertains to the alleviation
of human suffering, the development of people and the fostering of charity and justice in the
world. The policies and programs of the agency reflect and express the teachings of the Catholic
Church. At the same time, Catholic Relief Services assists persons on the basis of need, not
creed, race or nationality"5 .

43. Of particular note are the mission statements of "sponsorship" NGOs, such as PLAN
International, Save the Children, and WorldVision, whose initial mission is to target poor children
who will then be sponsored through contributions of individuals overseas. Since sponsorship is
initially a relationship created between a sponsor and a specific child and his or her family,
targeting is essential to program logic. Traditionally, such sponsorship was solicited on the basis
of crisis or relief situations, and the children were at that time described as desperately in need
and/or destitute. Increasingly, however, these organizations are turning from relief to
development, and are expanding their programs to include development of the communities in
which the sponsored children live. As a result, the content of the solicitation and the program are
both changing as-probably-is their definition of poverty. PLAN International (formerly Foster
Parent's Plan) says that "PLAN's vision is a world in which all children realize their full potential
in societies which respect people's rights and dignity".

44. Large international and national NGOs whose primary mission has been humanitarian
relief in disaster situations (CARE, CRS,) have been encouraged by U.S. -based donors over the
past twenty years to turn from relief to development. Virtually all of the organizations working in
Haiti that started in relief are now trying to turn toward development and-according to their
responses during interviews-toward partnership with indigenous NGOs and with the populations
they are trying to serve. However, some of the bigger organizations, including "confessional"
and evangelical ones, do not foresee ever leaving Haiti, or "putting themselves out of business".
Others left during De facto period, for reasons of principle and/or lack of funding, while some
remained, precisely because they are non-governmental and non-partisan. Some, upon returning,
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had realized that their previous understanding of, and role in, Haitian socio-politics had been
questionable at best, and changed both their mode of operation and their staff and partners.

Table 2. Targeting Areas Of Selected NGOs
2a. Natural Resources Management
AREAINGO Commune | More than 1 Department More than 1 Nationwide

Commune Department
CARE V V VI'
PADF V/ / V V
SCF V V -

MPP V V V 
GERESE V -

AgroAction Allemande V/ / -

ANDAH I--

2b. Health/Famil Planning
NGO/ MET | West Center ARTI- | NW North | NE | SE | South Grand
A:REA PAP I I BON. | I I Anse

CDS* V V 
PROFAMIL / V/ / V/
Icc V V V V

AOPS V V V V V V V V V /
HHF V
CBP /
GHESKIO V
ASSOI)LO V / V V
CARE V/ V
ACF v/ V V 
CITY-MED V V I V
SAVE V V
HAS V
SOE V V V V V
CFPO 
PROTOS V V V */ V V 
VDH*A' V V V V V V/ V V V 
CSM/CI; V
CHP/CCH/MD V
INTER-AIDE V V V V
CHA-SS V
GLAS /
CHILD-CARE V
* Large, influential NGOs
** Smaller NGOs
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Benefit Targeting and Distribution

45. THE NORM: MULTISECTORAL NGOs AND GEOGRAPHIC TARGETING. A key study finding
is that very few of the organizations interviewed are sector-specific entities. Therefore, dividing
the universe of NGOs operating in Haiti in terms of traditional sectors is helpful for some
purposes, but also poses problems. For example, even hospitals (HAS - Albert Schweizer) run
some outreach programs that are not concerned with health, for example, while human rights
organizations may organize fishing cooperatives and rehabilitate orphanages (Enfants du
Monde/Droits de l'Homme).

46. A related finding is that most organizations studied target geographically and by self-
selection, rather than by means tests, or other types of objective measures. There are two
exceptions-health care service delivery NGOs and those large international NGOs whose
primary emphasis is or has been food aid. For program or project beneficiaries of CARE, ADRA,
CRS, ACF, and CECI, some criteria of need must be established. For food aid, CARE, for
example, targets the poorest percentile, or uses indicators of malnutrition. This is usually done in
terms of objective indicators of under-or malnutrition. ADRA, for example, at the request of a
community, comes in and does a baseline study of children 0-5, using Gomez indicators N2B,
N3). Community leaders are asked to indicate those most in need. If there are sufficient children
with evident malnutrition, then ADRA will provide a feeding program in association with MCH
care. Records are kept on beneficiaries, with data collected at during MCH clinic visits, for
example. However, many other food aid programs, whether free distribution, food for work, or
cash for work, have been targeted geographically, on the basis that the majority of the population
in a certain geographic area, such as the North-West, are poor, and that most children attending
school there are under-nourished and will benefit from a school-feeding program (cf., inter alia,
lonnatti, 1996 and Gagnon, 1996).

47. Health and population NGOs have for some time been carrying out baseline surveys of
populations around existing health centers or to be served by new health facilities. In many cases,
these organizations are already at the stage of doing re-censuses, to keep up with demographic
and epidemiological changes. This is also true for some smaller NGOs whose efforts in this area
are not yet computerized. The Haitian Health Foundation (HHF) is one of the more recent
leaders in this field, having set up a computerized data system for its beneficiaries in the Grande
Anse (see Box 3). March/CityMed has developed an automated financial management system, as
well as some capacity in epidemiological baseline data collection and analysis through its
subsidiary NGO, CAPS. In education, despite the absence of a current population census, the
school mapping data available are likely to improve when the latest National Education Plan has
been completed and financed.

48. IMPROVWNG TARGETING AND IMPACT MEASUREMENT. CARE, CRS and ADRA have just
completed a Livelihood Security Survey, with funding from USAID through a contract with the
University of Arizona, which developed the questionnaire with assistance from IICA and the
NGOs themselves, organized the survey, and is analyzing the survey data. (IDA provided
additional funding for data analysis to help create the rural poverty line for the Poverty
Assessment.) These large food aid NGOs are setting up monitoring and evaluation units to design
and implement better targeting systems that will be based on survey results, and that will be able
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then to monitor impact of their interventions in terms of mutually-agreed indicators. The newly-
created GOH Office of Food Aid and Food Security will also maintain the national database, and
will be responsible for updating it6. Data from the survey were to have been disseminated by
USAID by the end of 1996. Meanwhile, many smaller NGOs are trying to set up their own
baseline data collection systems (GRAMIR), so as to begin more effectively targeting their
assisl:ance, and so as to better understand their respective clienteles. Many rural development and
environmental NGOs already use relatively simply objective poverty indicators such as the
beneficiary's access to land, to livestock raising as a form of capital accumulation, and "social
indicators" such as thatched roofs.

49. EMPLOYMENT GENERATION PROJECTS AND SELF-SELECTION. There is another set of
large, internatiional and national NGOS who use a different set of indicators to measure the
success of their efforts to extend the GOH/donor safety net program. These NGOs-PADF,
CDS, CECI, CHF-are all intermediary implementing agencies for the IDA-financed Employment
Generation Project (EGP). This project is managed by a unique labor intensive public works
agency set up in the Prime Minister's Office, the Unite Centrale de Gestion (UCG). Like the
USAID-funded JOBS project before it, EGP is designed to provide short-term employment to
women and mrten who are available to work on local infrastructure rehabilitation subprojects.
Here, the indicator is number of jobs created, or person-hours worked, and there is a target that
20% of all jobs created go to women. An underlying assumption is that jobs will be allocated in a
participatory fashion at the local level, and that there local organizations that become the
implementing agencies of record will be strengthened by participating in the program.

50. These projects, and the NGOs that are the delegated implementing agencies for the UCG
(called MDOL) - Mettres d 'Ouvrages Deegues) are operating essentially on the basis of self-
selecl:ion, in that there is a brokered process by which local populations, through local
orgarLizations, apply for works programs in their communities. However, they also use geographic
selecition to the extent that they and the UCG are careful to spread the benefits to the areas which
are seen as most in need.

51. PARTICIPATION. Multilateral and bilateral donors often believe that intemational and
national NGOs have better access to local populations, and are better able to reflect and to serve
their needs in a participatory manner than are other types of intermediaries. A significant
proportion of the questions asked of each NGO interviewed related to beneficiary and staff
partic;ipation in the identification, design, implementation, monitoring and evaluation of projects
and plans. A. subset of these questions related specifically to gender awareness and data
disaggregation by sex, as well as programs targeted toward women (see Annex 2 and Chapter of
Haiti Poverty Assessment). There was, as might be expected, a wide range of answers. Some of
the larger international NGOs, including CARE and CRS, indicated that they would like to
becorne more participatory, including by working more with local NGOs. In discussing the
constraints to such participation, most of the international NGOs interviewed stressed the lack of
absorptive capacity and institutional capacity at the national and community level. These large
NGOs also stress the burden that massive food aid distribution programs place on them to "get
the jcb done". It is difficult for them, in the face of targets of feeding 600,000 people a day, to
ensure that they are also doing institutional strengthening, and defining programs and projectized
activities in the most participatory way. As food aid levels decline, there will be more time
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available to implement the new strategic plans, which include more participatory and more
developmental approaches.

52. Intermediate Haitian and international NGOs are seen by all those interviewed as tending
to be more participatory, both in terms of identifying community level collaborators, and in terms
of including individual beneficiaries in the project process, than are their larger counterparts.
Most of those working in potable water, for example, start with community needs assessments,
set up community or quartier committees to help design interventions, and then to manage them.
Inter-Aide a French NGO, appears to be one of the most decentralized of the larger NGOs
working in Haiti. In terms of local group participation, GRET/SOLAM is a best practice
example, although there are others, including GTIH, which has been working on water and
sanitation at the community and quartier level using similar techniques for far longer (see Box 3).
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Box 3: Potable Water (GRET)
The (Groupe de Recherche et d'Echanges Technologiques, or GRET, is a French NGO

that first began working on agricultural development in Haiti more than twenty years ago. Under
financing from the European Union's ECHO program, GRET began work in the Port-au-Prince
bidonvilles water supply project in 1995 and since then has facilitated the construction of 32 water
kiosks in te slums of Port-au-Prince, 26 of which are currently operational.

The objective of the ECHO program was to establish water delivery service in eight Port-
au-]?rince communities that had been classified as particularly marginalized. In the communities
that had been selected for project works, GRET first identified the most visible and dynamic
popular organizations and enlisted their help in assembling all of the more or less formal and/or
visible political, social commercial and religious associations active therein. A series of
informational and organizational meetings were then hosted at, which GRET proposed the
proj ect, emphasizing that residents would have to finance one-quarter of the physical investments,
that water from the fountains would not be free, and that all of the neighborhoods; very diverse
groupings would have to be integrally involved in project planning, implementation and long-term
management.

Tension and distrust between the different groups that exist in many neighborhoods
(including women's associations; youth, merchants', sports, and religious associations; and more
overtly political groups), was very high in some cases. Building an inclusive community-based
organization-one which residents were willing to trust first with their investment resources then
with their regular payments per bucket of water for maintaining the service-took more than three
months and involved a series of more than thirty meetings in some communities

Each of the different groups that are recognized in these eight communities eventually
selected a single representative to service on its neighborhood water committee. In addition to
facilitating their organization, GRET has provided these water committees with technical advice
in t:he planning, execution and maintenance of project works, and with training in accounting,
budgeting and banking. The NGO has served as a liaison, moreover, between the committees,
private sector engineering firms and the Port-au-Prince area public water utility, CAMEP.

The committees jointly negotiated a price for the distribution of water from CAMEP's
reservoirs to neighborhood fountains and individually signed contracts with the utility based on
these negotiations. The committees collect revenues from the sale of water at each of their kiosks
and deposit it into a bank account from which they pay CAMEP and provide for fountain
maintenance. Currently, 26 of the new fountains and kiosks are supplying about 30,000 residents
with approximately 25% of their -potable water needs, at one-third to one-fifth of the cost
commonly paid to private by-the-bucket vendors in the area.

Though the long-term effectiveness and sustainability of these project works remains to be
seen, the committees represent a potentially viable model of resource pooling for the provision of
basic services in poor communities, nonetheless. Rather than simply providing financing and
orchestrating the construction of works, GRET has helped beneficiaries to organize themselves
around collective needs-recovering costs and building partnerships with both the public and
private sectors.

27



Technical Paper 8

53. In the education sector, many NGOs are invested in working with local community
committees to identify schools to be rehabilitated or constructed from scratch, and some are
interested in continuing that participation into the area of school management (Haitian Teacher's
Union, IOM). In health care, many Haitian and international NGOs stress participation in needs
assessment, and in working toward community management of health centers. Here, the CBP
Mothers Clubs are a best-practice example (Box 4).

Box 4: CBP Mothers Clubs and Empower Rural Women
The first thing a visitor familiar with rural Haiti notices about a group of women from the

CBP Mothers Clubs is that they do not appear typical. They do not appear timid in the presence
of strangers; they do not wait for a CBP employee's cue before welcoming a visitor; and, most
importantly, they do not have to be cajoled to voice their opinions. Not once do any of the
women avert their eyes when spoken to; giggle, or give "pa Konnin non" ("I don't know") as a
response. What is happening here? The women claim to know-they say "We know our faces
have changed"-and they are adamant as to why they have changed: According to them, they have
changed because in the Mothers Clubs they have received 1) training in maternal/child health, 2)
credit to engage in economic activities, 3) literacy training if needed, and 4) access to family
planning.

CBP began the first of its current 88 Mother's Clubs in 1991. The organization's
experience with these groups closely parallels those of CDS, HHF, HAS, RICHES/CARE,
MARCH and STC with their longer established women's clubs. Upon recruitment by experienced
group members, the new group of 20 women receives two weeks of maternal/child training in
such topics as oral rehydration therapy and immunization, and training in the responsibilities and
management of credit. Upon graduation, each member promises to train five other women in
what she has learned about maternal/child health. She also receives a loan of approximately
US$31 which she must repay in 12 months with 10 percent interest. The present repayment rate
is almost 100 percent.

The fifteen members ranging in age from 23 to 55 interviewed are highly vocal about the
benefits each has derived from Mothers Club membership. "Empowerment" may not be a word in
their vocabulary but the concept is certainly well understood. As one woman says, "We used to
sit, never knowing before what to do for our children or for ourselves .... with the Mothers
Club, all that has changed." "We are doctors", says a second woman while the others nod in
agreement, "We know now what we can do at home to treat our children for illnesses such as
diarrhea . . . we don't have to run to the clinic all the time." To the accompaniment of laughter
and loud exclamation of "Yes!", a third proclaims "Now we know we are as strong and as smart
as the men . .. And you know what? The men like us better like this."

The women also talk at length about the advantages they have derived from family
planning. All fifteen are either presently using or have used family planning-a statistic one would
be hard put to duplicate anywhere else in Haiti.

According to the women, one of the major benefits of family planning in their lives is
economic. "When we aren't pregnant we are free to travel to do commerce", is a typical
comment. The other major benefit they proffer is improved relationships with their spouses.
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54. In agriculture and rural development, participation by the local community in the definition
of needs, and project design, as well as fund-raising, is relatively common. For over 15 years,
what is now the PADF PLUS project (formerly the Agroforestry Project) has worked with
individual farmers and farmer groups to improve soil conservation through reforestation, and to
improve agricultural production through improved on-farm tested technologies and extension
advice. This was one of the first large-scale USAID-funded projects that worked through local
NGOs (see Murray, 1979 inter alia).

55. Efforts at increasing community-level participation in development programs have existed
since the first missionary groups began to work in Haiti, and especially since the Code Duvalier
was promulgated in the 1960s, creating community councils. Yet, there has always been a
problem of hierarchy, and of the capturing of benefits by local elites. While these elites, including
local notables, religious, professional or gentry, and the military chef de section may have been
actingr "for the community" in attracting schools, health services, and other developmental
activities, whaltever the source, they always remained in charge both of the choices and of the
distribution of the ultimate benefits. Today, "hijacking" development benefits is still taking place,
and even CBOs are dominated by a small group of elected officers who represent, generally, the
same restricted educated local elite (Annex III). However, the competition of the elite may have
changed, at least in those regions of the country that were most highly politicized before and
during the De Facto period. The rise of popular organizations may indeed ensure that benefit
distribution is more appropriate and more equal, as may the appearance on the scene of elected
communal and municipal bodies. Yet, donors and others should make a clear distinction between
participation-in implementation, for example, under self-help components-and empowerment.
International and intermediate NGOs attempt to become ever more participatory, but few of them
are able to create empowerment among their anticipated beneficiaries. In the medium term,
elected officials may be the only really accountable development agents in Haiti, since the
accountability to which NGOs are subject is largely beyond the range of the beneficiaries
themselves.

56. GENDER. Gender questions were also stressed in the study, both in terms of access to
project benefits and in terms of gender analysis in the development of strategies to address
poverty and development problems. Most of the larger NGOs in the study indicated that their
parent organizations either had or were developing gender strategies, as were some of the
MDODs. However, most other NGOs, regardless of their funding source, indicated that they
thought they should probably do better in terms of targeting women beneficiaries and/or in
following up oni the impact of their programs on women. Some of the smaller NGOs had no data
gathering and analysis capacity, and therefore, could not answer the questions about numbers and
proportions of women served as opposed to men. Others, however, indicated that women were
key leaders of some of the popular or local organizations with which they worked, and from
which they received proposals for funding. Women-specific NGOs are growing in numbers and
are attempting to collaborate better in terms of targeting beneficiaries and coordinating services,
but they do not yet have a common strategy or plateforme. They do,. however, have an
infornnation and documentation clearing house, ENFOFANM, and there is now a women-based
political action group called the League of Haitian Women.
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57. Most women-specific NGOs are multi-sectoral, following the norm for all NGOs in Haiti.
Some, however, are more narrowly focused. One example is CPFO, which works with women
factory workers, and was an innovator in family planning training and also in providing other
training and services to factory workers. CPFO, like some other women-oriented organizations,
also has programs that can involve men. At the request of members' spouses, they began holding
mixed sessions on AIDS. While women turn out to be under-represented as officers in those
CBOs surveyed, they are over-represented as Treasurers. In general, while there were women's
groups as subsidiaries of a number of these CBOs, they tended to have to take their lead-and
their portion of resources-from the male-dominated major organizational structure. However,
some of the women's groups that were constituted separately, although poor in resources, were
sometimes rich in innovation and initiative. (see Rodd, et al, 1996)

58. HUMAN RIGHTS. A number of the NGOs in the study sample target human rights victims
for special assistance programs (CECI, Amicale des Juristes, FUDHA). Various criteria are used,
depending on the organization and on the donor, but beneficiaries are largely self-identified, and
many potential beneficiaries are still too afraid or too remote from NGOs working in this area to
come forward for assistance. One attempt at decentralizing services to prior and potential human
rights victims is the legal assistance and information component of the USAID-funded
Administration of Justice Project. This effort, which works through national NGOs at the
regional level, targets poor detainees who would otherwise have no access to legal assistance or
information. Some of the NGOs also have outreach programs, which use a variety of media to
inform walk-in clients about legal rights and legal assistance services. This project has provided
additional assistance to NGOs that were pioneers in the field, as well as helping other NGOs to
add legal assistance and information components.. The specifically human rights-oriented Fon
Dwa Moun (Human Rights Fund II) provides assistance to victims of police brutality, through a
variety of outreach modes.

Service and Benefit Delivery Modes and Mechanisms

59. A question of interest for donors as well as for NGOs and beneficiaries is what is the most
effective means for delivering services and benefits? Here, there are already a number of models,
including central grants mechanisms (USAID), privately funded interventions (individual or group
philanthropic donations and infrastructure development (HAS); competitive donor-funded grants
to individual large international or national NGOs which on-grant to smaller national NGOs
(PLUS, PSFP); competitive contracting which is limited to NGO competitors (IDA employment
generation project); twinning arrangements, and a variety of public/private sector and NGO
partnerships.
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60. HEALTH AND POPULATION. The health sector
-~~~~~~~Figu r e-..:---:.-.-.-..... iu re seems to provide the best examples of this range
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1-S}~~er::o ....... ..'''
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.. ' ,A l -Haiti . . .10-15 years in Haiti, in part due to the socio-

economic situation under the two Duvalier
iSlo l .- regimes, and in part because of the return of
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- -500G I | Regional - :: overseas. Also, during the same period, there
Average was a related increase in private and public

: X sector funding for health interventions through
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. ... '.''. '''' r4..''... .. .... , v ':,
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.. . .hj .. . .... n .Ad .ive - .. ; that slightly over 60 percent are either private
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... ......... . a Study shows that nearly seven of 10 rural health
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____'__ ______ UCS). Several NGOs visited in the field
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:: : . P~~ ~~~ ~ ~~~~~~~~~~~~~~~~~~~~~~ ~ ~~.. :. .......... ..... .effort in organizing themselves to assist in
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assessment. NGO s in the lower Artibonite are
also organizing to implement a UCS.

62. While statistics for Haiti are often conflicting and controversial, recent national surveys
indicate that all these relatively recent NGO advances are having an impact. According to the
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1994 Demographic and Health Survey (DHS), many important health status indicators have
improved since 1987, despite the extremely adverse conditions that most of the population faced
during this period. Data indicate that the infant mortality rate and the total fertility rate have
fallen by 25 percent, while the contraceptive prevalence rate has tripled and immunization
coverage has doubled since 1987. In large part, these remarkable changes can be attributed to
NGO-managed interventions. At times, especially after the 1991 coup d'etat, the NGOs were the
only health service providers in many areas (see Figure 1).

63. USAID has been the leader in funding health, population and AIDS/STD interventions
through NGOs since the mid-1980s. For example, in 1993-944, the total USAID budget for
health activities exceeded U.S. $18 million. Of 25 NGOs included in this study's health and
population sector study, 20 reported having received A.I.D. funding. Some received funding
under the Private Sector Family Planning Project (PSFP), now closed, and others under the
VACS project, also now closed. These projects also provided training in technical and managerial
areas, accounting, organizational development, and other aspects of institutional strengthening.
Social marketing has been an important development resulting from A.I.D. funded interventions in
health and in family planning and AIDS prevention through NGOs and some through the private
sector and the MSPP.

64. INFRASTRUCTURE CONSTRUCTION AND REHABILITATION. In the area of infrastructure
rehabilitation or construction, usually for health and education, and sometimes for agriculture
(drainage canals, dredging irrigation canals, etc.), the MDOD subcontracting model discussed in
para above is becoming very common, both in donor-funded projects (employment generation,
infrastructure rehabilitation under FAES), and in GOH-funded activities such as the La Salines
rehabilitation program, which is partly funded by the GOH and partly by donors.

65. Here, private contractors as well as NGOs have been used to carry out various activities,
such as demolition of existing, illegally constructed structures, cleaning up drainage canals,
relocation of displaced households, and garbage collection. These kinds of subcontracts are meant
to be both efficient and to be based on unit costs, as well as to be more participatory and
community based than would be the case if the central government or direct donor contractors
carried out turn-key type operations. They are also intended to strengthen local organizations by
example and through on the job training.

66. FooD AID. Food distribution of all kinds is done directly, and indirectly, through contracts
and sub-contracts, and or grants and sub-grants to local organizations. Like the infrastructure
example, with which it is often combined under food for work, participation in decision-making
and in design and evaluation by local organizations and beneficiaries may be more illusory than
real. Most frequently, as is clearly demonstrated by the CBO survey, individual beneficiaries, and
beneficiary groups, participate almost exclusively in implementation through labor and/or
materials contributions (see Annex V). They are rarely involved in design, management or
evaluation, although efforts in this direction are made in health (O'Rourke, 1996). and sometimes
in education (Jean-Louis, 1996) more than in other sectors. In environmental protection,
participatory approaches through intermediary NGOs to individual farmers have been refined over
almost two decades, with on-farm management now taking precedence over large-scale,
government-managed conservation works. The consensus among NGOs in this sector is that it is
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good to help the poorest through an integrated development approach based on a watershed or
some other geographically-defined zone, but that it is good to lead from strength as well. That is,
projects and programs should focus on areas where there is some significant potential, while at the
same time, smaller-scale NGO successes should be replicated more widely in the same and in
other, similar environments (Toussaint, 1996).

67. EDUCATION. The education sector report focused on access, effectiveness and quality in
basic education. While access has considerably improved in the last ten years for children of both
sexes, there are no good data on enrollment rates for the past three years. If the number of
children aged 6-12 years has grown by 34 percent per year, the nurmber of available primary
schools and classrooms has also increased, but not in large enough proportions. The number of
schools has only increased by 6 percent during this three-year period, and the number of schools
by only 2 percent. The majority of this response has come from the private sector (86.4%),
domirated by the significant presence of NGOs given their activities in rural and disadvantaged
peri-urban areas (Jean-Louis, 1996).

68. Once again, there is a variety of mechanisms. Here an example is that of IOM, which has
had a project to help improve the quality of life at the community level since the Intervention,
which has operated with two different styles, the second involving more formal organization at
the community level than the first. IOM through on-granting funds to local communities
throughout Haiti, has been able to construct new, or rehabilitate old, schools at a remarkably
rapid rate, using a community management model. For the year 1994-95, for example, and only
for the Departments of the South and the Grande Anse, IOM financed the construction of more
than 100 new schools and anticipated building 161 more throughout the country for a budget of
28,180,746,402 Gourdes (with local participation). Meanwhile, in 1996, there were 359 IOM-
grant funded school rehabilitation projects being implemented for a total of 33,746,402 Gourdes.
The later model involves setting up a CAC, a community action committee that is to be
instrumental in needs analysis, project selection, project implementation and maintenance of the
project's infrastructural or other outputs. Site visits indicated that local communities were
extrermely interested in monitoring construction, and making sure that work was done properly
and on time.

69. HUMAN RIGHTS. It became apparent early in the study that human rights NGOs were
among the most organized, with a platform and good networks in Haiti and abroad. This is true
despite the fact that most of Haiti's HR groups emerged only after the fall of Duvalier in 1986
although some international monitoring groups had been active in Haiti since before 1983. These
national NGOs had little time to develop and gain field experience before the military coup in
1991 drove them underground. In the post-coup period, prominent HR NGOs and their leaders
were silenced and/or assassinated. Only since Aristide's return have HR NGOs been able to
function openl,y. The majority of those interviewed provide both advocacy and services,
providing training, legal assistance, lobbying the governmnent, holding and participating in
seminars, publishing studies and reporting abuses. Additionally, NCHR-a well-known and
respected international NGO-also lobbies the governments of countries where Haitians have
taken refuge. In rural areas, loans are given, and legal assistance provided, while advocacy in
mostly centralized in Port-au-Prince, where laws are drafted and ratified and where there is better
access to international and national media coverage. Additionally, HR NGOs have branch offices
throughout the country, some originally set up to report human rights violations. Human rights
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NGOs, like other national NGOs, have difficulty in raising funds locally. Since they represent the
most oppressed, and the families of those "disappeared" or fatally wounded, their ability to pay is
often extremely limited (de Zan, 1996). Even in the friendlier environment provided by the
present government, problems of rule of law, justice, and the functioning of the penal and police
systems are acute.

70. All of these mechanisms have advantages and disadvantages, and a great deal depends on
the objectives of the project or program. If service delivery which is technically sound and readily
accessible, such as health care and basic education is the objective, then NGO grants and sub-
grants, as well as public/private partnerships of various kinds seem to work very well. They are
also likely to be more participatory than other types of approaches. If employment generation
with sound financial management of wages and works is the objective, then the MDOD model is a
good one, although it should not be used as the primary source of institutional development or
training for smaller, "implementing" agencies unless approaches are changed, and the MDOD
itself improves its own capacity to provide training and TA in these areas. Where the objective is
broader, multisectoral development tied to a particular geographic area, support to locally-based
NGOs, such as CBP in Pignon, with locally recruited membership and leadership seems to be the
most effective, although perhaps not the most cost-efficient. CBP, however, is one of the
organizations which is working hardest to institute reasonable cost-recovery systems, and at the
same time is trying to diversify its funding base away from major donors (see Section III below).

71. CREDIT AND INCOME GENERATiON. Haiti's NGO community is now moving into the small
and medium enterprise area, especially for women, as it is increasingly able to turn from relief to
development and income generation. Small-scale credit, especially for women, is a more
traditional area for NGO activity, although it is not as prominent as in some other countries in the
region. The credit sector is currently the subject of considerable debate, as the GOH is embarking
on a relatively large subsidized rural credit program, while USAID and other donors are
increasingly stressing the importance of real interest rates, which run at a level of about 60% per
month. Table 3 gives some of the basic data on small-scale credit programs managed by NGOs in
the study sample.

Table 3. Selected Credit Programs
NGO Agriculture I Small Animal Cultivation Micro-Enterprise

SCH 3 3
CHREPROF 2
FHAF 2, 3 2, 3
CRAD 2, 3 2, 3 2, 3
CISD 1,2,3 1,2,3
GTIH 1,2 2, 3
SAVE 3 3
1. individuals
2. associations
3. families/groups
* Credit amounts varied between H$100-H$5,000 (US$33-333)
* Annual interest rates ranged between 14-30%
* Repayment fluctuated between 80% (integrated groups) to 100% (women only)
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Resoujrce Maniagement

Human Resources

72. NGO staffing and human resources management was a composite indicator of institutional
capacity selected for this study. Assessments of the NGO sector in other countries have often
demonstrated that lack of management capacity is a key reason why many NGOs fail to sustain
themselves when donor funding levels fall. Another frequent finding is that even professionally-
staffed NGOs tend to lack well-trained technical staff equivalent to the need they are trying to
meet or to generate for development-related services (World Bank, 1995). The interview guide
and the CBO questionnaire both asked questions about types and levels of staff, whether they
were men or women, what level of training they had achieved, what training and career
develDpment opportunities were provided them by the organization, and what their salary levels
were. Surprisingly, the CBOs were able to answer these questions relatively easily, while some
of the intermediate NGOs had a harder time. The larger, international NGOs did well and had
ready answers, except in some cases to the gender-related questions.

73. Overall, most large and intermediate NGOs interviewed saw themselves as having more
difficulty in recruiting and keeping competent mid-level management staff than in recruiting and
keeping competent technical staff. The largest NGOs working in food aid and/or in employment
creations admitted that they compete for middle managers, and three of them had just carried out
salary surveys. Further, they point out that they hire away the best technicians from various
ministries, since they can provide them with better pay, better working conditions, and an
environment in which doing good work counts. This seems to be true even though the length of
contracts is short and there are relatively few good technicians left to "raid" in the GOH.

Table 4. Staffing D)ata for Various Sectors
4a. NRYM/Environmental Protection

Nombre ayant
Nombre ayant atteint le Nombre

NGO/A,ssociation Total Hommes Femmes atteint le niveau niveau post- d'expatri6s
Personnel universitaire universitaire

CARE 400 320 80
PADF - - - - -

SCF 85 25 55 10 3 4
MPP 78 47 31 10 - 2
GERESEE 8 7 1 1 1 0

AgroAciion - - - - -

Alleman,de (AAA)

ANDAF[ 4 3 1 2 -

Les Petit:s Freres de 12 9 3 1 2
l'Incarnation
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Table 4b. Wo en-Specific and Human Rights NGOs
NGO Number of Number of Number of Number of women

staff professionals women professionals
ADF 8 2 4 1
AMICAL 40 28
CECI
CHECCHI 20 11 7 3
CHREPROF 12 6 10 5
CISD 19 18* 12 10
CNJP 6 2 3 0
CPFO 19 13 4 2
CRAD 48 39* 23 17
CRESFED 11 6 4 2
EDM 61 56 4
ENFOFANM 8 4 6 4
FHAF 36 31* 10 9
LIDEFER 8 4 6
NCHR 17 14 5 ?
POHDH 9 n/a 9 n/a
SAJEP 5 4 22
SC 50 20
SCH 74 22 25 7
SOE 175 160* 70 18
* includes trainers

Table 4c. - Health and Population
Sample of Lar e/lnfluential NGOs Sample of Small/Influential NGOs

NGO Number of NGO Number of
Employees Employees

ACF 185 CHASS 26
AOPS 19 CHiILDCARE 15
ASSODLO 165 GEBEAU 17
CARE 48 GLAS 14
CBP 302 INTERAIDE 50
CDS 402 CHP/CHH/MD 109
MARCH/CM 200 RICHES/CARE 33
CPFO 20 VDH 8
GHESKIO 42
HAS 529
HHF 44
ICC 280
PROFAMIL 50
PROTOS 21
SOE 175
STC 70 _1 __

74. Most NGOs interviewed admitted that one problem in keeping good people was that they
are unable to provide a career path, because their programs are intrinsically time-bound, being
financed by donor projects. PADF, which has had its agroforestry project in operation in Haiti for
over 15 years is an exception, although it has apparently had difficulty in recruiting and keeping
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women technical staff. Part of the PADF strategy is to work through intermediary NGOs, who
then hire the extension agents and other local staff, who are not PADF employees, but rather the
employees of the local NGO or association. CARE, which has been working consistently in Haiti
for 36 years, and which has the largest staff of all the NGOs interviewed, with 500 Haitian full-
time staff plus an additional 200 contract personnel, and 15 expatriates, and an active program to
promote women professionals. ADRA has 158 full-time staff, of whom 1/5 are women, and
another 38-50 temporary staff, which includes the teams who do their surveys, some of whom
now have 12 years of experience. One-half of these employees are women. ADRA, first as
Seventh Day Adventist Rural Services, has been working in Haiti since 1959. It has its own
schools and university, and does vocational training, also hiring its graduates to work in its
various enterprises, including a bakery, a moving and storage service, and a hospital Here, the
structure provides real possibilities for career paths and career enhancement.

75. Even the large NGOs that work as contractors for key donors, such as those above, have
different structures, approaches, and staffing criteria. CECI, another that has recently moved to
be included in ilhis category, moving from a budget of $2 million per year to nearly $20 million,
has chosen to rnaintain a small staff of about 50, divided into four key program areas, and with
overlapping project responsibilities. Unlike PADF, which created a separate project office for
JOBS and then the Employment Generation Project, CECI seeks to maintain its original structure,
and integrate the Employment Generation Project within that structure. CECI competes for the
same relatively small number of middle managers and well-trained technicians, but since most of
its foiunding members are also professors of agriculture, that have an easier time recruiting
agronomists and agricultural technicians through an intern program. At the same time, it is part
of CECI's policy only to hire staff on two-year renewable contracts, including the Haitian
Director. The idea is to make sure that people remain motivated to achieve. Yet, according to
the Director, qualified Haitians may prefer to work for CECI on these terms than for other
organizations that pay better or offer other more attractive terms because they like the
organization's basic policies and development approach.

76. Intermedliary NGOs in Haiti also have professional staff, and some of them compete for
the same mid-to high-level graduates or post-graduates as do the larger ones. This is the case for
such organizations as CityMed and HIHF in health, FONHEP in education, CRESFED, CRAD,
and C:FPO in research and studies, training and other development activities, and MPP, SCF and
others working in agriculture, rural development, and environmental protection. MPP, for
example, although it is a grassroots movement, has 78 staff, of which 31 are women., and 10 have
university degrees or higher. Here, the relationship between the donor and the NGO seems to be
less important than the policy orientation and credibility of the NGO, as well as the sector in
which it works. Health NGOs require trained health personnel, and then train others, at least to
the auxiliary level. However, the majority of their staff are unskilled, and even semi-literate
community-level workers (O'Rourke). Education NGOs train teachers, but here the absolute
level of training and skills is less obvious given the Haitian context, expectations, and salary
possibilities. Teachers are generally under-educated, have no training in educational skills, are
underpaid, and have an extremely high turnover rate (Jean-Louis, 1996).

77. Given the chronic political instability in Haiti, the growing NGO sector has been a safe-
haven for professionals who wanted to make a contribution, but who under one regime or another
were unable or willing join or remain in the civil service. Some, as has already been indicated,

37



Technical Paper 8

remain in the NGO sector, providing leadership and role models for younger educated Haitians, as.
well as a niche into which colleagues from the Diaspora can fit if they return. Others, while
remaining in the civil service or the for-profit private sector, seek to do good and to avert risk by
working part time for an NGO, especially for a confessional one. Religion is important to most
Haitians, and the number and variety of largely volunteer-staffed sect-based NGOs is remarkable.
Pentecostal, and indeed all Protestant denominations may be seen as part of a long-term reaction
to the status quo ante in which the laity had no space or no voice in the Catholic church. A
number of those senior NGO staff interviewed also worked hard developing organizations based
in their parishes or country-wide through their church networks. Many of the larger
denominational NGOs depend on local volunteers, but also have trained professional staff at
Departmental headquarters, and named development officers in the dioceses, as is the case for the
Episcopal Church, and the Catholic Church.

78. Interestingly, even the smallest, most local-level organizations surveyed had educated
officers. Eighty percent of respondents in the survey had secondary degrees or beyond. This
provides a base for additional specific and advanced training, and is likely to ensure that such
training will be effective. But it may also explain the strong authoritarian aspect observed among
CBOs, with decisions being taken by the educated on behalf of the community-the local elite
assuming that the rest of the community members, absent formal education, are unable to take
appropriate decisions (see Chapter IV below). Although overall management of CBOs surveyed
was characterized as weak, this level of education attainment among officers means that they can
carry out a number of activities-including grant seeking and administration-that would not
otherwise be possible in the Haitian environment without seeking help outside the organization
itself

79. A subtext of all the interviews, and sometimes one that was directly open for discussion, is
the problem of staff corruption or corruptibility. Just at the time the first interviews of large
international NGOs were taking place in Port au Prince, there had been a number of incidence of
theft on the part of staff of these NGOs and/or international donor staff, primarily in the food aid
sector (see para. 70 below).. Thus, in some senses, the complaint that it is "hard to get qualified
Haitian middle-managers" is a gloss for the difficulty international NGOs have found in recruiting
and keeping national staff who are Anot open to bribes, skimming, or outright sale of project
commodities. Since many of the food aid NGOs have departmental offices, there is even more of
a supervision burden than there might be for those other NGOs that are based in only one area, or
in Port au Prince. Still, when questioned, most of the NGO senior managers indicated that if the
organization itself had high enough standards, and salaries were competitive, then corruption
among staff was not a problem. Many Haitians, however, believe that if an NGO has only Haitian
staff, it is almost surely more corrupt than if it is visibly run by, or at least includes, non-Haitians
on its staff. Here, Diaspora Haitians count positively as "non-Haitians". In part, this is a function
of neo-colonization, but in part is also a function of the history of corruption throughout Haitian
society, in the formal sector and in government, but also, including the non-governmental sector
and philanthropy. This is not an issue that donors can address directly, but many "transitional"
NGOs maintain one resident or visiting "blanc" to reassure their off-shore contributors, their
Haitian collaborators, and their Haitian beneficiaries.
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Public Goods and Sustainability

80. There are so many projects, and so many donor programs, that-except in health- it is
difficult to determine what the real coverage rates are, both for services and for physical
infrast:ructure. During the field trips for the CBO survey, and other site visits, it was easy to find
locations where there were competing billboards for different donor and/or NGO projects, both in
the North and in the South. Some of these projects are literally across the road from, or
immediately next to, each other. However, the approaches of each project may differ significantly
even ii' they are proximate in space. For example, in the South, FAES sponsored a community
potable water project with the same community that is benefiting from an IDA-sponsored, CECI-
implemented employment generation project to clear irrigation canals. In neither case is
maintenance to cost-for-service part of the sub-project, although beneficiaries were willing to talk
about various possibilities, and some tools will be left with them. But in the FAES sponsored
case, the works rehabilitation is the major objective of the sub-project, with job creation a side
benefit. Under the employment generation project, it is the number of person hours of
employment tha.t is the objective, not the durability of the works. Neither sub-project has an
organizational st:rengthening component, although each works through a community organization.

81. Clearly, there are other areas where this is not the case, and where infrastructure as well as
services are seriously lacking. The Futures Group recently did an inventory of 2,000 health
interventions that are being mapped, and USAID is currently attempting to map agricultural
production and food insecurity, on the basis most recent agricultural statistics and the IFSIS data,
plus other statistics from the DHS survey (, 1996). FAES contracted with a local university to do
a poverty map, but is seeking a better version, while the University of Montreal is mapping urban
poverty. Since most donor-sponsored NGO health interventions now include a baseline census,
and there have been two recent censuses of private and public schools (one is to be updated this
year), ithere is some data to go on in terms of geographic and population coverage for at least two
important social services. Still, school and clinic construction and rehabilitation as well as road
repair are so prevalent that the costs of the construction trades have gone up sufficient to require
project amendments, and it is not clear that any construction standards can be maintained.

82. URBAN WNATER SUPPLY, SANITATION AND SOLID WASTE MANAGEMENT. This is an area
in which a number of donors are interested, especially since it is related to public utilities,
deconcentration., decentralization, cost recovery, tourism, and employment creation. Garbage,
open drains, flash- flooding from eroding rainfall are all both dangerous and visible. Potable water
is an area where great strides have been made by a number of NGOs, both international and
national, and in combination, as may be seen from the GRET/SALEM example. The IIDB and
IDA are both working with CAMEP and SNEP (respectively the urban and rural national-level
water authorities) to clarify their legal status, their financial management models and their cost
recovery rates. In fact, for Port-au-Prince, the GRET/SALEM-sponsored committees are among
CAMEP's best clients. Solid waste management is another area in which NGOs have been active,
both under employment generation projects with the UCG as MDODs, and in helping to develop
private sector solutions (CIF inter alia). Many people use the garbage collection situation in
Port-au-Prince as an informal but relatively reliable indicator of public sector service delivery
capacity, and the political environment pertaining at any given time. Less garbage means a better
political environment as well as a safer physical environment. Garbage collection is potentially a
high-return private sector business, and public/private sector linkages are being explored by IDA
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as well as the GOH. Most of the official and unofficial discharge sites in the country are
extremely unsafe in terms of both health and environmental impact. Small NGOs like UCOMEC
are trying to join garbage processing with compost production on a local level, to help mitigate
the negative effects of solid waste dumping in Cap Haitien. They are working through a
demonstration farm, and have some linkages with the PADF PLUS Project in the North, which is
also extending information about composting. So far, however, they are unable to make their
compost cheap enough to interest most farmers Other composting models, however, are taking
off, as is the case in Jeremie for the models using household wastes being promoted by HHF.

83. As elsewhere, latrine projects and drainage projects are popular with donors in Haiti, both
NGOs and official donors. There is no public waste water sanitation system anywhere in Haiti,
with latrines providing the only form of excrement disposal, except for a few private cess pools in
Port-au-Prince. In a 1993 survey of the capital and give major secondary cities, UNICEF found
that only 39 percent of households had latrines in their courtyard, 28 percent used a latrine
outside their housing compound, and 33 percent reported they did not use any toilet facilities.
Poor design, improper maintenance and over-use mean that many of the latrines in use are
sanitation hazards, particularly during the rainy season. The Ministry of Public Works, Transport
and Telecommunications (MTPTC) is technically responsible for the construction and
maintenance of sanitation facilities through its sewerage and sanitation agency, the Service de
Genie Sanitaire et de l'Assainissement (SGA), as well as for major drainage works, including the
trunk canals that run through urban areas, through its Service d'Entretien des Equipements
Urbains (SEEU). The former is virtually absent from urban areas, and the departmental TPTC
offices have no investment budgets and very meager operating funds. Their equipment is often
out of order, parts must be ordered from Port-au-Prince, and seldom arrive. NGOs working on
latrine projects do not coordinate with the Public Health Ministry either; major latrine projects
visited, including those implemented by IOM, involved new construction of traditional pit toilets
or one-shot cleaning efforts, with no mechanisms established for facilities maintenance. On the
other hand, a number of NGOs and donors are working on development of new, more effective
toilets, including composting models (see Taber, 1996).

84. EMPOWERMENT, PUBLIC GOODS AND PUBLIC SERVICE. As part of the emerging trend
toward de facto decentralization, officials from several commune governments, rather than the
MTPTC, have been involved in a number of recent NGO projects. PADF is working with the
Municipality of Cap Haitien on a four month canal-clearing and solid waste removal project under
IDA's EGP. The Mayor, who manages the project implementation unit from his office, is trying
to get permission from the Ministry of Interior to collect local revenues to fund solid waste
collection. This trend is making it possible for mayors and CASEC officials to lobby centrists in
the Ministry of Interior and elsewhere in government to empower them to do the jobs for which
they are responsible under the law and the Constitution.

85. But who has both legal and socio-political rights in physical resources remains an
important and unanswered question in Haiti today. As these and other incipient moves toward
GOH deconcentration and decentralization demonstrate, de jure ownership, management and
maintenance of schools, clinics, roads, potable water works, sanitary works and other works will
all devolve on municipalities, communes and communal sections that have no real budgets or
skilled personnel to carry out these tasks. NGO funding will, in some instances, take up some of
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the slack. Those NGOs that have increasingly fostered local ownership and have developed
partnerships with local organizations or with the GOH, have project beneficiaries and/or
collaborators to whom to turn over infrastructure once it is built or rehabilitated, at least in
theory. A recurrent theme over the years, however, has been that donors keep reiterating
projects, such as canal cleaning or rehabilitation for irrigation or drainage, either so as to create
employment or to increase agriculture production capacity, so owners do not need to budget for
maintenance, or even for infrastructure inputs. There are also cases where a failure to understand
or to consider the land tenure situation underpinning a particular intervention of this kind means
that the real long-term beneficiary may be a large-scale absentee owner rather than the tenants
who did the work. Those NGOs working with local-level agricultural producers, or with women
doing agro-processing on a face-to-face basis have people to whom ownership can be given. The
main NGO agroforestry interventions have almost always been based on individual or local group
ownership, and continue to be so, with the Ministry of Environment moving toward on-farm
interventions rather than large-scale government works (Toussaint, 1996, White et al, 1993).

86. CORRUPTION AND LEAKAGE. One of the major issues over time, particularly in connection
with food aid, has been periodic dechoucage, leakage, and corruption. A reason adduced for this
problem by some NGO directors is that the recipients and even the lower-level staff have a sense
that the food "belongs to no one". They do not regard the NGOs or the warehouses and their
conterts as "theirs". Alternatively, they regard at least the contents as rightfully theirs, and want,
in effect, to get rid of the middle-man. As one interviewee put it, "even the nuns take some of the
food from the school feeding programs. This is not regarded as "theft or even as
misappropriation, but rather as a normal and acceptable thing to do." Whichever is the correct
interpretation, ill is clear that even during the period of almost uncontrolled looting that followed
the fall of Duvalier, crowds made very careful distinctions between and among the warehouses,
offices, and houses they burned or looted, including those connected with NGOs. And today,
they also make distinctions about which NGOs they think are "on their side" regardless of the
quality of the services they may be providing. Here, the main example is the case of CDS, which
was the sole provider of quality health services in Cite Soleil until they came under attack in 1995
for alleged political sabotage, and had to withdraw entirely in the face of local mobs. Obviously,
there zmay have been political manipulation involved from one side or another, or both, but
Haitians "vote with their feet", as do beneficiaries elsewhere. Fortunately, if ironically, in Haiti
they often have options because of the multiplicity and duplication of NGO interventions.

Financial Resources and Management

87. LEVELS OF FUNDiNG. As anticipated, financial data were the most difficult to obtain from
all types and sizes of NGOs included in the study7 The tables interviewers asked NGO
respondents to fill in were made as similar as possible to those which USG PVO grant recipients
must fill out every year, even some of these same recipient organizations had difficulty providing
the infbrmation, or did so quite unwillingly. Non-North American NGOs benefiting from grants
from other donors, although they, too, must report on receipts and expenditures, were often
unwilling to cite specific amounts. Local NGOs, that receive grants were particularly unwilling to
give detailed accounts, either because they did not want to be invidiously compared to others in
their category or sector, or because they didn't want competition for the same funds. Also, they
probably didn't want to give the GOH more information than absolutely necessary. In an effort to
elicit more information, but to do so honestly, we agreed with most of the NGOs that we would
cite orders of magnitude, or particular budget amounts, but without naming the NGOs
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themselves. This seems to be a fair compromise, since the objective of this report is to track
orders of magnitude, evolution of amount and type of fumding, and thus to get an idea of
absorptive capacity and financial management acumen. Table 5 provides information on levels
and sources of funding for NGOs working primarily with women, and for HR NGOs. Here, as in
Table 6 that follows, on health and population NGOs which provides similar information, names
of NGOs are withheld, as agreed.

88. Table 5 summarizes the levels of funding for large, medium, and small NGOs by sector,
according to whether or not they are international, national or "transitional". Originally,
organizations were asked to provide data for three benchmark years--1990/91, when the first
elected government came into power under Aristide; 1993/94, the height of the De facto NGO
funding surge, and 1995/96, the post De facto and post-Intervention period. Unfortunately, very
few were willing or able to provide more than current year figures (1995-1996). As may be seen,
there is considerable variation between the smallest NGOs with the lowest levels of funding, and
the medium-sized ones, and then another significant jump to the more heavily funded ones. This
seems to be true across the sectors, and essentially whether the NGO is international or national,
although the national ones are less heavily funded than the international ones that are working in
the same sector(s).

Table 5. Average NGO Funding Levels by Type and by Sector (USSOOO,000's) -FY96
NGO Education Environmen Health/Pop/ Human Women- Multi-
TYPE tlNRM Water Rights Specific sectoral**

Large Int'l. 2.0 3.85 13.6
Large 4.0 2.0
Nat'l.

Med. Int'l. 3.5 2.0
Med. Nat'l. 1.3

Med .12 2.0
Int'l./Nat'l.

Small Int'l. .14

Small .94
Nat'l.

Foundation
s 8.9

Int'l .04
Nat'l.

Association .77 .12
S

Other .5 ****

* US$1.00=1 5Gourdes; N=75
** Includes Sponsorship, Food Aid, etc.
*** Includes NGOs with local subsidiaries but intemational origin; does not include "mom and pop"
missions.
*** * Teacher's Union

42



Haiti: NGO Sector Study

89. TYPES AkND DIVERSITY OF FUNDING. As donor interest in Haiti shifts, and as key bilateral
donors return to funding the GOH directly, NGOs are increasingly competing for a share of a
smaller pie. IJSAID's new health project provides the majority of funds to the MSPP, and its
funding level decreases overall, many of the health and population NGOs are already decreasing
the staffs, and their range or levels of coverage (O'Rourke, 1966). This was happening as this
study was being carried out, and there was particular concern that AIDS/STDs and family
plannding interventions would be the first to suffer, as these have traditionally been funded most
generously by A.I.D. In education, this trend is unlikely to occur, at least in the near term. The
demand for basic and secondary education is so great that the numbers of private, for-profit and
NGO.-sponsored and run schools is still on the rise. What may be less clear is whether or not
there will be enough donor funds or private funds to ensure that the quality of education delivered
will keep up with growing demand and increasing access.

90. Table 6 gives an idea of the number of official bilateral, multilateral, private philanthropic
and other NGO funding as reported by NGOs in the health/population and potable water sample.
While this is perhaps not representative, since health and population NGOs have long benefited
from USAID financial and institutional strengthening support, as well as support from UNFPA
and other U.N. agencies, it gives some indication of current funding diversity, both for "large and
influential" and for "small" NGOs in the sector. Table 7 gives similar data for NGOs working
primarily with women, and from HR NGOs.
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Table. 6 - Health/FP - Annual Funding Levels and Major Funding Sources for Sample NGOs
Annual Funding Level* I Past/Present Major Funding Sources**

$2M (Health) USAID, PAHO, UNICEF, MACY FOUND, KELLOGG
$2M (Non-health) FOUND, AMERICARES, PLAN INT'L.
$1,683,888 USAID, INT'L. PLANNED PARENTHOOD, FFD, UNFPA, PAHO
$3M CIDA, USAID, CHRISTIAN BLIND MISSION (GERMAN) CANADIAN PUBLIC

HEALTH ASSOC., CANADIAN COUNCIL FOR INT'L. COOP.
$ 767,841 USAID, PAHO, UNFPA, PL480 FUNDING
$ 290,000 USAID, WHO, UNICEF, ROTARY, CAR/AIDS PROJ., NUMEROUS

FOUNDATION & IND. DONORS
USAID, PAHO, UNICEF, PAM, UNDP, CHRIST FOR HAITI, CHRISTIAN
MISSION OF PIGNON, WORLD CHRISTIAN RELIEF FUNDS

$ 269,363 USAID, UNFPA
$3.5M (Total) CIDA, UNICEF
$ 871,837 (Health only) PAHO, USAID, CARE-USA, CARE-AUSTRIA, CARE-CANADA & CIDA, GOV.

OF JAPAN, UNFPA, UNICEF
$8.3M (Total) EUROPEAN UNION COOPERATION, ACF-FRANCE
$1,325,000 USAID, UNICEF, VENTURES IN PEOPLE, MSF, PAHO, WHO, IAF, STC,

ROTARY
$1,061M USAID, UNICEF, SAVE THE CHILDREN FOUND/USA
$2M (Total) HAS FOUND, GOV. OF SWITZERLAND/ENFANTS DU MONDE, KELLOGG

FOUNDATION, USAID
$1M
$ 133,333 IPPF/USAID, PAIN POUR LE MONDE, CEBEMO, BROEDERLIJK DELEN,

IAF, PAHO, KELLOGG FOUND, FORD FOUND
$1,900,211 ECHO, GOV. OF BELGIUM
$ 725,000 (Water only)
$ 55,276 AIDSCAP/USAID, UNICEF, PAHO, MEMBERSHIP CONTRIBUTION

CONDOM SALES
CHRISTIAN AID, METHODIST CHURCH/US, METHODIST
CHURCH/SWITZERLAND

$ 400,000 USAID, PAHO, CARE-USA
$ 29,456 AOPS/USAID, COMPASSION CANADA, CARITAS
$ 139,370 COOPERATION FRANCAISE, AIDSCAP/USAID
$ 66,288 AIDSCAP/USAID
$ 94,183 TEXACO, AIDSCAP/USAID, HAITIAN COMMERCIAL SECTOR
$ 62,380 PAHO, CHRISTIAN AID, HAITIAN DIASPORA
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Table 7. - Women-Specific and Human Rights -Annual Funding Levels
and Numbers of Funding Sources for S mple NGOs8

Annual Funding Levels Funding Sources
(in US$)

3
1,500,000-2,000,000 1,3

1,500,000 1,2
16,000 1,2,3

125,000-150,000 1,2,3
450,000 1,2

3,000,000 1,2
(but got $7,000,000 contract this spring)

350,000 3
1,560,000 1,3

150,000-200,000 2,3
,1 666 3

5666-10,000 3

437,000 1
1,10,l0000 1,3

70,000 1,3
500,000 total; 2,3

150,000 for Haiti
? 11,3

didn't want to disclose figure 1
still waiting for figure 1,2,3,4

91. Unfortunately, these kinds of data were not available from other NGOs sampled, nor were
specific amounts by type of donor. As may be seen, the contribution made by other NGOs is
significant, whether these be European or North American. Bilateral donors seem to dominate,
but the role of UN agencies, and the EU, includng ECHO, is increasingly significant. It seems that
it is the smaller NGOs that are patching together funds from multiple sources to attain an overall
annual funding level of less that US$500,000.

92. AcCOUNTING AND FINANCIAL MANAGEMENT. This was a major area of interest during
the study design phase. The assumption was that financial management capacity is key to
absorptive capacity if NGOs are to continue to be channels for significant levels of donor funding.
Indicators selected were internal book keeping and monitoring systems, internal audits, and
external audits, as well as financial reporting to donors. Almost all NGOs, and most CBOs
included in the study samples had book keeping or accounting systems; made their books and
records available for periodic formal internal audits; the intermediate-level and larger ones usually
had annual external audits, done either by the parent organization and/or an external auditing firm.
CBOs have book keeping systems and those with outside funding-including through
intermediary NGOs-provide periodic financial reports either to their funding sources or their
members, or both. However, as was the case with a number of organizations interviewed in the
field,l as well as those included in the CBO survey, when asked to produce the books, or when
asked to explain operating costs, many of the organizations were unable to respond immediately,
or accurately.9
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93. One thing that became very clear as the study progressed was that there is a big difference
between being able to keep books and being able to do cost accounting and/or financial
management. Most NGOs, even small ones, can keep books accurately, and do simple financial
reporting. However, there is a real question whether, and to what extent, intermediary NGOs are
interested in helping them to learn to manage financially on their own. A complaint voiced during
the CBO survey by those organizations that benefited from intermediary NGO interventions-and
were ostensibly in charge of managing them-was that they did not receive any training, and were
in fact not allowed to handle money. Interviews with the intermediaries in question largely
substantiate the latter claim, if not the former. Meanwhile, the intermediaries themselves may not
be very good at financial planning, although they are very well-versed at financial reporting to
donors, and may be able to hire good professional fund-raisers. A number of the biggest NGOs
interviewed were carrying out their first multi-year strategic and financial planning exercises at the
Haiti level, and some admitted that they were finding it very hard to do.

94. There are four major international auditing firms with local affiliates or representatives in
Haiti. These firms are currently experiencing a backlog of audit requests and cannot find enough
competent accountants to increase their volume of services in response to the increasing demand.
USAID started requiring external audits of key grant recipients in Haiti only in the 1980sl°, but
internal A.I.D. auditors were at work before that, and continue to monitor projects and local
currency generations. No health/population or potable water NGO reported having audit
problems. Since 10 of the 25 sampled were participants in A.I.D.-funded projects, it was possible
to verify their self-reports. The A.I.D. project managers verified the NGO successes, and
particularly stressed the accuracy and the timeliness of reports of two NGOs: CFPO and GLAS.
Interestingly, GLAS is one of the smaller NGOS and its management systems are not
computerized. ASSODLO has an innovative approach to encourage financial reporting on a
timely basis: a proportion of salaries is withheld until each employee has complied with reporting
responsibilities. Only when the employee's reports are submitted and accepted by his or her
supervisor (or for the Director, by the Board) is the withheld portion paid-and this can be as
much as 60 percent of his/her quarterly salary.. In fact, the NGOs probably have more experience
with internal and external audits than any other category of organization operating in Haiti at
present. The idea of independent audits for private and public enterprises is only now becoming
more broadly accepted in Haiti, although the extent to which this is indicative of a fundamental
change in business practices is questionable at best

95. ACCOUNTABILITY AND TRANSPARENCY. One of the main tenets of the Lavalas movement
was and remains increased transparency in government operations of all kinds, as well as in civil
society. Even where there is political will, transparency is difficult to achieve if appropriate
information and reporting systems are lacking, as is certainly still the case in Haiti. The same is
true of accountability. But for NGOs, the accountability question may be even more significant
than that of transparency, with which it is so often paired. As has been seen, NGOs can and do
keep books, provide financial reports upward, channel funds downward on the basis of imprest
accounts or tranche deposits to bank accounts of beneficiary organizations, and allow themselves
to be audited. But some of them-particularly those that are privately funded-will not allow
themselves to be audited or if they are audited, will not share the audit reports with, or open their
books to, the GOH. So, if a donor that requires such transparency vis a vis the GOH seeks to
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provide funding through them, a conflict arises. This has been an issue in Haiti since at least the
197CIs, and is unlikely ever to be fully resolved.

96. Even if an NGO is willing to be audited, to have the results publicly available in Creole,
and to share l:hem with the GOH, there is still a question of the nature of accountability. To
whom does the NGO really consider itself accountable? To the donor, its "home" constituency
and contributors, the GOH, the intermediary beneficiaries, the ultimate beneficiaries, or all or
none of these'? As is the case with beneficiary participation, even in CBOs, the tendency is to
behave as though the beneficiaries must be acted for, and assisted, rather than worked with, and
seen as collaborating stakeholders. There are communities in Haiti where NGOs have been active
for rnore than two generations and the "beneficiaries" are unable to describe with any certainty
who is providing what benefits to them, and on what basis. Yet, they will continue to attend
meeltings, provide labor and materials for "self-help" projects, come to church, and make
donations. They will attend training, work for food, attend clinics, pay for medicines and medical
services, clean canals, plant improved seeds, follow extension advice, all on the basis of a kind of
polite speculation (see Barthelemy, 1993). As the Haitian director of one large intermediary NGO
expressed it, Haitian peasants will do all of this on the assumption that eventually, something
worthwhile will be forthcoming, if not soon, then later.. As locally elected bodies begin to take
on oversight roles, and as beneficiaries become more accustomed to the freedom to request
information and require accountability, NGOs may have to become more accountable downward
and outward to these beneficiary populations and their representatives.

97. AlreadLy, with increased politicization, and an accumulation of bad experiences, however,
the t.olerance of Haitians for unsolicited benign interventions over which they have no control is
decreasing. This applies to expectations raised by the present GOH, as well as to other
expectations and those who are supposed to be meeting them. Even in those parts of the country
where the political status quo ante is still a reality just beneath the surface, the willingness to be
exploited by extractionist politicians, civil servants, clerics, and other elites is on the wane.
People in general-and popular organization members in particular-are increasingly vocal and
frequently take action to inform government that they are not receiving the kind of services and
benefits to which they are entitled. The return to legitimate and populist Lavalas government was
supposed to reduce prices and improve the life chances of the poor. Everyone wants a better deal,
and especially a better deal for their children, whether they themselves are employed, "virtually
employed" and living on remittances, or unemployed.

98. COST-EFFICIENCY AND COST-EFFECTIVENESS. In this environment, the capacity of NGOs
to manage financial resources effectively and efficiently is of increasing salience for donors and
beneficiaries alike. Yet, there are few measures of efficiency aside from targeting, which has been
discussed in Section II D. above. Cost-effectiveness is also difficult to measure, except in the
case of goods or services for which there are consensually agreed unit costs, so that it is possible
to get reasonable people to agree that one organization, or delivery mode, is more cost-effective
than another. The study attempted to get some measures of cost efficiency and costs per
beneficiary, but this proved extremely difficult. It was impossible to obtain reliable comparative
data. on service delivery costs per beneficiary either by sector or across sectors. Some health
NODs-as well as those in rural development-which appear to be more expensive also do more
training and work more closely with community members which, while improving quality, also
increases coslts.
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99. The GOH, meanwhile, with help from donor agencies and NGOs themselves, is trying to
establish the norms of per capita expenditure it can afford to maintain, for example in health care.
If the per capita guideline for basic health services is, say $US3.00 per year, and an NGO can
provide an agreed minimum package with high quality and broad access for $5.00 per capita per
year for a given number of beneficiaries, is this cost-effective as compared to poorer quality
services, with elements of the minimum package missing, provided either by the private, for-profit
sector, or by the MSPP alone? These kinds of questions are being asked by all stakeholders at the
decision-making level, but the beneficiaries are usually not consulted directly.

100. COST RECOVERY. Beneficiaries do, however, show preferences through choice of service
provider, and also through willingness to pay. All education in Haiti has a direct financial cost-
for uniforms, paper and pens, and school books. There are also opportunity costs, which are
fairly well known. Health care in Haiti is usually not completely free-while essential drugs may
be subsidized, most medicines are not, and a patient often leaves the clinic with a prescription for
at least two or three medicines. If the patient is in Port au Prince, at least the medicines are likely
to be available if he or she has the money to pay-the number of pharmacies with basic stocks of
drugs is high, but so is the number of charlatans selling everything from potions to expired
antibiotics on the street. Farmers pay for inputs, often borrowing at rates of 250% per year on the
informal market, and pay for marketing through traditional market women (Madame Sara) or
commodity speculateurs. Everyone pays for the transport that gets them to and from the services,
or takes them to sell their products or purchase their inputs. People buy trees to plant for soil
conservation and for sale, and everyone in Haiti participates in the cash economy.

101. The concept of fees for service is distasteful for many NGOs, particularly those working in
health, who have nonetheless been forced to charge fees in order to survive. Several NGOs,
however, have gone beyond this mindset, and have developed creative fee strategies as means to
provide quality services to the poor. In health, the idea of community-based HMOs, modeled on
the A.I.D./IDA-funded project in Mali, is being suggested for piloting. Some of the larger
privately-funded health NGOs such as HAS-which has just celebrated its 40th anniversary-are
beginning to set up management information and cost-accounting systems. The community
health and rural development organization in Pignon is moving toward fee for service and cost-
reimbursement approaches for health and for potable water. Box 5 gives a successful example.

102. OVERHEAD VERSUS DIRECT COSTS. Another question asked of all NGOs interviewed was
what the proportion was of direct costs to indirect costs, and whether or not overhead rates were
fixed, and according to what guidelines. The large international NGOs working as contractors to
major donors indicated that they essentially included all in-country costs as direct costs, even
where these were costs of the Haitian headquarters office and administrative staff. Overhead rates
ranged from 6 percent to 27 percent as reported by those interviewed. As a point of comparison,
some U.S. for-profit consulting firms with which these large NGOs are directly competing for
A.I.D. monies, have overhead rates ranging from 38-250 percent on short-term contracts, with
around an additional 8-10% fee. Some U.S. universities charge overhead rates as low as 17
percent on direct costs, for doing applied research in Haiti, for example. Haitian firms are less
accustomed to establishing a consistent overhead rate, usually including overhead or indirect costs
in the overall contract bid. Smaller Haitian NGOs are probably under-estimating their overhead
rates rather than over-estimating them. One variable is whether or not the NGO pays salaries in
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US dollars, in which case the exchange rate fluctuations are included, or whether they pay in
Haitian Gourcles. Since bringing an expatriate manager or technician to serve as resident TA in
Haiti now costs about $US300,000 a year-even at North American NGO salary scales-there
are ;fewer and fewer expatriates on the staffs of international NGOs whether or not this is a
purposive policy of "transition" to Haitian management and "ownership".

Box 5: Local NGOs Create Successful Cost Recovery Programs

CityMed is a network of four full service urgent care centers and one diagnostic center located in
metropolitan Port au Prince, the South, Central Plateau, and the Grande Anse created on the premise that an
NGO can offer the poor better quality services by charging them fees. The strategy used to do this is essentially
that of the "Doc in the Box" developed in first world countries and adapted for Haiti, which offers tightly
managed and cost-controlled quality services at affordable prices to attract a high client volume. For instance,
patient consultations are US$1 in urban and US$.20 in rural areas, and the charges are US$30 and $133 for a
norEaal delivery or a cesarean, respectively. Prescription prices are also set to attract and benefit clients: cheaper,
high. demand drugs are sold at a slightly higher but nonetheless competitive cost in order to subsidize those which
are .more expernsive. Moreover, the CityMed philosophy in which all employees are indoctrinated is "Patients
first "

In the 3 short years since its inception, CityMed has achieved a degree of self-sufficiency almost
unkmown in the Haitian health sector. Excluding administrative costs, the two metropolitan Port au Prince and
the Les Cayes centers are entirely self supporting. This includes 10 percent of non-recovered costs for indigent
clients. CityMed managers report, however, that even indigent clients often return some months later with at
least a small portion of their bill. The use of its urgent care centers by middle and upper class patients is another
indizator of CitvMed's success and reputation for quality services. Middle class women routinely use the centers
for cesareans due to their convenience and greatly reduced costs, and the centers display a real cross of Haitian
society late at night when the offices of private doctors are closed.

CDS i.s another leader in successful cost recovery efforts with impressive data on its center in La Saline,
one of the most. disadvantaged peri-urban areas in the country. As with CityMed, the CDS strategy here was one
of cutting expenses to the minimum and maximizing revenues by offering high quality services which attract a
high volume of clients. Before the inauguration of the new effort, for example, only scanty lab services were
available at the La Saline center and the clinic's service hours perhaps better reflected the comfort of staff than
the needs of clients. Presently, the laboratory offers the full gamut of basic tests at a price which is at least 40
percent less than that of private labs; the clinic opens earlier and closes later; the building and grounds are more
inviting due to structural improvements and a general clean up; a new staff philosophy and discipline is in effect;
intensive training has upgraded the skills of all levels of personnel; the pharmacy offers only medicines from the
WHO list of essential drugs; and improved diagnostic and treatment tools have been adopted.

CDS also had to increase prices to support improved services: For example, the price for a pediatric
consultation rose 25 percent from US$.27 to US$.33 and the price of a day's hospitalization rose 50 percent from
USS3.33 to US$5. Despite the dire predictions of some, however, the number of monthly clients visits did not
dec'line. The rumber of monthly visits, which had risen from less than 800 monthly to an average of 1,250 with
the implementation of the new quality measures, simply tapered off at around 1,200 visits with the increased
prices. Furthermore, for the first time ever in the clinic's history, expenses did greatly outweigh receipts.
Presently, client fees cover all clinic operating expenses, including 10 percent of staff salaries.

Governmenl:-NGO-Private Sector Partnerships

Brief History and Present Status

103. REGIONALIZATION VS SECTORAL PROGRAMS. Under the Duvaliers, major donors were
"allocated" particular regions of the country in which to work. This "Balkanization" of Haiti was
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well-recognized by all players, and acceptable to most. Thus, the US worked in the North-West,
the most arid and one of the poorest areas, which from the NGO point of view, became the
domain of CARE. The South was the Canadian irrigation zone, and so on. The Grande Anse
until recently, was not a focus of donor or NGO activity, although currently, it is becoming a key
target for both international and national NGO interventions as poverty has increased, and as
these organizations seek to diversify the location and sectors of their activities. There is also an
influence on location and type of activities as sectoral ministers change and seek to make their
own mark in the sector, often by canceling existing projects and changing partners to implement
new ones.

104. Despite the regional approach, there have always been national or "vertical" programs as
well, sponsored by one or multiple donors. For many years, USAID has been the leader in health
interventions, along with WHO and PAHO. Education is seen as an area in which UNESCO,
UNICEF and the French currently have the lead, although IDB and the World Bank will both now
be funding projects in basic education, and the World Bank had implemented Education IV
before the coup. Currently, IDB sees itself as the leader in agriculture, as well as in
decentralization. The new agrarian reform program, recently formally inaugurated, has attracted
the Taiwanese on the basis of their rural reconstruction and agrarian reform experience.
IDA/World Bank are working in environmental protection, an area where U.S.A.I.D. has
predominated in the past, as in the agricultural sector in general. Governance and public sector
reform have been "divided" among the IDB, U.S.A.I.D. and the World Bank, with considerable
support from the IMF. Economic reform and privatization, which are areas in which NGOs have
traditionally not been involved, are financed through budget support from A.I.D., the World
Bank, and the IMF.

105. NGOs AND THE MNISTRY OF PLAN AND EXTERNAL COOPERATION. As has been the case
in many other developing countries, the relationship between NGOs and the GOH has evolved
through several distinct phases. First, there was a period of laissez faire when missionaries and
other private benevolent organizations were welcomed to carry out good works anywhere in
Haiti. Among the earliest groups to become prominent and to operate on a broad scale were
American Baptist missionaries. Mennonites, Methodists, Wesleyians, Presbyterians, and a number
of evangelical churches were also early actors in the war against poverty, ignorance and illness in
Haiti. Dr. Francois Duvalier's Haiti had very high mortality and morbidity rates, and yaws was
very common among children. A UNESCO team was brought in the 1950s to design an all-out
fight against these appalling conditions.

106. The first law granting customs exhonorations to "Organisations de Bienfaisance reconnus
en Haiti" was passed in 1947. There have essentially been no limits on what such an
organization, once recognized, could bring into the country (or out of the country). One of the
key issues over time has been the allegation that staff of the MPCE have been involved in selling
NGO registrations which the buyers then use to go into the import business with little investment.
NGO status is also a good cover for smuggling arms, drugs or other contraband. Large
international NGOs have benefited from these exemptions and exhonorations for decades, and
they are built into their respective budget projections, grant agreements, and strategic plans. This
is a source of considerable resentment on the part of national NGOs, since their costs to deliver
the same services may actually be higher.
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107. The first law governing activities of NGOs was passed in 1982, and essentially continued
the open door policy. However, it attempted to ensure that NGOs were registered with the
Government since at that time, there may have been as many as 1,300 independent NGOs
operating in Haiti in a completely unmanaged and often unknown manner. Attempts to get most
of these organizations to open their financial records to the Government, however, almost
uniformly failed. And this despite the fact that most of them were benefiting from tax
exhonorations across the board. Later, the Mniistry of Plan (formerly a Commissariat), created in
1987, continued to try to get a grip on the NGO sector, and in 1989 a law was passed that
modified the original law of 1982 governing the "implantation and functioning of Non-
Governmental Organizations (ONG) of Development Aid" . A unit in the MOP (now MPCE)
called. UCAONG-the Unite de Coordination des Activites des ONG has been trying ever since
to either monitor or control NGO activities in Haiti, depending on the administration in place at
the time. In no period up to the present has its intervention been viewed as particularly successful
either by the GOH or by the NGO community, although the cold war between the NGO
community and the State has waxed and waned under different administrations.

108. GOH attempts at information gathering, let alone monitoring and coordination, have
usually been viewed by the NGO community-and perhaps especially by the international
NGOs-as an infringement of organizational and even national sovereignty. Since many of the
major NGOs wTere so closely related to their bilateral donors as to be virtually indistinguishable in
terms of exhonorations, and the like, their orientation was toward the parent nation, not toward
the HJaitian State. At best, as real, value-based NGOs, their orientation was to the Haitian people
rather than to the State, usually regarded as predatory at best. Haitian NGOs have varied in their
attitude toward UCAONG and other government attempts to regulate their activities. Under
Aristide, a new association, Inter-OPD, was created to try to set up self-governance among the
NGC, community, by creating a consensually agreed code of ethics. The code was drafted but the
project was dropped by the community as a whole. HAVA, which had been an active NGO itself,
changed its staitus into that of an association of NGOs, but at present lacks sufficient support to
unde;rtake this kind of effort alone.

The New Environment of Partnership

109. Since the election of President Preval, a remarkable period of detente has begun, during
which NGOs and the GOH-including UCAONG and various sectoral ministries-have begun to
work together to define their respective spheres of comparative advantage, and new rules of the
game. Just after Mr. Preval's election in February 1996, and before his inauguration, HAVA was
able to organize a successful meeting with the President-elect on public-NGO-private sector
partnerships.

110. Later in the year, a general assembly of civil society institutions was formed to work on
development of framework laws on associations, NGOs, unions, and other specific types of
bodies. This process has been fostered by the efforts of a small team implementing the
UNDP/UNOPS Renforcement de la capacite d'absorption des organismes de developpement en
Haiti project (HAI/95/008), which has given a training grant to PACT. Such an interactive
process is really very new in Haiti, and has to some degree in itself laid the basis for better
partnerships of all kinds, and across the sectors. The drafting process has been sufficiently
inclusive of both NGOs, and ministries, that a higher level of awareness has been generated than
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would usually have been the case. HAVA, and other umbrella organizations have been involved,
as have unions and other types of associations. The draft framework law is to be presented to
Parliament at its next regular session, along with the draft NGO law. This process looks much
more like U.S. lobbying toward consensus before a bill is presented than anything seen before in
Haiti, and thus is very unfamiliar, including to the Haitian NGOs., and to non-North American
ones. The international NGOs have been involved in the overall process, but have been primarily
concerned with the fundamental issues of tax exemptions and customs exhonorations.

111. At the same time, the IMF and the other international agencies are seeking to help the
C-OH to increase revenues, including through improved taxation and customs administration. An
IMF consultant has been exploring the implications of tax and customs exhonorations, including
to NGOs, for over two years, and the recommendation is that these should be sharply limited in
future. At present, there is a compromise in place. NGOs will pay an overall flat percent customs
administration fee, and will maintain the tax-free status they enjoy for their expatriate staff.
However, free importation of food aid commodities is being reconsidered, since it is generally
agreed that these are creating significant distortions in the Haitian commodities market (see
Gagnon, 1996).

112. As will be seen in Chapter V, these bread and butter issues, which are perceived by
NGOs at least as internal contradictions in donor and GOH policies, remain to be resolved.
Some of them have been on the table for years, and successive Haitian administrations have
treated them differently, or not at all. In the meantime, the ability of NGOs to demonstrate that
they are able to deliver services and to manage funds competitively has improved considerably, as
has their overall professionalism from a technical point of view. This, more than their sense of
entitlement or their ability to lobby effectively at home and in Haiti, may ultimately ensure their
acceptability as partners by GOH entities and other stakeholders.

The Way Ahead: Outstanding Issues for NGOs and Poverty Alleviation in Haitii

Sectoral Issues and Concerns

113. In this section, we present the major conclusions and recommendations of working papers
on six sectors, and on NGO linkages, as discussed and amended by participating NGOs and
donors who attended a series of four workshops. As will be seen, there is a set of core
conclusions and recommendations on the key variables, but a range of different ones that are more
sector specific. Here, we will present only the highlights of the sectoral issues, since these can be
reviewed in more detail in the sectoral working papers themselves.

114. EDUCATION. Many issues remain to be addressed, and some even require further
definition. The Ministry of National Education (MEN), whose present Minister comes from the
private for-profit school sector, but was also a University Dean, is working toward a new
National Education Plan, which will include increased deconcentration, and proposes an as-yet-to-
be-defined partnership role for NGOs and the for-profit sector. However, without a good
education map (carte scholaire), it will be difficult for the Ministry as well as for its partners, to
make more rational decisions about school and classroom construction and rehabilitation, as well
as teacher selection and secondement to and from the public sector, as well as how to integrate
communities into the management of all schools. (There has been no population census in Haiti

52



Haiti: NGO Sector Study

since 1988, so all planning or allocation decisions that would usually be based on demographics
are extremely difficult to carry out reliably.) Most of those representing the sector indicated that
they were for acdditional planning rather than less planning, and better training for private, NGO
and public sector actors in education. They also stressed the importance of a better understanding
of the target population in sociological terms, including in terms of malnutrition and enrollment
and continuation rates by sex; were concerned about the relatively isolated and anarchic
interventions of NGOs in the sector, and with overall quality of instruction and teachers, teaching
materials, curricula, language of instruction, and cost-effectiveness. There was considerable
consensus about these concerns, which was interesting in that there were private sector, NGO,
public sector and donor staff represented."1

115. HEALTH AND POPULATION. The NGOs working in this sector represented at the sectoral
workshiop were concerned with a number of outstanding issues, including the emergence of over-
capacity given funding decreases, and the concomitant drop in coverage, especially for family
planning service and commodity delivery, and for AIDS/STDs and TB. Many NGOs had already
developed proposals to do more and better where they were already working, as well as to extend
their services to new areas. As one of the most coordinated NGO sectors, it was notable how
much consensus was demonstrated at the workshop as conclusions and recommendations of the
report were presented (the same was true for the education workshop). It was noted that both
internat:ional and national health NGOs tap resources that, for the most part, would otherwise be
unavailable to Haiti. They also play a critical role as advocates for Haiti before the o outside
world. The presence of NGOs in the health sector thus expands the opportunities for the GOH to
address poverty alleviation issues. Nearly a decade of public/private sector collaboration has
developed successful, decentralized, integrated service systems which can serve as UCS models.
But there is general agreement that the MSPP must be strengthened so as to be able to set norms
and monitor observance, as well as regulating services, and to define national health priorities and
plans.

116. NATURAIL RESOURCES MANAGEMENT AND ENVIRONMENTAL PROTECTION. The working
paper on this sector raises a number of issues, including the extent to which projects that
emphasize improved on-farm soil management improve yields. Given that data on impact are
generally very scarce, the author is, however, able to cite some NGO reports which are mutually
contradictory on this point (see Toussaint, 1996). The author also points out, on the basis of a
sample of large multisectoral and small environmental/multisectoral NGOs working in several
Departments, that there is no consensus within the State on the role of NGOs in the process of
national development or the real nature of the partnership that should be established, including for
this crucial sector. Using the MDOD approach is one way for the State to coopt the NGO sector
and to appear to be in charge through the UCG.

117. Given that NGOs have largely encouraged the adoption of practices and development
strategies based on local initiative and community management, the poor can manage their
environment to the extent that they are given the right information and training. Local NGOs
have shown a great capacity for innovation and a great deal of flexibility in adjusting their
technical repertory to the local socioeconomic constraints they encounter, and the interventions of
international NGOs would benefit from closer associations with these local groups as a result.
Nevertheless, despite an accumulation of best-practice examples and lessons learned, there is a
lack of integration of available knowledge in a coherent sectoral policy, so as to place NGO
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interventions in a well-defined policy framework. Such a framework would include more
attention to socioeconomic characteristics of anticipated beneficiaries, and especially the situation
of women, since Haiti may be seen as typified by the feminization of poverty. Once again, there
is a plea for institutional strengthening both for the Ministry of Environment (MDE), and for the
much older Ministry of Agriculture, Rural Development and Agrarian Reform (MVARNDR). The
division of labor between these two ministries is an issue fraught with difficulties, while at the
same time, the environment is also the province of every other ministry, at least in some regard.
Thus, dealing with environmental problems means inter-sectoral coordination and policy
development, implementation and monitoring.

118. URBAN WATER SUPPLY, SANITATION AND SOLID WASTE SERVICE. Here again, NGOs are
taking a major role in an environment that is virtually devoid of public sector services. However,
there is no coordinating policy framework, or coordinating mechanism for the NGOs themselves,
unless they become actively interested in working through the decentralized elected bodies on a
coherent basis in time and in space. Once again, the problems of public sector finance, legal
status, cost recovery, and embedded policy making and implemented entities are key, but there are
also a number of best-practice examples.

119. WOMEN-SPECIFIC INTERVENTIONS. This is really a cross-sectoral, not a sectoral domain,
but it has particular characteristics nonetheless. The NGOs that deliver services exclusively or
primarily to women are among those moving into income generating activities for the first time.
Through credit, management training, and civic education, these organizations are trying-with
relatively little funding and insufficient information about what has worked well elsewhere-to
address a wide range of problems, including those of violence against women, the felt need of
women to limit family size, to know their legal rights and be able to enforce them, and to become
literate. Haiti is a nation in which women are extremely active in the formal and informal
productive sectors-in agriculture, agroprocessing, and handicraft production. They control most
local marketing and also engage in international trade. They are becoming increasingly vocal in
political fora, although they are significantly under-represented in local and national level offices.
They are also subject to a great deal of political and domestic violence, a high rate of separation
and divorce, and their dependency burden is high, as is the case elsewhere in the Caribbean. At the
same time, women have migrated in large numbers to the DR, to other parts of the Caribbean, and
in really significant numbers to the US and Canada. These women send remittances, and begin to
have different expectations than they had before. Many of them, like their male counterparts,
come home every year or two, now that the political situation is stabilizing, bringing with them
new values as well as money and material goods.

120. While NGO and donor representatives agreed that there is ample room for continued
consciousness-raising activities, and gender-targeted interventions, it would also be extremely
productive if donors, the GOH and other NGOs became more gender sensitive, but also learned
how to do gender analysis for policy reform and for policy and program implementation. This is
not easy to do even in an environment where there are best-practice examples, since gender
analysis implies a serious look at power relations within society, and how they may need to be
changed. Since Haiti has, in effect, undergone something approaching a revolution, it is
interesting to see that the mass of women have not yet benefited from policy reforms or purposive
social programs. In fact, to remain in the formal education system, and to maintain their own
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health and that of their farnilies. The General Secretariat for the Status of Women (sometimes
referred to as the Ministry of Women's Affairs), just celebrated its second birthday, and is trying
to provide a variety of public events that will signal its achievements, as well as its ongoing and
new concerns. The program is inventive and wide-ranging, but in its recent discussions of the
proposed Budget for 1996-1997, the lower house of Parliament opted to provide no funds for this
Ministiy since it was clear that there were not sufficient funds to be allocated so that all ministries
could fiunction effectively.

121. HUMAN RIGHTS. In a report of this kind, It is very difficult to discuss the human rights
situation in Haiti, either immediately past, or present and future, in any depth. The battle for
human and civil rights in Haiti is far from won. This is true in terms of access to due process, and
knowledge of the justice system, knowledge of civil law as well as criminal law, and in terms of
the existing penal system, which even the President describes as impossibly overstretched. More
subtly, and more dangerously perhaps, human and civil rights are in danger in Haiti from the right
as well as from the left to the extent that civil strife is never far from the surface, and to the extent
that drug runners and sellers, organized gangs of thieves and hitmen, and private armies are all
presenL in Haiti and largely uncontrolled. Impunity is a very real and present danger, as is
evidenced by the frequent exposure of corruption and violent crime among the new Haitian
National Police. In a literal as well as metaphoric sense, NGOs as well as popular organizations
are the best, and in some cases the only, source of protection for victims of human rights abuses,
and of advocacy for the recognition and protection of human and civil rights.

Outstanding Issues and Cross-Sectoral Concerns

122. FUNDING AND DIVERSIFICATION. When this study was first designed in November 1995,
an und.erlying assumption was that there would be significant additional aid flows that could be
channeled through NGOs if they proved to have the necessary institutional and financial
absorptive capacity. While this assumption may remain valid for the next four years, it is quite
likely that the next millennium will see a sharp decrease in development assistance to Haiti, and
especially of h,umanitarian assistance. Thus, the question of institutional and financial
management acuity and absorptive capacity must be put in a somewhat different way, giving equal
emphasis to the ability to manage for scarcity of funds as well as to manage for plenitude.

123. All national NGOs interviewed were interested in learning more about fund-raising and
financial planning. A number indicated that they would be willing to pay to participate in a well-
thought program of seminars and training. This is a good indicator of interest, since in the past,
most of these same NGOs have benefited from free training through USAID projects in
organizational development, how to set up a board of directors, and so forth. The NGOs that
expressed interest in this kind of training were not the only the largest ones, but rather the
medium and transitional ones, and some of the smaller ones, as well as sectoral associations such
as AOFS. Some NGOs were also interested by the idea of setting up self-sustaining funds of one
kind or another, such as endowments. There are few, if any, Haitian NGOs with endowments,
and this is an area that could certainly be promoted, as it has been in other countries. One of the
pre-requisites would probably be greater clarity financial and banking sectors, however.

124. DUPLICATION AND OVERLAP. While most NGOs interviewed admit that they tend to
recreate the wheel in terms of management systems, training materials, project identification
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methods and implementation approaches, many remain unwilling or unable to coordinate well in
these areas. Once again, health sector NGOs seem to be the exception to the rule, although even
here, duplication, overlap, and failure to replicate best practice examples are becoming more
common as fora for information exchange formerly funded by U.S.A.I.D. projects cannot be
sustained. Meanwhile, generic training schemes, such as those offered through the PRET project
for small and medium enterprises, or through the UNDP/UNOPS institutional strengthening
project are often found wanting, either because they are not sufficiently sector or location
specific, or because they are seen as imported or pre-packaged, or both. Here, donors are
probably at least as much at fault as beneficiary NGOs, since they tend to assume that training is
not available from other sources, or to be sure that it will only be good if they are sponsoring it.
Once again, some of the health sector NGOs seem to have been able to overcome this problem,
actively sharing their experiences and technologies, for example in family planning programs.
Similar attempts are made in education, under the flag of FONBEP, but may be less successful in
part because of existing competition among a variety of approaches embodied in those who
worked under former regimes in the Ministry of Education, those working there now, and those
who were always in the private or voluntary sector.

125. INFORMATION AVAILABILITY. From the perspective of beneficiary groups in Haiti-let
alone from that of individual beneficiaries-the range and scope of potential funding available
through programs, projects, grants, subsidized and unsubsidized loans and other mechanisms is
essentially unknowable. There is no information system in place to let even intermediary
organizations know what is available, from whom, and on the basis of what criteria, and many of
the donors themselves are surprised to learn that their projects significantly overlap with those of
other donors with whom they have been trying to collaborate. This is one of the services that
HAVA was able to perform in its earlier incarnation in the mid-1980s, at least on a sector-by-
sector basis. From 1987 until 1996, HAVA had reoriented its activities, but it is now once again a
producer and disseminator of development-related information. The CBO survey revealed that
many CBOs do not have access to information about potential funding, so that it is often a key
leader in the community who becomes the informal grant seeker, If that person is successful the
early on, he or she will tend to become something of an expert, getting more and more projects
for the community at large or for the CBO of which he or she is a member of the board (Rodd et
al, 1996). Clearly, there are also individuals at the local level who have political connections at the
center and overseas, and who may bring donors to the community. Additionally, there have been
many donor-funded projects over the years that have sought out and even created local
organizations in order to fund specific types of activities (see Smucker et al, 1980, inter alia).

126. NGOs AND SECTORAL MINISTRIES. While the present GOH is more sympathetic to
structured collaboration with NGOs than some past regimes have been, as a minimum, it still
seeks to set the parameters of sectoral policy and ensure that it can maintain a normative and
quality monitoring role. At a variety of GOH-donor meetings, each minister has informed donors
that he or she is in charge of sectoral priority-setting and policy, but most ministers are also
willing-if perhaps not eager-to work with the NGOs active in their respective sectors to see
what kind of division of labor can be achieved. Even a year ago, it was much more often the case
than it is now that ministers were lobbying to have ODA grant funds of which NGOs would be
the ultimate beneficiaries, transit through their respective ministries first. But this seems to be a
less burning issue today than is the overall question of where the government is going in each
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sector, and how it is going to get there. And those NGOs and donors with the longest experience
and an institutional memory know that public/private partnerships have existed and worked well
since the late 1970s, at least in certain programs and sectors (see Smucker and Smucker, 1980).

127. ACF has a project that renovates MSPP facilities. Project HOPE works both through
CRUDEM, a Haitian NGO, and through the MSPP. Deconcentrated offices and centers of the
Ministry often receive training, technical assistance and materials and supplies from NGOs.
These kinds of partnerships began before the departure of Duvalier, and some endured during the
De facto period, while others have been created or re-created since the return of Aristide. It is
worth observing that these relationships have been continued or recreated under two successive
Ministers of Health and Population who are largely regarded as "anti-NGO". At the time of
writing, the MSPP had just signed grant agreements with international and national NGOs to
continue to provide TB and AIDS/STD treatment programs throughout the country, with funding
provided through the Ministry from the IDA -funded health project. It took 18 months of
intensive effort on all sides to put the arrangement in place. Many NGOs claim that if this kind of
model is replicated, it will mean significant leakage of funds along the way, as well as near-infinite
implementation delays. Most donors have the same reservations.

128. NGOs ANTD DECENTRALIZATION. Deconcentration and deconcentration are mandated by
the 1987 Constitution, and are finally beginning to be implemented this year. However, their
implementation is fraught with legal and fiscal problems, as well as problems of power-sharing
and political will. The new Provisional Electoral Council was just being set up at the time of
writing, and was going to coordinate elections for local-level assemblies as well as for outstanding
senate seats at the same time. But already-elected local officials have been working since 1995 to
try to take on those responsibilities that the Constitution, the law on Territorial Collectivities
1996, and older legislation not yet invalidated, have mandated them. There are many issues
involved, even with the deconcentration of central ministries, but the problems implied by a real
decentralization to elected officials at the local level are particularly complex. This is one reason
why the Aristide and the Preval administrations have both failed to move forward quickly on these
fronts. As one recent report eloquently summarizes the situation,

Localities are not being encouraged by their ministries of tutelle to
start with the hard and pressing public service problems and to
creatively mobilize real, full community participation to solve
them.... The knowledge that power-sharing multiples total power-
the secret of democracy 's success as a political system- is yet to be
revealed to and understood by most. (ARD, 1996)

129. Nevertheless, a number of NGOs are helping to ensure that the reality of decentralization
emerges in key areas, by deciding to enroll and be registered at the commune level at which they
are actually working, and trying to help strengthen the very weak elected structures that are
already in place. In some instances, this is being done with donor funding-e.g., PADF training
for CASECs under the IDA-funded EGP, or support to mayors' associations through the A.I.D.-
funded Democracy Enhancement Project, implemented by Associates in Rural Development
(ARD), a U.S.-based non-profit. As discussed above, in health, a variety of NGOs are working
together to help the MSPP implement its decentralization plan. Education will be another area for
experiment. In the infrastructure rehabilitation and maintenance areas, the roles of these local
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bodies-reinforced by NGO projects-will be crucial as well. Here, there are already some good
experiences, as has been noted, through FAES funding, IOM funding and through the UCG,
although some of these same institutions and the organizations they have funded are still
characterized by centrism, paternalism, and an emergency approach to activities being funded.
Nevertheless, these NGOs and NGO funders are in a sense reinforcing a trend toward subsidiarity
in decentralization that the Government has not yet officially chosen or recognized.

130. During site visits undertaken for this study, there was considerable evidence that there is
still a problem of local elites making too many development decisions, although they may have
been broadened through the election process to include elected members of CASECs, and elected
mayors. During the education sector fieldwork, for example, direct project beneficiaries (parents
and even school staff), often mentioned that those who were members of weakly structured local
implementation committees for works were "the same old people". Evaluations of IOM, PADF
and other projects indicate that under emergency situations especially, it is difficult if not
impossible to preclude special interest groups and local elites from capturing benefits (see
TURBO, 1995, MSI, 1996 inter alia). In today's Haiti, it is not unusual to hear on the daily
news that there has been an armed conflict in some secondary city or town or rural area between
the old guard and the new, with the old guard often winning. This has to do not only with
ideology, but with very concrete questions about who wins and who loses, both in terms of
economics and of power. NGOs are not immune, but rather are often quite central to the answers
to these questions.

131. NGOs vs the For-Profit Private Sector. According to some observers, the, larger NGOs
operating in Haiti may better be thought of as "an implementation industry"-not motivated by
profit necessarily, but not motivated by altruism either. This set of organizations, including those
working as MDODs under the employment generation projects managed by the UCG, in some
ways resemble an oligopoly, in which entities maintain market niches, court upstream
relationships, and execute through down-stream dependent sub-agencies. This provides an
alternative to the proliferation of private and para-statal 'bureaux d'etudes" that are common in
other Francophone countries. In this model, there is a broader continuum of possible options for
"outsourcing" implementation. The implication for the degree to which the public sector
ministries are "reinvented" is clear. The presence of this external implementation capacity is a
considerable advantage in focusing the role of ministries on policy, regulation, and monitoring and
evaluation, rather than on in-house works. However, it also means that if this model is adopted, it
is harder for members of the civil service in sectoral or central ministries to arrange for kick-
backs, or non-competitive bidding.

132. Many NGOs, both international and national, regard the move of some of their "peers" to
implement large-scale donor projects as inappropriate to the very spirit underlying the definition
of non-governmental and associative activity. This is the position taken by some members of the
board of HAVA, for example. Certainly, in terms of the "large and influential" and "small" NGO
categorization used for this study's fieldwork, the balance would be significantly different if the
large and influential international NGOs working as MD)OD)s had foregone this opportunity.
CECI, for example, went from annual funding of about US$ 2 million in 1994 to over US$ 20
million in 1 996 thanks to its employment generation implementation contracts. PADF, without
the JOBS and IDA/EGP contracts, would only have been operating at a level of about $6 million
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or less. It is noteworthy that in the IDB-funded PURE II project, recently approved by the
Parliament after an initial negative vote, the MDODs are to be primarily private sector firms, to
even the balance with the NGOs. A number of observers believe that this is a significant mistake,
since it will vitiate the implementation capacity built up over a period of years by PADF, for
example, since there will not be alternative sources of funding for PADF to maintain that capacity
since it is an organization that is virtually solely funded by donor agencies.

133. From the donor point of view, the vestiges of beneficiary-orientation and altruism that first
characterized these organizations-and that are still predominant in some of them-may make
them more attractive partners than the strictly for profit firms. Similarly, and perhaps more
importantly for some donors and for the GOH, they are able to attract additional funds that would
not otherwise lbe available. A.I.D., for example, requires under its cooperative agreements with
major U.S.-based PVOs that they make a contribution to project implementation costs, or that
they match grants given for institutional strengthening from a central fund. Even were this not the
case, they have developed and perfected their own fund-raising methods, and the kinds of
management rnechanisms and financial reporting systems that allow donors to transfer the
"management burden" to them while, at the same time, claiming some degree of institutional
strengthening of intermediary beneficiaries and other stakeholders.

134. Yet, aside from these additional external resources, is not entirely clear that this approach
always allows the donors and the Haitian people to obtain more cost-efficient or cost-effective
services, as was discussed in Chapter III above. A number of A.I.D. personnel interviewed
indicate that the initial investment made in the health and education NGOs, including the umbrella
associations, was extremely high. Thus, if these pre-investments are taken into account, at least
for this group of NGOs, service delivery is probably more expensive per beneficiary than might be
true for other kinds of delivery systems. (These are, however, sunk costs.) Other donor
informants point out that given the prospective risks of leakage in the non-NGO sectors (both for-
profil: and public or para-public), going through NGOs is "cheap at the price".

Recommendations for All Parties

* ENHANCE INSTITUTIONAL CAPACITY. Findings from all sector working papers and
multisectoral organization interviews indicate that there is a wide range of institutional
capacity represented in the NGO sector in Haiti. But most of the evidence seems to show
that there is a critical mass of large, medium-sized and small organizations with better than
average track records that can absorb more funds, and use them more efficiently and
effectively if they receive a little more technical assistance and training. This should not,
however, be of a general type, but rather specific to the sector and to the socioeconomic
issues these organizations are dealing with. To the extent possible, generic training materials
by sector and socio-economic issue can be developed on the basis of best-practice examples,
and then customized for particular courses, or coaching sessions.

* IMPROVE ANALYSIS FOR MANAGEMENT EFFECTIVENESS, Coordination, personnel
management, stakeholder analysis, gender analysis, cost-effectiveness assessment, fund-
raising, and beneficiary assessment are all areas where many if not most NGOs studied can
be strengthened. These are not merely buzz-words or current development fads, but rather
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the practices that yield better results in terms of additional and higher quality benefit
provision., as is shown by the best practice examples given in this report.

* ENHANCE TECHNICAL CAPACITY Technology transfer is complex in Haiti, but as has been
noted for health care, for example, the quality of some services is truly excellent, and those
Haitian specialists and generalists-including public health practitioners at all levels-who
have received quality training are able to do a good job, and to train others. Domestically-
available TA, as through AOPS, or FONHEP is often sufficient, although the amount
available is limited by funding rather than by the quality available on the local market.
Particularly weak or new sectors, such as some in the areas of environmental and natural
resources management, may require some external technical assistance inputs, where there
are readily adaptable lessons learned from other-country environments. Present efforts by
donors to attract Diaspora Haitians back to work in development-related fields, both inside
and outside government, may be fruitful, although salary levels are frequently an issue.

* DIssEMiNATE INFORMATION ABOUT ON-GOING ACTIVITIES. Given the publicity received by
recent events in Haiti, there is a wealth of new initiatives which are often well intentioned
but based on too little knowledge of Haitian realities. This is an area where some classic
NGO/PVO methods are being adapted to meet the new situation. An example is the recently
created Florida International Volunteer program, which is bringing Diaspora Haitians and
other technical specialists for brief periods to do particular, targeted interventions in Haiti.
This is an approach which has been used successfully in the past by Project HOPE, and by
other international institutions, such as the Lyons Clubs, Rotary, and other membership
associations. Peace Corps volunteers are once again in Haiti, working on organizational
development and agro-processing projects. Getting it right is particularly important in these
kinds of "quick-fix", targeted interventions, whether they involve service provision or short-
term training. Here, the general lack of a readily accessible inventory of NGO activities
already in place reduces the effectiveness of new initiatives.

• ALLOW THE BENEFICIARIES TO CHOOSE One of the characteristics of voluntary agencies is
that they try to choose activities that fit their missions, and that will satisfy their benefactors.
This means that if a particular organization wants to work in AIDS prevention, it is unlikely
to be easily persuaded to work in environmental protection instead, for example. Also, in
Haiti as elsewhere, many NGO programs are donor-driven. One possible mitigating factor
may be creation of communal-level social service plans, to be monitored by social service
committees. It is at least plausible that in the medium term, as decentralized entities
become stronger, they will be able to encourage more discrimination in the communities'
acceptance of "free" goods and services. The central government counterpart to this would
be a better information base available in Port-au-Prince and at Haitian consulates and
embassies abroad about what is already being done, and broad distribution of an updated
HAVA directory to these posts. Since the draft law on NGOs includes the possibility of
registration at these diplomatic representations rather than at the Ministry of Plan and
External Cooperation, this idea may have some merit.

* ENHANCE THE ENABLING ENVIRONMENT The sustainability of NGO programs after the
donor has withdrawn, and once public/private partnership have been defined, merits further
exploration by the donor-NGO-GOH community as a whole, together with anticipated and
existing beneficiaries. Taking this approach to the partnership question should also focus
attention on the GOH's comparative advantage in getting out of the service delivery
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business--an idea which is already under discussion in a number of sectors. One forum for
this discussion, with a poverty-alleviation emphasis, is the proposed national dialogue and
strategy/action planning process that is intrinsic to the Poverty Assessment. Other fora are
also available, and should be exploited as much as possible, including meetings of the Prime
Minister's Commission on Poverty Alleviation, non-NGO association meetings, television
and radio talk shows, and church group meetings. The important thing is to define the terms
of the dialogue in a constructive way, and then to keep the ball in play.

Recommendations for the World Bank/IDA and Other Donor Agencies

* REDUCiE DUPLICATION AND OVERLAP. IDA and other international donor agencies, both
bilateral and multilateral, are already critically involved in funding humanitarian assistance
and development interventions that include international and national NGOs. Despite
considerable and persisting efforts to coordinate within and among sectors in providing aid
to Haiti, there is still a great deal of overlap at the same time that there are critical gaps.
One suggestion for mitigating this situation is to have NGOs as participants or observers at
the next Consultative Group meeting, and at any subsequent IDA-sponsored
Implementation Reviews. The World Bank is already a co-sponsor of a regional LAC NGO
conferernce each year, but it should be noted that in 1996, the Haitian umbrella organizations
invited were unable to provide funding or representatives to attend.

* SUPPORT MONITORING SYSTEMS THAT TRACK RESULTS. In addition to this kind of periodic
joint review, IDA is interested in supporting the GOH in improving its ability to monitor the
performance of all donor-funded projects, including those implemented by NGOs. This
would be done in collaboration with the UNDP, which is already implementing a project to
inventory donor assistance to Haiti with the MPCE. The current thinking is that such a
performance tracking system would be decentralized, so that more beneficiary and elected
assembly input could be obtained, and such feedback used to assist implementors to make
mid -course corrections where necessary. This is not the same thing as the old UCAONG
"control and regulation" model, but would more resemble the kind of monitoring that has
been characteristic of the PL 480 management office over the years. Initial design and
piloting could be supported by an Intemational Development Fund Grant.

* DETERMINE COST-EFFECTIVENESS AND COST-EFFICIENCY MEASURES. More in-depth
analysis should be carried out of the relative cost-effectiveness of NGO, for-profit and public
sector delivery systems by sector and sub-sector. In some instances, this analysis may
already exist in the annexes of discrete project documents, but overall, there is no body of
information readily available to all the actors on the basis of which standards could be set,
and cornparisons of performance made. Such analysis should include social costs and
benefits as well as economic ones, and might be based on the coproduction model-all of the
social services and goods discussed in this report are "co-produced"; that is, they require
the active participation of the beneficiaries themselves in order to be achieved.

* UPDATE NGO FUNDING POLICIES AND MECHANISMS. As the political and economic
situation in Haiti continues to become more stable, donors should continue to update their
policies on funding of NGOs, private-sector firms and direct funding to the GOH, focusing
on comparative advantage, and cost-effectiveness. Where necessary, they should also offer
training to all of these categories of implementing partners in accounting for funds,
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disbursement, and performance monitoring, as IDA has begun to do in the past year. While
it is unrealistic to anticipate that even the major donor agencies will come up with a
mutually-agreed "short-form" for reporting, they could give more attention to making
reporting requirements clear. Another shared practice that would not require major resource
commitments would be broad circulation of terms and conditions of grants and loans
available through donor-funded intermediaries.

Recommendations for the GOH

* DEVELOP REASONED POLICY TOWARD NGO IMPLEMENTORS AND SERVICE PROVIDERS. If
the GOH-both at the center and at the periphery-continues a good-faith effort to
implement its current policies in the areas of justice, rule of law, deconcentration and
decentralization, as well as streamlining the public sector and "reinventing" the State, the
mandates and activities of the NGO sector will of necessity be affected. However, these
effects are likely to be salutary, and in the interests both of the NGOs themselves and of their
existing and intended beneficiaries. Modalities may change, however, especially for those
large, international NGOs that have in the past been able to enjoy a great deal of
independence, but are now finding a new role as implementing arms of the GOH through the
MDOD model.

* IMPLEMENT NEW TAX AND CUSTOMS EXHONORATIONS POLICIES FAIRLY. In the past,
according to both NGO and GOH representatives, the key issue of exhonorations and
taxation has brought some of the larger NGOs to threaten to quit Haiti. More recently,
however, as part of the dialogue process leading up to the drafting of the new NGO law,
there has been a more constructive dialogue, which should be pursued. As with other policy
reforms, this revenue-oriented reform will require serious monitoring in implementation, and
a series of stakeholder meetings and reviews should be held at key points in the
implementation process. These meetings should include lower-level Customs and DGI staff
as well as senior managers, and the middle-management staff of key NGOs as well as
Directors from Haiti and from overseas HQs.

* DEVELOP A MONITORING SYSTEM AND IMPLEMENT IT. While it is realistic for the GOH to
require that NGOs register their presence and mission, and report periodically on by-laws,
officers, activities, and funding arrangements, such requirements should be streamlined.
NGOs-whether international or national-should not be required to register with each
sectoral ministry in whose sector they are active, as well as with the Ministry of Plan, and
with the Ministry of Interior, the DGI, as well as the local territorial entities in the areas
where they are actually carrying out projects and programs. There should be a once-for-all,
relatively simple registration process that is possible to achieve within two months-rather
like Congressional Notification in the US-if there is no question raised, then the NGO can
consider itself registered. Annual financial or activity reporting should be part of an overall
development assistance monitoring system rather than a separate sui generis system that is
then open to manipulation.
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* Recommiendations for the NGO Community in Haiti

* DEFINE TXE TERMS OF INTER-NGO COLLABORATION AND PARTNERSHIP. One of the NGO
leaders who has spent the longest time in Haiti suggested during an early interview that what
needed to happen was that HAVA, or the World Bank-or both-take the senior managers
of all the major NGOs away to the beach, and sit them down until they hammered out their
differences (and similarities). Others when interviewed about their relations with donors, the
government and other stakeholders, pointed out that they should work harder on joint
development of a code of ethics, for international as well as national organizations, and then
should develop a system for monitoring their respective performance under the code.
Almost all those interviewed said that they should do more and better in terms of working
with and strengthening the capacity of local organizations, whether formal or informal.
Most agreed that they should learn how to manage better for scarcity, and learn more about
financial management and financial planning, so as to become self-sustaining.

* STRENGTHEN MECHANISMS FOR INFORMATION SHARING. Information-sharing is not cost-
free, but neither is duplication of projects, or competition for the same beneficiary
populations. It is ultimately to the advantage of NGOs working in the same region, and/or
in the sanme sector, to be forthcoming to each other, and to donors, local authorities, and the
GOH about what they know of the range of interventions already in place when they
propose tlo continue existing activities, or to undertake new ones.

* DEVELOP CRITERIA OF PROJECT SUCCESS AND METHODS TO ASSURE SUSTAINABILITY. To
the extent possible, NGOs should use their strategic planning and targeting systems-in
concert with beneficiaries-to decide what the reasonable life of an intervention is, rather
than being caught in the donor project cycle or, conversely, assuming that what is needed
now will be needed forever. Empowerment means, among other things, that beneficiaries
can and should make decisions for themselves. Sustainable development means that over
time, the majority of empowered beneficiaries should be able to become self-sufficient, and
to provid.e safety nets for the most vulnerable among them.
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ENDNOTES

In this study, unless otherwise indicated, we use the World Bank definition of NGOs, while other more limited
definitions are currently under discussion in Haiti. The Bank defines NGOs as "private organizations that
pursue activities to relieve suffering, promote the interests of the poor, protect the environment, provide basic
social services, or undertake community development". The Bank's guide, Working with NGOs. (March
1995), adds that "in wider usage, the term NGO can be applied to any non-profit organization which is
independent from government. NGOs are typically value-based organizations, which depend, in whole or in
part, on charitable donations and voluntary service. Although the NGO sector has become increasingly
professionalized over the last two decades, principles of altruism and voluntarism remain key defining
characteristics" (p. 13-14).

2 Altogether, some 100 international and national NGOs, umbrella associations and donor agencies participated
in the study, in addition to the 100 CB)s surveyed. A number of organizations were interviewed more than
once, and provided logistical support for site visits (e.g., ACF, ADRA, CARE, CRS, GRET and PADF).
HAVA and AOPS provided invaluable support in identifying organizations to be included in the study, as did
InterAction and all the major bilateral and multilateral donor agencies working in Haiti. CityMed/CAPS
helped to organize a series of dissemination workshops. Feedback from NGO, donor and GOH participants in
those workshops is included in each of the sectoral reports. The International Organization for Migration
(IOM) shared its database on CBOs to support sample selection for the CBO survey, and Caribbean Resources
International (CRI), provided access to its documentation center, which proved extremely helpful in assessing
available sources. Annex IV provides basic methodological information and further acknowledgments.

There is considerable interest on the part of donors in enumerating NGOs so as to be able to coordinate
funding better in particular sectors as well, perhaps, as to get a clearer picture of who is legitimate and who is
not. PAHO gave a contract to AOPS to do an inventory of NGOs working in health, so as to create a database.
AOPS shared its questionnaire with the IDA study team, but as of the time of writing, the team has not seen
the results. Consultants were many in 1995-97, assigned by a selection of donors to do some sort of inventory
or study of NGOs in Haiti, usually by sector. As recently as summer 1996, some agencies were still attempting
similar inventories or studies, apparently without knowing what had already been done.

4 These NGOs are large in terms of funding levels, and for the international ones at least, also in terms of staff.
They are usually implementing programs nation-wide, although they may originally have been "assigned"
particular departments or geographic regions. The major confessional NGOs also operate nation-wide, usually
through diocesan development officers, lay readers, or other church members or officials, who have received
some training in project development and/or management. For Haitian NGOs in this category, the matter of
credibility and influence is as important as size of staff and volume of funds in terms of their inclusion in this
category.

All of these citations come from publicly available brochures or annual reports. They were also reiterated in
interviews with headquarters and/or field staff of these organizations. They are included here to show the
breadth of vision or mission statement which, it may be posited, in turn relate to the lack of a felt need on the
part of these NGOs to more clearly define or measure poverty and poverty alleviation. The 100 CBOs surveyed
each had a clear, written objective statement, which is noteworthy in itself. The majority indicated that they
were established to improve the economic conditions of the community as a whole, or of the poorest members
of the community. As discussed in the text, some of them are now moving toward more sophisticated
targeting and monitoring thanks to the creation of baseline data sets and a monitoring and evaluation systems.

66



Haiti: NGO Sector Study

6 In. theory, all organizations working in an area will benefit from the LSS database, since the system will be
maintained by a new USAID contractor. However, how these arrangements will actually work out in practice
remains to be seen, as that contract had just been awarded at the time of writing. IICA, which was highly
involved in the design of the survey instruments and the survey itself, is seeking funds to maintain the
database and disaggregate it by sex, to ensure that it remains accessible to all potential users in a form that
will, for example, help to distinguish between the incomes and needs of women as well as of men within
vulnerable population groups. A good deal of information was obtained by the survey on inter- and intra-
household differences. However, most of these data remain to be analyzed.

Having anticipated that this would be a difficult issue and would require probing, interviewers left copies of
the form with interviewees. However, in many instances, follow-up phone calls, faxes and even visits yielded
nothing. At the time of report preparation, a last round of faxes was sent to 12 of the largest NGOs that had
not yet responded, giving the form once again, the reasons the information was being requested, and asking
urgently that the information be provided. There were only five responses.

8 Grouping of women-specific and human rights NGOs in the study, and in this Table, is likely to pose some
problems for the HR NGOs, who do not like to be included with other categories. While they often receive
increased funding as a result of advocacy efforts overseas, and through a U.S.A.I.D.-funded Administration of
Justice Project, they receive little national funding, and so are more like women-specific NGOs than, say, like
health and population ones. Further, many of the women-specific NGOs are operating civic education and
human rights-oriented training activities, which means that some of the activity areas of these two categories
are the same, or similar.

9 Actually, the survey results are somewhat contradictory. On the one hand, management skills are seen as
lacking, while educational attainment is high, and financial management is particularly bad for other reasons
than malfeasance. At the same time, however, 78 per cent of the 100 organizations interviewed reported a
regular supervision program, and 33 percent indicated that they had ledgers, half claiming that they gave a
monthly accounting.

'° An informal indicator selected for financial management capacity in study design was the ability of an NGO to
pass an A.I.I). audit, since USG auditing standards are higher than those of multilateral agencies, including
IDA. Since a majority of the NGOs sampled had had some A.I.D. funding-either directly or through an
intermediary NGO-this turned out to be a useful indicator.

The GOH is jpreparing a project with IDA to fund basic education. One option is to fund community-managed
schools, inchlding some built and managed through existing NGOs, or to provide grants for students attending
non-public schools, and/or to assign MEN teachers to those schools.
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ANNEXES

Annex 1 Acronyms
ACF Action Contre la Faim
ADF Americas Development Foundation
ADRA Adventist Development and Relief Agency
AgroAction Allemande AgroAction Allemande
ANDAH Association Nationale d'Agronomes Haitien
AOPS Association des Oeuvres Privees de Sante
ARD Associates for Rural Development
ASSODLO Association Haitienne pour la Maitrise des sols et des Eaux
BND Bureau de Nutrition et Developpement
BOSAMAP Bon Samaritan Mission d'Aide Aux Pauvres
CARE Care International
CBP Comite Bienfaisance de Pignon
CCFC/HAVA Christian Children's Fund / Canada
CDS Centres Pour le Developpement et la Sante
CDRH Centre de Developpement des Ressources Humaines
CECI Centre Canadien d'Etudes et de Cooperation Internationale
CPFO Centre de Promotion des Femmes Ouvrieres
CHASS Centre Haitien de Service Social
CHF Cooperative Housing Foundation
CHREPROF Centre Haitien de Recherches Pour la Promotion de la Femme
Church World Service Church World Service
CNEH Confederation Internationale des Enseignants d'Haiti
Compassion Internationale Compassion Internationale
CPFO Centre de Promotion des Femmes Ouvrieres
CRS Catholic Relief Services
Espiscopal Bishop's Fund Espiscopal Bishop's Fund
FHAF Fonds Haitien d'Aide a la Femme
FIDES
FonDwa Moun
FONHADES Fonds Haitien de Developpement Economique et Social
FONDEV Fonds Pour le Developpement Rural
FONHEP Fondation Gaitienne de L'Enseignement Prive
GERESE
GHESLOP
GLAS Groupe de Lutte Anti-Sida
GRET Groupe de Recherche et d'Echanges Technologiques
GTIH Groupe Technologie Intermediaire d'Haiti
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Annex 1 Acronyms
HAVA Association Haitienne des Agences Benevoles
HH Helvetas-Haiti
HHF Haitian Health Foundation
ICC International Child Care
INHSAC Institut Haitien de Sante Communautaire
InterAide InterAide
InterAction InterAction
KONE1,AK Association Konbit Neg Lakay
Jilap Archipo Jilap Archipo
Justice et Paix Justice et Paix
NCHR National Coalition for Haitian Refugees
ODEPA Organisme de Developpement Participative
OMES Organisation de la Mission Evangelique Salem
PACT Private Agencies Collaborating Together
PADF Pan American Development Foundation
PAPDA, Plateforme pour un Strategie de Developpement Alternative
PLAN Plan International
Planning Assistance Planning Assistance
POHDH Plateforme des Organismes Haitiens de Defense des Droits Humains
PROFAMIL Association Pour la Promotion de la Famille Haitienne
PROTOS Groupe de Projets Pour la Coop. Technique du Developpement
SAVE Save the Children
SCMPPF
SOE Service Oecumenique D'Entraide
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Origin/Board of Directors
International Transitional Haitian

Type I: CBOs

Type 11: Intermediate NGOs
ADF
AgroAction
Allemande /
ARD
CBP
CCFC/HAVA /
CFPO V
CHASS V
CHF /
CHREPROF
Church World Service /
Compassion Internationale /
CNEH /

Espiscopal Bishop's Fund /
Fo Dwa Moun V
GERESE V
GHESLOP /
GLAS /

GRET
HHF V

International Child Care V
Jilap Archipo /

Justice et Paix /

NCHR V
ODEPA V
OMES
Planning Assistance /
PROFAMIL
PROTOS /
SCMPPF V
SOE ,

Type HI: Large PVOs/NGOs
ACF V
ADRA /
BND ,
CARE /
CDS
CRS /
Inter-Aide V
PADF
PLAN
SAVE V

Type IV: Foundations
FIDES
FONADES
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Origin/Board of Directors
International Transitional Haitian

FONDEV /
Type V: Umbrella Associations

ANDAH
AOPS -/
FONHEP V/
.HAVA ^
[nterAction /
)PACT /
IPAPDA
IPOHDH /

4



Haiti: NGO Sector Study

ANNEx 2

Summary of World Bank International NGO Interview
Guide for Poverty Assessment

> NGO's Mission

> Affiliations in Haiti - central government, local government, beneficiaries, non-beneficiaries;

=> Major program/project areas currently active;

z Accountability and Financial Management Systems;

= Etimate of beneficiaries reached by program/project and/or sector (disaggregate by sex), and
targeting mechanisms used;

=> Types of transfers and proportion of each type;

> Proportion of overhead to operational costs;

= Proportion of Haitian staff to expatriate staff, including technical assistance (disaggregate by
sex);

=> Monitoring, supervision, and evaluation: who, how, how often, and using what
criteria/indicators?

=> Key contacts for follow-up in Haiti

5



Technical Paper 8: Annexes

ANNEX 3
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ANNEX 3

Background and Methodology

Background

1. The Issues Paper for the Haiti Poverty Assessment (November 1, 1995) notes that a
rich tradition of NGO and community involvement in the delivery of basic services developed in
Haiti over the years, in part due to the inability of a succession of governments to deliver such
services effectively. It estimates that US$100 million of ODA was channeled through NGOs
during the 1992-1994 "De Facto" period, when most donors suspended aid to the Govemment of
Haiti after the 1991 coup d'Etat.

2. Given this prominent role of NGOs-and of the for-profit private sector-in education,
health., water and sanitation, an NGO Sector Study (NSS) was included as part of the Poverty
Assessment, funded by the Dutch Trust Fund. The NSS is a two-phased study, designed to
provide 1) a profile of large, international and national NGOs through whom considerable funds
have been channeled by the donor community for social services, relief and safety net activities,
and 2) a survey of smaller Haitian NGOs and other local organizations operating at the
commtunity level (CBOs), which have served as the base for larger and intermediary NGO
activil:ies as well as for bottom-up activities exclusive of outside funding. Both profiles are to
include information on a) location of activities; b) sectors of activity or expertise; c) goods and
services actually delivered to identifiable beneficiaries; d) sources and levels of funding and
procedures governing resource management; e) staff levels, skills and wages, and f) monitoring
and evaluation practices. Taken together, these data are to provide the basis for an institutional
capab:ility assessment.

3. Initially, the study was thought to require the services of only one consultant,
supported by Haitian trainers and interviewers for the second-phase survey. However,
preparation of a GOH/IDA basic education project, as well as the needs of Health Project I
(MSP:P/IDA), for a similar study in the health and water and sanitation sectors broadened and
deepe:ned the requirements for data and institutional coverage, respectively. Thus, consultants
were contracted so the Task Manager agreed to hire two local consultants to enrich the study in
these two sectors. The original consultant, Dr. Morton, continued with agricultural and rural
development NGOs, foundations and umbrella organizations, and linkages between large,.
medium and snmaller organizations, as well as identifying and supervising the other consultants.
terms of reference (TORs) for all consultants included emphasis on innovative examples that
could be replicated, negative examples that should be avoided in future, and questions of NGO-
government col:laboration.
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Methodology

Defining the Universe and Identifying Domains for Specific Study

4. Phase 1. The Study Coordinator, Dr. Morton, began work at HQ in February 1996,
meeting with donors and NGO umbrella organizations to identify and then interview headquarters
personnel of a group of large, international NGOs thought to represent a channel for flows of
significant amount of ODA going to Haiti, as well as a considerable institutional and financial
management resource. Some interviews were conducted in person in North America and in
France, while others were done over the telephone, first testing and then finalizing the qualitative
interview guide and project check sheet (see Annex 2). She traveled to Haiti in March, to
interview local representatives and partners of these same large NGOs, as well as other Haitian
NGOs who had different partners and/or sources of funding. Once it was decided to add
consultants to the team, they were identified in early April, and after receiving clearance, the
health consultant immediately began work. The education consultants received clearance
somewhat later, and only began work at the end of April.

5. Consultants were added throughout the summer to cover Women-Specific, Human
Rights, and NRMIEnvironmental Protection NGOs, as it became clear that these poverty
alleviation-related sectors or domains of NGO intervention warranted more in-depth study. As
sectors and consultants were added to the study, attempts were made to ensure that, though
qualitative, the results of this first study phase would be relatively representative geographically.
Each consultant was asked to include organizations whose field interventions were located in
areas of Haiti that had not been covered by other consultants and/or were particularly
representative for the sector, usually three Departments each. In fact, it was only for natural
resources management and environmental protection that the particular agro-ecological zone was
particularly salient, but in the end, all Departments were covered at least once, including more
remote areas in which sample NGOs had interventions. This was also done to enable subsequent
analysis to compare large and intermediate NGO activities with CBO interventions (surveyed in
Phase II), to be compared or associated by Department.

6. These additional consultants worked through August. For this first Haiti field phase,
each consultant was to identify a set of large, influential NGOs with broad coverage, including
umbrella organizations, and a set of smaller NGOs which had a good reputation, and met other
criteria established by each of the consultants in terms of the sector in question. Each consultant
was to follow the interview guide, which was made available in both English and French, and
clearly identify the sets of impact criteria tailored to the sector in question. At the request of the
local consultants, the Coordinator prepared a report format in French. This was discussed when
team planning meetings were held, and the need for standardization of data, especially on financial
management and on institutional capacity, was stressed/ Methods for probing where delicate or
difficult questions were being posed were discussed among consultants, and later recruits were
given the draft reports of earlier ones as examples for content and format. Although it had
become clear by the time the last consultants began fieldwork in July that the interview guide was
to comprehensive, requiring in some cases a three-hour interview, it was decided to continue to
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try to cover all the content areas, abridging where previous experience had demonstrated that
respondents vvere unwilling or unable to answer in detail. The last consultants encountered
difficulties of access for the largest NGOs, especially CARE, since earlier consultants for other
sectors had already interviewed other members of the staff on other sectors.

General Characteristics of the Large, International and National NGO Sample

7. Interviews were held with key donor agencies represented in Haiti, especially the
United NatiorLs agencies. Others were not interviewed in the field as they had already been
interviewed from the US, although each was solicited for lists of NGOs they supported (CIDA,
EU, Canada, France, ), and at least two organizations were included for each bilateral that
responded. The resulting sample for the initial profile of large, international and national NGOs
thus included 29 organizations in Haiti, with interviews at their Port-au-Prince headquarters, or
with headquarters' representatives at other locations (see Annex 1). As required by the study
design, all bull three of the organizations selected for the initial profile were visited, including field
visits (these three were subsequently interviewed by the health and human rights consultants,
respectively). In addition, meetings and extended interviews were held with local representatives
of international NGOs that had not been interviewed at the headquarters level in Europe or North
America (ME]DA) as well as with eight Haitian intermediate or umbrella NGOs, and one Haitian
NGO (UCOMEC) with no foreign affiliation, but with some European grant support. The Haitian
NGOs were selected according to the criteria of volume of funds, coverage in geographic or
beneficiary terms, and/or influence. Some had been recommended by knowledgeable people
outside Haiti as being particularly good in terms of local level participation, focus or style of work
(FIDES, FONDEV, FONADES) and/or by knowledgeable people in the NGO community in Haiti
(GRAMIR, AOPS, GRET and March/CityMed).

8. This initial sample was not intended to be sectorally representative. Since it was
decided that health, water and sanitation, and education should be treated in more depth by
addit-ional consultants, this sample included only two specifically health NGOs (AOPS and
March/CityMed), as well as one that focuses on water and sanitation (GRET), a key education
umbirella organization (FONHEP), and the Episcopal vocational training school in Cap Haitien. It
includes all the key food relief NGOs except ACF (interviewed by another consultant), each of
which has secatoral programs in addition to, or joined with, its food relief efforts. Some of these,
and some other Haitian NGOs included work in credit (MEDA) and a number of those included
are working in, or would like to begin programs for small enterprise, especially for women, that
wou:ld include a credit component. As may be seen in Annex 1, the final number of large,
international and national NGOs including "transitional" ones substantially increased by the time
this first phase was completed for all sectors or domains, and thus become more representative
than was at first anticipated.

The Community Based Organizations (CBO) Survey

9. As the first phase of field work and an internal Bank review of the Phase 1 report
indicated, the universe of NGOs working at the base level was larger than had at first been
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anticipated-between 10,000 and 20,000 depending on which definitions and estimates were
used. The idea of trying to make the Phase 2 CBO survey statistically representative seemed less
unrealistic at this point than when the study was first designed. The decision was made to attempt
to draw a stratified random sample of CBOs from various available lists provided by key donors
and/or larger NGOs. However, initial attempts at doing this proved that there was not enough
agreement on the size of the universe. Therefore, a somewhat different approach was taken.

10. There are 133 communes in Haiti. Although they are not standardized in terms of
population since there has been no national population census since 1998, there was an attempt to
make them relatively representative of population when they were defined after 1987. It was
decided to randomly select the smaller administrative units (sections communales), and interview
a set number of CBOs in each, the particular organizations selected depending on a set of pre-
established criteria but being drawn from lists provided by local officials, and the NGOs included
in the Phase 1 sample. In order to make the survey physically and financially feasible, the itinerary
included locations that were contiguous wherever possible.

I1. The questionnaires designed by the Study Coordinator and Messrs. Alistair Rodd and
Franck Lanoix, with support from a number of the other study consultants, were purposely kept
short, and the content was designed to complement key areas of inquiry included in the study
design as whole, replicating key questions posed to the sampled NGOs. Mr. Lanoix identified a
Haitian firm, ILSI, that would be able to provide programming and database preparation and
analysis services once the questionnaires had been administered. Interviewers were selected from
a group already used in the Livelihood Security Survey carried out by the University of Arizona in
collaboration with ADRA, CARE and CRS, and their assistance was sought in testing and
finalizing the questionnaires. Two separate questionnaires were finalized-one for the CBO and
one for beneficiaries to be selected at random in the CBO's area of intervention. Methodology
was discussed and finalized after a pre-test in areas within and proximate to Port-au-Prince.

12. The pre-test indicated that it would be very hard to identify CBOs during the same visit
at which three organizations were to be interviewed per section. Therefore, a survey coordinator
was identified and hired who, together with Mr. Rodd, would travel as the "advance team" to the
sample sections, meet with officials and NGO representatives, explain the survey, and identify
organizations for subsequent interview by the survey teams. The Study Coordinator accompanied
the survey team on its first visit to the North, and logistical and methodological issues were
debated and resolved before the team continued. The itinerary was organized so that the
Northern communes were visited first, followed by the Central Plateau, with a return to Port-au-
Prince. The South was then visited, with a return to Port-au-Prince, where sample sections were
covered, and three additional organizations added to compensate for three in the original sample
that were inaccessible when attempts to reach them were made.

13. After each of the three survey phases was completed, synthesis meetings were held, and
questionnaires turned over to Mr. Lanoix, who forwarded them for entry and processing by ILSI.
This led to revisions being made in estimates of time required for data entry and analysis, since the
deadline for final survey results had been set for end August 1996. The final phase was completed
in end July, and synthesis meetings held with all survey team participants. Interviewers discussed
their qualitative notes, which had been kept scrupulously throughout the field phase of the survey
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Final questionnaires were forwarded to ILSI for entry and treatment using ACCESS software.
Messrs. Rodd and Lanoix identified tables that could be drawn from the database according to the
key questions included in the survey.

14. Mr. Rodd prepared an initial draft report while data were still being processed, and
tables developed. This was reviewed by the Study Coordinator, and when tables drawn from the
ACCESS database became available, somewhat behind schedule, he revised the report, including
annexes with the tables drawn from the quantitative analysis of survey results, and a qualitative
annex.

Sectoral Workshops and Synthesis Report Preparation

15. As the working papers were coming in draft, the Study Coordinator designed and
carried out a series of four workshops to "give back" (restituer) the study results to those
doncrs and NGOs that had participated in several of the sectoral and cross-sectoral phases of the
study. This was a realization of an earlier agreement with HAVA and other study participants to
make the study as truly participatory and useful to the NGO community in Haiti as possible.
HAV'A had also stressed that whenever possible, GOH officials should be included, especially for
workshops and seminars. Each workshop was attended by approximately 20 participants-donor,
NGCO and GOH representatives. In most cases, the GOH was represented unofficially by a
sectcoral ministry technician. Workshop preparation and facilitation was provided by
March/CityMed under a contract with CAPS. The initial workshop, which included more donors
than the others, and which was started by Ms. Carolle Carr, the World Bank Resident
Representative for Haiti, included a presentation of World Bank Group structure, functions and
country approaches, including social sector investment projects being carried out in Haiti. This
was f5ollowed by a presentation of the complete NGO Sector Study design and methodology, with
key hypothesis concerning linkages among stakeholders, and the donor-intermediary-local NGO
chain. Discussion was lively, and indicated that IDA/Bank and TMF programs and purposes were
very poorly understood, even by other donors active in Haiti. Particular appreciation was
expressed for the fact that the Bank, by organizing these workshops, was behaving in a
transparent and participatory manner.

16. Subsequent workshops, chaired by the Study Coordinator but facilitated by study
sectoral consultants, dealt respectively with conclusions and recommendations of the
Healith/Populaition and Potable Water working paper, the Education working paper, and the
Women-Specific and Human Rights working paper. Unfortunately, despite the generosity of the
Netherlands Trust Fund, funds were not available to hold workshops on the NRM/Protection
working paper or the CBO survey, although it is hoped that further participatory dialogue will
take place in Haiti after the Poverty Assessment is completed and disseminated. At each sectoral
work-shop, conclusions and recommendations were distributed in French and discussed in detail
and :revised concentually. Subsequently, each sectoral consultant revised her working paper,
taking these revisions into account in the final version. Results of workshops in the form of
revised working paper conclusions and recommendations as well as typed flip-charts from
workshop discussions were provided to all participants in April, 1997.
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17. This final synthesis report was prepared by the Study Coordinator and read in draft by
most of the study consultants, the Bank Haiti Country Team, several key GOH officials and the
HAVA Board President on behalf of the Haitian NGO Community, and Dr. Robert McGuire of
the InterAmerican Foundation on behalf of the US NGO community working in Haiti. It was also
provided in draft to a the GOH Commission on Poverty Alleviation and the members of the
GOH/IDA Public Expenditure Review Team. It is to be presented as one of the working papers
for the Haiti Consultative Group Meeting scheduled for April 1997, together with the Task
Manager's Poverty.
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SOCIAL CAPITAL AND GOVERNANCE IN HAITI:

TRADITIONS AND TRENDS

T. ANDERSON WHITE AND GLENN R. SMUCKER

I ntroductiion

1. Haiiti's poverty is clearly indicated by deficits in human and physical capital. These
deficits derive from a long history of external and internal oppression, and a system of
governance marked by profound deficits in social capital - the networks of norms and
tIust that :facilitate cooperation for mutual benefit.' A better understanding of Haiti's
social capital helps clarify the social context of poverty and mechanisms of survival among
the poor. It also points to policy issues that must be addressed by any serious effort to
alleviate Haiti's poverty. Clear perception of Haiti's social capital entails grasping the
apparent paradox that it has mixed effects on governance - some positive, some negative,
and the fact that it is truncated - rich at the local level and weak at the regional and
national-levels. The following discussion reviews these aspects of Haiti's social capital
and the key constraints to the emergence of more representative and effective institutions
of governance.

Historical Background

2. The seeds of today's stock of social capital were sown during the colonial era. At
the end of the eighteenth century, Saint-Domingue was the most productive colony in the
world. It was also reputed to be the most violent. In 1804 Haiti emerged from 13 years
of revolution as the world's first free nation of free men and women to attain
independence from a European colonial power. Two distinct and unequal groups fought
for freedorn: a large number of newly freed slaves and a small class of free people of color
- including wealthy former slave owners. The freedmen fought for political and economic
fireedom, but the slaves fought for personal freedom from bondage. These sharply defined
social distinctions - where neither class assumed responsibility for providing for the
national public good - set the stage for Haiti's evolution as an independent but deeply
divided society.2

' These definitions of social capital and categories of social relations are drawn from Putnam (1993).
2 For a review of the history of civil society and governance in Haiti see Lowenthal and Smucker (1996),
on local governments see America's Development Foundation (1996). See Trouillot (1990) for a
description of Haiti's political economy, and Fass (1988) and Cadet (1996) for the linkages between the
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3. Following the revolution, the masses of former slaves fled the plantations to
establish themselves as isolated and independent freeholders while the elite went on to
assume the reins of monopolistic political and economic power from the colonial French.3

In this context of an absence of positive state interventions and exploitative market
relations, the peasantry devised new institutions and customs to protect themselves from
-the government, to regulate access to land, labor, and capital. Repressive social and
political arrangements tended to foster growing rural impoverishment over time. The
exclusion of peasants from national institutions also encouraged peasant society to emerge
as largely self-regulating and defensive.4 These social trajectories continued unchecked
for well into the. nineteenth century, as Haiti's treatment as pariah state following the
revolution left it isolated from the rest of the world. These conditions of geographic
isolation, political exclusion and social polarization continue to define Haiti today, despite
the emergence of small intermediary classes, significant internal and external migration and
rapid urbanization.

Traditional Forms of Social Capital in Rural Haiti

4. SocIAL STRUCTURES. The vast majority of Haitians have always been peasant
farmers. s Despite a strong sense of localism in rural Haiti, the informal social structures
that govern rural life are not based upon a well-defined sense of community. Rather, rural
areas are composed of dispersed homesteads that originated in mawonaj - the traditional
peasant practice of maintaining a low profile, avoiding the apparatus of state, and
establishing furtive agricultural units on the margins of society. In the absence of
community structures, the basic building blocks of rural social life are the peasant
household unit, extended family ties, and the lakou - the house-and-yard complex that is
common to the Caribbean region.

5. Peasant farmers also seek out and nurture other ties and obligations including
patron-client relations, fictive kinship (e.g. god parent-hood), and special interpersonal
relationships. In so doing, peasants actively manage their networks of special ties as
personal assets - a domain of social capital based on the norms of transaction and
reciprocity.6 These relations are not necessarily among equals. They have both vertical

political economy and poverty.
3 See Mintz (1974) on the "reconstituted" peasantry and the antecedents of peasant production strategies

within the slave based plantation regime; Leybum (1941), Moral (1961) and Farmer (1994) for
historical origins and the early evolution of Haitian society, and Lundahl (1979, 1983, 1992) for
economic history and analysis of rural poverty.

4 See Trouillot (1990), Barthdldmy (1989, 1996a), Fass (1988) and Cadet (1996) on Haiti's political
economy, the disjuncture between state and society, and the problem of poverty.

See findings and projections from the most recent national survey, the Enquete Mortalitd, Morbidite et
Utilisation des Services (EMMUS-II), Institut Haitien de l'Enfance (1994/1995).

6 Managing these relations is complicated. This process is fraught with ambivalence and negotiation as
expressed in common parlance through Creole proverbs, for example: zami lwen se lajan sere, zami
pre se kouto de bo (distant friends are money in the bank, nearby friends are double-edged knives),
or,s6t ki bay, sdt ki pa pwan (stupid to give, stupid not to take it), or, men ale men vini kift zami dire

2



Social Capital and Governance in Haiti

and horizontal dimensions in terms of power relations. In any case, peasants make
sophisticated use of complicated interpersonal relations to meet labor requirements, gain
access to land, protect clientship (pratik) in the marketplace, promote mutual aid, assure
protection from state authorities, and generally manage risk.

6. TRADITIONAL PEASANT GROUPS. Although individualistic in many ways, rural
Haitians have long organized themselves into various types of small groups that reflect a
rich tradition of cultural invention. These horizontal forms of social capital are
indigenous, autonomous, local, and specialized in function. They tend to have a
democratic character and emphasize collective activities along horizontal lines among
scicial peers. The groups are self-selecting, self-governed, stable and repetitive, and based
on the rule of reciprocity. People organize specialized groups for well-defined purposes,
such as entertainment (for example, kontradans), religion (bann rara), secret societies
(hann champwel), rotating access to credit (sang), and rotating access to labor (&skwad).
In addition to these examples, there are other specialized groups, a rich lexicon of
localized Creole names, and a broad range of local and regional variants.

7. Traditional groups are very specific in purpose, however, they often serve an
important secondary role as mutual aid associations in times of crisis, illness, or death
arnong group members. Traditional groups tend to recruit on the basis of family ties,
geographic proximity, and peer relations. They may endure over extended periods of time
- some for many years. Such groups are remarkable in that they thrive in a peasant social
context thal: tends otherwise to be class stratified, individualistic, and factionalist.7

8. SOCIAL FUNCTIONS. Traditional forms of social capital serve individual or private
functions, but they have important social implications. Labor and credit exchange groups
are important to rural economy. They have also proved to be a useful point of entree for
innovations in rural governance. Traditional women's groups have been very successful in
managing sizable funds of rotating credit for investment in marketing. Field studies show
that males who participate in rotating labor gangs are also more likely to adopt
technologies, participate in other collective actions that supply public goods, and provide
leadership in community affairs. In general, labor exchange and rotating credit groups in
the informal sector are common antecessors to the development of formal community
development groups.8

9. These fundamental horizontal forms of social capital are most Haitians first
experience in collective action beyond the family. And, because these organizations are
self-formed and governed, this is where rural Haitians gain first-hand experience in
building trust beyond the family, collectively monitoring and sanctioning behavior,
resolving conflict according to agreed upon rules, and leadership to serve mutual interests

(give and. take makes friendships endure).
7See Smucker and Dathis (1996).
8 See White and Runge (1994, 1995) and White (1997) on labor exchange and the role of labor in

collective action and management of social capital, and Smucker and Dathis (1996) on rotating credit
and labor exchange.
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- the basic building blocks of governance.9 Kinship dynamics and other special ties foster
the emergence of local factions and can undermine the emergence and effectiveness of
horizontal groups.10 These patterns of factionalism militate against the emergence of
community solidarity built on a broad base of shared local interest."1 Nepotism and
unmitigated loyalty to extended family and individual factions have a long history in Haiti -
most notably in their effect of undermining the effectiveness of formal institutions and
democratic initiatives.

Grass-Roots Community Development12

10. In addition to traditional peasant groups, "modern" forms of peasant organization
presently exist in much of rural Haiti. Such groups are defined here as secular
organizational forms introduced by outside agents of social change such as community
development agencies, missionary groups, or the Haitian government.

11. Between the 1950s and mid-1980s, peasant "community councils" were
established throughout Haiti - primarily by international non-governmental organizations
(NGOs). During the waning years of the Duvalier regime, the government actively sought
to control and politicize peasant councils. Vertical interference and old patterns of
dependency on outside NGOs compromnised the community council network. They
tended to be dominated by local factions and central committees rather than by active
member participation. Furthermore, they operated on the basis of a faulty premise - the
existence of a local peasant community defined by rural military jurisdictions. After the
fall of Jean-Claude Duvalier in 1986, most community councils disbanded.

12. Beginning in the early 1970s, parish priests and lay leaders initiated grass-roots
alternatives to community councils. These reform efforts led to the gwoupman movement
based on small groups of peasant farmers operating pre-cooperative ventures.
Recognizing the potential of traditional groups, a growing number of grass-roots support
organizations made concerted efforts to promote gwoupman as a means to transform
traditional groups into modern development organizations - producer groups,
cooperatives, and community-wide federations of small groups. In contrast to community
councils, the gwoupman movement was firmly rooted in horizontal relations among peers,
direct participation by all members, and small face-to-face groupings. There is strong
evidence that retaining such traditional forms greatly enhances the success of grass-roots
development efforts.

9 See Smucker and Dathis (1996) and White (1997).
10 See Putnam (1993) and Moser and Holland (1997) on the negative impacts of vertical relations on
governance.

Numerous ethnographic and cultural studies of Haitian peasants include SACAD and FAMV (1993),
Bastien (1985), D'Ans (1987), Mdtraux (1951), Herskovits (1971), Courlander (1960), Price-Mars
(1928), Mintz (1961, 1974), and Comhaire-Sylvain (1961), and dissertations such as Murray (1977),
Woodson (1990), Lowenthal (1987), Conway (1978), and Smucker (1983).

12 This section draws heavily on Smucker and Dathis (1996), and Smucker (1986).
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13. During the Duvalier era, the gwoupman movement had no legal status. The
movement was vulnerable to persecution and political repression. The law on associations
tended to reinforce the state's power and discourage the emergence of independent civic
groups. 13 Because of the repressive political environment, the small group movement and
other civic organizations tended to maintain a low profile, and nominal ties to outside
agencies or church programs as a protective umbrella. This protection proved critical to
the establishment of a cadre of modern rural leaders who emerged from the private grass-
roots reform movement to become active in the public arena during the post-Duvalier era.

14. The fall of Duvalier saw the advent of free speech and a free press. The second
hal.f of the lb980s saw an exuberant explosion of new and often ephemeral civic groups,
political parties, pressure groups, neighborhood committees in urban slums, local NGOs,
exlternal NGOs linked to the Haitian overseas community, and rapid expansion of the
gwoupman movement in rural areas. Numerous NGOs exploited this opening, adopting
developmen.t strategies that strengthened local member-based organizations and improved
their capacity to lead local development.'4 In general, the past decade has seen an
unprecedented level of national consciousness and politicization of common citizens
throughout rural Haiti. Peasant organizations played key roles in 1987 and 1990
elections. After the 1991 army coup, the military government brutally repressed peasant
orgranizations, and thousands of civic leaders went into hiding or to their graves.

15. The return of President Aristide in 1994 inaugurated a period of reconstruction
and new growth among grass-roots organizations. Producer groups, neighborhood
committees, and federated movements are now widespread, including regional and
national associations of peasant organizations. In recent local and national elections,
peasant organizations promoted their own member-candidates for office, and successfully
elected peasant parliamentarians, mayors, and, for the first time in Haitian history, civilian
councils of government in rural areas. 15

Traditional Features of Governance in Haiti'6

16. Haiti's apparatus of state originated as a highly personalized system of
authoritarian rule based on vertical power relations centered on the chief executive. The
Haitian state has had very limited institutional development, and few functions beyond
power mainltenance, patronage, and extraction of wealth. The Haitian state reflects its
origins during the era of Napoleon - and the republican experiment by former British
colonies to the north. The fledgling state experimented with both forms, and tended over

13 See Lawyers Committee for Human Rights (1990) for a review of Haiti's legal framework in regards to
human rights and the rule of law.

14 For example, in the Commune of Maissade, where an NGO began suporting local producer groups in
1986, producer groups have mobilized and are managing over US$40,000 in assets and are
administering their own credit, grain storage, and input supply programs (SCF, 1997).

5 On the relationships between peasant organizations, recent elections, and the new political leadership
see Maguire (1996) and Smucker (1996).

16 This section draws heavily on a democratic assessment of Haiti (Smucker and Zak 1989), analysis of the
political system (Smucker 1991), and a recent civil society assessment of Haiti (ADF, 1996).
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time to retain the outer trappings of a republic with the inner substance of monarchy. The
Duvalier regime created a variant on this system by defining the state as a dynastic
republic.

17. Democratic innovation in Haiti presently confronts social structures that remain
deeply polarized and sharply defined by class stratification. Despite recent innovations in
governance, and massive popular support for fundamental changes in the system, the
underlying traditional character of the state still persists. Overall, its solid base in vertical
power relations has tended to be remarkably stable for the past two centuries. Certain
persistent features of the traditional system shed light on the constraints and prospects for
genuine change in local forms of governance.

18. INTERMITTENT CRISES OF POLITICAL SUCCESSION. Political crisis is a chronic
feature of the Haitian political system. Of the 34 Presidents prior to Jean-Claude Duvalier,
22 were overthrown and 7 died in office, either via suicide or assassination. The political
system is still struggling to emerge from the most recent crisis, the more than a decade of
protracted turbulence since the fall of Duvalier in 1986. The period since 1986 was
dominated by turbulent struggle for succession to power. A popular referendum in 1987
ratified a progressive new Haitian constitution ensuring civil rights and creating
democratic forms of government. The last in a series of provisional governments held
elections in 1990, and put into office the first democratically elected president in Haitian
history. After the 1991 army coup, local democratic initiatives halted or went
underground during a three-year period of repression.

19. With the return of civilian rule in 1994, Haitian governments have struggled with a
limited degree of success to implement a policy of redefining the traditional role of the
state and decentralizing government. In 1991, and in the years since 1994, Haiti has held
a series of local and national legislative elections. In 1995 the Aristide government
dismantled the Haitian army and created a national police force. In 1996 the reins of
government passed successfully from one democratically elected president to another -
perhaps the first peaceful transition under constitutional rule in Haitian history.

20. HAITIAN ARMED FORCES AS POLITICAL ARBITER. The army has virtually always
had the last word in succession to power. Dismantling the Haitian army in 1995 meant a
dramatic change in the system. This change has not been ratified by constitutional
amendment and there are continued threats from former members of the army and
paramilitary units. Future democratic transitions could face threats from the national
police, generalized insecurity, and growing access to small arms.

21. STRONGMAN PRESIDENCY. The traditional political system was void of effective
checks-and-balances, except for the old political role of the army. The political tradition
focused obsessively on the powers of chief of state - highly centralized, personalized, and
authoritarian. Accordingly, the presidency has tended to exercise a virtual monopoly on
power. The tradition is one of a government of men rather than of laws.
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22. At formal levels, there has been dramatic innovation in recent times.
Implementation of key provisions of the 1987 constitution introduced for the first time a
formal distinction between the state and the government, and between the presidency and
other centers of power including parliament and prime minister. The central government
recently established local civilian government in rural areas, and initiated efforts to
decentralize the system and shift government services out of the capital city. These are
veiry significant reforms that broaden participation and diffuse the power of the president.

23. Despite these policy reforms, an immense gap exists between formal innovation
and informal practice. Formal separation of roles is not matched by genuine dispersal of
power and authority. The office of president continues to be extremely powerful. The
central government in Port-au-Prince still strongly dominates all other levels of
governance.

24. URBAN DOMINANCE. Rural Haiti has long been a virtual colony of competing
urban elites. The overwhelming preponderance of power, budgets, and jobs remain in
Port-au-Prince. Foreign assistance feeds this tendency in that a high percentage of
expenditures are spent directly in Port-au-Prince or returned indirectly to the city - even
for rural project activities. 7 Greater progress has been made in decentralizing elected
representatives than in deconcentrating public services.

25 People are well aware of the dominance exercised by Haiti's primate city in
virtually all spheres of national life, and refer to the capital city as the Republic of Port-au-
Prince. In general, the interests of local rural communities are still not well represented at
national policy levels. There is continued high risk that new political structures ostensibly
intended to channel local participation will instead replicate old patterns of top-down
aul:hority and urban hegemony.

26 POLITICAL INTOLERANCE. The traditional regime operated on the assumption that
it inust monopolize all power or fall from power. The notion of a loyal opposition was
virtually unthinkable, and rights of expression were severely curtailed except during open
periods between power holders.

27. Over the past decade there has been progress in this area, but the art of political
compromise among competing political parties and social sectors remains underdeveloped.
In practice, insiders seek to dominate, and outsiders stress partisanship over reasoned
debate. Parliamnentary proceedings tend toward interminable delay or virtual paralysis due
to an inability to compromise and form working coalitions. Political parties tend to have a
limited base of support among common citizens, stress personalities over ideological
platforms, and focus inordinately on the office of president. Due to a winner-take-all
mentality that stifles debate, rival parties have been unable or unwilling to remain actively
engaged in the political process as a loyal opposition. A real forum for public debate on
national policy issues is nonexistent. Consequently, common citizens tend to be deeply

7 See Locher (1988, 17).

7



Technical Paper 9

skeptical of all political parties and the process of formal democratization in general.

28. The return of civilian government in 1994 was accompanied by dramatic reduction
in civil rights violations. Haiti presently enjoys basic freedoms of expression, press, and
assembly. Nevertheless, there are ample human rights problems linked to the national
police and the limited functioning of the administration of justice. Rights of self-
expression cannot be adequately protected until there is institutional access to rights of
due process.

29. PREDATORY STATE AND WEAK PUBLIC INSTITurIoNs. Traditionally, the primary
function of the apparatus of state has been to extract wealth and extend patronage.
Neither the citizenry nor office holders have ever viewed the state as a disinterested
provider of public services. In response to limited government services, foreign assistance
- and a growing number of international NGOs since the 1950s - have provided a broad
range of dispersed public services in certain sectors. Since the 1970s, a great deal of
public and private foreign assistance has bypassed government channels entirely. This
greatly strengthened the NGO sector, and fostered the emergence of local or national
NGOs. The growing importance of NGO services over time created a kind of shadow
government for public services such as agriculture, education, and public health.

30. Post-1994 governments have initiated reforms in public administration and corrupt
state monopolies; however, there is continuing evidence of corruption and abuse of power
as a common feature of government. Employment at all levels of government is based
primarily on political patronage. Ministerial budgets continue to stress salaries with few
or no program support funds. In general, recent constitutional governments have been far
more successful at creating new laws and ministries than in enforcing the law,
implementing programs or increasing services. Most services in education, health, and
agricultural extension are still provided by NGO networks and the private sector.

31. ABSENCE OF PERSONAL SECURITY IN THE POLITICAL PROCESS. Traditionally, active
participation in politics or government has involved great personal risk including threats of
arrest, injury, or loss of life. Despite dramatic improvements since the end of army rule,
government personnel, politicians inside and outside of government, and in the broader
community still experience grave problems of insecurity.

32. Haiti's recent democratic governments have not held past human rights violators
duly accountable for their actions despite a significant government report, Si M Pa Rele,
which documented political violence by members of former governments. The
government-appointed Commission for Truth and Justice produced this report, but it has
never been widely circulated nor acted upon in the form of judicial proceedings.
Continued impunity for past political violence tends to foster continued insecurity,
including criminal behavior by disgruntled former soldiers and officials who were
demobilized but never disarmed nor prosecuted."8

1' See Human Rights Watch/Americas (1996), Haiti: Thirstfor Justice, A Decade of Impunity in Haiti.
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33. The Haitian National Police (HNP) was created in 1995 as the. first civilian police
force in Haitian history. This force has committed serious human rights violations, and
some members have been implicated in political violence. Human Rights Watch notes that
there has been little progress in prosecuting police abuse cases in the courts; however, it
does not view police abuses as motivated by official policy. In a notable breach with old
patiterns of impunity, the HNP has taken firm steps to discipline members of its force for
misconduct, including firing police agents and officers. Police and civilians are clearly
frustrated with the overall inability of Haiti's dysfunctional judicial system to prosecute
crirminal suspects.

34. Law enforcement in Haiti is marked by poorly trained and inexperienced police,
growing problems. in police-community relations and few police agents are posted in rural
areas. There is a clear risk that continued police violations and the absence of a
functioning judicial system could lead to levels of abuse and impunity reminiscent of past
security forces. The mixed record of Haiti's fledgling police force and heightened levels
of insecurity constitute a clear threat to the country's democratic transition.'9

Urbanization: Erosion of Social Capital and Increase in Violence

35. The degree of urbanization in Haiti is rapidly increasing, and urban centers are
expected to double in size within the next twenty years. The rate of urban growth is three
times that oif rural areas. The primary focus of urbanization is the capital city and its
environs. Over three-fourths of urban Haiti is concentrated in the Port-au-Prince

20
metropolitan area.

36. An estimated two-thirds of the population of Port-au-Prince is concentrated in
teeming slum districts - some as old as the French colony, others on coastal dumping
grounds and the nooks and crannies of the city's ravines. The people of these areas are
largely young, single, and rural born. One study of Cite Soleil found only nine percent of
residents native to the district, and nearly two-thirds rural born. Single young people
made up nearly half of another study of the district, and women in single parent families
headed a third of households.

37. Economically, the informal sector predominates. In a recent study on housing,
two-thirds of the residents paid rent for sites controlled by landlords who had taken over
unoccupied state land, or lands vacant due to exile, political looting (dechoukaj), or theft.
Recent studies show that gainfully employed slum residents derive their income primarily
from the informal sector, petty commerce, and odd jobs rather than salaried employment.
Access to water and electricity is also based on an informal sector outside the control of
official utilities. 2 '

'9 See Human Rights Watch et al, January 1997, Haiti: The Human Rights Record of the Haitian National
Police, andl O'Neill (1997), "Haiti's National Police: A Mixed Record."

20 EMMUS-II (1995, 232), and Nations Unies (1990, 43).
21 See Barthdldmy (1996b) for description and analysis of current social and anthropological dimensions
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38. In terms of grass-roots organizations, there are numerous pressure groups,
neighborhood watch groups, and block associations in the quartiers populaires of Port-
au-Prince. In contrast to peasant organizations in rural Haiti, local groups in slum
neighborhoods have not generally had the benefit of NGO support services and training.
They tend to have a more limited base of experience as groups, and exercise fewer
functions than their rural counterparts. Urban slum organizations are commonly informal
groups of young people or action committees with no legal status or protection. They
tend to have weakly developed internal structures. Most have defined themselves
primarily for protection, and by confrontation and opposition to perceived abuse by power
holders. The emergence of local defense committees undoubtedly reflects the virtual
absence of public services and formal channels for local representation.

39. Urban slums are composed largely of displaced peasants. Many keep in close
touch with home communities and have a foot in both worlds. Rural-born slum dwellers
have tended to migrate to areas populated by friends or family members. Urban social
organization in these districts is strongly influenced by rural points of reference; however,
the new immigrants modify rural models for exchanging labor and credit, and adapt them
to the urban context. Rural-to-urban migrants often come as individuals, leaving family
and social networks behind. The rural stock of social capital and social controls tends to
weaken as new generations are bom to slum dwellers. Overall, the urban economy has an
individualizing effect, and exchange is usually on a cash or credit basis. This diminishes
the traditional role of labor exchange. Informal credit maneuvers and consumer loans are
common currency, including pawnbroking, usurious rates of interest, and loans of short
duration or for a single day.

40. Crime and violent crime have increased dramatically in urban slums. This is
attributable at least in part to the weakness of social norms and civic organizations in
urban areas, dire poverty, violence by military and police forces, and easy access to
firearms.22 Increased levels of crime in Haiti are also linked to other broad based societal
factors, including invidious social and economic impacts of the international drug trade,
and the inability of government and UN forces to disarm former personnel of the armed
forces and paramilitary units. They also include generalized impunity due to dysfunctional
administration of justice, a common pattern of violent over-reaction by police agents, and
institutional weaknesses of the HNP including poor police-community relations.

41. By international standards, Haiti is not particularly violent; however, the notable
rise in crime rates in recent times has shaken the collective sense of well being among all
strata of urban society.23 Two aspects of this crime are alarming to Haitians and outside
observers: urban crime is increasingly violent and unpredictable, and it increasingly

of urban poverty; Fass (1988) for the most comprehensive and detailed analysis of urbanization and
urban survival strategies; GTIH (1996) for recent socio-economic analysis of urban slums.

22 See Police Nationale d'Haiti (1997).
23 See UNTMIH (1997)
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involves children. Furthermore, robbery and violent crime have become more common in
wealthier neighborhoods that were previously well protected from such crimes. In the
past, property related crimes tended to be targeted and limited to burglary. Today car-
jacking, armed robbery, and murders are much more common. Criminals increasingly use
children to carry out crimes such as car theft and burglary, and children increasingly
perpetrate their own crimes. Guns are easily accessible for rent or purchase. Childhood
prostitution - almost unheard of until recently - is now common in urban areas. The
reslponse to this rise in criminality has been weak. Government law enforcement is
woefully inadequate. Only a handful of NGOs in urban Port-au-Prince provides services
to street children or community efforts to address crime.24

The Situation Today: Poverty, Uncertainty, and Injustice

42. Poverty, uncertainty, and injustice are defining dimensions of Haitian society.
Poverty has been a pervasive dimension of Haitian society for many generations. It is
deeply entrenched and steadily worsening. The scale of Haitian poverty renders the poor
majority highly vulnerable to contingencies, and fosters unmanageable levels of social and
political polarization. In peasant Haiti, growing poverty is directly linked to population
pressures and environmental degradation. Agricultural production is in decline. For most
peasants, agriculture provides little more than a minimal base of survival. The situation is
greatly complicated by the virtual absence of viable alternatives to peasant agriculture.

43. The second dimension, uncertainty, has increased drastically in recent decades, and
especially during the last decade of struggle for succession to power. It has created
serious problems of personal security, severely undercut the quality of life for most
Haitians, and caused frequent disruptions in transport, market schedules, school calendars,
ancd the few existing public services. Unstable market conditions have led to drastic price
fluctuations, a devalued currency, and steep increases in the cost of living. In rural Haiti,
the defining feature of peasant production is management of risk.

44. The third dimension, a pervasive sense of injustice, has social, political, and
especially economic aspects. The quest for social and economic justice has been a
defining feature of the struggle for succession to power during the past decade. Popular
struggle to open the system to wider participation has met with brutal repression and
internecine conflict among traditional elites. Current reform efforts have been slow to
translate the rhetoric of change into tangible benefits in the lives of common people.

45. In order to survive, the majority of Haitians exploit their most important asset and
their primary form of social security - their stock of informal social capital. Exploiting
this capital means investing in and drawing down on their networks of social relations and
obligations. In times of crisis, the poor majority quickly exhaust the economic value of
their social assets if their primary ties are with the asset-poor.25 The poor have an excess

24 See Chery (L 993, 1994) for descriptions of the life of street children and childhood prostitution.
25 See Lundah]. (1992:396) for a description of how Haitians exploit their social assets to finance

emigration and how emigration has become a primary mechanism for social security.
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supply of labor - their only tradable asset. Therefore, investment in traditional forms of
social capital is an important survival strategy. This strategy requires complex maneuvers
to maintain good social relations, generate new stocks of social assets by incurring new
ties and obligations, bank favors with wealthier individuals, and avoid conflict with family
and neighbors. This survival strategy imposes intense pressures on those with assets to
redistribute. In effect, it also creates a leveling mechanism that constrains the
accumulation of capital.26 In a context of growing poverty and declining sector
performance, this social pressure poses additional constraints on entrepreneurs and
economic growth in the small-scale private sector.

46. This strategy is not unique to the peasant community or the poor majority.
Uncertainty and social risk are also important elements of formal sectors - both public and
private. Government functionaries and middle and upper class Haitians actively cultivate
vertical ties and remain fully invested in informal networks of social capital. Banking
favors with friends, families, and adversaries is often prioritized over formal, official
obligations.

47. The formal political system has never mediated the concerns and interests of the
masses of citizens or the nation as a whole. Rather, political power has always been based
on exclusion and privilege. The formal system remains unable to effectively negotiate
conflicts or broker compromise. It tends instead toward extreme polarization, or
repression of conflict. Consequently, if sociopolitical conflict ever reaches the status of
negotiation, it tends to be negotiated informally, and often indirectly through third party
arrangements. The constitutional promise of formal representation, and effective
protection of the rights of all citizens, remains unfulfilled.

Summary Analysis and Recommendations

48. Haiti's endowment of social capital is an accommodation to poverty, uncertainty,
and the absence of effective channels for mediating the interests of citizens in the formal
sector. The informal system evolved to ensure social security and manage conflict.
Traditional social networks continue to define behavior and social organization in rural
and urban areas. Social assets serve as Haiti's primary social safety net for the poor and
the not-so-poor - a hedge against the vagaries of political and economic shocks. Vertical
linkages tend to undermine formal democratic structures. Horizontal linkages can reduce
transaction costs for generating new structures of governance, and actively contribute to
both economic and democratic development. This analysis leads to the following
recommendations for policymakers:

Recognize that the informal social system governs Haiti, and efforts to
reform or modernize formal organizations cannot be fully realized until
insecurity, uncertainty, injustice, and poverty are significantly reduced.

26 See Foster (1965), the seminal work on the image of the limited good, and numerous reference to "crab
antics" in the ethnographic literature on Haiti and the Caribbean.
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Vertical and informal horizontal networks will continue to define social
organization and ensure survival. Policies and programs promoting reform in
the formal sector - especially government agencies - will be frustrated unless
they take into account the intense social pressures on personnel to maintain a
diversity of income sources, and privilege their network obligations over
official duties.

* Reform the legal, regulatory and fiscal frameworks to facilitate the
formalization of civic groups, the free operation and expression of civil
society, and the independent operation of NGOs. Existing legislation and
regulations constrain the operation of civil society. It is difficult for grass-
roots organizations to attain legal status and rights protection. A new law has
been drafted to clarify the relationship between civic groups, NGOs and the
state. Although an improvement over previous legislation, this proposal
largely continues the Government's heavy handed efforts to impose control
over civil society. Given that NGOs continue to provide the majority of
services in Haiti, the Government should seek to form partnerships and
redefine its relations with NGOs. It should refrain from stated intentions to
control NGO efforts, and should repeal its current proposal to eliminate NGO
tax privileges. Government should also move quickly to eliminate onerous
restrictions on independent legal status for peasant organizations, cooperatives,
and other grass-roots member organizations.

* Avoid policies or programs that might discourage labor exchange, or
other forms of reciprocity-based organizations. Given the importance of
these horizontal ties to effective reforms in local governance, policymakers
should carefully consider the effects of all programs and policies that mnight
affect labor exchange or other traditional group forms based on reciprocity and
active member participation. The rule to follow here should be to "do no
harm." Employment generation projects and minimum wage laws are notable
candidates for evaluation.

* Mainstream program approaches that encourage the formation and
consolidation of reciprocity-based organizations and the active
participation of local organizations in all development efforts. Past efforts
to strengthen farmer organizations and neighborhood committees point to the
positive results of this approach in attaining both development and governance
goals.27 When feasible, these organizations should be the active executors of
their own projects, rather than passive receivers of requested assistance. Local

27 Outreach strategies with a proven track record of success in Haiti have built on the following practices
which emulate traditional forms: a) small group formats based on small, self-selected, face-to-face
participation by all group members; b) member access to group benefits on the basis of reciprocity or
rotation; c) concrete activities and tangible benefits; d) equal distribution of risk among all
members; e) direct financial investment of all members as stakeholders (Smucker and Dathis, 1996).
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organizations, and those emerging on regional and national-levels, should be
directly incorporated in efforts to diagnose problems and design policies and
projects. Although this participatory approach can be time consuming and
require additional technical assistance, it is the only path to an informed and
capable civil society.
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