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EVALUATION OF THE PERU DISASTER RELIEF, 
RECONSTRUCTION PROGRAM - 1983-1987 

Executive Summary 

Disasters. 

In 1383 Peru  suffered two najor disasters at t5e sane time, xkLc% 
caused. over $1 billion loss of property and pscductilon aa? 
reduced grass domestic product 5y 6%. In t he  North, f laads from 
the heaviest rains in centuries devastated major economic ax2 
social infrastructure In one of Teru" most sopulous and 
prcductive regions. Meanwhile, severe droqght in the 
! npoverished highlands of the South c a ~ l s e d  heavy I lvestock !!ass 
and near total loss of the 1982-1983 crop for subsistence 
farmers. 

Response. 

The Government of Peru responded w i t h  rapid and substantial 
emergency measures followed by a major natio~al rehabi1d"ea'Or4.=;- 
and reconstrzction e f f s r t .  In the X o r S h  the prim object:-~e %$as 
reconstruction of the flooB damaged Infrastructure. T w  4- * *_P-e 
S e u t k ,  the dual objectives were :o 21roviZe sustenance wh22e 
he1pir1g t h e  victims return îc productiat= as s c ~ s ,  as p e s s i  "cli... 
t nc~3e,;eemployment Generati,ag activltles ir,c;uded 2 r s ~ - g % ?  
x i  tigat ing meascres for im2roved water wse, icclz2lng i s r  igati 
3 ; r s t e r t l s .  

A I D  employer? a variety of assistaxe t@.sls, incLzding a " " -  3 , -  a 

xl l l i e sn  pragram loan, $ ? 2 +  z i l l i c r n  of housing iaan guarantees, 
$30 million of PL 480 Title I and Title IT food ass:stance, a r c  
$5 million for P V O  grants. Key was a S6G million mssd l f i e5  

4- *- @ project 4oar,i5rar,t asproach,  we11 suited to t h e  needs zf .--- 
situatior,. It included a flexible subproject selectfon systes 7 3  - .  
respond to the needs and priorities 3 5  the Program as the3$ nzgz: 
e t ~ o l - ~ e .  It a l s o  included am;-;rle technical asslstawce ts k o l s ? ~ r  
the managerial capacities of 'the f l e 6 ~ 3 1 r , ~  1nplemezta:i;:trz 312&2 

coordinatloc agencies. 



Performance. 

In t k e  North 8 5 %  of t5e irrsgatioss systems bad been restored t:o 
fuxction by April, 1984. Wklle there were some problem p m j e c t s ,  
; LI ,,, general the definit2ve reconstruction effsrt >as See- 
csmplet~d timely and well. 

- ,r: ";e South, the Ixcorne f 3 f i  s;,la~l@jmer~t gene--=;t 222 ?r34ec:?:s 
sxipplenented by feedizg an2 food f a r  work a ~ t i * ~ i t i e s  provide2 r k e  
z e ~ c i e d  sxstenance p ~ n d 4 n s  r e t u r r ;  tza >roduc"cora. ?ah .: 3 A. & 

&.,A .A@ h - . ,  

farp-ers w e r e  n z 3 a c k  tz full pr+x?-;cti?r. * ~ - t i l  t 5 ~  3 5 3 4 - 9 9 2 5  :?-g 
-3 C +' year. .:!e 1322 -1384  3 acbiev~d z ;  4 e a s "  sf ncrzal .- & pr a'?-2 2 t l c ~ .  . - - m i g h t  k3- l~ .  tiler, e wP% x ~ r e  P Z ~ % S ^ : Z  :L 

--.- : 7 : -,g 1 - I-%*"& C ;  C ,  , C . - . W  . slid s~stair , ls ,g seed I r J i ~ c  *.,-e a .  ..:- 
. - 7 -  - C  ., C + *-* -- 
A d  .- ..- li -<-‘33 - -  t h e  1383-1 '384 zy*3;3a was estr.ss;ae :arer.esz , - - - -  
* - . . - 3" .  : , - . ,,,, th;e plant l;.g seasor,. 



factors. 

For t h i s  P r o g ~ a m ,  for example, the appr3priattcess of groje-t as 
opposed to program assistance, and the extent af need fsr 
technical ass i s t a ,~ce ,  were substantially affected by the relati-?e 
newness and initla, weakness of the departmectal i rnplenef i t i r~~ 
agencies a ~ d  the national coordinating agency. 

One ap2roach used in this P r o g r m  which seems p a r 5 i c u i a r l y  
3pgrosriat.e for Sroader appli~atj-3 elsewhere i n  other d i s a s t e r s  
and other countries is decbntrali,ad i:nplenraetltatim. Even wita:* 
the nascent and inexperienced bepartnentaf develapmen": 
cor&>rations, 2ecerntralized implementation worked Ir, Per.:. 
Further, Peru provided a good test case, because certain portlaas 
of the reconstruction effort were entrusted to sectoral agencies ... 
In health, agriculture, transport and power. In general, the 
sectoral agencies were octperformed by the decenmtralizei3, 
agencies. Management ef the decentralized agencies was closer 3 
the damaged inf ras t r t lc tcre  3nd the affected people and to the 
F i wmS 
L A . L  workers and equipment engaged i n  the recenstructisn 
effort. The centralized agexcles with their absentee dec9sisz 
makers, larger bureaucracies am3 Ianser lines cf conmuz4cation 
were less able to respozz quickly w h e z  tineliness was a cr2ticaZ 
f ,acts7 in Program effectiveness. 

Prograa implementation. 

The Implenentatio;? units I n  I N A D E ,  3 S A I 3  and c e r t 3 i n  key Tf?;? - - performer, :r, a:: auts tanl t l r ig  manner. C - 'I. Relative arstozomj- cA - 
2roject irnpIe;;.lennta-r:Ion salts s ~ ~ S s t a r = " i a l l y  facilitated prc,,S;r i- 
execution. The extensive applicatio~ of program impIemer,tati-- 
+echnizal assistance and reliance on 3s generalists In t h t  r 2 -  
was reasznable given t h e  high priority .=f :lain; ir, e : i ez l .+ ' - -  - -...-, . 
an exergency pro2ect. But experience wj t b  the ~roject i224 ;3 - - ,  



Temporary housing was properly excluded from the program. 
Affected families were succesful in working out their oxz 
temporary arrangements, The housing repair credit csrnpal3ner:t was 
well. conceived and implemented. To the extent that new housing 
be Sncluc!ed in an emergency reconsts?xtion program, pr~veri 
technologies and implementiag agencies should be favored. B4eh 
housing projects were less successful where rushed in development 
and/or implementation. Because housing demand and c~nstructiaz 
are especially hlgh following substantial destruction of stock, 
the develo2mental multiplies effect of demonstration projects, be 
it psitive or negative, is magnified. 

Procurement. 

Particularly In a hlgh visibility, extreme srsency disaster 
respor,se context, procarement from the United States should be 
I l ~ l t e d  ta those c2mrnoditles whlch can Se pr~cured quickly and a, 
carnpetitive prices. There were delays, particularly In ne2iclne 
?rocxrenent, which could have Seen avoided, In ?art  at Least, Sy 
0 c':-zercise of waiver a t l t h o r l t i e s  avaj.jabIe to Ti7SAI3 a+.?, ~r . - 2 X. Perzvian customs delays an2 thefts also h ~ s t  the Prngran. 

- - 7  - zssentlal to an effective? reconstrxctlon 2rDgraa Is str:~ln~ t h e  
t SaiaEee i r ? i  acceptance of risk to gain tlxely perfor:nacce. 
9. ,ne r i s k s  ziay include higher c s s t ,  perer quality an2 eT.72n 

occasioRal project failare. B;;t the stakes are high. In ?erq.;. 
f o r  example, 5% f gross ciornestlc sroduct depended on 2rorng" 
restoration of irrigation and transprt infrastructur? 2 t k ~  

I t  N a r t h ;  and I n  the Socth the sustenanze, ??deed ?he very Il;?es, ,_ 

150,000 subsistence  far^ famllles desended on tiaely prcvisisr. :f 
?sod, seed and interim employment. 

S ~ c h  r i s k  taking Includes abbreviated bidding prccec?ures f:;r 
~ r o c u r e r n e n t  of goods and services, an2 delegation of a u t 5 o r l t y  t =  - subordinate officials to psrmlt faster decisioz making. r t ma-,- 
even include domestic 2olltical r l s k  t a k l n g  for AID in permittin3 
expanded off shore procurement for u r g e n t  requlremerits. 

Looking to fsture AID involvement In reconstruction programs, A-"  A - 
shoul5, in advance of need therefar, deterrniae in pricciple t he  
feasibility of program finascing ax6 issue 2ollcy arid ~ ~ T G Y X  

guidance a c c ~ r d i r - g - ~ . y .  Further, AI3 should deternine t h e  scese rf 
expanded xaiver  authority to e granted to ~issions res2o:as ik:e 



f a r  reconstruct ion programs, and Isszs Ix~l~rne::tixg na~ :ua% ; r3e rs  
accordingly. There were no pr~cursment prnb;~ss %hick T ~ z P C  zs: 
have been addressed by waiver authority already p x s e s s e  
i e .  Eew legislation is not required to address prazxremen". 
problems. 

Similarly, the Government of Peru should determine t3e e:.rtex?t ?G 

which medical supplies, vehicles an3 other urgently needel2 
equipment and commodities :my be I ported f ree  Elf z u w  Emd de la ' ;~  
in customs procedures. A l  tercat iveLy the 5overnrner.t s i?+z?$~l  2 
devise a fast track procedure for ;srocess;ing einergency 
commodities through customs. The Gowessnezt a l s ~  s k o - ~ l ?  
determine rhe apprc,priate circumstances and extenf of emesgencTi7 
a u t h o r i t y  to modify or waive ~ u b l i c  coatracting ar other 
procurenent 2rocedures. 

Looking to future disaster reconstruct lsn in P e r c ,  with the 
inst1 ~- .>- t iona l  experience gained, ax?. a continuing development 
sole su , "F lc ien t  to r e t a in  strong s t a f f ,  LNADE 1s w e l l  suited tc 
I t s  recen ~ l - y  assigned cantizuing r3ezo,-,strtrction role. Iz 
exercise 9f  this role, INA3E's c ~ o r r d i n a t I o n  jurisdiction sknsulld 
5- e:<pan6ed, and representatisn cn the zational disaster relief 
z~nmi.i.tee W O U ~ ~  Se rzseful . S i m 1 4 a s l y ,  the CDRDEs have ;rover 

L A ,  their project implementati~r, capability, which shs3c12 k e  -ms?F'-' 
f o r  d e v e l ~ p m e n t  as well as reconstrucrF3n projects 5 3  tlr;e E';t".;r+. 

Fizzll-;, w e  xust  r ~ t e  tka"ke evaluatiqs team was i n  the hasyy 
pcslticn of xot liavicg to point fingers f z r  failure. The ?rwj?r?r. 
was 3 i>b;rioxs scccess ir. wkic3 aali W ~ C I  ~ ~ ~ ~ r i b ? _ r t e d  ra:-- "ak.5 
great 2 r  ide . ?ather we have worked x i t i ;  ~ ~ O S P  wk0 s a r r k e  J.-:- 

:kt? Frograin in trying to d e t e r n i n e  an2 reczr2 SDED sf yke zcr?  
i;r,;?ortaxt lessons learned. 3 

- A -  - For ncne of these lesscns ca,-, ":- 
.L- ~ - . - a l * ~ s t i s z  ~ e a m  take credit. ' I ' i s t ~ a 9 l y  all . criticisx . a-i - 

A -  - sngsestians ?or improvement have =-me from gart2z;pallTS . :2 - +'-- 

Prcgram w k  the courage and ccnfiEerce to I l e c r t i f y  arc -=.zrr 
from their own mistakes as we:: as scccesses 



4.' patterns. In normal years <.-,e prevailing w i z 6  parterns f I ~ ~ w f - ~ ~ *  * -  d 

over the hish Andes from the east and the cold Mumboldt c * d r r e n t  
from the west produce little 5r no raicfall Qn t 5e  Per2vla~ c s z s t  
and seasonal moderase precipitation ins, t h e  Icterior h-Eighlianh. 
Normally the warm tropical countercurrent known as "El ~ E Q "  ":lt.9r 
its a9pearanee around Christmas tine) d ~ e s  not come sou blard f a r  
enough t o  affect Pertivjan climate significantly. Same years, 
however, E l  Nino gains strength relative to the X u m b ~ i d ~  Current 
and pushes further southward, substantial1y warming t h e  waters 
along the Perrrvian Coast. This cyclical phenomena , " ~ d h i ~ h  h 3 ~  

occurred about 20 times in this centurj~, and may e WWavated 
by aSnormal wind p t t e r n s ,  tends to prodnce rain in the coast 2nd 
dryness in the no~ntains. 

1383 produced the worst manifestation of the Nine phenomenon in 
recorded histozy. Months of heavy rains on the northern coast 
produced 160 inches of rainfall in areas which normally receive 
less than 4 inches. This deluge caa~se6 rivers to overflow their 
banks, destroying o;t. damagimg irrigation systems, streets and 
highways, water and sewerage systems and electrical transrnlssion 
and distribution lines. The damage to the irrigation systems ID 
particular virtl~ally eliminated prcjduction in several of Pert;'s 
nost important agricultural areas. At the same time 6 x ~ g k t  Sz 
t k e  Socth substantially depri-led of livelihood a3 estimat& 

4= 15C,300  subsistence farm taml1Jes 'riks 3 r e  the mst majaritj t2A 

t he  populatlcn in t h e  affected h i g h l a n d s .  h ,he c rop  failures an? . - - 2%-estock loss from t l ; e  2 5  3e>rIT;ed t h e s e  faml lses of  r.0: 
~ n l y  their food for t h e  ye3r but a l s s  rhefr self pr~draced sen4 
s tc :k  an5 ~ o c ? e s t  w~rking c a 2 l t a l  f s r  the following crop. 



T h e  response 

By A ; ? r i l  of 1983 the massive destsuct%sn wrought Sy ramgagin2 
no st her^ rivers was obvious and t h e r e  was increasing concern f o r  
drought-iindcedl hardship in the South. T a r t  icu? d s l y  in the 
North, t h e  Governnent's Civil Defense and o the r  agerncies 
takirrg emergency measures and the Government began seeking 3elp 
from abroad. 

The tangible pilysica: devastation in the North brought forth a 
strong i~ternat iona1 response in money as well as c o n t r i b ~ t i o n s  
in kind f o r  disaster relief. The United States through the AID 
Sfflee 3 Foreigz Disaster Relief {OFPA:  responzded oven: a few 
aonths with nearly a million dollars plus substantial assistance 
I r r  surveying the extent of disaster* and the reqzire 
rehabilitation and reconstrcctlon. A l D  reprogrammed project 
funds and in-country commodities ta help aeet immediate fa& and 
medicine needs. 

P r q r a n  objectives 



" * a -3,- highways and t he  irrigation system u p c ~  wk5c"r- - r i r " * *  " "  

agricu4tural production in the coastai areas depended. S.irc~:d 
priority w a s  given to restoraticln of sewage and potabie warFgr 
systems. then to other social infrastructizre inz4s;dir:g s c k ~ ; ~ ~ : ; ~  
medical gosts, and housing. 

In the South, immediate 3r io r i t -y  w a s  given t o  Income generating 
emgloyrnent for subsistence farmers whose crops had failed. 3f 
comparably high priority for them w a s  seed for the next growing 
season. Arn~ng projects for employment generati~n, highest 
p r i o r i t y  was given t o  wells, small isrigat3on systems and ctker 
measures to enable the  farmers to make Setter use of such w a t e r  
as was and would be avai lable .  

Donor approacLes 

d ~ ,  iUaa 3 help Peru carry olnt its reconstruction ?ragram, t h e  e 7 - v  - ? - -  

donors adoyterl differing approaches. The IDB provide6 SOW n e ~  
C '  I ,  but in large part the IC3 and TSRD modified exist5rzs 
p r ~ j e c t  loans in affected sactors tc finance recons5ructim-i f;E 
infrastructure in the North. These s e c t o r s  I;scludec? 
trsnspcrtation, electric power, sewer and w a t e r  system, azd mos" 

T Impcrtant, agrlc~ltural irrigation. . ~ n  s? doing, tE",ese da23r3 
chose to wark with the same sector3: agencies resp3Esit;:;. ZY+- 
Inpieaen%at lon o f  t5e esistlng projects. 

Best Available Copy 



Zval~ation methodology 

The evaluation team of fohr  consisted of a t i v I 2  enginea2r ;.J:".+ 

exper iecce  in Peru amany other loss developed countrres, 2 

Peruvian hgrizultural engineer, an urbac plannins s eciaaist i3JX2 

an international development generalist. Bot 
had s~~bstantial experience with disaster recows t r f l _a l= t l~ r~  .In : ess  
developed countries. 

The team spent nne week of initi riefing and prosran 
orientation, 50 th  by the Government an in Lima- The\' Then 
proceeeed to the affected areas of Peru for two weeks c f  
interviews and site inspections. The civil eagineer spent tk.2 
entire two weeks ~n nortllesn Peru where recan zctisn of damaged 
civil works w a s  the  prledominar,t activity; t h e  a39i~alt2~a1 
engineer spent a full t w o  weeks in southern Tesu where 
agsiccltural activities predominated within the Prsgraz. The 
o t 5 e r  two aembers o f  the team each spent a week In each region. 



A .  Northern region 

1. Distinguishing characteristics. 

Unlike the drought in the South, the floods 1n t he  0rtI.l I? PC12n~ce4 
extehsive physical damage, incluling ecoaomic i~f ras t rac ture  of 
critical importance to -..= nation's etmnosny and social  
infrastructure directly af fectlng pu51 ic health r ~ikhetrwise of 
major Importance to the communities involved and their peop le .  

Accordingly the highest priority objective of the rehabilisatic~ 
and reconstruction program in the North was 00 restore the  
irrigation, transport snd power systems to get the re 
economy back on its f c - t .  Certain smial infrastruc e af fectir-lg;r 
community health such as sewer and water systems c~miirarab'f~ 
high priority. Restoration of streets, residential electric 
connectzans, and housing, had ta be given Bower psisrit 
Temporary shelter was excluded, the magnitude o f  need not being 
sufficient to require emergency assistance. 

2 .  Performance. 

a, Timing. 

The most critical element of the Program. restoration of econoxilz 
lnf rastrvcture received m a x l m u r n  attention from the o,tset. 
? r o ~ ~ f s i o n a l  restoration of the road from ??S\zra to Fait3 was 
ccmpleted by A u c p s t  1983 and t he  Irrlga5ian systea Z T ~  ? i l i ra  w a s  
35% restored by A p r i l  1984. When 95R3,71133 fz.;nding rsn ;:~t f ~ r  
these vital ir?frastructure projects, A I 2  4~~ian.'grant F U D ~ T  WET" 
Immed'ately 2rovlded to ;r?vent 2elay. O t h e r  i~fsas trxc%re 
p ro  je :ts and t h e  more 2efizi -ive reconstruction cf economic 
in5rastr~zture requd~ed more t Ime, but is .mow substarlCPa: 1-, 
complete. The housixg prosram is subject to somewhat c3.iffsr~z.r 
criteria and raises se2ara6e issues that a re  dlszcssed "s3i1~2ew ' - A L -  

Sec t i a r~  A . 3 .  

S .  Cost. 

3eview ofproject costs iadicates ?hey w e r e  witkin reasoc 3 -  

cgmpared to projects elsewhere in Peru .  C~sts tend& 2 Y-~::. 

highcr dzring the relief and rehablli t a t  ion  phases %he: z~ser:: 
of work ,  particularly for restoration of p a c d ~ c t i o ~  or c p o ~ t e c z i a e  
of health, required that the jsb be d ~ n e  as > m a  as p~ssible . - "r-2 
whal',ever mear . ;  were available. Further n-urneraus PF06~"I~1'32^_2: 

measures had to be taken whlc were w i p e  OUI by s ~ b s e q u e z ~  Z l ~ 7 c 2  
s u ~ g o s  or substantially uplicated wit:? sore d e f i ~ * i T i - * - e  

- - +  repIasern,?nt s t rac t - - i res .  For example, rsads here ~Ieared : f G . .  

acd debris only to have as rn~~ch if czt more lt?etris depzsi"? -1. 
subsequect flooding. T e m p ~ r a r y  rl-er de2ersrs. - I n - ,  

EYPZ 2E 1 LA. 



bridges, were dislodged Dr destroyed ?i ~ i v ~ r  sur4eo. S u m  a f t e n  
futile efforts added substafitially to the  cost of the ProgranR,. 
While cost concerns had to yield to those of ti-ing, our 
evaluation disclosed no flagrant disse~ard for cost factors i n  
taking emergency rneasares. 

As for ':he program's construction activities under ore *~mlal  
circumstances , there are instances in which poor design anddJor 
supervision added substantially to cost of subprojects. 
P a r t i c ~ s l a r l y  in the early stages, some contractors were able to 
take undue advantage of inexperienced contract supervisors at the 
CORDE level. Also, as the reconstruction pace quickened, market 
forces of supply and demand tended to raise labor and material 
prices. But here again we found no pattern of failure to enforce 
reasonable standards of efficiency and economy in adminfsterinlg 
the Program. Progran organization and procedures described bel~w 
were reasonably devised to minimize contract cost. 

c. Quality. 

A s  indicated above, there were notable examples of p o r  quality 
construct ioc. The Zanjon-Batan Grande bridge which collapse6 
Sefore completion, and the still unfinished Sullana sewerage and 
water systems are but the most n~torlous examples of poor qza;lty 
attributable to defective design lor weak supervision of 
constructicn. O u r  evaluation indicates that such cases nay 
fairly be considered aberrations within a psogram of nany 
?rejects, most of whish were cf satisfactory quality. The  
pravisions for review cf project design and implementation, and 
the technical assistance an2 consultant services to bui1.2 a22 
supplement CORDEs capacity were of a catuse and amount reasonably 
ta be applied to such a program. To have spent more in an effort 
"2 achieve the highest level of quazity control wocId ~ c t  have 
been w a r t h  the cast in money and time for the marginal benefits 
to be achieved. 

3. Housing assistance 

5 unprecedented rains and floods in the north l e f t  I D , S C + r  
faniilies homeless; and, for 3 0 , 0 0 0  other families, suSstantially 
Zamaged their homes and, 'or electricity c r  other n t i T I C T T  L 1 

connections. Of immediate concerr, to 413 working with t h e  
Government, was the basic issue whether to provide itempsrrary 
shelter for the homeless. They decided against a temporary,- 
shelter program, reasoning that in a relatively w a r m  a,:C 
normally dry climate, even the poorest people can arrange 
temporary housing for themselves. Their need for he:> a r l s e s  
mcre with permanent housing repair and reconstrcction. 



reconstruction program should include any special housing prograx 
at al;. Highest priority had to go to repair of econo 
infrastructure, the irrigation systems, arterial highways and 
farm 5 0  market roads within the transportation system. 9f 
comparably high priority was restoration of basic urban 
infrastructure, with clogged and broken water and sewage systems 
posing major health hazards. Diverting money, equipment, skilled 
labor and management resources toward housing reconstruction 
could Sear a significant cost in delay of higher priority 
projects . Moreover, housing for the poor is largely constructed 
and repaired by the people themselves. Such housing is 
relatively small and simple and susceptible to substantial self- 
help input. Higher income families should be able to address 
their own needs without support from the Government. 

Initially, INADE 3nd AID decided to help with repair and 
rebuilding of housing by providing credit through existing 
institutions, but without direct government involvement in 
housing construction. $12.5 million of AID-guaranteed AZD loan 
funds plus $1 million of the project loan were channeled through 
the Peruvian Housing Bank and Materials Bank tc provide credit 
for reconstruction of housing and utility connections. The 
Materials Bank share financed materials for repair an3 
reconstruction of housing. Also, AID grant/loan project f x d s  
were channeled through the G O R D E s  for sites and services 
projects. 

As these credits began moving through the system, it soon became 
apparent that they were not reaching all of the people who neeze? 
* 1 ze-p.  Poorer people cculd not meet the credit worth:ness 
r s c p i r e m e n t s  of the lending institutions. Pressure was bui ld lz ;  
from the affected munIcipa11ties and departments reflecting the 
pressures from their coastituents whose needs were not being Tet. 
Accordingly INADE and AID decided on additional measures to 
extend the reach of housing reconstruction assistance. 

Using a $300,000 grant, CARE developed and executed an innovat i -ce  
program of loan guarantees fcr  people wh3 otherwise wc::ld 2~~ 

qualify for hone reconstruction :redit. Additional project f -x :Zs  
wenr to the C O R D E s  for rehabilitation and rec~nstrcctic~ :f 
kousing. In Lambayeque CORDELAM cor:s tructed housingi at s l-: 
sites, five with traditional housing methods, one with state ~f 
the a r t  stabilized adobe, earthquake resistant methods deve2opeC 
at the Catholic University. CORPIWRA built housing at t e n  sires, 
averaging about fifty units per site, using conventional adobe or 
cement block construction. 

ZOR'SUMBES attempted a more experinental approach, collaboratln,- 
with CARE or, project organizatior~ and the Materials Bar,;= zn 
credit . Over two hundred units w e r ~  cocstructed  sing t h e  
traditional quincha material of cane mixed with nxS, b.- " - 
extending its use to the roof to minimize c o s t  and ase ~r - f  



iaported materials. The quincha was reinforced with wood and some 
concrete mixed with the traditional mud. In the roof a skeet o f  
thin plastic was added between the reinforced quincha layers for 
waterproofing. 

Looking at the results, we must keep in mind that within the 
emergency program context, the time for preparation and follow 
through of individual housing projects was quite limited. The 
more conventional projects were more successful in achieving 
reconstruction program objectives. The channeling of a high 
volume of credit through capable existing credit institutions, 
such as the National Housing Bank and the Materials Bank, reached 
many people and in good time. The conventional housing went up 
reasonably quickly and was, in general, readily accepted by the 
people. With a minimum of preparation of the participants, the 
sites and services projects were still relatively successful. 

Even with the more conventional new housing projects, problems 
arose where early participation of beneficiaries in site 
selection and project execution was not obtained. With time 
limited for community preparation, self-help participation in 
projects was less than hoped for, but still reached levels of 
about 70% on the average. The more innovative approaches, such 
as application of the stabilized adobe earthquake-resistar.: 
construction techniques, tended to delay construction. 

The most serio~s problem was the failure of the experinnentar 
roofs I n  Tumbes. The technology involved had not been adequately 
tested under conditions of heavy rainfall. The result of t3e 
near 100% failure sate was that a promising concept of low-ccst 
roofing suffered a major set-back in acceptance which mzy 
require years to overcome. Where masslve destruction has create4 
the need for a lot of housing in a hurry, visibility Is high 2:: 

the multiplier effect is strong for failure as well as success. 
Applying new technology takes time; moreover the cost f- F 
experimentation that goes sour can be much higher in terrras - "  
lost credibility for techniques that otherwise might b*: 
significantly useful with further development. To add a toucIt " 
irony, the 1987 rains were uncomlnonly heavy, cf the s o r t  -?.z- 
might be expected once in twenty-five years. With luck, + ' - a  . . 
roofs might have survived numerous normal years, even in Tumbes. 

Conclusions: 

Our 
the 

1 
A .  

ava 

conclusions from the experience with the housing component i w  
program include the following: 

Where there is need, and there are adequate resources alread-i  
ilabie to address higher priorities in a secoristnic+i 

program, housing may and should be Included. 



2. In an emergency situation where the need for housing is 
urgent, use of existing institutions and conventional technology 
is to be favored, assuming of ccmrse that the existing technology 
is adequate for the circumstarses. 

3. An emergency reconstruction program is not the occasion for 
experimentation with new technology. 

4 .  While the project with reinforced stabilized adobe was slower 
to meet the needs of the homeless, the training of skilled house- 
builders in these techniques should have a lmger term payoff. 
To gain it however, there must be follow up with the community in 
promoting the desirability of such houses for higher resistance 
to earthquakes. 

5. To avoid fostering a dependency mentality among the low- 
income beneficiaries of subsidized housing, a maximum of self- 
help participation in lieu of payment should be sought. Although 
such self-help participation takes time in working with the 
community in project preparation and execution, delay is not that 
critical a factor for permanent housing. 

Ei . Southern region 

I. Distinguishing characteristics 

A s  noted above, the effects of the drought in the South were 
different and produced different requirements than the f1oadir.s 
is the North. Apart from dessication of pasture and croplan2, 
t h e  drought left no physical d a m a ~ e ,  hut instead substantial 
deprivation of the 1982/83 crop. Further, the farners suffered 
heavy losses of livestock throu~h death from starvation an3 
forced sale at low rices to accoamodate to drought induced 
reductions in forage. Subsistence farmers were thus de2rived 
zot only of the food for their sustenance, but also of their seed 
and other resources necessary for planting the next crop, 

2. Program objectives 

Accordingly, in contrast to the North, the objectives 2n the 
South included: 1. generation of employment through civil works 
to provide sustenance for subsistence farm families pendlng 
return to production; 2. provision to farmers of seed and such 
other assistance as they might need in preparing for the ne:-:% 

2 To the extent that flock reductions helped relieve a 
severe overgrazing problem, the disaster cloud had same s i l i - e r  
lining . Far better for the farmers. however, that flock cc:iixs 
be other than by forced sale with market at battom. 



crop: and 3. water use and management projects to mitigate 
drought impact as well as increase production during normal years 
in that most empoverished region of Peru. Further, priority w a s  
given to water use management in selection of employment 
generating activities. 

3. Program performance 

a. Short term sustenance 

(1) Employment generation. 

To provide employment and food distribution for subsistence 
farmers to sustain their livelihood, a substantial number of 
activities were initiated relatively soon for repair, maintenance 
and improvement of roads, irrigation canals, etc. These 
activities were well calculated to respond to the need for 
employment of unskilled manual labor. It appears that they were 
substantially successful. in meeting their objectives. 
Unfortunately, however, the reporting system for reconstruction 
projects did not specifically include periodic reports on the 
number employed for each activity. It is difficult, even at this 
relatively late stage in the Program, to determine how many 
people were employed and the proportional cost in money and.lsr 
food. 

Recommendation: 

in any future program where employment generation is 3n 
objective, the reporting system should provide current data ox 
the number employed in the various activities within the program. 
Only thus is it possible to rneasure the effectiveness acd 
efficiency of the program in meeting that objective. 

( 2 )  Feeding and food for work. 

The Program included some feeding activitles, particularly durlns 
the rehabilitation phase when there was either insufficient foe? 
on the market or people were without means to buy it. S u c  h 
initial feeding activities drew heavily on food already I n  ~ b . e  
co~ntry for other types of PL480 Title II programs. The food was 
distributed by both US and Peruvian private vol;nr,tar;- 
organizations. In Piura especially, Peruvian private voluntar-,. 
organizations composed of "Damas" or "Madres" were quite acti*:o 
and effective in such emergency food distribution. O t h e r w i s i e .  
however, direct feeding as well as food for work, were use2 
principally in the South, and and the U.S. food assistance 
administered exciusively by the four PVOs most active there  
Caritas, CARE, SEPAS and OFASA. 



The preferred alterriatlve for food distsib~tiora was food for 
work; f w d  for work avoids under iniW the dignity of t he  
recipients through donation dependency. F d for work, however f 
has its own problems, and hence tends to the last res~st of 
fVOs and other organizations when food is more available than 
money. Ordinarily money for work is preferred by both the 
administering organizations and the beneficiaries. Particularly 
in an emergency situation, food logistics pose problems. Food is 
much more difficult to move from country to country and from town 
to town within a country than is money. To use food within a 
country, the administering agency has to set up its own 
logistical system which tends to duplicate in many respects the 
logistical systems within the private marketing system. Food for 
work programs, as well as other food distribution programs, tend 
to cut into the clientele of local suppliers, often low income 
people themselves depending on meager sales for their livelihood. 

Southern Peru following, the drought presented a ::ather special 
situation, however, more appropriate than most for use of the 
food for work concept. Food was needed by subsistence farme-s 
who ordinarily grew their own. Accordingly the provision of food 
within a food distribution or food for work program was not 
taking clientele away from local suppliers. It w a s  meeting an 
ahnorma: requirement not ordinarily served by the n o r m 1  fncd 
distribution and marketing system. 

Even so the food for work programs as well as t he  foad 
distribution programs could suffer from failure to take advantage 
of efficiencies of scale. it was not unusual  f o r  a PVO leased 
truck half full of supplies to be headed for a remote location st 
the same tirne a private supplier w a s  trying to put together a 
truckload for the same destination. Also, we Pcarr,& of s ~ x e  
failures of coordination between the PVOs administering f sod 
assistance. Occasionally food for work projects woi~ld 5e 
prejudiced by an overlapping feeding program In whIc5 
participants did not work for their food. 

AID entrusted food assistance excl ;asively to t k  PVCs . 1** ' -3:s 
caused resentment f r ~ m  the C O R D E s ,  which resentment in t71rz 
tended to produce fr~ction and inpair cooperation. In the case 
of Cari tas such friction aggravated preexisting mutual mistrust. 
The CORDEs performed reasonably well in handling food asslsranze 
from other sources. The AID mission suggests, and we conlz;;::, 
that in any future reconstruction program AID sho~li!. c3zsIder  
charmel l ing  food assistance through capable government agencies 
as well as PVOs. 

Recommendation: - - Consider Government agencles for inc9usI~n 
fjlture feeding and food for w o r k  programs. 



b. Production restoration. 

The second Program objective in the South was to help the farmers 
restore their production as rapidly as possible. Potato is the 
main crop, planted as soon as the early rains produce sufficient 
soil humidity for seed germination. The normal growing season 
runs from the planting season, mid October through mid January, 
to the harvest season, April through June. The months of June 
through October are generally too dry and too cold for any second 
crops. Because the planting and growing seasons are in 
different calendar years the crop for a given season is 
identified by reference to both years. 

The l982/83 crop was substantially lost because of lack of rain 
throughout the planting and growing seasons . The 1Q83/84 crop 
was about half of normal and the i984/85 crop was close to 
normal . 

The 1983/84 crop was affected by lateness of rain. The drought 
did not finally break until late December and early January, 
leaving very little of the normal planting season. When the 
rains did finally come there was insufficient seed. There w a s  
virtually no seed stock left over from the preceding year. The 
drought's continuation through most of the 1984 planting season 
further depleted seed stock by discouraging farmers from keeping 
seed potatoes that could also be eaten. Then after the drought 
broke, those crops planted near Lake Titicaca to take advantage 
of the fertile humid soils were flooded when unusually hea-;y 
rains raised substantially the Lake level. The r a i n s  were so 
heavy that many of the higher fields planted in potatoes were 
washed out as well. 

Even for the 1984;85 season, which had more norxal rains both I n  
amour,t and timing, there was some seduction in crop because cf 
sh~rtage of seed. There had n o t  been a normal supply of seed 
from the previous years partial crop, and a contractor relied 
upon to bring potato seed from Huaraz did not perform well. rn ,he 
PVO's, however,were credited with excellent work in helping with 
the importation and distribution of seed. 

While the program for restoration of production in drought 
stricken highlands was generally successful, there is still oEe 
important lesson to be learned. Recovery of the 3983384 pettat.1 
crop would have been stronger with an a m F . l e  supply of seed stock. 

Recommendation: 

During drought special efforts should be taken to build arid 
maintain seedstock supply through the very end of the ~ J a n t i r . 2  
season, to be prepared sholnld the drought break in tine fc3r z?  



least some planting. 

c. Water use and management. 

In xi:- zourse of the Program, irrigation projects may have 
acquired a life and purpose of their own beyond the original 
primary objective of providing useful results from employment 
generating activity. Activities focused on maintenance, repair 
or modest improvement of existing irrigation systems seem to have 
been relatively successful. Where more ambitious new irrigation 
and water supply projects were attempted, the Program was least 
successful and some serious problems arose. 

Irrigation projects, even those relatively simple in design and 
modest in proportion, require more time for appropriate 
feasibility analysis and other studies, and particularly 
preparation and follow-up with participant communities, than is 
available within an emergency program. Further, the drought 
afflicted highlands of the South were populated largely by the 
culturally distinct indian descendants of the Incas. The histcry 
of developmen' projects in this part of Peru is checkered with 
failures resulting from inadequate consideration for the cultural 
context. For the emergency program, fast track project selection 
and implementation procedures were applied and proved inadequate. 
We found irrigation canals in the wrong places, and sections c;f 
major canal construction projects that may never be completed 
because they Sore excessive cost relative to benefits. Even f s r  
irrigatiqn projects we11 completed, cornmznltles would bs 
unprepared to put them to good use. 

Conclusion : 

AS distinct from the urgently required ir,frastructure repall- I:. 
the North and short term en,ployment generation in the South, ne-Q 
projects, particularly in irrigation, were not ap2ropriate for 4 
fast track. 

In fairness to INADE and AID, their first priority was not zG:.; 
projects. Rather, need to provide employment in a hurry, 3::: 

availability of massive funding for an empoverished region, 2r:.---, 
the inclusion of new projects. Further, the obvious area for I:-:&-+ 

projects in the South following the drought was water use ar.? 
management. Irrigation systems, wells and other means of n . ~ r - ~  
efficient water use could help maximize production in n o r x a :  
times and mitigate effects of cycllcal dry periods. We a:-- 
informed that the issue whether to include new irrigaTl - 
projects was raised early in program design, and recel-.-+' 
appropriate consideration before the final decision to incl.:f.- 
them. We understand the decision was made with eyes open t.7 +?,- 
risks involved, but with a w i l l l r : g n e s s  to accept  such risks i : .  



the belief that the benefits would exceed the cast. 

In our judgment, the experience tends to indicate otherwise. Tne 
costs were greater tkan anticipated in terms of investment in 
projects of questionable selection, design and/or execution 
because of inadequate studies and insufficient community 
involvement in preparation and follow up. 

Such conclusions are easy enough to reach with benefit of 
hindsight. We do not suggest that the Government or AID acted 
unreasonably under the circumstances in deciding to include new 
irrigation projects in the program for the South. Rat?ier, 
looking to the future, we suggest there is a lesson to be learned 
from this experience, that new irrigation projects should be 
reserved for situations which allow adequate time for design and 
implementation. We note however that even within the emergency 
context, certain irrigation projects included in the Program 
might have fared substantially better with a relatively few more 
months for necessary studies. See further discussion ok related 
issues in 1V.B below. 

Recommendation: 

For droughts, the immediate response to 2rsvide sustenance 
through employment should be directed ait simple activities for 
maintenance, repair and improvement of existing roads, irrigation 
canals, etc. Drought mitigation approaches involving new 
projects in irrl~atlsn in particular should follow a different, 
more deliberate "slower track" for development and axecut l ~ n .  
Adequate time must be provided for necessary hydrologic, eccnomic 
and physical feasibility analysis and work with the participatln~ 
comnunities both at the preparatory and the follow-up stages. 
Only thus may be gained adequate assurance that the project 
design is appropriate and that the resulting investment will be 
well used. 

ITI. arganization and praced~ires 

A. Government of Peru 

To Implement most of the national reconstruction e f f o r t ,  tkft 
Government, with the support cf AID, chose a two-level s y s t e ~ ~  
with the COR3Es as the primary lrnplementing agencies and INADZ as 
Intermediaryi 'coordinator  at the national level. B u t s l d e  this 
system were those activities financed by the muIti3atera: 
development banks for restoration of damaged infsastructcre Ir; 

the North. That reconstruction was carried out by the var lcm;<  
sectoral agencies in agriculture, transport, sanitation zz2 



electric power with whom the banks had been working previausly. 

a. The departmentai development corporations (""CORDEsW'). 

[ I  Background 

The departmental development corporations are the current 
manifestation of the Gcvernment" decentralization policy. A s  
implementing agencies, some of the CORDEs were new organizatlccs, 
barely formed, while others derived from one or more predecessors 
dating back a decade or more. An institutional ancestor of 
CORDEANCASH, for example, was CRYRZA, the organization for 
rehabilitation and reconstruction sf the zone (mostly Ancash) 
affected by the earthquake of 4970. That experience with 5 
prior disaster reconstruction made GORDEANCASH one of the more 
effective agencies dealing with the current disaster. 

As established in 1982 from departmental development committees 
of varying competence, the C O R ~ E S  were responsible for 
implementing investment projects in their respective departments. 
The central government still held the power of the purse, 
however. Except for those few departments, including Pfzra andl 
Tumbes, favored with mineral royalty revenues, the CBRDEs were 
essentially dependent on the central government for fuzds. 
Appropriations by the national assembly responded in varyizg 
degrees 5 0  annual budgets submitted by rhe CORDEs. 

[ 2 !  Strengths and weaknesses 

A s  implementing agencies, the C O R D E s  offered the fo::swl~s: 
advantages: First, managemerit and execution of cons tralct f :r: 
projects are clearly witkin t5eir primary functions as 
governmental agencies. They have flexibility to carry out sucb 
work by contract and agreements w i t ! r  other agencies, as well as 
by direct administration or "force account.'" Second, becaxs;. 
their leadership and management is closer to the affected 
community than is the highly centralized management of t k e  
sectoral agencies, the CORDEs tended to be m c r e  responsive *c: 
community needs and priorities. Since the COR Es in general were 
relatively a e w  organizations, t h e y  tended to be less set I2 t3eir 
ways and bureaucratic in their workings. AL33, Zn any evet-," 
they are smaller bureaucracies with l e s s  bureaucratic inertia. 

The newness and iriexperience of many of t h e  GORDEs w a s  a h = :  zi 
disadvantage tending to hamper response of many of C ~ P Z  ,, 
especially at the initial stages. Further, their closeness * - 
commu~ity constituencies zlakes them more vu2nerable tc loch?  

- ". polltical pressures which can be a disadvantage whec l a r -P-  
issues are nt stake. 



C were the Setter choice as Im lement:~~ agencies ,or T 6.3 Pr99ra.T - 
Their performance may have b en variable and far from perfect 
best, but nonetheless notably Bar,.aaancr; c f  
t h e  sectgral agencies. For deve substznt2al 
technology innovation and/or 
aspects, where timing may not be as critical a factor, it xay be 
appropriate to wcrk with the sectoral agencies, partlcu2arly In 
agriculture. Even in such situations, however, the decentralized 
institutions are worthy of consideration, 

Recommendation: 

That the Government and A I D  plan to continue with the CBRDEs as 
the primary implementation agencies in any disaster 
reconstruction program, especially where timing sf response is a 
critical fzctor. 

(3) Internal decentralization 

Many of the C O R G E s  established relaeively autonomous 
reconstruction program imp1ementatian units wit in the c1Ql?3E. 
Such autonomy for the i .nap2ementatio~ it as a temporary 
organlza t  icll for a program of limited duration, facilitated 
expansion of capability with con-sat piersosnne1. A: Least some 
of such contract personnel, wit;, INADE collaboratlan, could be 
compensated at levels adequate to attract higher B eV:e " 
grofessionaf and managerial skills. 

rn  here w a s  s i ~ ~ : l r ~ c a n t  correlation between the degree sf auconQmy 
af the impiementatlon unit and the pesfosman~e of the GCiR3E 4n 
Program management. Autcnorny he1 ed shorten chains of command 
and Sines of vertical csmmunicatloz within the CORD%. In some 
C O R C E s  autonomy a l s o  bypassed ~~nwieldy interpaail f i i iane:iaI  
management systems, 191 suited to speedy 4 ~ ~ e J = n ~ a ~ ~ ~ ~  5f 

emergency measures. On the other l?and, l a ~ k i p ; ~  lmger  term 
developmental effectiveness as Z?:s?i:lcS f r o a  s h ~ r t  t e r m  enesgenzy 
performance, those C G R D E s  whizh i n t ~ g r a t e d  thei~ Irnplenentatilnn 
unit into their permanent orgaaizati~~ are snore k e y  2 k ~ p ~ 1 2  
the key personnel and sustaic inslemextatio~ capacity. 

That autonomy sf implementation unit be encouraged for energency 
programs of short duration in which t ixir ig Is crltlcal. 



. C and t h e  P V O s  to work together toward cornmo~ ~ ~ ~ I P c T ~ * I ~ s .  A i s ~ ~  L e i  
the Xorth, the housing projects in particular afforded similar 
occasions. One of 'the favorable cGnsequences of t e P ~ W r d m  
should be Improved working relationships between PVOs ax? 60R3Es 
growing out of the mutual knowledge and respect gained from suck 
work together. 

b. National Development Institute {""INADE"). 

( 1 ) Background 

IXADE was created on June 28, 1983, to coordinate t h e  
fl~od,~drought rehabilitation and reconstruction program and also 
manage certain national hydraalic and other major special 
projects in the highland and jungle regions. 

TNADE's Rehabilitation and Reconstruction Division reviewed and 
approved subpsejects submitted for financing with external ar 
recoastruction-bond financing, provided guidance and "technical 
assistance to the CORDEs, including services of individual 
professionaIs as well as consulting firms, am3 serve6 as as7, 

intermediary between the CORDEs and ministries and other agencies 
of the central government. 

1 2 1  Strengths and weaknesses 

I n  chsice of agency f o r  the intermediation,'co~sziinat~c3n re;lle, rl-ne 
~ " r e n g t h s  and weaknessits cf INADE are somewhat similar ta th- . .sr  
of t5e 6 3 R D E s .  A s  a new agency, INADE w a s  snaa;?er and le:sc: 
entrenched in its  bureaucrat:^ ways, a ~ d  therefore In a positizz 
to r~spcnd more quickly and flexlSly to a cew major t a s k  sud2enly 
t k . r u s t  upon it. Also, as a new agency, 1NADE"s statxs withlr th+ 
raatlsrral bureaucracy was determined by the importance of t5e + a s k  
and leadership currently assigned t~ it, rather than by arzy l ~ w l e r  
hierarchical level pre-determined by Its bureaucratic h i s t ~ l r y .  
Most important, 5 0  attract and keep quality staff, 'INWES w a s  
authorized to pay salaries abo%-e the G o v e r r z m e ~ t  k bsrocra+i - 
n a r m s .  

On the other hand, INADE like the CORDEs brought rlelat5*~-~7?~; 
little experience to its role and required some time t3 gaiz 4 : : ~  
necessary staff and expertise for performance of that role. r - -2 .' s 
of experience in the bureaucracy and consequent absez-e @;f: *;s*="~- - -  -... 

a linkages with other Sovernment agencies req~lre6. s u S s t a z r : s -  
i - v e s t m e ? - a _ t  3 f  effort to estabi ish usef 911 working se:atlonships. 
particularly at the octset. 



While LNADE was a good chgice 3 c ~ r ~ c e p :  fzr t h e  c 3 0 r < i r r , a " r :  -' _F 

role, it could also have been a highly r i s k y  c5sice In  ?sacTtc~, 
if not we41 managed. That the pr9gram szacceeded refk1:'ts 
s t r ~ n g  S U P ~ C S ~  giVj.en by both the 3e7a*;nde ax? Zar:: f 3 

administrations. Outstanding leaders were ;hoses and she-,: Lz 
t u r n  hired exce4:ent staff. The st rength of t5e Sovesnnent's 
commitment and resclting quality 9 staff and leadership is 
reflected by the low turnover 0 2  ~rofessioasal  staff wit% z>awye 
sf administrations. Such contixuity af key staff c o r , t r i b u t e r ~  
substantially to the effective management of She pro 

Conc3.usion: INAIPE thrived on strong supptort from above. 

The Government further demonstrated ibs strong su port f o r  X A D E  
azd the Program by delegating highly useful exerg1enG-y autf.,orllCw~ 
to waive regulations normally applicable to p u b l i c  contracts and 
procurements. INADE, i r ? l  ~ U T R .  dem~nstrated i ts w t 3 r t h i x - e ~ ~  cf 

,;OLS in its use.  such delegation of authority 3-37 being jcdiPa 
INADE leadership recognized that many z:epulatior,s have bi%s;Ps iz 
reason. Particularly in the c c ~ t r a c t  area, usual b4ddI-3 
procedures tended to enscre quality pesfornance at r3mpe"ritlT:? 
prices while protecting against fraud an2 colluslan. 

Program c o o r d i n a t i o n .  

7 .1 .I ~n the North, I N A D E  jusIsdIction - a,, S'""m=+.-'Jz ' *  - -- 
L - > * A -  % - - * . *  

f i r rancud S y  AID and most sf that f i x i n c e d  $y rec,-o,.lsitr~c"i 3:. 
bo,r,t!s. Included were sane activities i n  the 2 r r i g a : i  21:- 

t r a n s p r t ,  power, and sanitatio~ sectcars carried out by SPE:;Y";' 
_ C % - X C  agencies under 'konvenigs e r _ c a r ~ 3 ' '  between t'rzean and t h e  C J., : 

Excluded, however, was the n a j o r  portIt3n " 7  the  reconsr=.*;c-*- - - srograrn for these sec to r s ,  financed ty the I3FZ ac3 t h e  I Z 3 ,  2 
c ZI p these reconstruction az+i~iSles, seasz~aral agezr. IPS, f- --. " 

- ? G F  - C  --an:- - -  , ~ . - e c ~ l y  with ~ h e  Banks w i : h z x ~ t  a:-,. cocrdi~at2zz 1-31.. ,, -.*sL 

Siailarly INADE had no coordl;:a?lox r c ~ l e  Z n  :he S6C0,ZGO x d f  I 

project f ir ianced by AID from "he r ~ z : = i n s t r - a r t Z z z  >rei5ez-: 131a2, = ' 

for which the Ministry f Xea? t?"r w a s  the ;ax.:ecs:t lr:: - ?:err": - - ' 
agexc;;. 

- 4 - I:JAI?E k strong performance ~ 2 s e w h e r s  ZnSlcafes that  TZJA?Z -- '  I" " 
have beex able to prcd and facZlL'taite per f~rxar i -e  by the E23: ". 

Ylnistsy in t32 medical s~kproject, had thar 2soJest keen wlrkz 
IWRCS's coordination jurisdirticn. %:3st inp3rtac~. S:IJA7E r i ;-. - 

1 - a % . +  

have saved at least ?ar", ,if r=a"i:alT, -: :he 52"1": L I z T- 
5 - mn"r f : a t e ra2  baZk financing 335: 5 1a:?~r"rt3 "f s ; e ~ z ~ ~ - . a > ~ ~ e ~ :  - - . * 

to nect  c e r t a i n  condit i o ~ s  2seseilent pestzlzrq- t: " - - I  "-a" - e 



submission of design documents ~ a d  assusa ce sf adeq;~ate 
eounteJapart. IR the seconstrvction progra generally, IMA3Z 
performed a useful role in expediting cornpBetion of plans and 
specifications. Further, it appears that, with proper 
coordination within the Government, a substantial portian of the 
reconstruction bond proceeds could have been credited against the 
Government" counterpart obligation for the MDB financing. 

These are but t w o  of the more nota le 'examples w ere Sirnitations 
on I?JADEfs saordinatlon role may have adversely affected tktif? 
reconstruction effart. 

Recommendation: 

That in any f u t u r e  recanstructirsn program, the jurisdiction csf 
the Government coordinat lng agency should be defined to ina=Budte 
all substantial reconstruction activities. 

1 4 )  Continuing roles 

{a) Reconstruction programs 

On March 1 ,  1987, the Government designated INA E as the aaerscy + 

responsible f o r  Interrnlediation,kcool-dination of futvlre disaster 
rshzbilltation and reconstructior, programs. This deslg~at ican 
takes advantage of the existing capability cf an organization and 
procedures established f o r  such role. 

F.ilr+her I t  I s  comforting t ha t ,  sc ?as at least, INADE retains 2:s 
other roles with respect to certain hydraulic and ot3.,er x a ~ ~ r ~ z -  
develspment ps,ojc?cts. One disadvantage of a permanent disaster 
reconstruction agency is that the ro le  between disasters nay icct 
h a w e  e~csugh  substance cs status to attract and retain the t o p -  
quality pers~nnel needed for a major reconstruction program. The 
c ,act that INADE does have other relative1 importan? fu~cti~ns i n  
managing major hydraulic and spclal projects is a definite 
asset. It has enabled INADE t.ra r e t a i n  many of the key staff 
aembers which it had been able 5 0  atrract for t5e Reczsnstr-~ctictl: 
P ~ ' o q r a m .  

Conclusicn: INADE is an appropriate ckoice for the coor.dinatlr:r 
role for fzture disasters. 

[b) Preparation far reconstruction 



and Finance. Unfortunately, INADE1s continuing fanrtions b e t w e e =  
disasters are not of a nature to sustain strong work2~g 
relationships with the CORDEs. 

INADE could, however, assume a constructive sole in preparation 
for future disaster reconstruction programs. Such preparation 
could include periodic sessions between INADE and CORDE 
representatives to formulate, refine and adjust reconstructiasln 
program implementation plans and procedures. It might be 
difficult to sustain a lively agenda over an extended disaster- 
free period. Over the short to medium term, however, there is 
plenty of room for useful work on reconstruction strategies for 
the different types of disasters prevalent in Peru, And in the 
process INADE could be sustaining useful working relaticsnships 
with the C O R D E s  which would facilitate reconstruction response to 
the next major disaster. 

Recommendation: 

That INADE assume an active role In preparation for future 
reconstruction programs, and that AID provide material support ts 
INADE in such role. 

j c )  Disaster relief 

In this connection, INADE could also 9;se the time between x a j ~ r  
disasters to develop close working relationships ~ 9 %  h25:l 
Defense. The line is not always c l e a r  "stetween dlsaster relief, 
f c r  which Civil Defense is responsible, and dlsas:er. 
rehabilitation and reconstructian for which IWA3E is ~espo-~si'ble. 

INADE involvement is hardly necessary in rehabilitation an.? 
res:or,structfon activities consequent to minor disasters. 
Ordinarily management of such activities is we41 within exSstir.2 
capability of the CORDE for the affected department. Where t h e  
disaster is of such magnitude and scope as to affect more t h z y -  

one department ar require continuing substavtial involvement -f 
foreign donors in the reha5i:itatihsn and reconstruction p h a s e s ,  
the necessary support and coordination roles seems clearly w i t h l -  
I N A D E k  mandate. 

Wherever there is likely need for ADE follew-up cr. 
zehabilitation and reconstructio~ activities, the more and sooner 
INADE is brought into the relief phase, the smoother ":r 
transftior, on a stronger base for the rehabilitation an5 
seconstruction phases. Inclusion of an INADE represeatative c:& 
the national disaster relief committee would help insure tinel, 
involvement of INADE in the Govesmnent's response ts nafcr 
disasters, It would also provide benefit of INAD@ 3 sccuxulate i 
experience and expertise i n  de termining  t he  Government's rte~=ljcl~t~~ 



to major disasters. The rationale for inclusion of CORDE 
representation on the Department Disaster Relief committee is 
even stronger since the CORDE will almost inevitably be involved 
in departmental rehabilitation and/or reconstruction activities. 

Recommendation: 

1. An INADE representative should serve on the national disaster 
relief committee. 

2. A CORDE representative should serve on each departmental 
disaster relief committee. 

2. Procedures 

a. Project execution methods 

The CORDEs executed projects by one of three alternative methods: 
force account, agency agreement, and contract. 

(1) Force ~ccount. 

I n  construction by fsrce account the implementing agency in 
effect acts as its own contractor in hiring people and equipment 
as necessary to do the work. 

Force account construction offers t h e  advantage of immediate 
commencement of work without need for prequalification of 
contractors, competitive biddizg procedures, etc. The 
disadvantage is that it demands more management f r o  the 
implementing agency. The agency must employ the labor, rent the 
equipment, procure the materials, etc., and public agencies a r e  
not often blessed with abundance of entreprenurial management 
capacity . Moreover, they are often encumbered by unwieldy 
procurement procedures. A furt5er disadvantage of f s r c e  account 
relative to contracting is that the cost of the work is not 
definitively determined in advance. 

Assuming a reasonably capable implementing agency, am3 the 
CORDEs had varying degrees of construction capability, f a r c e  
account is more appropriate for smaller, simpler works for wklch 
privaxe contractors may be reluctant to mobilize and accordingly 
charge high overhead. Also, since a private firm prefers f39; 
control over the people performing work for which the firm is 
responsible, force account may be the m e r e  appropriate rneanzs cf 
implementing a project with substantial community self-help 
involvement. 

32)  Agency agreement 



"Convenio-encargo'br agency agreement is an arrangement by which 
the implementing agency, in this case the CORDE, entrusts project 
execution to another Government agency, usually a sectoraE 
agency. In the emergency program, convenios were also arranged 
with municipalities, who in turn might carry out the project on a 
force account or contract basis. 

The convenio method offered the advantage of drawing on 
experience and expertise for such projects within the sectoral 
agency. Also convenios with municipalities enabled the 
reconstruction program to reach communities at such distance f ~ o m  
CORDE headqu2rters as to preclude effective direct management by 
the CORDE. 

The disadvantage of the agency agreement method of project 
execution is the inherent division of responsibility. The CORD@ 
will intend the contracting agency to bear primary responsibility 
for the project. Since the funds are coming from the CORDE, 
however, the executing agency may look upon the project w i t h  
something less than a desirable degree of proprietorship. The 
degree of sapervision during construction and the extent of 
maintenance after construction may suffer as a consequence. 

Conclusions: 

1. The agency agreement method m a y  be appropriate for major 
public works requiring the specialized management expertise sf 
the public agency responsible for the particular sector. 

2 .  Also for more remote municipalities beyond reach of effective 
CORDE project supervision, agency agreements afford an 
appropriate means for expanding program benefits. 

3. V s e  of the agency agreement method is subject to the s t r o r , ~  
caveat, however, that such arrangements must clearly define 
respective responsibilities of T h e  parties, 2artIcularl-y tcsst: 
accountability of the contracting agency. 

( 3 )  Contracting. 

The third alternative is contracting with a private firm ?r: 
perform sccording to contract specifications. The contractor I:: 
reponsible for provision of whatever equipment, labor az;? 
materials are necessary to carry out the work. 

Contracting offers the advantase cf cost determined S e f r r a  
construction, and by a competitive bidding process which shoc: l 

' T insure reasonable price. Also prequaiification procedures shaz- , 



provide adequate assurance of quality of performance. 

Contracting imposes less management burden on the implementing 
agency than does the force account method. On the other hand, 
contracting does impose a more sophisticated management burden, 
that of managing contractors, As the reconstruction program well 
demonstrated, weak or unscrupulous contractors can cause major 
problems if their work is not properly supervised. Good 
management systems and skills are needed to detect and obtain 
correction of defective performance before the work is severely 
prejudiced. 

Another major disadvantage of contracting with private firms is 
the time required by normal bidding procedures. The Government, 
however, granted broad discretion for abbreviating such 
procedures under the Reconstruction Program. Such waiver 
authority was put to good but judicious use. 

Conclusion: The contract method Is to be recommended generally, 
and particularly for large expensive projects requiring 
application of sophisticated equipment, specialized labor and 
professionals, e.g. bridges, highways, larger lrrigaticn 
structures, water and sewage systems, etc. 

( 4 )  Contract modes: design-construct 

Ordinarily construction projects to be executed by contract a r -  
divided into design, construction and construction supervlslcr: 
responsibilities. In the usual case construction is z~~ 
performed by the same firm that designed the project, and t l .e 
construction is supervised by a separate firm. Quite often t P a r  
Aesign and construction supervision responsibi1iP:ies ar;. 
perfcrmed by the same firm. In Peru however, a system 5 7  
sometimes used in which design and construction are b c t t .  
performed by the same firm, the so called "concurso ofesta" c?r 
design-construct method of contracting. 

The design-construct method offers some sav2ng of time in t k + *  
the design and the construction need not be contracted f : 
separately. This method may also offer some savir,r; in money * - 

the extent that the knowledge of the project gained during des2j: 
can be appli~d by the same firm to the construction. - - * 

disadvantage of the design-construct method is that it provi,-l--. 
less protection from design error. In the usual case, where "?.- 
aesign and the construction are carrled out by different f z r r .  
the separate construction firm is in a position to detect 2:--- 

correct any obvious error fn design. 

The critical disadvantage of design-construct, or concGr+ 
oferta as practiced in Peru, however, derives fron the absence * 



a pre-existing design. Absent detailed specifications with which 
all bidders must comply, each bidder proposes a mere design 
concept, each of which may differ significantly from the others. 
This oper,s the bidding to subjective evaluation, which in turn 
renders the bidding process vulnerable to nontechnical 
co~~siderations. Also, with but a vaguely defined design concept 
to conform to, there is excessive leeway for the contractor to 
reduce standards to the detriment of the project. 

Conclusion: While the design construct method may offer some 
advantages for smaller low-cost projects of relatively simple 
design, it is not recommended generally and definitely should not 
be used for any large or complex projsct. 

(5) Contracting for management capacity. 

The C O R D E s '  Reconstruction Program experience exposed them to use 
of contracts to expand their capacity to meet the needs of the 
job at hand. They did so not only by using contractors to expand 
their capacity for carrying out construction projects. They also 
used contracts to supplement the GORDEs1 managerial and 
administrative capacity to handle the often substantial:y 
increased workload of the Program. 

%any of the CORDEs used contracts to add necessary professionaPs 
and other staff to their project implementation units during the 
reconstruction program. For lower level professional needs they 
were generally able to get the people they needed for the period 
they wanted the,n. There was no obligation to continue %at 
employment beyond the period of the Program. 

In contracting for higher level skills andfor experience, C B R D E  
salary ceilings for contract as well as permanent employees were 
often an obstacle. INADE was sometimes able to help by 
contracting within higher ceilings for stronger professionals w h c  
were then detailed to more demanding CORDE positions. 

INADE contracts were used to expand the capacity of the C G R D E s  in 
certain other aspects. Cccasional bad experiences in T r o y r a ; ~  
implementation impressed on the CORDEs the critical importance sf 
qualification of project designers and construction supervisors. 
To help CORDEs with design of projects within the Program, INADE 
contracted private firms. Also some CORDEs used these firms to 
supplement the capacity of the project implementation units for 
supervision of construction. 

Looking to the future, INADE will not be available on 3 

continuing basis to contract higher level professionals for tP"e 
CORDEs . To manage projects proper ly  CORDEs must have e i t k r  
higher, more competitive salary schedules at professional levels, 



or at least authority to contract professionals at hisher 
compensation for special tasks on a temporary basis. s;lc*lt: 
authority can usually be rationalized on the principle thar th.5 
higher salary compensates for lack of job security. 

Con 
the 
pri 

clusion: The reconstruction program experience was useful to 
CORDEs, exposing them to ways in which they could look 50  the 
vate sector as a source of help. Private firms served the 

CORDES not only as construction contractors, but alsn as 
consultants to supplement the CORDEsl own capacity for desigrz, 
analysis and supervision. 

Recommendation: That at least for emergencies, t e Govenment 
should authorize CORDEs to contract on a temporary basis for 
higher level professionals at higher salaries. 

b. Fund disbursement. 

Ainong the more problematical factors in Program implementation 
was the Government's requirement of monthly subproject budgeting 
and supporting accounts of expenditwes on previous advances. 
Grant proceeds were managed or? a relatively simple and 
expeditious basis directly by INADE. But f o r  proceeds of 
reconstruction bonds or loans, or counterpart l gca l  cxrrencfes 
generated by PL 410 or program Isans, the Ministry of Economy and 
Finance required monthly budgeting and accounting submissions as 
a basis for further disbursements. Such Governaent f inaxc  in3 
also had to receive annual legislative a ~ r o v a l  t h r o ~ l g h  the 
Government budgeting and appropriation process. This requiremen* 
for time-consuming bureaucratic and legislative procesq w a s  - further aggravated by need for supplemental appropriations. $1 

addition to a normal amount of project over -~UCS,  severe 
inf;atlon of 100% to 203% per  yea r  caused substant iai over- r*ms 
in local currency cost for virtually all subprojects. 

Such paper work requirements on a aonthly Zsasls Ixp~osed a 
substantial administrative work lozd. Any delays i ~ ,  or problem-3 
with, such paper work Iatesrupted the flow of fxnZs f ~ s  
subprojects with consequent delays In execution. 

The Government requires suck monthly srccessing of funding 
requests and disbursements i r  order to keep expenditures in 
line with income where cash flow is very tight. in such 
situation, of course, tigilt control sf expenditures is nct 
unjustified. Such justification does not apply with eqxa1 
force, however, for expendi tares from dedicated E l m d s  
available in ample amounts to coves anticipated expenditcres 
over an extended period. 



Such was the situation under the Reconstruction Program with 
the Government's contribution, as well as the financing from 
AID and other sources. The AID funds were committed on a 
no-year,length-of-project basis; and the Government's 
funding source was the proceeds of the reconstruction bonds. 
Thus, both Government and AID funds were available in ample 
amounts for medium-term project expenditure requirements and 
could not be used for other purposes- 

Accordingly, among Government preparations for the next disaster, 
we suggest prompt adoption of special budgeting and accounting 
systems for programs financed with ample amounts of dedicated 
funds. Such programs could prudently be administered on a longer 
cycle for budgeting and accounting paper work. A semiannual 
cycle might have been feasible for the Reconstruction Program. 
Even quarterly processing would be a big improvement over the 
monthly requirement applied to the Reconstruction Program. 

The same rationale applies to certain other programs financed by 
AID and other international agencies. The rationale applies ts 
Government contributions only to the extent that they are 
reserved in ample amounts for a particular project. 

With respect to loans, the Government might want tighter control 
cver disbursement because interest starts accruing from the date 
funds are drawn down by the Government. Certainly in an 
emergency ~7rogram, however, the cost of program delay 
attributable to monthly paper work requirements would outweigh 
any cost of drawing down loan funds slightly in advance of need. 
Particularly is this so where the interest rates are in t he  one 
to three percent range of concessional loans from AID and the 
N C S s  . Indeed, where such funds  are drawn down somewhat in 
ad*.~a:~ce ~f need, the Government may have ways of keeping them In 
interest earning accounts. Such earnings could preserve or even 
increase the value of the loan f~nCilng during the period between 
receipt from the lender and disbursement by the Government. 

Conclusion: Government monthly fundiag paperwork and procedures 
imposed delays in project execut  i o ~ .  

Recommendation: 

That for programs where ample dedicated funds are available the 
Government should consider lengthening the accounting cycle f o r  
implementing agencies. 

'53. A I D  



1. Organization 

a. USAID organization. 

To execute different elements of the Program, the AID Mission 
organized in various ways. The program loan was managed by the 
Development Resources offlce. Except for reconstruction uses of 
local currency, which were managed by a new and separate Disaster 
Relief, Rehabilitation and Reconstruction Division (DRR), the PL- 
480 food assistance was managed by the Program Office. DRR also 
managed the $60 million Rehabilitation and Reconstruction Project 
loan/grant except for the h.eal th component managed by the Health 
Nutrition and Education Office, and the Materials Bank component 
managed by the Housing Divisien. The Housing Division also 
managed the Housing loan guaranty program. For f~rther detail, 
see Table I. 

b. The Disaster Relief, Rehabilitation and Reconstruction("DRR") 
Division. 

The DRR Division, was at t3e fourth level of the Mission 
hierarchy. The Division Chief reported to the head of the 
Development Resources Office, who in turn reported to the Deputy 
Director, who in turn reported to the Mission Director. The DRR 
division, which employed over 30 people at its peak and will 
disband at program's end, was almost totally staffed by 

9 7  contractors, as distinct from U.S. direct hire personnel. cven 
the Division Chief, who carried the U S A I D  title in spanish 'sf 
"Jefe del Programa de Rehabili tacion y Reconstruccion" , was a l s s  
a contractor. DRR, which included its own complement of 
agricultural technicians and financial analysts, as well as a 
thoroughly computerized project monitoring staff, was by far t k e  
largest single division in the A I D  Mission. DRR also depended 
for technical and administrative support on other mission 
offices, including the Engineering Division, Agriculture Offlze, 
Executive Office and Controller. The DRR complement cf 
agricultural technicians and the three project fundeZ eng lzee rs  
assigned full time to the project spent v i r t a a l l y  all their t i ~ . e  
outside the office working with INADE and the CORDEs. cyr 

i he 
financial analysts were also working in the field nuch of +he 
tine. 

c. The AID Project Manager. 

It was logical to use contractor personnel to staff the temporary 
U S A I D  office responsible for managing the temporary 
Reconstruction Program. The head of that office, however, 
ideally should have been a direct hire AID foreign sesvZce 
officer. Under the applicable U . S .  Government Saws an.? 
regulations, there are certain authorities in agency decisic!; 

- aaklng and document signing which can be exercised cnly by a 



direct hire person and not by a contractor. 3n the AID sic2e 3" 

least, the U S A I D  divisilsn chief/project manager was perhaps T h e  
aost key person of all in the performance and ultimate success of 
the Program. It was awkward that he should be encumbes~d 
unnecessarily in the performance of his responsibilities. 

The evaluation team did not determine the precise nature and 
extent af the Mission and AID Washington efforts to identizy a 
division chief/project manager from among AID direct hire foreign 
service personnel. We do know, however, that relatively early in 
the proceedings, and timing certainly was of the essence, the 
Mission sought the best qualified person it could find on a 
direct personal service cont~act basis. Within three months It 
had an outstanding professional, with extensive AID experience, 
on site in Lima ready for a three-year assignment. 

The DRR Division was in many respects a mission within the 
Missicn requiring managerial and leadership abilities comparable 
to those of a mission director. En putting together the 
remainder of the Mission program management team, the Program 
Manager selected well. Sound principles of business management 
were applied in the organization of the team and management of 
its program. The program management team was expanded as 
necessary to meet program needs, but never to such size as to he 
unwieldy. 

The division chief/program manager was s i t u a t e d  seemingly !ow !x 
the Mission hierarchy compared to the Program's importance 
Nonetheless, he and senior Mission management saw to it that ix 
general, major program implemerr id [ion issues were p rc ; c> r iy  
addressed. Meanwhile , sllch organizat ional arrangement 'nelpe#"l 
buffer the E R R  Division and the Program from other bureaucrat: , 
requirements of Mission operatjons. The practical problen - f  
finited signing authority was addressed by a close worki::; 
relationship with the head of the Development Resource office, 3 -  

. . A 1 9  foreign service officer who did have necessary s i g r ~ i - - , .  d 

authority. 

Concl~sions: A program of the size, complexity and importance - 
the Reconstruction Program requires a high level of leaders? :: 
and managerial ability. Knowledge of AID is also inportant. -- 

direct hire AID officer is preferable if readily available. F .  
an emergency program, if the managerial and leadership strenst"r - 
are not readily available in a direct hire, they should be s 2 y - - ' *  - 3 - e  

through contract. 

d. Program coordination 

One Aisadvantage of the CRR Division location within the Miss: 
hierarchy was that it did not give the Division Chief as T 7 . - X  " A  A 



, 4 "clout" as needed to coordinate Program a c t i - ~ i t i e s  xanazjeZ &;' 

~ t h e r  Mission offices. This could knave been a factor in t k e  
problematical performance of the health subproject. P ~ s s i b l > ~  
also, closer coordination of food assistance would have been 
achieved thereby. In general, however, regardless cf theoretical 
hierarchy, the U S A I D  organiz2tion was small enough, and the 
actors able enough that the more critical concerns were 
zomrnunicated and actions timely taken. 

The rJSA'ID/Peru organizational arrangement is not necessarily a. 
mdel for future reconstruction programs. In organizing a 
Mission for a reconstruction program, as in other aspects of 
Mission organization, there must be flexibility for adaptation to 
the strengths and weaknesses of the various individuaZs and 
offices involved. 

e. Technical assistance. 

( I )  Amount and nature 

Anong the issues to be faced immediately in a secsnstructian, 
;=rrsgranz is the need for technical assistance and the amount a ~ i "  
type thereof. I 2  the " E l  Nins" Frogram, the USAID irajec:ted 4? 

?i?al/y component of technical assistarice. Indeed, of the first 
$ 2 3  million authorized under the project lsan/grant, i l s s  than, 
nne thi-12 was directed to financing of subprojects. The rest w n s  
2ilacated to technical assistance and admlnlstsative support. 7- . a 
fair~ess, the USALD contempiated suSs5antial. a d d i t i r i n z l  

1 A 3 8.. sxbproject financing from 170th A and GOE" sources. The "'---" 
allccation to technical assistance was intended 9 cover the 
whole Fragrax,  of which the amount served by sxch t e c h l s - - s l  

- - 7  assistazce eventually totalled close to $200 nl~~ior.. 9.t~ a:---- 
- 2  f 

r - st?ndard, however, the $5 million al2ocaSed ts ,:zancln~ of 
technical assistance for INADE and the CORDEs was high. 

'.'arious types of techn4cai assistance were fZnanslced a;Inder "::a 

a .  The financing of local cor ; su l t i ng  I r i r m s  to b o l s t e r  tl:-l. 
,-apacity of the C O R E E s  f o r  design and s u p e r - ~ l s i o n  of m a j c i r  xork5 
was relatively noncontroversial ; indeed we strongly recmmen4 i t  
3 s  a model for future reconstruction programs. The z o r ~  
czntr~versial element of technical assistance was the gr3uF 7: 

2ine depastnental advisors, plus the env i r cxnen t a l  an2 I r r i g a t l s ~ ~  
advisors. 

This team of "technical assis~aace" personnel worked -Jistaaal l; 
full t i m e  with IINADE and the C O R D E s .  The team Included 0s.. 
"aadvlsor" assigned f ~ l l  time to TNADE headquarters I z  Lima E::-: " .  
ralae 2epar tmentai advisors attached to the varloas CORCEs o ~ t s :  :? 

m sf Lima. ,here was only one adviser per CORDE r - * .  



Acpartments with the Iargest programs. Other depastx~ntal 
advisors were assigned to two or three C O R D E s  depending an the 
size of the departmental prograas. In addition there was an 
lrrigat ion specialist, arLd an environment specialist whose 
clientele included INADE and all CORDEs requiring their servises, 

Against this technical assistance team in particular, it cac be 
argued that Peru had ample capacity to administer repair of 
damage to existing infrastructure without a lot of outside 
technical assistance. Because of the nature of such repairs, 
there was little technical innovation involved and, in general, 
rather straightforward engineering, construction and supervision. 
Of the administering organizations, however, TNADE was new and 
the C O R D E s  had varying degrees of experience and capability, some 
of them with histories nearly as shsr t  as TNADE'ss, Furtker, w e  
heard general agreement among INADE and the CORDES as well as A T 3  
t h a t  t h e  technic , . i l  assistance helped substantially In expedi t i r : . ~  
the program. And, for an emergency prDgrarn especially, heav/y 
weight must be given to timing of perforsnance. We note, however, 
i ' 3 ,  

* h ,  L e a . -  -nat t h e  m c s t  rime sensitive of aAL rezonstructio~?, wo-'- 
restoration ta function of ths x r t h e r x  irrigation systems ?z a+- 
least a ;~rcvisional. basis, was 85 perbcerit campi~te by April 1 9 3 4 ,  
at which time the IXADE and T O S D E s  advisors had barely a r r l ~ ~ e z .  

The rather substantial In-~estnent in such tech~ical assistaslcs 
represented a conservative appraach I n  helping ensure t h a t  L ~ o  
program was not delayed by institutional and system weakness :ha: 
could be addressed by such assistance. In the special 
circumstances of this Program, with relativeLy inexperience2 5-3 

. G S  we -5, :-- * unproven coordination and Impletnentat izr ;  ir;~-ti+-~' '  
find that such amounts of technical assistacce were e:-rc.0-5s;-.-5 

6-- 1 Tt should not necessarily, however, serve as a model fi3r AG*q*:r+ 
emergency reconstraction prQgrarns. 

Conclusion: The level of technical assistance w a s  ,'ustlfiabPe, 
given the natnre of the program and the implementing agexcies. 

jb) Nomenclature v. substance 

This group of technical advisors was employed not under a single 
institutional contract, but rather all were hired under personal 
service contracts with the AID Mission. They were recruited by 
the AID Mission in consultation with INADE, employing the 
services of an IQC consulting firm to screen applicants. 
Initially all were expatriates, but, in the later stages ~f 
program implementation, three Peruvians were hired to fill 
departmental advisor roles. 



" 
bureaucratic trouSle shoo t ing , ' eez~ed i t i zgSI  A l t k o u g k  s a m e  cl,t,z :,an,*e 
professional credentials, they were hzreac? as genera8irsY.s rather 
than professionals os technici3ns. AccsrdZngly, theis titles nay 
have lead at least some CORDE management and other persosans21 e o  
expect trjc nuch of then  in the way of ~ r ~ p f e s s i ~ z a l  or zechnica2 
expertise. This likely caused Ilse of t l - r em  as "aad*~*is3rs", 8 t h ~ ~  
than as Intended, with consequent sl-mrtcomings and Ssss ~f 
respect. We suspect that this factor accounts at least ir. 2ar t  
for dissatisfaction expressed in some CORDEs with ~erformance sf 
their "aadvisors. " 

Recommendation: 

1 .  Use a more accurately r?escripzi.;e term than "advisor" 9~ 
I I assessorq' w h e r ,  the role is more i~ the nature of 
coordinator/bureaucratic expediter. 

3 Sirice the f 7 m c i i o n  Q such "c~ordqinat~rs I* - .  is largely 
nanagement system trouble shooting t o  assist in i d e n t i f y i z q  and 
removing S u r e a - a c r a i i c  obstacles, business administratio2 
expertise and e x p e r i e n c e ,  along ~ 5 t h  knowledge sf AID a ~ d  

' t r eleva~t overseas experience, ska;:l3 be weighted 5 e a v 1 ~ y  i~ 
recruitment. 



( 2 )  S ~ = ~ i r z e  of technical assistance 

{a) "NADEJCBFDE advisers. 

Accepti lng that the team af departme~tal advisors perforxe2 'a 
useful role, there still remains a, issue as rnCd :',heir scklirce. 
The Yission i2itially contracted 5 all Separtme~tal advIsi=.ss 
from the Ynited States. The CnFSed States Is a?? expezsive soc rc9  
~f technical a d v l s o r s .  The avel-age z o s t  of 2rovis3,l~g a U - S -  
professional i~ t h e  field, Ir-clcdixg allowances overhea3, etc. is 
xsually we24 in excess 3 5  $103 thoy~sand  a year .  

." - - In t k - e  l a t e r  stages zf +!re prs , - s?~ . . ,  rattier than  go back +; - =  - 
lJr, i ted States f o r  add :+2- -a  - ~<\-ISC~S, + ,,ae r I . " i ?ss io~  Z Z Z ~ T -  " j ~ ~ ~ -  2 
Tsr'j-,-:a::s ser.?e i n  *L: s r a~a r -  5 " y .  ? e r r = 2 a z s  r;lEf-=is.ed --I.-: 

" m 

advantage that they  w e r e  less s:spilnsl:e. n3r.3 readily ziR,*a:, 31: : .: 
and Inherently familia- w 4 r h  r h l r  szEntry and haw It t~.=. fs~X.;  S. 

a * "' -3 x" -3 Zasteae, their learnFng "3-1rv:2 ~i31ata?  f3 k x m l e ? g ~  2f --, ,.,, - 
1 t worked. Qne further adtaars*a+2e with ~rez5115arrs is " % -  -..= 't 

iz ""- exy~erience and e x p s t  i s e  ~ ~ : . ; ~ i r e ?  L - L C  pe?r.f3r11:arA :3 3. _" ::--e- . - - 
~ s l e  stays 4 3  the caw,C,-ry . - +---*-a- 

- "" - a -  - 
da.i, - wa3i l-y aT;a: , 6 w ,  F * 

respcnd to similaz needs 1~~ h r . 1  :r. :::e fa:t":re. 



T n  pract,ce, it appears that the performarace of the ?eruT~iar -  
depastnental advisors compared favorably with that of the foreigc 
advisors. The "advisory team" leader suggested that a nixed team 
wi" hat least a majority of Peruvians would ave 3etfer cornSineC2 
the strengths of domestic and foreig:: socrces I n  th2s situatlcx. 

Conclusian: The coe=ardination,'Zaci1itat ion B e a m  would ha-:P 
perfarmed cor.para$ly well at less cas t  with msre Peruvians. 

The need for foreign scmrce adviscry persoin,ne9 shculd Se faced - 
early in the design of an 
special consideration fur 
azd t h e  c o n t e x t  in which 

- - 

emergency reconstsuctim program, w i t h  
the specific type of assistaxe needed 
It would be furnished. Host country 

p r s o n n e l  should be favored lmless the foreign sonrce provides a 
5 , ,ear advantage ; ss,G eveR %hex, camplimentari ty of respec+iT:e 



1ndlcated above, certain aspects .sf the Prag-sara >rere 
administered within the AID Mission 2 s n o m a 2  prograin. These 
included the BL 480 Title P and Title IT and Healt5 compofiewts, 
Except as discussed above with respect to program ccmrdinati~3 
and below with respect to the health component sf the program, 
these procedures were not consi ered to present substantial 
issues. The system of particular interest for this e v a l ~ ~ a t i o c  is 
the sorewhat special system deve,loped for management of the $60 
million Disaster Relief and Reconstruction Project Erant/Eoan an2 
also applied to much of the local currencies generated under the 
Pi, 488  2sograms. 

a. Fsoject selection and definition. 

The project grantlloan Included a mixture of project f4nancimg 
and program financing concepts aften applied ta intermediate 
credit institutions where the speclfic subprojects to be financed 
a r e  not known at time of obligation. The program to be financed 
is defined in tems of illustrative activities and the criteria 
to be applied in selecting projects. 

In this case the AID financed program was to be execnted &y the 
C O R D E s ,  using INADE as the intermediate institu5icn. v -r: t he  
Projecr Paper, subprojects to be financed were identified 57 an 
illustrative list adapted from t h e  Government" su rvey  :;f 
Zisaster damage along with subproject selectiorz r r l k e r t a  2 a, 
~ r d e s  25 2riorities. The Government's Z1stit'1te f c r  N a t i a n a . 2  
P l a n n i n g  had determined the global sleeds Sy survey a f 5 c t + d  
<eras t n e n t s  backed ' ~ p  by t3e A I D  Xi ssicn ' s own surveys .  -. II" - - s  
inpleaer;ta t ian ctf  the Program m o r e  specific needs arid 
.",eterxI,-,ation o f  priorities wirh i -  t h e  affected departments w.rs 
t he  respccslSility 2f the CCR~ES, s ? z & ~ F ~ c ~  to approval S 
wl t k  SSAEP concurrence. 

b. Disbursement. 

Upon INADZ, ' JSAIZ accegta~ce sf ''Fo~D C 8 \  first d ~ s b u r s e m e ~ ' t  
could be m a d e  tc the CGRDE for contractor ix05l l lza t i~on o r  
o :her advance. Subsequert d i s k r s e n e n t s  to the COR3E 
depended oa either contractor pragress reports f ~ r  c3z t ra r t s  
~ r ,  ~ C T  force accouat work an accouating f 3 ~  past advances,  



Xohbling the project approval and disbu~sement pre)cesses, 
particularly at the outset, was the relative inexperience qlf 
ZNADE and many of the CQRDEs. To help address this inexperiezce, 
AID cond~cted extensive training programs for T ADE and t h e  
CORDES in dealing with AID requirements and procedures. Q S ~  

important, these were conducted at the very beginning of program 
implementation, and by USAPD personnel expert in subject natter 
and fluent in Spanish. Also, the departmental advisors acted as a 
nexus between AID and the CORDEs in helping The GQRDEs t~ meet 
AID" requirements. 

At the start 0 5  the Program, the U S A L D  Controller Office was 
short handed and caused delays in fund disbursement and pro:oc: 
execution. This problem was addressed inltislly 
highest priority to DRR documents and somewhat belatedly 5y 
substantial expansion of t k e  Contrloller staff. Some TDY 
assistance was obtained in the interim. Then, as paperwork 
Sacked up both at the CORDES arid In Lima, AID hired financial 
analysts on the DRR Divi ' staff and sent them into the fie12 
to help the individual C at their own offices in revie 
processing of disbursement requests and backup documentation. 

To faciaitate disbznrsernent of local currency, the USA13 was gi-isr: 
an5 extensively used " emerger,cl- 3iibbursement" aa-i~thor i t;i 
sowever, exercise of this authorSty often was hampered by E m 5 a s s i  
delay in cashing psepositioned dollar zhecks, There was n~taS:~ 
conflict in prioritzes between the USAID controller seeklnz 
;?rompt disburseme~t and t h e  Embassy Budget and FZsca2 3 f f i ~ e  
seekjng x a x i m u m  local c u r r e ~ c y  1-etl;r3 f o r  dolZars 5 2  a v * ; f l b '  a *  - Y - 4  - - 1 X 

2r.f lat ionary economy. 

In borrowing among accounts to avoid delays in project execnc.tion. 
Some never completely succeded in mastering AID and GOP paperw2:-2 

&. E a r l y  instruction in ATE paper w o r k  requlrernents by qzallfl?: 
people a ~ d  at the operating level. 



Assistance from USAID financial analysts in the field. 

Ex2ansion of USAID Controller staff to meet emergency program 
uirements. 

Recommendation: 

1. That such measures be timely incorporated into any emergency 
reconstruction program, and addressing Government as well as AID 
procedural requirements. 

2. That, for any emergency program, the Ambassador duly instruct 
the Embassy Budget and Fiscal Office on foreign policy priorities 
in generating local currency with dollar checks. 

C ,  Procurement. 

{I) Services - technical assistance. 

I n  coritracting the INADEICORDE "advisor" technical ass is tar.^^ 
team, the Kission chose to G S ~  separate personal ser7.71ct3 

contracts rather than a single institutional contract. Persanal 
- zervlce contracting reduces apparent l o s t  by e4.irninatlrig 
zontractar overhead. However, such use of personal service 
rantracts adds to Mission overhead certain costs which w o - l l d  
otherwise have been borze 5 the iirm c c ~ t r z c t .  Aiclmsa te 
al . ' ,ocat lon of Mission overhead costs to the personal service 
contracts woul6 increase i cost per year per consultant 
substantially closes to She cost under an Instit~tional contract. 

F ~ r t h e r ,  use of an institutional contract would have facilitate2 
apropriate charge to project funds of project costs. Otherwise, 
the indirect overhead costs for t he  personal serT~ice conit-zr f .-7 
are borne by the AID operating expense appro2rlatlo:: which 5:; 
i ~ s u a l f y  very tight. 

A p a r t  from financial c g s ! ,  - ' - . J ; v~ ldua l  I-U A, -prsoma1 servlre 
contracting imposed a continuing c a s t  i z  terms of time and enerGy 
of USAID support and supervisory staff. Further, this Tanagerial 
cost extended right up to the pro5ect aanager and ~lssiz: 
director" soffice during a ~ e r l o d  when their manageria: i n p t  w a s  
at a premium f o r  other aspects of program management. 

A single institutional contract would also have f a c l i i t a t e d  
clearer eefinition of lines of commacd and comrn~niza t i sn  betwe+- 
the  C 3 R D E s  advisors, their '"tears; 1 e a 2 e e r b t  IINADE, and t h e  AT," 

T rr ., project maaager. The situaticz was pregzant with p o t e ~ t l a l  
c c g n f I I c t I n g  guidance and v o i d s  in cornm~nicati1ll;an 3:-f 



responsibility. The fact that this arrangement was made to work 
by some outstanding people does  not argue against avoidance .Ire 
future reconstruction programs. 

Conclusion and Recommendation: For technical assistance missions 
of this size and nature, an institutional contract is to he 
preferred. 

( 2 )  Commodities 

(a) Vehicles. 

2.. U.S. prccurernent. 

Early in pr;3ran execution the Government and AID identified the 
need for vehicles for mobility of INADE and CORDE advisors and 
project supervlsors. The AID Mission and INADE agreed to import 
the vehicles from the United States with financing from the 
project loan. Although mgre vehicles would have been useful, the 
AID Mission decided to cut the number back to seven, t w o  for 
INADE and five for the CORDE advisors. (The vehicle for the 
sixth CORDE advisor was provided by that CORDEffronr i t s  otm 
vehicles). This cutback kept the procurement wlthlc the S100,COC 
limit on the AID Mission Cirector's authority to waive certalz; 
tixe rnnsuxting competitive bi2ding requirements. 

The vehicles arrived at Cal1s.1, Fz March, i984 shortly after tk=. 
adv iscrs had arrived during January and February. The vehic :es 
w e r e  ?Pien held a p  in Peruvian customs for five months beca~rse 2 5  
a ccnSination of f a c t o r s .  During part of the period the c ~ s t - - -  , i T t  a 

staff w a s  on strike. Also, because the vehicles were finazze-7 
with 2oan r a t h e r  xhan grant f u n d s ,  certain special procecf,::res 
were reqdired within the Peruvian Government: and HNADE lacke3. 
experience in dealing with these requirements. 

. . 7 - . Local procurement. 

6y early 1984, with expansion of t h e  progran to s lx te f~ :~  
departments from the original six, i t  was obvious that many mcr? 
vehicles were needed. CORDE superTJlsory personcel as well as tke  
advissrs needed vehicles to oversee the Program properly. FNA3E 
and AID determined that at least 5-1 additional vehicles wer.p. 
required . Procurement from the United States was considered ax5 
rejected not only because of the experience with the f n i t l ~ t l  
seTIeE vehicles, but also because  of concern for the p~bL:: 
relations image in Peru of 50 foreign vehicles arriving en nass3 
during a period af austerity. Accordingly it was agreed ??-..+ 
each SORDE would purchase Its own wehicle req-clremeilts wI"%:- A S  u 

country using local currency proceeds sf the D L 4 4 8 0  Tic,:? I 



credit. 

Here again, however, the loan rather than grant source <-?f 
financing introduced complications. A s  proceeds of a loan, the 
local currency had to go through the Government's entire budget 
and funding procedure right through to appropriation by the 
national assembly. The funds were not available until November 
1984, the vehicles not purchased until December 1984, and not 
ready for use until January 1985, about a year after t h e  need was 
identified.. 

Meanwhile to avoid project problems from inadequate oversight 
pending acquisition of vehicles, the Mission encouraged I N A D E  ts 
lease vehicles with program funds. Heavier duty vehicles were 
either unavailable or available at seeming unacceptably high 
cost. Some CORDEs followed a policy of vehicle leasing as 
necessary with considerable success, while others either could  
not or would not. 

Conclusion: Project supervision was impaired to some degree 32- 
a lack of mobility for supervisory personael, and that lack of 
mobility was caused by avoidabie delays in vehicle procuremen?. 

Recommendations: 

i .  Where timing is critical, for a ;?rograrr, g f  relatively skc,-+ 
duration, vehicle rental should be considered immedrate ly  as ,az 
alternatiTL~e to vehicle procurement. i n  any event, whese there I 
urgen t  need for vehicles, rental sh~uid be ccnslrlered pend1:- .~ 
delivery of 2urckased vehicles. In weighing; rental ccst, +".rc .. - 
mGs+  5e dze consideration for program ccst ef lack ~f 7 ~ e h l c l e s .  

2. Where procurement of vehicles from the :?nited States ! 
preferable, the Mission s h o x l d  s e e k  w a i - ~ e r  a u t h o r i t y  f r ~ n  ;.I: . . Washington to provide adeq:~ately for program needs with a x : z : ~  - 
gf  d e i a y .  T h i s  is an area where t he  predeternined reconstrl:--i . 
srssraxi waiver authority recommended elsewhere i n  this evalza"i - 
xould 5e partlculariy useful. 

3. Where In-country vehicle proc1:rement with local cYzre:::---- . 

appropriate, such procurement would be s i ~ ~ l ~ f i d ,  in per-: 
leas?, ar:d quite likely ir: must cocntries, by s L " . 
currency proceeds of Title I1 grants rather than Title I c r e 2 i '  

- .  iii. Leyality,fpropriety of vehicle 2rocurement with cesrnrnc*:~" 
import generated local currency. 

The use of l ~ c a l  cxrrency tc purchase i n  Peru vehicles asserr,': ' -  

in Peru Zrom components produced abrcad raises 3 ~ -  . - - > -  



concerning propriety of such financing. The assembly of Q-ke 
vehicle in Peru provides a certain amount of value added in Ter1. i .  
Still most if not all of the components are imported from abroad, 
making the vehicle predominantly a foreign exchange cost rather 
than local currency cost of the Program. Such local currency 
expenditure acts to expand foreign exchange use by the country. 
This effectively cancels pro tanto the effect of the Pk 480 
dollar credit or grant, as the case may be, in helping close the 
country" balance of payments gap. 

Such use of PL 480 generated local currency also raises ark issc;e 
as to appropriate use of foreign assistance funds. In effect U . S ,  
foreign exchange financing is being used indirectly to finance 
inelegible foreign exchange costs. In our own legislat2ve 
process the Congress each year determines through appropriation 
the amount of foreign exchange costs to be financed through the 
foreign assistance program. The financing of foreign exchange 
costs with local currency generated from P L  480 and other 
commodity import financing effectively expands She foreign 
exchange financing provided by the foreign assistance program. 
Without pretendi~g to offer the last word on the subject, we 
suggest that it raises a policy issue and possibly a legal issue, 
that should be addressed by the appropriate policy and legal 
offices in AID. 

That AIDi'Washington GC arid PPC offizes Zetermine the extent ec 
w h i i : h  l a c a l  currency generated 3y commodity i m p r t  programs may 
fegally, and should as a zatter of policy, be used to flnanc.=. 
foreisn exchange costs within courtry. 

( S )  Medicines and medical equipment. 

9elays in certain m e c ? i c a l  procurement have been described a2? 
analyzed at length in an A I D , ' I T G  audit repcst and In the G S A T ?  
respcnse thereto. The AIC Ires;7..2r,se izsludes a ~ o o d  presentac ::r. 
cf lessons to be learned. In general, t h e  cornpiexit ies art?. 
problems of medical p r o c z r e ~ e - t  a r e  s i ~ . i l a r  to those sf vehicle 
srocurernent. There are, hcweves ,  ssne n o t a b l e  differences worthy 
af further discussion. 

The pr~ject ?aper for the October 25, I99853 project grant 1ccis, 
amendment identified $689, O G O  to finance purchase f e r  t kp  

Ministry of Health of "emergency" medicines, vaccines, a ~ i ?  
Rutsition monitoring and basic health equipment. This aP9ocatlnz 
addressed increasing incidence of malaria, tuSerculssis, jastrr)-- 
intestiral and ski-?- diseases as aftermath af the earlier 
flooding in the North. The Y i s s l o r ,  and the M i ~ i s t r y  3 5  Eez:*!: - - - -  ~2idemiology 'Division worked on the pr~pssal t h r o ~ g ' n  Apri, 2 .  



1984 when a sub project agreement for the $ G O O , O Q O  was execu tee .  
The agreement provided $500,000 for procuremen? of medicines and 
equipment from the United States, $60,000 doliazs for procurement 
within Peru and $40,000 for training. 

The AID Mission did not seek waivers for the procurement; normal 
procedures for U.S. procurement were followed. Arrival in Peru 
averaged 3 to 6 months from initiation of procurement, cne  
malaria drug taking eleven months. Upon arrival in Peru the 
medicines and equipment languished In customs for an average of ' 
to 4 months, with considerable loss through theft. Upon refease 
from customs most required from 3 to 4 months on the average for 
delivery to the disaster area. Meanwhile the Ministry of Health 
failed to take any action on the $50,000 of procurement from 
within Peru. 

Review of this subproject Indicates several organizational and 
procedural shortcomings which should be avoided in future 
reconstruction programs. First, as to organization, there was 
notable failure in both tho Government and AID to fix project 
responsibility on individuals with the time and/or authority to 
keep the project moving. Project responsibility was accepted fcr  
t h e  Government by the head ~f the Epidemiology Office and for AID 
by the head of the Health and Nutrition Division. Both appear t2 
have Seen too preoccupied with other matters to give th is  
err,ergency project implementaticn the sort of persistent day ?:: 
Zay fcl?aw ~ : p  that it required. 

F : : r t k e ~ ,  r.e i the? t h e  Governrner.t  or AID inv01-:+f? a?.,- 
represent 3t 1.1~ from the af fecte.3, reglzn ic 2roject developmen:" 
and e x e c u t l ~ n .  S ~ c h  participation might Jna~~e contributed 32': 

only to 3 better sense of priorities withln the project, B3.;t als- 
surely to a greater sense of urgency. Such a local representaff-ye 
has to live on a day to day basis with the problem to he 
addressee?. The consequent sense of urgency should help ex2e6ite 
project lrnplementation generally, and particalar ? y  these 3r7+ jr::,'. 
to b e  taken in the affectec! area where sach represer,t.3itZq:;3z 
themselves have capacity to act. 

- .  - Also notable with the medics1 procurement;, as with t h e  --sz:r--- 
prsc::rement, was the failure to take advantage of fas? + r %. - *.- - - 
waiver authorities available at Washington as w e  a? - T c  % T - 

, d m - .  

levels. This failure is surprising in view af the cs;tstar.:3,i-:-- -, 

performazze of the Mission and Its Health Nutritian and Edceati*:: 
Gfflce In expediting $100,000 of medical procurement w ; i " r t ~  -: 
month at an earlier emergency stage. 

The project may have been adversely affected 5y  excessl--6-" 

funding. Such availability permitted i ~ c l u s i o r ,  of r e l a t i w e l g -  1 2 ~  
priority items within the averall. ,-.rocurernent. Such 52~1325i::. 
likely interfered at least to some degree, wlth ex-editiz; i- - 
procurement, 2rocessing and delivery of higher p r i z r i t ; ~  itexis. 



Finally, and perhaps most important, was the ever present 
obstacle of the Peruvian customs, which in this case contributed 
an average three to four months delay in delivery along with 
substantla: loss from theft. 

Recommendations: 

The Government and AID should take the following extraordinary 
organizational and procedural measures to establish a fast track 
for emergency procurement in reconstruction programs: 

? 
A .  On both sides responsibility f o r  project implementation 
should Se clearly fixed on one individual with authority and time 
to follow up on necessary actions. 

2. In developing and executing the project, represen+-,$:Lon of 
the affected area should be included. 

3. The responsible AID and G O D  cffices should meet periodically, 
at least rncnthly,  Gurlng project implementation to assure that 
2robiems are identified prcmptly and measures timely taken to 
address thea. 

4 .  T h e  arnount cf project funding sh - lo~ ld  be determined by t5e 
a m o ~ n t  af hig5 pr2orlty nee25 t~ be addressed, keeping in 9 1 5 - 6  
that iccluslon of lower priorit y items nay delay acrian 7 ~ ;  

highest prlsrity items. 

5 .  In i r s  fast track procedure, A 1 2  s h ~ - c ; d  t a k e  f - ~ l l  advantage 
of available waiver authoritlss. 

d. Pro-ject monitoring 

The monl t3r iag system for those pert ions of S h e  Psograz assi~s:eu" 
to the DRR office was remarkably rhcrough a ~ d  c x r r e n i t ,  we:? 
3eslgned and operated to identify and address problems ps~mptly. 
The same cannot be said for those  portions of the Prosrarz 
administered by other offices in t he  mission. Some were we:? 
nanaged; ( 3 ~ k e r s  less so. B u t  we f3und no system sf ? ~ r i ? - 7 S -  
a ccoar r t ah i? i ty  whereby se~ior XiszIm nanagernent x d  "I-- 

promptly alerted to psablerrrs. The h e a l t h  pro2ect prahlems 5 : -  



example would have been identified for attentiorr more 2rorriptly 
with a quarterly or even semiannual detailed program review. 
Even before the long drawn out procurement w a s  initiated, this 
purported: y "emergency" subp-z.3 i e c t  had languished f c r  more t h a n  
half a year between autkoriz tion and execution of subproject 
agreement. 

Recommendation: 

Mission management should review all major elements cf a 
reconstr:~ction or other emergency program on at least a quarterly 
basis. 

e. Donor coordination 

During the early stages of relief response to the Wino Disaster, 
ass istarrce came in f rorn many directions. The Governn'ent called 
numerous meetings to explain the Peruvian predicament and sollcit 
assistance. For the ma:or rec~nst~~ction effort, however, the 
xajor donors soon shook down to a relatively saall group, 
including the World Bank, the IDB, A I D  and Gerrna~y.  A s  it worked 
out, each donor financed activities related t o  those of ~ C h e r  
dozors.  Fcrther, AID contributed some financing d l r f ; c t I v ~  "r 
projects of each of the other major donors. 

n 8 J u r  d l s c u s s i s n s  w i t h  i 3 B  and Y S A 1 3  officers ind4cate ' that r*r) 

s p e c  ir;; --20r:-?in>t I r ~ g  nechanisms were esta51Ishe2. r;iaf.he?* 
:gard.i;:atlon w a s  ~ c h i e v e d  th rough  informa? c o n t a c t s  ""as n e 4 ~ 3 " .  

-nn The cos,?inued its u s u a l  2ractlce ~f havlzlg Its : r ls i t ls-g tezzs 
meet x i t h  A I 3 ,  and Isforma: c o n t a c t s  were sustained a t  both staff 
ar,d ~ n i s s i c n  ma~agernent level. 9n;r Interviews i n d i c a t e  t h a t ,  at 
Least as far as I D B  and A 1 3  were concerned,  such manner an3 
;ntensity of 2onor coordination wzs considered satisfactory. - ; v, 

. - U b  

IZ3 representative did, however, drop the observat iorr  tha? 7-  

occas ion  the first notice of ;?I9 financing for a p a s t i r l ~ l a r  7 3  
financed activity m i g h t  be t h e  discovery of an A I C  handclas; 3" 

the project site. 

Further, we were informed that ?he Government had lost about 5:"  
m i l l i o n  of available emergency fis,ancing from the Banks beta-ssr 
of lack of t imefy c o r i t r i b u t  2.t -  ~f c o u n t e r p a r t  f u~c?s  a ~ ~ d  
p r e p a r a t i o n  of  Implementation p l a n s  and specifications. This xas 
attributed t o  weakness of the res~orlsib1e sectsral fmplemezt - ix  4 

agencies. It is possible, hcwever, tha", had A I D  beer: t i l . ; . e l g r  
alerted to the problem, AID working wi th  INADE night have beiec 
able to help address such short-comings. Certainly AID'S schazc+c 
of timely notice of such problems could have seen enhancer? '7; 

more regularly scheduled coordization s e s s l o r s  xith ~~112: 

donors .  



-u d We do not suggest that lack of closer z~orclinati~r;, w Z C .  
necessarily causal of such loss of f u n d s .  Xe do sugges* 
however, that the informal contacts, which are valu?ble in 
themselves, be supplemented rather than displaced by w o r e  
structured periodic consultation among donors. Such sess i.-sr,s 
could not hurt and might be of he:? in ensuring complementarity 
of donor programs and gaining maximum impact from limited 
resources. Needless to say, this observation applies to nossa:  
development programs as we11 as emergency programs, h-d, : 
prtizularly to relief, rehabilitation and reconstruction progran 
where timing is of the essence. 

Recommendation: 

AID s h o u l d  seek more regular and systematic coordiraati~:,~ 
relationships with ~ t h e r  donors, particularly duriag 
reconstruction programs. 

-t. . Program design issues 

A . P r ~ j e c t  .)-s. 2rograrn financing 

The practical advn?tage of the program finazzing approach Is "53- 
the local currency proceeds could be -1sed to cower local cos"; * 

the reconstrucYio~ Frogram by attribution r a t 3 e r  than by t h e  x: t 
. - 

deeper AID involvement required f o r  financing of s p e c : : -  
projects and subprsjects. No time would be requlsed :o bulZ-2 
USAID project inonitoring staff cr to contract tech>:-i' 
assistance and training to the cagacIt-,r of i , .sapJerier+--  
agencies to handle AID project management requirements. -" 

would be avoided the risk cf 2roject delays while Teyn- - - :  -- - - 



The Immediate requirements for prwAris iona l  r e s t c r a  t i c n  7 f 
irrlgatim f u r ~ c t  ion and even the mare defjnitive i r r i ~ a ' t i c n  an3 
other i ~ f r a s t r ~ - 1 s t ~ _ ! r e  reconstruct ion in the North, were 
essentially repair projects. They did not call for tecknola~~ or 
zonstruzti~n capacity that was ~ o t  already presect in Peru .  
Sixi larly, in the South, simple infrastructure malntaa lnanre ,  
repair, and impr~vement prqjects to r ~ v i d e  short-term employmen: 
did not call for sapabilities whi w e r e  not alre3d-y preses;:. 
These sc9rts af activities are entirely 4ap ropriate for financing 
by attribution. 

In support i=f the i n i t i a l  project loan/graa?it faasna"l: t h e  WID 
Mission notes that Washington had already rejactie~ zn learlier 
mission request f o r  program loan ix 1983, before the disaster 
st r u c k .  Many of the most urgent requirements were covered by 
relatively untied assistance through the RID Disaster Relief 
Cffice along with the early proceeds of the Governmentas 
reconstruction bonds. Further the A I D  project loand8gjjraant PI3 
approval and authorization provided f c r  retroactive f i x m a z i n g  of 
elegiSle GOP expenditures from the date of P I D  approval S ~ n e  :7, 
1 3 8 3 .  Thus t h a t  loan, 'granS essenrially took effect oc tha t  Zate, 
fincoi.;raging t h e  Government ta isicur necessary recor.:s"r%;-?~*;r. 
e:r,pezdltu::es without ciela.;, assure3 fr, 2rinci24e zf f l n a n c i r i ~  ? y  
A 1 3 .  

In a normal situatl on, 'USA13 project 4aplementaTisn reqsii reme::: r-- 
might 5e mare ~f a p r ~ b l r 2 . m  in delaying impHe;~.e~::ta%icsr*, - 2  ;:-. -.- d ,gen t  reconstruction program. In such sltaatlons greater 

. . c , 1 ,,,, -.- b l l i i t y  of response under a prcgram loan o r  srant s k o Q ~ l l  r ~ e  
an *horcz;gh?,ly cc3r:sideretl. ~o save t Sne i;3 a u t h o s i ~ i n g  suck p s q r ? - .  

F 2 . -? 
. s - n a n . c , i n g ,  -A-L. 1 nave a policy staxemerit already Issuiel-3, I: 

adq~ance of f u t u r e  disaster ernergenc ies  . 



1. - *$ L ,,e ;??CIS t t ine sens i t i v e  elements 5 "cie recoxs  Y " ; C  t I5:11 

grogram were apprcpriate for financing hy artributk~n r a t h ~ r  yhan 
direct 2 r q j e c t  l oan  financing, 

3 .  Authorizaticn of financing retroactive to date af a prc*~.a!. I 7 . n  

principle, i . e .  f I3 approval, I s  a * ~ ~ a f l s l  device f f ~ r  accelera"ting 
the impact of A13 reso~stsuction financing. 

I. For  disaster recozs r r -cc t i an  programs AID should favgr progran 
financi~g l r n l e s s  s;?ecial f a z t o r s  IR t h e  s i t u a t i ~ n  make ;~jrojac't 
financing more apprs2rfate. 

2. To prepare for ;,r2mpt a~;rtror^ izat ior: of 3rzqra;n Slnar:- I ::s G*-l* .. d .. 

C Among t he  risks a pr75ec t  Loan I n  an Pner5er:cy - - - b 6 A * - -  i A _  a n  - 
- * . .  t h a t  s115project d e s i g n  and imp1emcntati~n syszems BT,IZ~- - a * - -  

+ j,owarr? a comprom_lse between :ha* rec;it;lred f .-? ~ezair i: ' 

maintenance projects oc 5ke one hacd and c2mp;etely :* +-& 
irrigation and a t h e r  w a t e r  cse profects 371 t h e  other. "&TkI 1"- 
hesitating t~ conclxde that this was generally the case unzer :?--F - .  Z"rogram, 3ur f 2 e l i i  visits "Uid reveal severa2 Z ~ s t a r z c ~ s  ZP w?~: - L  . A  

relatively simp:? projects ha6 been eyer engineered a n 3  3ir--.a 

ambitlocs new projects had seceived less ?ha2 :heir Zue - f  
ftasi5illty analysis. Particzlayly ir, s;>e So*_:*# t>ctse ~ 5 %  .- 

nzyerous  I2s  tanres where prec i ~ u s  PF inancia? ses;st:rres ~a:;: ! S , j  - -  
Seen b e t t e r  csed had more t i m e  been given tr3 re:~s-.:3."w- 



The difference between drought and f looi i ing as tames ~5 d i s a s t ~ x  
induced s ~ b s t a n t i a l  differences ", objecr3t i-~s Szr t:,,s 
r e c o n s t r l x c t l o n  activities i n  the North assd the So?a=:"I-,, are, 
logical ly , in the programs s e s p n d l n g  to those  ~ b j e c t  l ~ ~ e s .  nF a S, 

Northerr .  reconstruction activities were primari 2~ concerned w i  1/:b 
repair of existing structures which had been danaged 5y t 5 e  
floods . Further the North w a s  blessed with a se1atiefe abundazc-2 
ef capzble inc!ieJ43ual and institut IonaB resources ro carry c ~ +  
tecknicslly relatively simple repair and rebu5ldlz-q actlvitles, 



A n d  i t  is f o r  n e w  pr~jects tha t  tixe w a s  really re.;il;ir6.d f T -  _ A x  

adequate analysis of feasibility and relative priority and hcos 
the project can be designed and executed 50 maximize posit:-,re 
evelopmental impact. The programming issue, therefore, was no t  
so muck whether North should have been separated fro 5 ~ ~ x 2 ,  "s,r;+ 
rather whether the new project activities requirin time f o r  
2s-e1opmep.t and implementation should have been ad istere.dk ~n a 
slower track. This could have been done eithe th separat~ 
project financing sClr under a separate ro ject nanagement S ~ ~ S * F ? E  

within She same financing. 

Conc lzs ion :  While the fast track procedures were a propriate f o r  
simp" repa i r  and maintenance employment generating activities, 
t h e  new subprojects in the South were sufficiently different to 
require a separate system of subproject implementatfan 322 
management at least, if not a completely separate project. 

P . Program focus 

?load damage and drought loss w a s  largely concentrated along the  
,. - , , r?he~nrnost  -, coast and in t h e  13uno altiplano i n  t he  South.  T ~ Y  

T r c g r a ~  cver 16 differec-t departne~ts. Of t%e Pscgraa f i n a z z l r , ~ ,  
2 2xrz re~e l - : e~Z  a ' x u t  i ' ' 3  and Fix rz l ,  Z7mnb+s, 3amhaye.;ue and Px,r 

Gn the other harid, dlspersicn of program meant d 
managerial as well as financial sessurces, wfth 

, 4  Deeds would Increased r i s k  tha:: higher sr:sr:&-* 
adequate attentlon. I n  this conxec t ion ,  we were I 
the margfnal : . " 3  spread over  t h e  twelve de~artrnenrs 
over  1'2: o f  t 5 e  program xianagemen" " " ~ r d e ~ ? .  



to all signf ficantly af festez? departments. And, in this ?ZT-- - , 

the Government gained t h e  p~litical and huxsaanitarian advanta","- 
without substantially impairing the performance of the "Prograx.. 
Incidentally, t h e  United States also ezefltted f r rm t?.e 
broadened impact of a Program with which it was cl'rssely 
identified. We suggest, however, that such minimal cost c ~ f  
dispersion was a matter more of luck than of logic. Po 
ample financial resources were available to meet the nee 
marginally affected departments without significantly redilcin; 
availability for highest priorities of the more critical27 
affected departments. Indeed, availability of ginzincing was a 
factor tending to drive the program outward to t e margin ax^ 
affected departments. 

Also fortunate was the fact that Piura and Eambayeque, t h e  ~ . J ; ~ I Q  

most important departments 3 terms of contribution to the 
agricultural economy, both had relatively strong leadership ari(5 
capable development corporations. Decentralization 6 ~ f  

implementation further helped by insulating these departments 
from the problems sf other departments, as long as there was 120 
special requirement f o r  concentration of external aanagerner:t 
resources Dn Piura and Lambayeque. 



- T Looking to future reconstz-~AC t ion pzcgrams, there is s*~tsstan*. 13,- 

risk that wide dispersion of flr*ancia:,  and partizular:y 
nanagementi, resources will be at the expense qf area5 3f x816c;t 
critical need. This is an area, however, In which pcz~1iti.czaP 
factars should be weighed along with ecsnonic fac to rs ,  ?r3vi?e!3 
that the economic risks and costs are recognized and given their 
due proportion of weight. 

Concfusion: 

A 1  though dispersion of the program did cot substantially impair 
program performance, 15 did carry some cos ts ,  p a r t i c u l a r l y  ia 
distraction s f  program rnanageaent. 

The risk potential of program d i s  ersiaw, i n  diversion f r c m  
kighest priorities of both managerial and financial resource~; .  
should 5e weighted heavily in deslgn of future seconstructf~n 
programs. 

n 
...i . Grant T .  loan financing 

Recommendation: 

2 .  PL480 generated local c u r r e n c y .  



;ortion sf tkAe Tltle I1 fog", was sold on the market w i t h  t h e  
local currency proceeds used for the  Program. The comrnoZlty s2  

sold was vegetable oil, which helped fill the local market vsid 
fef t Sy lost cottonseed oil srodcictlzsn i n  n o r t h e r n  P e r u .  Urade~ 
this so-called 'honetized Title HI" program ~ u c h  of the local 
currency w e n t  for such asual uses as finanring costs 0 5  i n  
country transportation and distribution and other cos ts  of 
administering food for work srograms. Xowever, a sabstantlal 
share of the proceeds was used for local currency costs (of ather 
projects withln r5e Reconstruction Program. In this respect the 

w use of T i t i e  TI proceeds was quite similar to the use of T i t l e  - 
proceeds. 

Under t5e Title I program, as is usual, the U S  a g r i i c t n l t u r a ~  
commodities were obtained through csncessiorna9 credits and s o l 2  
3 the Peruvian market, in this case by Government of ?era 
approved marketing agencies, with the l o c a l  currency proceeds 
used f o r  jointly agreed Program purposes. Most of t h e  Title X 
local currency w e n t  to project costs within the recolzstruct4csn 
program. As noted elsewhere a s i g n i f i c a n t  portion was used to 
procure  i n  Peru vehicles for the Program. 



Finally our  evaluation of the Reconcstr-~ctlon Program prompts us 
to suggest an area of pasticiliar concern for future development 
programming, ExpcrSence with irrigation in the ReconstsuctZon 
Program amply demonstrates the need for work with irrigation 4 2  
the altlplano. The usefulness of irrigation has been 
demonstrated in altiplanao areas where it had never been seen 
before; and the farmers have shown receptivity. We suggest +hat 
it would be highly desirable to carry out further small scale 
irrigation and other water management activities in Southern, 
Peru, building on the foundation laid by the emergency program. 
This is justified not only to kelp mitigate the effects sf future 
drought disasters in this drought prone area, but also to help t : ~  
higher levels of productivity the altiplano irdians who are 
clearly the poor majority of Peru. 

In this connection we note that the irrigation projects were not 
the only reconstr~cticn activities in the South, of such 
develcprnental nature as to require substantial follow-up beyond 
the emergency in order to realize anything approaching full 
potential benefit. Sxch activities include the introduction 05 
beneficial insects as a plague control device and the testing of 
spray and Zroplet irrigation systems for high intensity irrigated 
farming systems of the coastal valleys. 



TABLE 1 USAID/Peru disaster assistance 

Activity 

OFDA and reprogrammed activities: 

OFDA 
Reprogrammed medicines 
Reprogrammed food 
Reprogrammed 416 milk 
Reprogrammed HG 

New funding: 

WesponsibPe USWID,,! 
A m o u n t  Peru Division -- - --- 

Bilateral DRR Project ( 5 2 7 - 0 2 7 7 )  

P V O  grants ( 5 2 7 - 0 2 7 7 )  

PI, 4 8 0 ,  Title I1 food donations to PVOs 
PL 480, Title I1 monetized food 
PL 480 ,  Title I 
EG-911 Amendment 
DisasTer Assistance Program Loan . -  - 

1 7 4 . 2  

DD, DRR, ENGRZ 
HNE 
FFD 
FFD, PROG 
'MUD 

DRR (except as 
Note 1 )  

ZFD (except as 
ote 2 )  

FFD 
DRR 
DRR , PROG 
YUD 
Dl? 

Notes:  -- 

i .  T5e Materials Bank Portion of the bilateral project (1.0) :s  bein9 J 

managed by H U C ,  and the Yinistry of Xealth portion ; 0 . 6 )  5y E Y E .  

2. The grant with CARE for hous2ng a c + l ~ ~ i t i e s  (0.3) is k i n g  ~anagad 
5 y  D R R .  



TABLE 2 

Quarter 
All C O R 3 E  subprojects 

Amount 


