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EXECUTIVE SUMMARY

The electoral process in Peru has faced three sets of concerns which influence the quality of citizen

participation

9 A need to assure the transparency and integnity of the voting process

L J A need to develop the institutional capacity to organize and report the results of elections
effectively, efficiently and at a reasonable cost

» A need to ensure the widest possible participation of citizens 1n the electoral process

Main Findings

The assistance provided through IFES has sought to address these concerns through a series of
activities that included four basic elements

» Support for the process of carrying out the 1995 national presidential and congressional
elections

| J Support for the mstitutional development of the agencies of the electoral system.

> Support for civil society organizations engaged 1n efforts of promoting electoral participation
and the ntegnity and transparency of the electoral process

® Support of a policy dialogue aimed at influencing the type of electoral reform legislation and
forms of national representation enacted by the government

Results Achieved

> Regarding support for the 1995 general election The support provided by IFES assisted
m 1mproving operations of the National Electoral Tribunal (Jurado) i carrying out the
election. However, problems remained to be addressed 1n areas such as tramning poll workers

> Regarding support for the istitutional development of the electoral system After the

1995 national elections, an important focus of IFES activities was to work mtially with the
Jurado, the National Office of Electoral Processes (ONPE) and the National Registry of
Electoral and Civil Identity (IDENTIDAD) 1n building up the mstitutional capacity of the
newly defined electoral system. The municipal elections of 1995/96 were carried out with
a reasonable degree of organization, despite a variety of jurisdictional disputes Lessons
learned from the 1995 presidential elections were taken into account mn such areas as the
development of traming materials However, a crisis mentality still prevailed and the kinds
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of testing of messages that makes for good educational matenal were still not incorporated
nto design efforts

Uniformly, all three new organmizations faced issues of developing an appropriate
organizational culture to meet therr responsibilities IFES addressed this concern with a
combination of staff training and technical assistance

Success in developing this new nstitutional culture has been mixed The Jurado has not
mstituted the necessary organizational transformations that will make it successful n 1ts new
roles ONPE has begun to talk in terms of the need for strategic planning It has simplified 1its
organizational structure, reducing levels of hierarchy and reducing, as well, the number of
permanent staff It has also begun to incorporate the concept, if not the effective practice, of
testing 1ts traiung materials IDENTIDAD 1s facing a concern regarding 1ts capacity to deal
with the public, with public acceptance and understanding of the transformations proposed,
with the political dimensions of the role 1t has to play (as witness the recent controversy over
enrolling parties) as well as with its internal capacity to meet its management requirements

A further critical concern 1s the question of who 1s responsible for paying for the costs of
maintaining the electoral system. Each of the three components receives far less from the
Government of Peru’s budget than what 1s considered by them to be the sums they require
to carry out therr tasks The proposed solutions suggest the development of what may amount
to a defacto poll tax--impeding voting by those who already have limited access, the poor,
above all the rural poor, who constitute a sigmificant portion of the country’s population

Regarding support for civil society orgamzations engaged in efforts of ensuring the
integnty and transparency of the electoral process The IFES CA sought to support a
vartety of NGOs, undertaking various forms of activities which ran from efforts at promoting
transparency n actual polling processes, dialogues regarding the 1ssues involved in the
elections, citizen participation n general and n rural areas and the role of the press mn the
electoral process The bulk of the total of more than $500,000 spent for civil society went
to a smgle organization (Transparencia) which engaged 1n various of these forms of activities
as well as becomung the national reposttory for electoral data

Substantively, the results have been impressive Transparencia carried out important functions
as a poll watching agency for the national and municipal elections, establishing a reputation
for objectivity across the pohtical spectrum. Its multimedia center 1s an important data source
regarding elections Another NGO group, SER/CEAPAZ, undertook an important effort to
increase voter awareness in rural areas

However, it 1s clear that the efforts undertaken are not likely to be sustamed given present
circumstances Transparencia 18 in an extremely precarious financial situation SER, which
conducted an effort at dealing with rural voter participation, 1s engaged mn other forms of
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activities to support 1ts existence Other NGOs are either too weak to continue or directed
elsewhere

While support under this CA for the NGOs was not mtended to promote sustamnability, 1t
would certainly have been an advantage, and may be a necessity, for future democratic
development if civil society organmizations with reputations for honesty, objectivity and the
capacity to perform were present within the electoral process

Regarding support, largely through civil society organizations and public events, of a
policy dialogue aimed at mfluencing the type of electoral reform legislation Aside from
developing a book and other materials and calling attention to the issues through some well-
publicized fora, this effort cannot be said to have achieved a concrete result Future reform
efforts may benefit from the groundwork laid by this set of discussions, but that remains to
be seén In the short run, the 1ssue can be considered to be closed

Recommendations

Several 1ssues remain to be addressed to enhance citizen participation

>

The need to promote greater access of economucally disadvantaged citizens, above all i rural
areas, to the electoral process,

The need to enhance the civic culture of citizens as voters,

The need to enhance the capacity of citizens, as admunistrators of the electoral process, to
be able to lumt the loss of votes by nullification, and

The need to further a policy dialogue which enhances the likehhood of a more comprehensible
process for selecting members of Congress by bringing the individual voter closer to his or
her representative

Specific recommendations

To meet these broad general considerations, as well as to continue the process of developing the
clectoral system that has already been undertaken by USAID/ODIT through the IFES CA, we would
make the following recommendations These recommendations are, of course, subject to that most
signuficant caveat of the availability of resources and subject, as well, to being priontized within an
overall strategy that takes into account the other IRs that are part of ODIT’s overall strategic
approach

To enhance the institutional development of the public sector agencies of the electoral
system
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Provide additional technical support to ONPE, IDENTIDAD and the Jurado directed at
enhancing their implementation of an appropriate orgamizational culture to continue to
modernize their functions Provide such assistance on a short term, highly focused basis,
through such mechamisms as IQCs

Facilitate continued communication between ONPE and other technical arms of
electoral agencies in Latin America seeking to enhance the necessary techmical skills to
undertake their tasks, skills such as better reporting of results Again, this could be
mmplemented through an IQC work order

To overcome issues of structural absenteeism by enhancing citizen participation

Support an organization such as SER to expand its efforts to promote rural participation
in the poltical process through the use of media, through commumity based civic
education and through citizen action to secure the necessary identification documents
This can be implemented through a grant and supervision provided directly through
USAID/ODIT or through an IQC

Support efforts through NGOs and other mechamisms to promote a policy dialogue
with the government to ehminate barners, including financial ones, to access to identity
cards This can be implemented through a grant, best dwrected at a smgle NGO, and
supervision provided directly through USAID/ODIT or through an IQC  (In this regard, 1t
may be possible to obtamn allies within the government for reasons related to security 1ssues )

To enhance civic awareness and civic education.

Develop a program of civic education that can be tied to Jurado efforts, requirements
of the Constitution and concerns of the Ministry of Education as it revamps its
curricula To mplement this recommendation, 1t may be more effective to turn to a civil
society organization that has the capacity to design a supplementary text and to implement
related audio-visual and radio/television programming This can be implemented through a
grant and supervision provided directly through USAID/ODIT or through an IQC

To ensure the presence of civil society as a watchdog over issues of electoral
transparency, integrnty and reform

Strengthen an existing cvil society organization to carry out this function By virtue of its
reputation, Transparencia 1s the likely candidate, but that signifies a need for a significant
mstitutional re-orientation to meet the challenge of sustamability

The 1ssue of sustamnability of civil society watchdog orgamizations that are non-partisan and
are often perceived by governments m power as posing a challenge 1s one that has been and
1s bemng faced by USAID democracy programs throughout the world It may be worthwhle,
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n terms of approaching this 1ssue, to look at the various alternatives that have been explored
elsewhere, for mnstance, the development of general endowment funds, of trusts for specific
nstitutions or specific types of activities

Programmatic Prionities

The most important area of concern for the long term mantenance and enhancement of the
democratic process mn Peru 1s ensuring that the structural barriers to electoral participation are
reduced to the maximum degree possible The least important recommendations are those related to
strengthening the components of the electoral system. Structural barriers impede the full and effective
functioning of the electoral process and contribute to hmiting the democratic nature of participation
mn the Peruvian political system. While the agencies would benefit from continued technical
enhancements, above all in the areas of social marketing and strategic planming, they (ONPE and
IDENTIDAD above all) are suffictently plugged m to be able to reach out for such technical support

The major concern that these agencies face 1s tied to the 1ssue of structural barriers the need for the
state to provide sufficient resources to ensure that the electoral system functions This also means
providing the necessary resources to ensure that financing elections does not result in the generation
of additional structural barriers

The other two sets of specific recommendations, building greater citizen awareness and developing
an independent watchdog to ensure electoral transparency, are important issues that rank just below
that of enhancing participation by ehimnating structural barriers Greater citizen awareness can be
facilitated by reasonably small mvestments to promote better availability of teaching materials and
curricula for public education as well as through expeniments using educational television, an available
resource in Peru Ensuring transparency may becorne a critical 1ssue 1f there 1s a tight race for control
of the national government in the next national election Relatively small investments 1n strengthening
NGOs concerned with these two 1ssues may foster important impacts on future elections and future
capacity for participation



I. INTRODUCTION

Overall Objective

USAID/Peru’s Office of Democratic Initiatives and Traming (USAID/ODIT) has supported the
electoral process in Peru since 1994 in large measure through a cooperative agreement (CA) with the
International Foundation for Electoral Systems (IFES), a US private non-profit foundation The
Cooperative Agreement, executed on September 29, 1994, provided a total of $ 4,081,493" and with
amendments runs through to December 31, 1997 The mam objectives of the CA have been to
mmplement a multi-faceted program of electoral assistance with both immediate and long term impact
on the transparency, effectiveness and efficiency of the Peruvian electoral system. Support was
provided to both the public sector agencies involved 1n managing the electoral process, the National
Electoral Tribunal (Jurado Nacional de Elecciones [Jurado]), the National Office of Electoral
Processes (Oficina Nacional de Procesos Electorales [ONPE]) and the National Registry of
Identification and Civil Status (Registro Nacional de Identificacion y Estado Civil [IDENTIDADJ?)
and to civil society orgamzations whose activities related to the overall objectives of electoral
assistance

Using the CLIN 001 Indefinite Quantity Contract of the USAID Global Bureau’s Center for
Democracy and Governance, USAID/ODIT contracted through Development Associates Inc for the
services of a team to undertake a final evaluation of the activities carried out through the IFES
Cooperative Agreement The evaluation was carried out by a two person team consisting of Joel M
Jutkowitz Ph D, a US political scientist and Semior Associate of Development Associates, Inc with
experience n Latin American politics and USAID democracy programmung, and a Peruvian political
scientist and lawyer and consultant to the State Umiversity of New York, Office of International
Programs, Jose Luis Sardon, who specializes in Peruvian electoral systems

The overall objective of the evaluation 1s to review, analyze and assess the effectiveness and impact
of the electoral assistance component as implemented As a part of this analysis of impact, the
evaluation team examined the process of implementation, drawing lessons learned that are applicable
to future USAID/ODIT efforts n support of electoral activities and other related democracy
mutiatives The evaluation seeks to respond to the following general questions

» Whether or not the approaches taken by IFES and 1its sub-grantees were implemented
successfully—ie achieved the mntended results?

! The total provided to IFES was $3,681,943 with the balance of $400,000 used by USAID
for management purposes

2 IDENTIDAD 1s officially designated as RENIEC, the term used to describe it 1n the media
IDENTIDAD 1s the ‘brand’ identity that the organization 1s secking to use mn transformung its publc
1mage



Whether those approaches were implemented n a cost-effective manner?

Whether the activities and intended benefits of the activities are sustamnable?

Whether the annual work plans served thewr intended purpose?

Whether the electoral assistance indicators were appropriate and related to the indicators for
each individual set of activities?

Whether gender and ethnic considerations were taken mto account?

¥y SIWY

Methodology

To respond to these questions, the team conducted mn-depth interviews, reviewed documentation of
USAID/ODIT, IFES and 1ts sub-grantees under the cooperative agreement, reviewed materials
including audio-visual materials produced by the various sub-grantees as well as re-analyzing surveys
and other studies relevant to the themes of the evaluation More specifically, the team met with
representatives of virtually all the orgamzations that had receved funding from IFES The team also
met with politicians from all of the major political groups within Peru, journalists, academicians and
others concerned with 1ssues of electoral reform. Fnally, the team met with or mterviewed by
telephone key personnel of both USAID and IFES mvolved mn the implementation of the cooperative
agreement (A list of those contacted 1s contained in Appendix 2 )

In the m-depth mterviews with pohticians, academicians and journalsts, the team sought not only to
review the specific activities carried out by IFES, but also to examune the broader issues that these
activities were intended to address issues of the integrity, transparency and effectiveness of electoral
mstitutions, access of citizens to the voting process, and concerns regarding the future course of
electoral reform.

It should be noted that given the resources available to undertake the evaluation and its time frame
(four weeks n the field to conduct the evaluation), it was not possible to carry out surveys or other
similar studies of attitudes and behavior of target populations such as regional electoral personnel or
voters who have served as polling place officials However, 1t was possible, as shall be noted i the
course of the discussion, to rely on several studies using either quantitative or qualitative approaches
that were commussioned by IFES 1n the course of providing electoral assistance

Balance of the Report

In the next chapter of thus report, the team reviews the development of the electoral process n Peru,
examining the principal concerns that face that process These include concerns regarding the mntegrity
and transparency of the process, regarding the structural hmitations on voter participation and
regarding the problems that have arisen 1n the conduct and management of the electoral process
From this diagnos:s, the following chapter examines the specific activities undertaken under the
cooperative agreement to meet these challenges and to support the mstitutional development of the
nstitutions responsible for the electoral process Chapter Four deals with the approach taken by IFES
1n managing these activities as well as the relationship between IFES and USAID/ODIT Finally,
Chapter V draws a set of conclusions from the evaluation which includes an examnation of lessons
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learned This chapter also includes a set of recommendations regarding possible hines of future
development of the concerns associated with the electoral process
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II. ELECTORAL BEHAVIOR AND PROCESSES IN PERU

The electoral process mn Peru has faced three sets of concerns which influence the quality of citizen
participation  Specifically, the Peruvian electoral process faces

> A need to assure the transparency and integnty of the voting process, to ensure that voters
can express therr preferences freely and those preferences are counted properly, Le that the
voting process 1s not marred by fraud

> A need to develop the mstitutional capacity to orgamze and report the results of elections
effectively (with a low level of errors), efficiently (within a reasonable space of time after an
election) and at a reasonable cost

) 4 A need to ensure the widest possible participation of citizens in the electoral process which,
m practice, means ehmmating structural barriers to participation such as the lack of the
necessary voting credential (ibreta electoral)

Transparency and Integrity

The essence of a democratic system of voting 1s that all citizens get to vote in a manner which ensures
their freedom to choose and the certainty that ther choice 1s counted In practical terms, this has
come to mean that votes are cast 1n secret to protect the right to freely chose And, once cast, votes
are counted and recorded in a manner that eliminates any possibility of fraud or manipulation

Peru has developed processes that seek to respect both elements The ballot 1s cast m secret There
are elaborate procedures 1n place to elimnate the forms of fraud that have historically been the case
mn Peru Thus, there are checks on the identity of the individuals based in a national system of
electoral registration There are requirements regarding the act of voting, such as the need for the
voter to seal his or her ballot and for the president of the polling place commuttee to sign the ballot
which seeks to protect against ballot stuffing There are requirements that the ballots be counted n
a pubhic manner at the level of each polling place There are requirements that the count be recorded
in a public manner, and the results distributed to a variety of authorties and interested parties
(including the representatives of the armed forces and the different political parties) to ensure that
elimnate the possibility of fraudulent reporting of results

But for all of these requrements to be effective, citizens acting as polling place commuttee members
have to understand ther responsibilities The various interested (party poll watchers) and dis-
interested parties (election admnistrators, armed forces etc ) have to fulfil therr roles There are
important civic education and traimng functions that need to be fulfilled

In times of hugh political tension, there 1s also an advantage if the integnity and transparency of the
electoral process has an additional guarantee--a set of umnpartial poll watchers who understand and
can evaluate the safeguards in place



Institutional Capacity

An election also requires a significant orgamzational effort That effort needs to be dedicated at the
general organizational task of arranging the logistics and staffing of a national event mvolving a
significant portion of the population (70% of all Peruvians over the age of 18) It needs to consider
such specialized areas as the accurate registration of voters, the design of an appropriate ballot, the
development of procedures for the rapid and accurate counting and reporting of votes and the
adjudication of electoral disputes

Widespread Participation

Finally, a truly democratic election requires the existence of the opportunity for participation of all
citizens regardless of their location, ethmicity and economic condition This means that there has to
be a registration process that allows all to participate without respect to structural barriers, such as
fees that are out of reach of any segment of the population It means providing access to places of
registration It means providing the necessary information and education to motivate voters to
participate--get out the vote campaigns Such motivation may include, as 1t does n many Latin
American countries including Peru, the legal obligation to vote, but even the consequences of that
obligation needs to be commumnicated It also means providing the voter with the required mformation
to vote--information regarding the form of the ballot, the place to vote and the manner m which to
vote And, it also means, If the vote 1s to be an informed one, providing the voter with the necessary
information regarding the candidates to make a choice

Most of these civic education functions fall under the responsibility of the electoral authorities
Obviously communicating mnformation regarding candidates and parties 1s, mn fact, primarily a function
of political campaigns

Peru, after the interruption to its democratic process that was the result of the 1992 coup, had to face
sigmificant concerns m the 1995 election regarding the democratic character of that election Hence,
there was a need to provide support to ensure the fairness, transparency and mntegrity of the election

There was also a need, given constitutional changes 1n the electoral admumstrative apparatus, to assist
mn bullding a new orgamzational capacity to manage the electoral process in the future And, finally,
there was a need to assist in enhancing other participation of all Peruvian citizens n therr government
n general and specifically through the electoral process

The efforts of IFES under the CA were directed at responding, at least i part, to these needs

= E ORI W OW W W W W WY e YN YEERELRE
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III. SPECIFIC ACTIVITIES OF THE ELECTORAL
COMPONENT

Overview

The Cooperative Agreement between USAID/ODIT and IFES resulted in a series of activities that
included four basic elements

> Support, begmning at the outset of the Cooperative Agreement, for a period of six months
for the process of carrying out the 1995 national presidential and congressional elections
These elections, which took place on April 9, 1995, were the last elections wholly
admunistered by the Jurado Nacional de Elecciones

> Support for the mnstitutional development of the Jurado, ONPE and IDENTIDAD after the
1995 presidential elections and as these orgamzations were either established (the cases of
ONPE and IDENTIDAD) or re-organized (the case of the Jurado) Imtially, that support was
provided 1n connection with the immediate need to conduct the 1995 municipal elections.

> Support for civil society orgamzations engaged mn efforts of ensuring the mtegrity and
transparency of the electoral process, in educating voters regarding key issues or mn
incorporating and stimulating the participation of citizens who had traditionally remamed
outside the political process, above all those m rural areas

> Support, largely through civil society organizations and public events, of a policy dialogue
ammed at mnfluencing the type of electoral reform legislation and the forms of national
representation which would be enacted by the government

The process of support for the national elections of 1995 ended when the election process was
concluded m April, 1995 after the overwhelming victory of President Fupimorn eliminated the need
for a second round The process of support for the shift in nstitutional arrangements and the
strengthening of the newly established mstitutional framework began shortly thereafter, with an imtial
focus on the municipal elections of November, 1995 and continued throughout the period of the CA
Support for civil society organizations began almost at the outset of the CA and also continued
throughout the period of the CA The efforts at electoral reform began after the municipal elections
and were effectively ended when the new electoral law was passed in June, 1997

These sets of activities received differential support with the largest portion of the funding going to
mstitutional strengthening of Jurado, ONPE and IDENTIDAD (roughly 52% of the program budget)
The 1995 presidential elections recerved around 20% of the program budget, civil society around
24% and the reform effort around 4%
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Support for the 1995 National Elections

Conducting an election mnvolves a variety of processes ncluding registering voters, mforming voters
regarding the time and place of the election, organizing the various regional and local boards required
to mmplement the election, selecting election day polling staff (miembros de mesa), providing the
necessary materials, arranging the collection and tabulation of results, providing the necessary traing
of temporary staff and assuring the rehabihity and accuracy of the entire process Historically in Peru,
these operations had been carried out by the Jurado within a structure whose principal focus was the
legality of the process The orgamization had virtually no techmcal skills in such areas as motivating
voters using modern social marketing techniques®, in providing modern adult education tools to tramn
staff, n processes of strategic planning to meet a specific objective Elections were m reality almost
a process of crisis management, but without the necessary orgamzational capacity in place to easiy
respond to the crisis

IFES, along with other US NGOs such as the National Democratic Institute for International Affairs
(NDI), the International Republican Institute (IRI) and other imnternational agencies such as
IIDH/CAPEL and the OAS were brought n to provide support to Jurado 1n the conduct of the 1995
presidential/congressional elections The elections were seen as a critical element of the transition to
a democratic process after the 1992 coup and the 1993 constitutional convention which promulgated
a new constitution

IFES provided assistance mn designing and implementing a very lumted effort at registering voters
The hmut was a practical one--IFES activities began m October and the deadhine for registration for
the April 9, 1995 election was m mud December The support provided consisted of production of
a television spot in Spanish, a radio spot in both Spanish and Quechua (the most widely spoken
indigenous language n Peru) and a poster, all focusing on the need to register

IFES also supported the production of a get out the vote poster, related television and radio spots

The radio spots were also translated into both Quechua and the other principal indigenous language
of Peru, Aymara The Telecommumnications Center of the Cathohc Umversity of Peru (CETUC)
produced the spots The spots, 1t should be noted, were carefully designed and displayed high
production values The television and radio spots were put on the air using the free time allocated
by law to the Jurado Jurado efforts to get out the vote were complimented by support provided by
IFES to civil society orgamizations, support that will be discussed later on mn this chapter

3 Social marketing refers to the use of a set of communications skills to mform regarding
social concerns Those skills mmvolve defining a message to be communicated, a target audience and
appropriate media for that communication which ensures that the message 1s recewved and
understood Peru has over a decade of history of the development of effective marketing techniques
tied to both commercial interests and social mnterests, the latter most notable i areas such related
health USAID/Peru has supported significant work n social marketing
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More significantly, IFES contributed to the election efforts of the Jurado by providing support to the
tramng process

The Need for Training

The electoral process in Peru, as 1s generally the case throughout the world, while managed through
agencies that have permanent staffs, 1s dependent on the capacity of individuals recruited for each
election, exther as short term staffers working 1n regional electoral offices or as members of polling
place commuttees (membros de mesas electorales) Thus, a critical element of an election 1s the
capacity of the organmizing agency to recruit, tramn and support these short term personnel--both
remunerated and un-remunerated Prior to the 1995 election, little had been done by the Jurado to
mncorporate modern adult learming methods 1nto its traning efforts There were no skilled tramners on
staff, no design of a tramng plan and no appropriate traimning matenals® for either Jurado staff or
polling place commuttees

IFES provided the resources for the Jurado to hire seven tramners to help design and implement the
required traming efforts This addition to the Jurado payroll was undertaken with the understanding
that the Jurado would add these tramers to therr regular payroll when IFES support ended, a promise
that was not fulfilled in large measure because of both the budgetary restrictions of the Jurado and
the shift in responsibility for the management of the electoral process from the Jurado to ONPE IFES
also supported the development of training materials, the principal elements of which were a manual
for polling place commuttees and a related twelve minute traming video Both the manual and the
video were designed and produced with the techmical assistance of CETUC CETUC, which 1s hughly
regarded as a telecommunications and adult learning center, produced the manual and video, n
consultation with the Jurado, using standard procedures for developing materials such as storyboards
which lad out the content of the spots i advance of therr production The important exception was
the failure to field test the materials with appropriate audiences due to tune constramnts
Approxmmately 600,000 manuals were produced and distributed for traimning purposes

Results

As noted above, prior to the 1995 election, the Jurado had not approached the traming of field staff
and polling place commuttee members n an effective fashion Materials were scant and mappropriate
There was no skilled staff to develop or implement a traming strategy IFES, according to the terms
of the CA, was to support enhanced institutional capacity of the Jurado through contraction of a
traiung coordmator and tramers, development of traiming materals for polling place workers n both
printed and video formats and provision of additional voter information materials The mtended
mmpact was to enhance the capacity of poll workers and Jurado staff n the conduct of the 1995
national and subsequent elections

* The traming matenals for polling place commuttee members consisted of a few barely legible
sheets of the relevant laws and regulations without explanations or appropriate examples
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The support provided by IFES assisted in improving operations of the Jurado m carrying out the
election A tramng staff, supported by IFES, was set up to manage this function For the first tune,
through the operations of this tramung staff, the Jurado was able to provide polling place commuttee
members (miembros de mesa) with a manual designed by professional adult educators that described
therr functions and that was supported by audio-visual didactic materials (the traiming video)

While these results represent an advance n electoral procedures, as IFES was able to determine n
a follow-up study, much remained to be done Using a set of focus groups which permuts an n-depth
exammation of the themes covered, but 1s hmited m 1ts abihity to measure impact on a national level’,
IFES examined both the mmpact of 1ts efforts on middle management of the election effort (members
of provincial Jurados and Registrars) and members of the polling place commuttees The study
covered five areas of the country Chiclayo n the north, Huanuco located at the entrance to the coca
producing area, Arequipa and Cuzco, two principal urban centers m the Altiplano and greater
Lima/Callao

It 1s clear from thus study that the IFES effort had a hrted impact For example, only a small portion
of those included mn the focus groups of polling place commuttee members (20%) ever saw the
tramng video Universally Jurado staff and polhing commuttee members complamed about a need for
adequate training They also were concerned, mn many cases, about the appropriateness of the
traimmng material received from Lima for the specific social context of their locality The argument
presented mn the focus groups about the madequacy of traiming also was related to two other
elements the lack of the necessary time to carry out traming, and the excessive centralism of the
entire process--the control exercised by Lima

Members of polling place commuttees felt that there was a need for a more simphfied approach to
trammng which could include the use of mass media. They felt that the materals provided did not offer
the necessary explanations regarding counting votes, especially preferential votes for Members of
Congress ® (Preferential votes are votes cast to select the specific candidate on a party bist that a voter
prefers’) The poling commuttee members also voiced concerns about the cultural cues provided

3 Focus groups while allowing a representation of important variables (in this case differences
in function and differences 1 regions) do not provide a scientific basis for representing a given
population or umverse Thus, the results are suggestive but provide only a hmited power to
generalize This hmtation needs to be balanced against the fact that this 1s the only systematic data
available to make inferences regarding results achieved at the level of individual trainees

¢ The Jurado did not provide the necessary nstructions to CETUC regarding counting

procedures to be included 1n the manual. The video did provide some gudance, but as noted, 1t 1s
likely that the video was not widely dissermnated

7 In the Peruvian electoral congressional process, a voter 1s supposed to first select the party
list he or she prefers and then write-in the numbers assigned to up to two congressional candidates
from that party that the voter would like to see elected
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by the audio-visual materials supported by IFES, suggesting that such materals be directed at a
wider, less-sophisticated audience, one more clearly representative of Peruvians 1n general.

One element of the problem clearly was the lack of time to adequately pre-test and adapt material to
the differences n social situation and language throughout the country The process of the 1995
election, as had traditionally been the case, clearly was managed without a sense of long term
strategic planning--the need to draw a reasonable time line for the preparatory activities required to
carry out an election The form of planning was also faulted--the excessive centralism that resulted
from the assumption that all decisions had to be made in Lima without taking nto account the cultural
differences that influence such tasks as traming, communicating with and motivating a multi-ethnic
soclety

Thus, while the IFES supported effort had represented an advance m terms of providing better
traming mateérals and a clearer commutment to tramning, much remamed to be done The problems that
needed to be addressed included the process of mnstitutionahzing strategic planning, the organization
of traming as a regular function of electoral mplementing agencies and the need to address the
cultural and educational diversity of those engaged 1n the temporary, but highly significant tasks of
managmg the voting and vote counting processes

Electoral System Restructuring

The Constitution of 1993 established an electoral system to be made up of the Jurado, ONPE and
RENIEC which together would manage the electoral process Each of these agencies had, m theory,
a distinct role to play, derived from the general requirements of managing an election as well as the
particular historical circumstances of Peruvian electoral practice The Jurado is defined as the entity
that

> admunsters electoral judicial matters,

supervises the legality of the electoral processes,

acts as custodian of the list of registered pohtical organizations,

supervises the fulfillment of norms regarding political orgamizations and electoral regulations,

certifies the election of candidates, and

presents, 1 a collaborative fashion, the budget of the electoral system (Jurado, ONPE and
IDENTIDAD) to the executive branch

The ONPE 1s the orgamzation responsible for

) o planning and conducting elections,
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» designing the ballot and other required materials to carry out elections,

» publicizing the purposes of an election including efforts to ensure that voters understand the
date, purpose and processes to be followed during a given election

IDENTIDAD took over the responsibihity of the Jurado to mamntain a registry of voters and to 1ssue
a voter’s dentity card (hibreta electoral) which in Peru has served as the equivalent of the national
identity card used throughout Latin America® IDENTIDAD took over as well the role played by the
Cwvil Registry offices to record births, deaths, marriages and other civil actions IDENTIDAD 1s
charged with developing a single national identity card and related database that will ensure the
mtegnty of the system of citizen identification i Peru

The process has resulted n removing the most technical functions such as mamntaining databases and
counting votes from the Jurado and therr transfer to ether ONPE or IDENTIDAD As 1s to be
expected in the creation of a new system, there have been various jurisdictional disputes among the
three entities as they have defined the manner m which to implement therr functions These
jurisdictional disputes, as a report of an IFES consultant to the Jurado suggested, 1n part arise from
a failure of the goverming laws and regulations to fully define the relationships between the three
entiies Some of these disputes, as 1s the recent case of verification of signatures on party registration
petitions, have had political imphications The party petition case, i fact, led to the removal of a
function of signature verification from IDENTIDAD and its transfer to ONPE, a decision made by
the Jurado 1n 1ts role as the entity responsible for certifying party registration

Issues that each of the organizations and the system as a whole face i orgamzing and implementing
elections include, n addition to defining the boundaries of the activities of each agency

» definition of appropnate internal organization to meet the requirements of the tasks faced,

» development of appropriate procedures for conducting elections mncluding a capacity to meet
the challenges required regarding strategic planning, management of short term paid and
unpaid personnel and conduct of speciahized techmical tasks such as ballot design, vote
counting, mantenance of an accurate voter registration hist, verification of voter signatures
etc,

> development of an appropriate organizational culture to support the new orgamization and
activities, and

» financing of the necessary activities to conduct mandated electoral activities

¥ Most countries in Latin America consider this function as a means of control. Hence, the
agency most often responsible for administering the identity card 1s the Muustry of Interior or its
equivalent, the munstry responsible for internal control. Peru, historically, had developed this function
n a different manner
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IFES Assistance to Municipal Elections

After the 1995 national elections, an important focus of IFES activities was to work initially with the
Jurado and ONPE and later on with IDENTIDAD 1n building up the mstitutional capacity of the
newly defined electoral system. The problem to be faced was both an immediate one of assisting the
Jurado and above all, ONPE, to carry out the municipal elections of 1995/96° and a longer tem one
of assisting all three mstitutions n thewr development under the terms of the new legal arrangements
for carrymng out the electoral process IFES’ work plan called for developing a broad-based civic
education campaign to dimumsh null votes The work plan also called for developing the necessary
manual to ensure that the poll workers had an understanding of electoral procedures

Support provided by IFES for the municipal elections were once agan comphcated by the hmited
time frame between the wmtiation of operations of ONPE (effectively at the beginming of August of
1996 when the new director was named) and the date of the municipal elections (November 12,
1996) In connection with the municipal elections, IFES provided hmited support to the Jurado to
train the members of its Special Electoral Tribunals, the short-term election boards set up at the
provincial level to oversee a specific election That support came through mamtenance of the salaries
of the staff of five tramners with the Jurado’s traming umt beyond the period required for the national
elections IFES also provided technical assistance to this process through one of its consultants

The bulk of IFES support for the municipal elections went to ONPE which had the major burden for
admmmstering that electoral process IFES focused its support mn large measure on the area of
Information and Electoral Traimming IFES, through its electoral information center n Washington,
provided ONPE with examples of posters, traming manuals, videos and other electoral materals used
n other parts of Latin America IFES also pad for the development of a manual for polling
committee members and a related traimng video which was used i traimng workshops by ONPE"

The design of the manual and video took mto account some of the concerns resulting from the focus
groups conducted by IFES after the national elections more attention was paid to processes of
counting votes, and the manual took what was considered to be a more user friendly approach--the
use of a cartoon character as narrator of both the manual and video However, 1t should be noted
agam, based on the hmited time available between the establishment of ONPE and the municipal
elections, this manual did not use standard techmiques for testing and verifying the accuracy and
comprehensibility of the message to be transmutted The materials were defined i terms that ONPE
staff considered user friendly, but no actual test was carried out to verify those behefs

* The municipal elections mvolved both a general election held throughout most of the country
and complementary elections as they were designated held somewhat later in areas that had been foci
of terrornist activities ONPE developed a revised manual for the complementary elections that
mncorporated additional clanfications of voting and counting procedures

' ONPE provided 18% of the financing for the manual and video and the balance was paid
for by IFES
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IFES also provided technical assistance to ONPE 1n support of the orgamzation and development of
1its first electoral process That assistance was provided both by the IFES Chuef of Party in Peru and
by outside consultants

In summary, the municipal elections were carried out with a reasonable degree of orgamization despite
a varlety of jurisdictional disputes As the IFES work plan indicated, support was provided to
enhance the know how of the polling place commuttee members as well as to conduct limited civic
education activities While part of the mntent of the work plan was to reduce null votes, 1t 1s difficult
to measure such impact, nor was the work plan set up with a view toward such measurement except
indirectly through the focus groups mentioned below Lessons learned from the 1995 presidential
elections were taken mnto account i such areas as the development of training materials However,
a crisis mentality still prevailed and the kinds of testing of messages that makes for good educational
matenal was still not mcorporated mnto design efforts ‘por falta de tiempo’ (lack of time)

As with the national elections, IFES conducted focus groups after the municipal elections with polling
place commuttee members and middle management (local temporary employees of ONPE , of the
Jurado! and electoral Registrars [these last are civil servants]) The focus groups which took place
mn Ayacucho, Cajamarca, Iquitos, Cuzco and Lima/Callao were held mn late November and early
December of 1995 Many of the same themes that had appeared after the national elections appeared
agam centralism versus local imtiative, lack of time to complete the necessary tasks, lack of training
for polling place commuttee members, and a lack of civic responsibility on the part of voters (Civic
responsibility according to the focus group members referred to a lack of voter understanding of their
rights and responsibilities as voters ) Additional themes arose such as the problem of conflict among
the representatives of the various electoral agencies regarding 1ssues such as appropriate rules of
procedure and questions regarding the design of the ballot and other electoral documents

The 1ssues of traming and that of electoral material design dealt directly with the areas supported by
IFES Regarding maternals, focus group members pointed that there had been significant advances
in the design and m the procedures for using the materials that inspired greater confidence and
security m the voting process But they also indicated areas that required further attention including
a need to pay attention to the way people 1n the provinces understood the ballot and 1ts mstructions

With respect to traming, the focus groups pointed to the need to improve the quality of the tramers
who used the newly developed traming materials as well as the need to develop a better methodology
for traming

The expenence of the municipal elections, the first test of ONPE and of the new electoral system,
demonstrated that the new orgamzation was capable of carrying out an election It also pomnted to
a continuing need to improve traimng capacity and to undertake the longer term strategic planning
that would form the basis for successful management of future elections

" Members of the Oficinas Decentralizadas de Procesos Electorales (decentralized electoral
processes offices) and the Jurados electorales especiales (special electoral tribunals)
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Developing a New Orgamizational Framework
Jurado

All three organizations, the Jurado, ONPE and IDENTIDAD have faced the need to develop
appropriate organizational frameworks for the tasks that they have been assigned within the new
electoral system. The Jurado may be said to have had both the simplest organizational challenge and
the most difficult It has moved from being the entire institutional framework to bemng a part of that
framework It has lost 1ts elections admmustration function to ONPE, 1ts control of the electoral
registry to [IDENTIDAD It has retamned several important functions, but little in the way of the
necessary resources to carry them out It 1s the official arbiter of the electoral process certifymg
candidates and parties, declaring winners, adjudicating disputes, and etc It 1s also responsible for
civic education of the electorate mn the broad sense of the term, developing a sense of understanding
of the role of the citizen as a member of the electorate in the periods between elections However,
while 1ts collective leadership, the five members of the Jurado itself, are certainly qualified lawyers
and judges, the organization has not developed the necessary capacity to operate n a results oriented
manner As importantly, the budget of the Jurado 1s a lrmited one, burdened with unfunded or under-
funded mandates For example, the Jurado 1s the responsible entity to pay the pensions due to its staff
or to its former staff assigned to ONPE and IDENTIDAD However, 1t has received no additional
budget from the Government of Peru to cover the full extent of that requirement

The Jurado’s civic education task has been burdened by the lack of adequate funding Any proposed
approach 1t wishes to take to the task requires funding outside 1ts normal budget, funding 1t has not
been able to obtamn It need be noted that 1t also has not taken significant iitiatives to promote this
function (The Mimstry of Education which also has a constitutional responsibility for a broad process
of civic education has not made much headway mn this area as well according to members of Congress
concerned with the matter ) As the historical memory of the electoral system, the Jurado also has
demonstrated considerable weakness It has not had the resources or the inchnation to develop a
modern database which would facilitate access to the mformation it has had on record Thus lack of
an inchnation was one factor which prompted IFES to locate a multi-media electoral mformation
center mn the private sector

IFES, 1t should be noted, did provide support to the Jurado in the form of the development of
materials for an experiment 1n civic education 1n schools--the formation of school municipalities

These school municipalities are m reality school governments set up along the hnes that are followed
mn Peru for choosing local level leaders (mayors and mumcipal councilpersons) and conducting local
government In a recent national meeting of student leaders (October 16, 1997), participants
expressed an nterest in developing such opportunuties for students to develop an understanding of
the processes of democracy To date, the Jurado, however, has not taken significant steps to
mplement this or other civic education mitiatives
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ONPE

ONPE has gone much further in orgamzing 1its functions as a modern enterprise While ONPE started
out with a farrly large hierarchical staff (approximately 245 staff members of whom 183 were full time
regular staff, 54 were under short term contracts and 8 were on loan from other agencies) in which
there were four management layers, 1t engaged 1n a process of re-orgamzation and re-defimition of
functions after only a short space of operations The re-orgamization was driven by financial realities--
the operating budget provided by the Government of Peru could not support the existing level of
personnel. However, the change to a permanent staff of around 80 and a reduction n managerial
layers was facilitated by outside technical assistance which included the technical assistance provided
by IFES as well as the lessons absorbed regarding management and strategic planning through the
course provided by IFES that will be discussed below

IFES also provided ONPE with support for an experiment mn testing an alternative of automatic
voting (use of voting machines tied directly to computation systems that permutted nstant reporting
of results) That support included both observation visits to Brazil to observe municipal elections
which use such systems and a test during the complementary municipal elections m Peru of a system
provided with support from IFES The experiment permitted msights nto the problems that arise n
mmplementing such a change n systems and the approaches that need to be taken to overcome those
problems However, given existing legislation, which 1s unlikely to change in the near future, 1t 1s not
currently possible to mtroduce a system of automatic voting

IFES has provided additional support in the form of computer software as well as access to new
technologies and approaches (for example, methods of encrypting of databases and use of
geographical imformation systems) In commenting on the support provided by IFES, ONPE’s head
stated that the single most lasting contribution made by IFES was linking ONPE to agencies
throughout the region and elsewhere mn the world engaged in sumlar activities

At the end of the three years of the IFES CA and after two rounds of municipal elections and the
organization and implementation of a special recall election process m November, 1997, ONPE has
demonstrated a capacity to fulfill its intended role In fact, it has begun to build on some of the
lessons drawn from the technical assistance and traming provided by IFES 1n such areas as developing
a manual and traming guide for respectively poll commuttee members (miembros de mesa) and for
the temporary staff of the Decentralized Offices of Electoral Processes (ODPE) which are the field
centers for managing the elections The new manual for poll commuttee members draws on lessons
learned from previous manuals It was subject to a very hmited amount of field testing (using service
employees in Lima), which 1s certainly a beginming, but just that in mmplementing appropriate
techniques for testing communications instruments The new traimng guide for heads of ODPEs 1s
a comprehensive one that includes basic principles as well as specific techniques The guide serves

12 A new municipal elections law was passed and promulgated m October, 1997 The law does
not authorize automatic voting The current general election law (September 29, 1997) also does not
spectfically contemplate the use of automatic systems of vote-counting
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as a comprehensive reference document as well as a basis for tramming ONPE has used the guide in
its traming of heads of ODPEs In short, there has been considerable movement in meeting the need
for better tramning, a need met over time with support that ONPE readily acknowledges has come
from IFES but at the same time has clearly been internalized in the language and actions of ONPE’s
leadership

IDENTIDAD

IDENTIDAD, as a new organization with a broad function to perform, has clearly needed to develop
an mstitutional framework and approach to its task--to provide all Peruvians with a national identity
card that accurately represented therr status and was united in a database with appropriate vital
statistics The task mnvolved integrating the exasting functions of the electoral registry and the civil
registry mto a single comprehensive, secure national database According to the principal
Congressional sponsor of the Electoral Law, Congressperson Martha Chavez, the system was as
much mtended to identify all Peruvians as to ensure therr access to vote Thus, while IDENTIDAD
1s clearly a part of the formal electoral system, its function extends beyond that system.

The approach that has been taken involved integrating two separate and distinct data systems, the
clectoral registry which had been managed by the Jurado and the civil registry system that functioned
throughout the country at the municipal level. The task was undertaken emphasizing privatization of
functions such as management of databases IDENTIDAD has orgamzed itself to be a manager of
a contracting process which at the same time was set up to be self-sustaining Revenues generated
from the system of registration of citizens and therr vital statistics are mntended to be sufficient to
cover all of the costs of IDENTIDAD and m addition, according to the recently enacted electoral law
to contribute to support the other elements of the electoral system.

The process of mtegrating functions has begun to take place, but not without considerable friction
as the majonity of former Jurado employees, the electoral registers, have lost their jobs as the size of
IDENTIDAD’s staff has been reduced As part of a process of transformung the mstitution,
IDENTIDAD, as noted earler, has altered 1ts name to provide the public with an easier means of
identifying 1ts function from the official title that it receved as the Registro Nacional de Identificacion
y Estado Civil (National Registry of Identification and Civil Status) That task has been a difficult one
as witness continuing references 1n all of the principal media to the orgamzation by its previous
abbreviation (RENIEC) In that regard, using the term IDENTIDAD, in the USAID/APOYO survey,
27% of those asked did not recognize the name of the orgamization as compared with only 11% who
failed to recognize the Jurado and 19% who failed to recogmze ONPE" Even though IDENTIDAD
has to eventually reach out to all Peruvians, 1t has as yet to establish its brand name

B If we include those who say they do not have an opmion regarding the organization,
IDENTIDAD does shightly worse 32% either do not know 1t or have no opiuon about 1t versus, 17%
for the Jurado and 22% for ONPE In a sumlar ven, a recent (September, 1997) survey by another
survey firm, DATUM, showed that a simlar number of individuals did not know RENIEC and that
those that recognized the name gave 1t on average a grade of 11 9, just barely a gentleperson’s C
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What IDENTIDAD faces can be considered more an organizational identification problem than a
problem of overcomung resistance to the task 1t performs For example, IFES i support of
IDENTIDAD conducted a survey n August of 1997 in the greater Lima metropolitan area (province
of Lima) That survey showed that an overwhelming majority of those interviewed (99%)thought an
identification card was necessary However, while 95% of those mterviewed had a libreta electoral
(voter registration book), only 14% had received thewr libreta mecanizada, the temporary substitute
card that IDENTIDAD has been 1ssuing as part of the process of cleaming up its database and
developing 1ts systems to issue a new national identity card beginning next year

The survey also pomted to an 1ssue that has arisen regarding the card--the cost of making a change
While the majority had not exchanged therr Libreta electoral for the libreta mecanizada because they
did not have the time (54%) or felt it unnecessary (23%), 19% felt the new card (which costs around
$10-12) was too expensive That 19% overwhelming comes from the two lowest socio-economic
groups (C& D) which represent 76% of the population Thus, a concern to be faced by IDENTIDAD
18 the 1ssue of the cost of 1its card, given the requirement for universal coverage In that regard, the
IFES supported survey provides additional msights When asked why they did not have a librefa
electoral, around two-thirds of those who did not have one indicated that they had never had one
(this group represented about 3% of those m this sample of Lima) A sigmificant portion (45%, agamn
largely drawn from the lowest economic groups [ C & DJ) had no 1dea about the fact that i 1998
there would be a single identification document. Finally, 60% were not 1n agreement that they should
have to pay for the card--an attitude held by a majority of all socio-economuc groups except the
members of the uppermost class (A)

Stated in other terms, although the vast majority support a system of identification, the survey
suggests that the particular system to be mstituted has not been effectively publicized in Lima, and
that there 1s bkely to considerable resistance over tune to the desire for self-sustamability of
IDENTIDAD The mmplications of this requirement for self-sustamnability also has to be examned
from the viewpoint of 1ts potential impact on the operations of the electoral system, an 1ssue that will
be discussed later n this chapter

IFES technical assistance to IDENTIDAD has focused on assisting in developing IDENTIDAD’s
mstitutional 1mage, its orgamzational structure and the financial requirements of the process of
shifting to a new wdentity card That support has included direct technical assistance, support for a
public information campaign and the support of travel by IDENTIDAD staff to Chile, Colombia,
Mexico and the United States to observe techmical aspects of registration systems Support has been
provided for such activities as internal performance audits directed at improving systems for service
delivery and traiming to strengthen the capacity of staff i service delivery

Need for an Appropriate Orgamizational Culture

Uniformly, all three new organizations faced issues of developing an appropriate organizational
culture to meet therr responsibilities Such an organizational culture requires the ability to undertake
strategic planning, to develop skils in the management of large temporary staffs directed at a hughly

.
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technical task, the conduct of a national election Each of the three orgamzations had questions it
needed to face the Jurado 1n terms of its hierarchical and legalistic frame of mind, ONPE 1n terms
of 1ts hughly structured bureaucracy and 1ts need to project an image, an nhertance from the Jurado,
and IDENTIDAD 1n terms of its need to be able to project a new image, to communucate regarding
a new product (the National Identity Card) and to open up what was also 1n effect a hierarchical
organization IFES addressed these concerns with a combination of staff tramng (directed at the
Jurado and ONPE) and technical assistance (drected at all three orgamizations)

The principal effort at staff traming supported by IFES was a series of courses and workshops
managed by the Universidad Peruana de Ciencias Aplicadas (UPC) (Peruvian University of Apphed
Sciences) Participants in the UPC series were drawn from both the permanent staffs of the Jurado
and ONPE, including semor staff IDENTIDAD chose not to participate in the course The tramming
course was substituted by IFES for the international observation/study tours that had originally been
proposed m 1ts workplan, because 1t was felt by IFES, the Jurado and ONPE that this was a better
mechanism for providing the necessary staff development

The UPC series which was held intermittently between August and December, 1996 It covered a
broad range of topics including strategic planning, the development of an institutional image, the
pohtical function of elections, the process of democratic elections, orgamzational admumstration
including management of human resources, logistics, and budget control. The course combmed
lectures with various forms of participatory tramning that included a workshop directly related to the
tasks of the participants The participants, in general, rated the courses highly

More mmportantly, in terms of the application of lessons learned to the job at hand, while ONPE
because of 1ts re-organization after the course was completed (reduction of core personnel by around
half) lost the services of many personnel who participated in the course, the course clearly had an
mpact Semor ONPE staff in discussions with the evaluation team clearly demonstrated that they
understood such concepts as strategic planning, management by result and team coordmnation of
efforts ONPE’s re-orgamzation also reflected an attempt to reduce herarchy as well as reduce
personnel. A similar sense of shift in organizational culture was not felt i interviews with Jurado
personnel.

Success i developing this new mstitutional culture has clearly been a mixed one The Jurado still
functions as a hierarchical bureaucracy and still has not instituted the necessary orgamzational
transformations (establishment of an effective educational department for example) that will allow
1t to carry out 1ts new roles ONPE has begun to ‘talk the talk’ n terms of the need for strategic
planning It has simplified 1ts orgamizational structure, reducing levels of hierarchy and reducing, as
well, the number of permanent staff It has also begun to incorporate the concept, if not the effective
practice, of testing its traming materials, a vital tool in an orgamization dependent on temporary
staffing IDENTIDAD 1s facing a concern regarding 1ts capacity to deal with the public, with the
political dimensions of the role it has to play (as witness the recent controversy over enrolling parties)
as well as with 1ts internal capacity to meet 1ts management requirements
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Who Pays

A further critical concern, related to the broad 1ssue of structural imitations on voting, 1s the question
of who 1s responsible for paying for the costs of mantaiming the electoral system. The electoral law
appears to be clear that the three mstitutions are supposed to have budgets that pay for any elections
contemplated m the electoral code ' But, 1n practice the situation 1s far different Each of the three
components receives far less from the Government of Peru’s budget than what 1s considered by them
to be the sums they require to carry out their tasks The Jurado, for example, received a budget of
NS8,000,000 (US$3,000,000 approximately) when its requements were for an additional
NS25,000,000 (US$9,260,000 approx )** ONPE also operates a deficit between 1ts requirements
for up-coming elections and the funds available to 1t from the government (ONPE’s government
supported budget 1s approximately $2 4 mullion for 1998, while 1ts director indicated that 1t hoped to
secure an additional $6 5 milhon 1n fines to meet the requirements of the 1998 municipal elections )
Only IDENTIDAD has a potential for generating sufficient resources from fees for service so that
1ts budget of around NS 74 mullion appears to meet its needs

The current solution, apart from an appeal to a government that considers that it cannot afford more,
1s to rely on what rmght be called a combination of fees for service and fees for the foibles of human
nature ONPE has bet 1ts solvency on the ability to collect fines from those who do not vote

IDENTIDAD balances its budget on the fees 1t receves from renewals of identity cards and those that
have to be replaced because they are lost or stolen (The Jurado 1s betting on a combmation of charity
from the government and the surplus generated by IDENTIDAD’s efficiency ) Above all, the
proposed soluttons, especially that proposed by IDENTIDAD, suggest the development of what may
amount to a defacto poll tax--impeding voting by those who already have hmited access, the poor,
above all the rural poor

IDENTIDAD’s leadership 1s aware of the problem and has suggested a solution It has established
a fund that will finance 1dentity cards for those who are n extreme poverty according to government
calculations and cannot afford them. That fund will be financed by a loan from the Office of the
Presidency to IDENTIDAD which IDENTIDAD will pay back over a number of years from its
surplus At issue 1s the manner in which the fund will be implemented what percentage of the
population will quabfy (this hinges on the definition of extreme poverty--does it cover 10% of the
population, does 1t cover 18% or more'é?), and will the funds available be sufficient? How will

1 Special elections are supposed to be covered by additional appropriations Title XV of the
Organic Electoral Law No 26859 covers budgetary issues

15 This covers requirements for the next municipal elections (NS 14 mullion) as well as to
cover pensions, mandated salary adjustments and the acqusition of space for the Jurado

' The head of IDENTIDAD mn a mterview with the evaluation team thought that the total to
be covered amounted to 10% of the population The Peruvian government based on current studies
indicates that over 18% of the population 1s 1n extreme poverty and an additional 28% 1s classified
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individuals demonstrate therr need and what additional admunstrative burden 1s imphed mn this
process? Where will additional resources be drawn from (raising fees of other segments of the
population?), and how will that process it the surpluses assigned to ONPE and the Jurado to meet
therr needs?

The 1ssue remains a difficult one, a concern that influences the future characteristics of a vital
democratic function H the government of Peru 1s not commutted to ensuring that there are sufficient
resources available to pay for the elections required by its constitution, will the result be, over time,
that the responsible agencies are forced to lirmit access to participation by imposing fees that restrict
the ability of those who have a night to participate to exercise that right--above all those of limited
economuc resources The solution currently on the table, that of a loan to IDENTIDAD, may not
suffice to avoid what amounts to a poll tax that restricts access to the electoral process Ths issue
remains to be dealt with mn the future

NGO Support

The IFES CA sought to support a variety of NGOs, undertaking various forms of activities which ran
from efforts at promoting transparency mn polling processes, dialogues regarding the 1ssues mnvolved
1n the elections, citizen participation 1 general and specifically i rural areas and the role of the press
1n the electoral process The earlier IFES work plans did not specifically address the intended impact
of the grants except to refer to “activities that are related to elections and civic education™’ Later
work plans called for “promotion of a more effective labor by Peruvian NGOs n promoting electoral
processes, above all among dis-advantaged sectors”, and “strengthening the technical, adminustrative
and managernal capacities of NGOs so that they could be sustainable beyond the limuts of the
program™® The bulk (around half) of the total of around $500,000 spent for civil society went to
a single organization (Transparencia) which engaged n various of these forms of activities as well
as becoming the national repository for electoral data through the establishment of its Multimedia
Center

The approach taken to providing sub-grants to civil society orgamzations mvolved a process of
dentification of the sub-grantees by IFES mn coordmation with USAID/ODIT There was no open
competition Potential grantees were identified, asked to provide proposals and the proposals
evaluated The assumption was that there was a fimte number of civil society orgamzations qualified
in this specialized field These were the orgamzations to which 1t was assumed that the resources
would be best directed Despite the statement in the 1996 work plan, there was also no assumption
that support was to be directed to a process of mstitution building--grants were made for specific

as poor (Mmsterio de la Presidencia, Elementos de la Estrategia Focalizada de Lucha Contra la
Pobreza Extrema, Lima, 1996, p 20)

'” From a document labeled ‘Annual Activities-Peru Election Assistance Project’

BIFES, Programa de Asistencia Electoral, January, 1996, Anexo 1, p 3
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activities not to strengthen or develop an institution As 1t turned out, Transparencia was considered
the organization best qualified to carry out various of the activities proposed by IFES as part of its
work plan Thus, Transparencia received the bulk of the funding

Other organizations that received support, each for a specific activity or set of activities included

>

Centro Peruano de Estudios Internacionales (Peruvian Center for International Studies)
(CEPEI) to conduct a series of regional dialogues m early 1995 on the national electoral
process and, at a later date that same year, on the municipal elections The dialogues reached
a relatively small audience (1250), but the impact was extended by CEPEI’s pubhcation of
the proceedings CEPEI continues to exist, but on a very hmited basis It 1s currently
searching for funding to continue 1ts efforts as a think-tank focusing largely on international
relations

Consejo por la Paz (Council for Peace) to undertake a get out the vote campaign for the 1995
national elections The Council used a series of seminars as well as television and radio spots
to get its message across The television and radio spots were widely dissemunated although
no surveys or other tests were made to measure therr actual impact No further support was
provided to the Council.

Instituto de Prensa y Sociedad (Institute for Press and Society) (IPYS) to undertake a semnar
on Press as a Factor 1n an Election which was held in March, 1995 This semunar had, as its
principal audience, the press both from Lima and from the provinces As would be expected
gwven the target audience, the event was extensively covered n the press However, as the
coordmator of the event indicated, the event was just a seed and needed to have follow-up
No such follow-up was provided within the context of the IFES CA IPYS is seeking support
to develop 1ts activities on an international basis, focusing on the Andean region

Universidad Peruano de Ciencias Aphicadas (Peruvian University of Applied Sciences) (UPC)
to support a public forum in Lima in September, 1995 labeled “mumcipal creativity” which
was promoted m advance through cooperating media and was further dissemnated through
television reaching over 600,000 viewers The forum focused on the views of the principal
candidates for mayor on the major 1ssues that Lima as a metropobs 1s facing including urban
planming and citizen participation, sanitation, street vending, transportation, the shanty towns
(pueblos jovenes), energy; and transportation The results of the forum were later published

This event can also be considered a success, but again there was no long term follow-up
because UPC 1s not a civil society orgamzation whose focus 1s on fostering these sorts of civic
dialogues

SER/CEAPAZ are two orgamzations engaged m rural development They were funded to
promote Citizen mitiatives 1n rural areas through tramimng of local journalists and opmion
leaders Thus sub-grant which lasted between July, 1996 and April, 1997 reached 228 radio
journalists m rural areas who were motivated to promote themes of civic education
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SER/CEAPAZ tracked the impact of the specific campaigns generated in various rural areas

Some specific results reported included increased electoral participation mn several districts
(differences m voting participation from one election to another), conduct of an anti-
alcohobism campaign through citizen mitiative and pavement of a road again as a result of
citizen mitiatives The efforts, as the final report indicated, “resulted in radio serving its
proposed role to  motivate citizen participation and a dialogue with local authonties” SER
as an organization contmues to work actively mn these rural areas with an agenda that
emphasizes community development and citizen participation It 1s currently seeking support
for such activities

All of these activities, taken one by one, can be deemed successful. All addressed issues related to
citizen participation m elections  But, virtually all of the support was focused on a single event or set
of events that was not linked to a longer term action by the organization in question Only 1n the case
of SER/CEAPAZ was the program an extended one, designed to have a longer range result

Support for Transparencia

Transparencia 1s a civil association which was established mn July, 1994 Its principal activities are
promoting the participation of civil society 1n the electoral process which includes efforts at ensuring
the farrness and mtegrity of the electoral process, civic education, organization of systems of electoral
observation and analysis of electoral information It has developed a series of publications on 1ts
activities It houses a multi-media resource center regarding elections which publishes an electronic
newsletter on 1ssues related to elections throughout the region It manages a website on electoral
1ssues and maintains relevant databases

Support for Transparencia by IFES was not confined to a single event or program, but rather to a
series of events and to the establishment of at least one long term activity, the Multimedia Center
Support was mitially provided in connection with the 1995 national elections to secure volunteers to
build a network of national electoral observers Thus first sub-grant was considered a success because
around 10,000 volunteer observers participated under Transparencia’s aegis m election day
observation A simular number of observers was fielded by Transparencia for the municipal elections,
also, as noted below, supported n part through the IFES CA As mmportantly, Transparencia
developed a reputation through its actions mn the 1995 national elections for impartiahty and
objectivity mn its role as election momtor and post-election analyst It has mamntamned that reputation
to date with politicians, journahsts and academicians of all political positions interviewed by the
evaluation team, all comnciding 1n ther favorable appraisal of Transparencia

Additional support was provided to Transparencia by IFES 1n 1995 to carry out programs of civic
education regarding the mumcipal elections The sub-grant supported traming and fielding of

1 SER was the managing entity for the two orgamizations IFES had no contact with anyone
from CEAPAZ The evaluation team could not locate a contact
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observers to cover 80% of the electorate Transparencia was also supported to conduct a national
meeting of 1ts regional coordinators to evaluate the electoral process at the end of 1995

As will be discussed further below, Transparencia received support for a series of meetings designed
to further the policy dialogue regarding electoral reform. Finally, Transparencia has received support
for the establishment of 1ts Multimedia Center, a computer based information center which, as noted
above, has set up databases related to analyzing elections in Peru and elsewhere in the region The
Center has a website that 1s available through the Internet ? The Center 1s effectively the only
functioming mformation center 1n Peru that can provide analyses of the electoral process Its director
1s a skilled professional who has been used by IFES to provide technical assistance to ONPE and the
Jurado m the recent publication of the results of the municipal elections of 1995/96

Transparencia, with support from IFES and other donors has estabhished itself as a significant
contributor to the electoral process i Peru Transparencia also has established an international
reputation for 1ts abilities to organize national observer networks But, Transparencia faces a critical
problem--1its ability to sustam 1ts activities The support that Transparencia has received to date from
IFES has focused, as already noted, on events or programs The support has tended to reinforce the
capacity that Transparencia has displayed, but has not permutted a program of mstitutional
strengthening

There 1s a notable exception--the Multimedia Center The Center 1s a potential source of revenue
generation However, as yet 1t 1 not sufficiently developed as a revenue producer There 1s an evident
need for a specific marketing effort directed at making the Multimedia Center into a revenue source
That effort would mnclude a careful analysis of the available market for its services and of appropnate
mechanisms for charging for those services But, the Multimedia Center as presently constituted 1s
not likely to survive if Transparencia cannot sustain itself The Center at present does not generate
sufficient revenues to cover a mmmmum budget for staff, for its space requirements and support
services

While 1t was not USAID’s intent through the IFES CA to undertake a program of mstitutional
strengtheming®, the programmatic success of Transparencta raises an 1ssue to be considered

® Given the importance of a civil society presence mn providing oversight of the electoral
process and in mantainng the historical memory of that electoral process as well as providing
access to the experience of other countries (the dual roles of the Multimedia Center), should
USAID examune the possibility of sustamning the benefits already generated by its efforts--the

% The Center’s website 1s located at http //www transparencia org pe

*! As noted earlier, language indicating a concern with sustamnability was in the IFES 1996
work plan approved by USAID However, the type of grants awarded and the overall size of those
grants indicated that their focus was programmatic and not designed to foster mstitutional support
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existence of an institution with both a national and international reputation for electoral
observation and electoral analysis?

We will return to this 1ssue mn the conclusions and recommendations in Chapter V

Supporting a Policy Dialogue for Electoral Reform

The 1993 Constrtution had established the concept of an electoral system with responsibilities divided
among three agencies, the Jurado, the ONPE and RENIEC The Constitution did not define the exact
roles and relationships of the three agencies That remamed to be done through legislation Moreover,
the character of representation i the Constitution was also not clearly defined The 1995 Congress
was to be elected through a single national district using proportional representation, but the 1ssue
still could be redefined by legislation Thus, there were a series of political and techmcal questions
regarding the electoral process in general and the election of Congresspersons that remamned to be
decided In thus context, IFES sought, through techmcal assistance to the three electoral agencies and
through various semnars and publications, to assist in nfluencing the course of electoral reform
legislation being debated 1n the national Congress Specifically, the IFES 1996 work plan called for
the conduct of a symposium to analyze alternative proposals for electoral reform which would
contribute to improving the electoral system. There was no specific reference in the work plan to the
mpact expected from action 1 support of the agencies of the electoral system mn thewr efforts to
promote reform.

With regard to the electoral agencies, IFES provided technical assistance i support of the Jurado’s
attempts to define and present its position regarding proposed electoral reform legislation to the
Congress Z Simlarly, IFES provided technical assistance to IDENTIDAD to help define 1ts positions
regarding changes i electoral law According to the members of the Jurado, the efforts of the Jurado,
despite the support recerved by IFES, did not have a great influence on the character of the
legislation

IFES supported two waves of public dialogues regarding electoral reforms The first wave in 1996
resulted in a symposium and pubhcation (Fernando Tuestas, editor, Simposio Sobre Reforma
Electoral [Symposmum regarding Electoral Reform]) which brought together Peruvian and
mternational experts on electoral reform. Participants in the symposmum mcluded Peruvian
academucians, journalists and members of Congress Themes covered included norms for regulating
political parties and campaigns, the impact of the electoral system on the political process and the
relationship between governability and the electoral system. The second wave was carried out by
Transparencia and ncluded another series of symposia in Lima, Piura and Arequipa These symposia
also brought together academicians, journalists and pohticians and were widely covered m the press

%2 The techrucal assistance was provided by a former head of the Costa Rican counterpart
electoral agency and employed lessons learned from that experience The technical assistance provider
was considered by the Jurado to have provided crucial support in this area and other areas as well.
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Both waves raised important 1ssues, including such concerns as the impact of the single national
district on 1ssues of representation and accountabiity However, based on discussions held by the
evaluation team with relevant politicians, and, above all, those directly responsible for drafting and
managmg the legislation actually passed, 1t 1s clear that the two waves had little impact on the shape
of the legislation

The failure to influence the legislation in any sigmficant way either through a dialogue between the
official legal experts (the Jurado) and Congress or 1n a more public fashion 1s quite understandable
The majority party in Congress had presented a bill that 1t considered a good bill. It was a difficult
task under any condition to wnfluence legislation that was defined by the majority party in Congress,
given the fact that thus was neither a burning public 1ssue, nor one where there was a great deal of
strong support for change from other political parties However, future reform efforts may benefit
from the groundwork laid by thus set of discussions In the short run, the 1ssue can be considered to
be closed The congressional majority considers its task of electoral reform a closed 1ssue

Saliency of Electoral Reform

While there have been no specific studies on citizen attitudes toward the broad 1ssue of reformng the
electoral process, 1t 1s possible to speculate about some of the elements that contribute to the low
level of sahency of the 1ssue outside a very immted crcle of specialists 1n the field These factors begin
with the fact that, i general, the last elections have been considered to be reasonably fair and honest

There have been no widespread incidents of fraud There certainly have been problems such as the
high percentage of votes for Congress nulhfied in 1995, but, as analysts indicated, these problems
have not greatly mfluenced electoral outcomes 2 Thus, there was little public clamor for change and
little basis for generating that clamor Moreover, while representatives of various opposition parties
offered alternative forms of redrawing the districting system for Congress, they did not press the 1ssue
beyond the confines of the Congress with great vigor Thus, 1t can be argued, there was not much of
a constituency for change, and no effort by the most interested parties to generate that constituency

Electoral reform 1s a hughly technical 1ssue The 1ssue has to be brought home through a concerted
political education effort or through the recognition of a sigmficant crisis in the electoral system
before the voters are likely to focus on that 1ssue Given the lack of either element, the 1ssue 1s hkely
not to resurface until after the next national elections, provided those elections demonstrate that the
system 1s not functioning

2 Transparencia’s analyses, for example, point to a possible difference of one or two seats mn
Congress which would not have resulted 1n a shift n the relationship between the majority and the
mnority
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IV. PROJECT ADMINISTRATION and COORDINATION
WITH USAID

Project Administration

Issues of Internal Management

Looking retrospectively at the arrangements that were put n place to operate a given activity, it 1s
easy to have a perfect vision of the best approach that should have been taken But, the realities of
actually implementing an actvity, place limitations on the ability to see clearly mnto the future and
anticipating all that will take place Those realities 1n the case of IFES were the need to immediately
engage in supporting an electoral process that was fixed n time, using whatever mstitutional
mnstruments were available at the time It also meant a need to shift the direction of activities as the
mstitutional framework for mmplementing elections shifted (the estabhishment of ONPE and
IDENTIDAD, the redistribution of functions between the Jurado, ONPE and IDENTIDAD) It also
meant taking into account the conflicts that arose between the three component agencies of the
electoral system regarding the definition of their functions and prerogatives Overall IFES was able
to manage the task well.

Ths was the case despite the CA’s very rocky start. IFES’ mitial Chuef of Party left after only a brief
pertod (less than a couple of months) i Lima, leaving the project’s direction 1n the hands of the home
office coordmnator IFES mtial work plans for 1994/95 and even through 1996 were not well drawn
Fmally, 1ts early quarterly reports also were not designed to effectively communicate CA activities
These problems were remedied by providing a new COP (after almost a year of CA activities) as well
as by improvements 1 the work plans and reports provided

There are some areas where lessons can be drawn regarding improvements n the management of this
sort of complex, multi-faceted and lghly politicized activity These lessons are

» Provide broad authority to your field team IFES chose to mantam a significant amount
of authority over such matters as budget and finances 1n the home office While generally the
home office followed the lead provided by the field, the reports and comments from Peruvian
counterparts suggest that the decision making process was cumbersome It 1s more efficient
in managing a multi-faceted project if the field office has broader authority to determine the
field budget, subject, for example, to the same periodic review through a workplan that
USAID exercises

» The qualuty of a Chief of Party i1s critical to a successful operation IFES’ current Chief of
Party recerved high marks from counterparts for her work, both as a manager and as a
professional knowledgeable 1n the subject matter It was clear that she was able to mantain
a delicate balance between the three public agencies despite mter-mstitutional rivalries among
the three Her presence clearly facilitated the operations of the CA
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» A local adwisory board can facllitate management of a complex political situation The CA
indicated the possibility of the estabhshment of a Peruvian advisory board to review and offer
suggestions regarding NGO grants No such board was set up However, there were clearly
areas where such a board, set up formally or informally, could have provided valuable nsights
nto a complex situation Certain specific activities could have benefitted from such insights,
most notably the policy dialogue on electoral reform®

Responsweness to Changing Conditions

The activities that IFES engaged mn under the aegis of the CA represented a textbook case of the need
to respond to shifting conditions The player that IFES had as a counterpart at the start of the
process, the Jurado, was not the set of players (the Jurado, ONPE and IDENTIDAD) that ended up
responsible for the electoral process Thus shift from a single agency to a multiple set of agencies
meant a re-ordering of efforts to build nstitutional capacity over a very short period of time In
addition, the tasks that were undertaken at the beginning were clearly more of a distinct character
than those that followed IFES moved from bemng part of the donor team that had to meet the election
deadline n April, 1995 to a manager of an mstitution building process, a policy reform process and
a process of enhancing the role of civil society IFES appears to have made the adjustments well,
using such tools as focus groups to measure impact and to develop plans for further efforts at
mstitutional strengthenming of the public sector agencies (above all ONPE)

A weakness 1 the response, as seen i the workplans, was the sort of indicators proposed for certain
activities It took several workplans before IFES moved from what were essentially process
mdicators to what were more results oriented indicators In its last workplan, the one for October
1996-September, 1997, 1t did offer some indicators that, i fact, were impossible to measure within
the timeframe of 1ts activities, taking mnto account as well the resources required For example, as an
indicator of the mimpact of 1its civil society component, 1t proposed both an increase in system
confidence and a change of participation levels in the democratic process 1n relation to specific civil
society organization activities Looking at the SER/CEAPAZ activity, for example, no attitudmnal
baseline had been established, therefore, no measurement of changes n attitudes toward system
support was possible Similarly, no baseline levels of participation had been established As the
activity’s final report presents the situation, the best available indicator was the suggestion of
increased activity as represented by specific citizen activities regarding specific local projects (The
attribution here was possible, but only suggestive because there was no established baseline )

The lesson to be drawn 1s that 1t 1s best to use indicators which are measurable within the scope and
resources assigned to an activity

 In that connection, several of the pro-government politicians interviewed suggested that at
least the first wave of the policy dialogue seemed to be tilted toward the opposition
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Relation of Indicators to IR Indicators

It 1s worth noting that the indicator proposed for civil society fits in with the indicator for the IR that
corresponds to the activity--percent of people that have high confidence in national mstitutions
However, as noted above, at the level of the specific activity, the indicator does not correspond The
specific activities may contribute to the overall IR, but it 1s important to take into consideration that
the activity level indicator needs to be related to the activity and not necessarily directly to the overall
indicator to which the specific activity contributes It 1s worthwhile to remember as well in judging
the choice of specific activities that the activity needs to contribute to the overall IR under which 1t
fits, if the entire set of activities 1s to contribute to the desired result

Ability to Relate to Counterparts

As has already been mentioned n connection with the Chuef of Party, IFES established good working
relations with its principal counterparts, the three public agencies that form the electoral system. In
general, the relationship with civil society organizations was also a good one, although here there
were concerns expressed by a few counterparts regarding relations with IFES Some of those
concerns centered on admnistrative 1ssues such as the speed with which IFES responded to proposals
(a function 1 part of the division of responsibility between IFES/Peru and IFES/Washington)

Another concern which needs to be addressed mn the future 1s the form of financing sub-grants The
sub-grants to the various organizations were divided mnto partial payments which consisted of an
advance of 60%, a partial payment of 20% after a portion of the grant period had passed and a final
payment of 20% after receipt of a final report For established mstitutions which have core budgets
such as the UPC, this certanly posed no great problem. However, for the relatively financially weak
NGOs such as SER/CEAPAZ and Transparencia, the need to, 1n effect, finance the cash flow of the
activity added to therr financial burden In other parts of the world, other forms of financing (use of
monthly or quarterly advances, hquidated on a monthly bass, for example) have been adopted which
take into account the grantor’s cash flow concerns and the need to ensure that final reports are
recetved Some, such as the use of monthly cash advances, do put a burden on the grantor, but the
advantage 1s to facilitate the focus of sub-grantee energies on therr activities and not therr short term
finances There are also other alternatives for financially weak orgamzations--tutelage arrangements
where, m effect, the grantor becomes the financial administrator, for example

These concerns not withstanding, 1t 1s clear that IFES was able to mamtain relations with a wide
variety of orgamzations and to balance the requirements of a complex set of relations among the
counterparts The concerns expressed point to areas where USAID and 1ts grantees can learn from
experience

Cost Effectiveness

If one examunes the overall distribution of costs of the CA by programmatic area, 1t 1s clear that the
activities were conducted 1n a cost effective manner A large sum was expended up front to support
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the 1995 national elections 1n part because the resources needed to be used for what was the most
significant electoral event of the CA period and i part because of the need to assist n the short term
n a process that was being carried out by an agency with major organizational and budgetary
weaknesses--lack of capacity to conduct traming and develop adequate training materials The major
mvestment of the balance of the CA was 1n the strengthening of the three electoral agencies A
sigmificant proportion of those institutional development funds have been directed at the ONPE, the
agency that can be considered to have advanced furthest

Contnibutions to civil society have been cost effective in terms of the quality of the events that have
been supported, and the immediate results achieved A question remans regarding future planning
whether there would have been greater cost effectiveness in the long run 1n an approach that would
have concentrated funding in one or two civil society orgamizations, enhancing those orgamzations
more and reducing the admnstrative burden to IFES

Even the polcy dialogue can be considered a cost effective activity, given the relatively small amount
of programmatic support 1t entailed, and the fact that specific products such as a pubhcation were
produced

Coordination with USAID

The CA between [FES and USAID/Peru called for substantial nvolvement of USAID/Peru n the
activities carried out under the agreement That substantial mvolvement included review of annual
workplans, foreign travel of Peruvians, sub-agreements with local NGOs n excess of $10,000 and
hiring of key personnel. Substantial nvolvement did take place The most critical element of that
mvolvement, review of annual workplans, was a task taken with considerable seriousness as witness
the careful scrutiny to which the 1996 workplan was subjected That plan was mitially rejected and
reworked at the request of USAID/ODIT to ensure that 1t met concerns expressed by USAID,
mcluding concerns regarding 1ssues of budget and mdicators

It would appear that beyond these formal conditions of substantial mvolvement, there was a
continuing process of nteraction between USAID/ODIT and IFES staff as well as an mvolvement
of USAID/ODIT m the major events that were implemented through the CA Thus, there were ample
opportunities for mformal coordination

In one area, however, there might have been a better linking of IFES and USAID/ODIT, 1 the area
mentioned earhier n this chapter of linking activity level indicators with overall IR mdicators Thus 1s,
as noted above, not an easy task to accomplish

Overall, it would appear that the IFES CA effectively fulfilled the requirements of substantial
mnvolvement, permitting the necessary coordination and flexibility intended 1n the design of thus set
of activities
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CONCLUSIONS AND RECOMMENDATIONS

Issues Facing the Electoral Process

The electoral process mn Peru has faced three sets of concerns which influence the quality of citizen
participation » Specifically, the Peruvian electoral process faces

A need to assure the transparency and itegnty of the voting process, to ensure that voters
can express therr preferences freely and that those preferences are counted properly, e that
the voting process 1s not marred by fraud

A need to develop the institutional capacity to organize and report the results of elections
effettively (with a low level of errors), efficiently (within a reasonable space of time from the
moment of the election) and at a reasonable cost

A need to ensure the widest possible participation of citizens 1n the electoral process which
in practice means elimmating structural barriers to participation such as the lack of the
necessary voting credential (libreta electoral)

Main Findings

The assistance provided through IFES has sought to address these concerns through a series of
activities that included four basic elements

Support, from the outset of the Cooperative Agreement, for a period of six months for the
process of carrying out the 1995 national presidential and congressional elections

Support for the mstitutional development of the Jurado, ONPE and IDENTIDAD after the
1995 presidential elections and as these orgamzations were either established (the cases of
ONPE and IDENTIDAD) or re-organized (the case of the Jurado)

Support for cvil society organizations engaged mn efforts of ensurmg the mntegnty and
transparency of the electoral process, in educating voters regarding key issues or m
incorporating and stimulating the participation of citizens who had traditionally remained
outside the political process, above all those in rural areas

 Juan Rual’s recently completed study of Political Participation provides empirical support

for much of the analysis contamed n this section He also pomts to the need for a process of civic
education--emphasizing the importance of civic education writ large, encompassing broad 1ssues of
defining the role of the citizen i a broader Peruvian democratic order Rual 1s one of the principal
consultants used by IFES/Peru m 1its activities Rual’s study was a work product of the IFES CA
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Support, largely through civil society orgamizations and public events, of a policy dialogue
aimed at influencing the type of electoral reform legislation and forms of national
representation enacted by the government

Results Achieved

Examining each of these areas, we reach the following general conclusions

>

Regarding support for the 1995 general election: This support was provided at the onset
of the CA Support focused on ensuring that the elections were fair, free of fraud and that
there was a high degree of citizen participation Tasks undertaken included provision of
program support (posters, audio-visual materials and manuals), technical assistance and
payment of traming personnel for the Jurado which lacked the necessary funding to fulfill its
function of trammng local temporary election staff Support was also provided to several
NGOs to assist mn efforts to ensure the farrness of the vote and the participation of the public

Results It 1s clear that the support provided by IFES assisted m improving operations of the
Jurado 1n carrying out the election For example, for the first time the Jurado was able to
provide polling place committee members (rmembros de mesa) with a manual designed by
professional adult educators that described their functions and that was supported by audio-
visual didactic matenals (above all a traming video) However, 1t 1s also clear from a follow-
up study that such matenal had a limuted impact For example, only a small portion of the
intended audience ever saw the traming video Universally Jurado staff and poling commuttee
members complamned about a need for adequate traming One element of the problem clearly
was the lack of time to adequately pre-test and adapt material to the differences mn social
situation and language throughout the country

Regarding support for the institutional development of the Jurado, ONPE and
IDENTIDAD After the 1995 national elections, an important focus of IFES activities was
to work mitially with the Jurado and ONPE and later on with IDENTIDAD 1n building up the
nstitutional capacity of the newly defined electoral system. The problem to be faced was both
an immediate one of assisting the Jurado and ONPE above all to carry out the municipal
elections of 1995/96 and a longer term one of assisting all three nstitutions i therr
development under the terms of the new legal arrangements for carrying out the electoral
process

Results The municipal elections were carried out with a reasonable degree of organization
despite a variety of jurisdictional disputes Lessons learned from the 1995 presidential
elections were taken mto account m such areas as the development of tramming materials The
new polling commuttee manual, for example, took mnto account IFES supported focus group
suggestions that matenals needed to be more user friendly Hence, the manuals and related
video mtroduced cartoon figures that were clearly directed at a broader audience as well as
addressing critical 1ssues such as how to count votes which had not appeared mn previous
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manuals However, a crisis mentality still prevailed and the kinds of testing of messages that
makes for good educational material was still not incorporated mnto design efforts ‘por falta
de tiempo’

Need for an Approprate Orgamzational Culture

Uniformly, all three new organizations faced issues of developing an appropriate
organizational culture to meet thewr responsibilities  Such an orgamizational culture requires
the ability to undertake strategic planning, to develop skills in the management of large
temporary staffs directed at a highly technical task, the conduct of a national election, as well
as developing special skills appropnate to each organization IFES addressed these concerns
with a combination of staff training and technical assistance

Success i developing this new mstitutional culture has clearly been a mixed one The Jurado
still functions as a hierarchical bureaucracy and still has not mstituted the necessary
organizational transformations (estabhishment of an effective educational department, for
example) that will make it successful in its new roles ONPE has begun to “talk the talk’ m
terms of the need for strategic planning It has simplified its orgamzational structure,
reducing levels of hierarchy and reducing as well the number of permanent staff It has also
begun to mcorporate the concept if not the effective practice of testing 1ts training materials,
a vital tool 1n an organization dependent on temporary staffing IDENTIDAD 1s facing a
concern regarding its capacity to deal with the public, with public acceptance and
understanding of the transformations proposed, with the political dimensions of the role it has
to play (as witness the recent controversy over enrolling parties) as well as with 1ts mnternal
capacity to meet 1ts management requirements

Who Pays

A further critical concern, related to the broad 1ssue of structural himitations on voting, 1s the
question of who 1s responsible for paying for the costs of mamntaining the electoral system.
Each of the three components receives far less from the Government of Peru’s budget than
what 15 considered by them to be the sums they require to carry out thewr tasks The solution,
apart from an appeal to a government that considers that 1t cannot afford more, 1s to rely on
what mught be called a combination of fees for service and fees for the foibles of human
nature ONPE has bet its solvency on the ability to collect fines from those who do not vote

IDENTIDAD hopes to balance its budget on the fees 1t receives from renewals of 1dentity
cards and those that have to be replaced because they are lost or stolen (The Jurado 1s betting
on a combmation of charity from the government and the surplus generated by
IDENTIDAD’s efficiency ) Above all, the proposed solutions suggest the development of
what may amount to a defacto poll tax--impeding voting by those who already have limted
access, the poor, above all the rural poor, who constitute a significant portion of the country’s
population
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The alternatives are farly simple The government needs to make a commitment to funding
these essential functions of a democratic order If the commutment mnvolves use of fees for
service, then there has to be a mechanism 1n place such as an adequate fund to finance the
participation of the poor m the electoral process which elmnates the discriminatory elements
of the fee for service It 1s worth noting in that regard that 1t 1s m the Government of Peru’s
nterest, as it has defined that mnterest in terms of security concerns, to guarantee that all
citizens are properly identified

Regarding support for civil society orgamizations engaged 1n efforts of ensuring the
integrity and transparency of the electoral process, the IFES CA sought to support a
variety of NGOs, undertaking various forms of activities which ran from efforts at promoting
transparency mn actual polling processes, dialogues regarding the 1ssues mvolved m the
elections, citizen participation m general and 1n rural areas and the role of the press in the
electoral process The bulk of the total of more than $500,000 spent for civil society went
to a single orgamzation (Transparencia) which engaged in various of these forms of activities
as well as becoming the national repository for electoral data

Results* If one exammes the substantive results achieved, they are impressive Transparencia
carried out important functions as a poll watching agency for the national and mumicipal
elections, establishing a reputation for objectivity across the political spectrum. Its
Multimedia Center 1s an important data source regarding elections Another NGO group,
SER/CEAPAZ, undertook an important effort to mcrease voter awareness 1n rural areas That
effort can also be considered to have achieved its purpose  Many of the individual events that
were funded can be deemed successful within the scope of therr immediate purpose

However, 1t 1s clear that the efforts undertaken are not likely to be sustamned given present
crcumstances Transparencia 1s in an extremely precarious financial situation SER, which
conducted an effort at dealing with rural voter participation, 1s engaged mn other forms of
activities to support its existence Other NGOs are erther too weak to continue or directed
elsewhere

While support under this CA for the NGOs was not mtended to promote sustanability, it
would certamnly have been an advantage, and may be a necessity, for future democratic
development if civil society organizations with reputations for honesty, objectivity and the
capacity to perform were present within the electoral process

Regarding support, largely through civil society orgamizations and public events, of a
pohicy dialogue aimed at influencing the type of electoral reform legislation, IFES sought
through various semmars and publications to assist in influencing the course of electoral
reform legislation bemng debated in the national Congress It also assisted the three
government electoral agencies in thewr efforts to propose approaches to electoral reform.
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Results. Aside from developing a book and other materials and calling attention to the 1ssues
through some well-publicized fora, this effort cannot be said to have achieved a concrete
result. It 1s hughly likely that 1t was a difficult task under any conditions to mfluence legislation
that was defined by the majority party in Congress, given the fact that this was neither a
burming public 1ssue, nor one where there was a great deal of strong support from many
political parties Future reform efforts may benefit from the groundwork laid by this set of
discusstons, but that remains to be seen In the short run, the 1ssue can be considered to be
closed

In summary, the IFES CA has produced substantial results, both short term n facilitating the two sets
of elections 1 1995/96, the nationals and the municipals, and 1n establishing a more substantial
nstitutional base for future elections, above all through ONPE Given that ONPE and IDENTIDAD
have begun the process of shaping their internal orgamizations to meet the requirements of the tasks
they face and the budgets that support those tasks, there 1s a clear likehihood of sustamability of the
benefits of the mnstitutional strengthening provided under the CA The Jurado’s situation 1s more
precartous--there 1s far less of an institutional transformation to sustain  Another issue remains to be
dealt with for all of three mstitutions--the 1ssue of the commutment of the Peruvian government to
provide sufficient financial resources to remove the structural barrers to effective electoral
participation of those n extreme poverty and to guarantee the necessary support to perform thus vital
democratic function

The 1ssue of sustainability 1s different for the civil society orgamizations that the CA has supported
Transparencia which received the greatest amount of resources and which has demonstrated 1ts
capacity to perform 1s not financially sustamnable m 1ts present form. There are currently no other
NGOs which perform a similar function of providing supervision of the mtegrity and transparency of
the electoral process Nor 1s the nvestment in the Multimedia Center, the only such center in Peru,
assured under present arrangements Thus, at present, the possibilities of sustainability of the civil
society effort looks bleak

Referning to the question of gender and ethnic considerations, the CA’s activities did not take directly
take gender 1ssues into account. Nor did 1t drectly target specific ethmc groups However, the CA’s
activities tried to ensure coverage of the principal indigenous populations n 1ts electoral activities,
incorporating Quechua messages in the national get out the vote campaign for the April, 1995
elections and incorporating Quechua and Aymara n the 1995/96 municipal election efforts Grants
provided to Transparencia and to SER/CEAPAZ reached out to rural areas and to ndigenous groups
as well.

Recommendations

General Considerations

Despite the existence of a legal obligation to vote, around 26% of the electorate did not vote in the
1995 presidential election Some of that absenteetsm 1s due to errors in the voter registration lists, for
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mstance, unrecorded deaths may mean that real absenteeism 1s lower than the apparent absenteeism
reflected in the figure of 26% But, at least five percent and as much as half of the total may be part
of a structural absenteeism--citizens lacking the necessary access to the body politic to vote, because
they are poor and cannot afford a libreta electoral (voter card), or poor and located 1n rural areas and
facing logstical barriers to obtammng voter cards and voting or because they lack the necessary
understanding of what 1s required A significant additional portion of eligible voters waste their
franchise above all at the level of the choice of their legislators because of an mability to properly use
therr ballots, or to have their ballots properly counted (around 40% of those who voted i the 1995
congressional elections) These two concerns point to several 1ssues that remain to be addressed to
enhance citizen participation

L The need to promote greater access of economucally disadvantaged citizens, above all in rural
areas, to the electoral process,

9 The need to enhance the civic culture of citizens as voters,

® The need to enhance the capacity of citizens as admunistrators of the lectoral process
(miembros de mesa) to be able to limut the loss of votes by nullification, and

> The need to further a policy dialogue which enhances the hikelihood of a more comprehensible
process for selecting members of Congress by bringing the individual voter closer to his or
her representative

Specific recommendations

To meet these broad general considerations, as well as to continue the process of developing the
electoral system that has already been undertaken by USAID/ODIT through the IFES CA, we would
make the following recommendations These recommendations are, of course, subject to that most
significant caveat of the availability of resources and subject, as well, to being prioritized within an
overall strategy that takes into account the other IRs that are part of ODIT’s overall strategic

approach

To enhance the institutional development of the public sector agencies of the electoral
system

> Provide additional techmcal support to ONPE, IDENTIDAD and the Jurado directed at
enhancing their implementation of an appropnrate organizational culture to continue to
modernize their functions Provide such assistance on a short term, highly focused bass,
through such mechamsms as IQCs only msofar as the orgamizations demonstrate the necessary
continuing commutment to change Changes in mstitutional culture should include adaptation
of social marketing techniques such as those used in USAID supported health programs
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Facilitate continued communication between ONPE and other technical arms of electoral
agencies in Latin America seeking to enhance the necessary technical skills to undertake
their tasks, skills such as better reporting of results. Agam, this could be mmplemented
through an IQC work order

To overcome issues of structural absenteeism by enhancing citizen participation

Support an organization such as SER to expand us efforts to promote rural participation
in the political process through the use of media, through communily based civic
education and through citizen action to secure the necessary identification documents
This can be mmplemented through a grant and supervision provided directly through
USAID/ODIT or through an IQC

Sup}zott efforts through NGOs and other mechanisms to promote a policy dialogue with
the government to eliminate barriers, including financual ones, to access to wdentity cards

The basic problem here 1s one of political will--the government has chosen not to pay for the
full cost of a vital democratic function While it mught be possible to provide marginal
technical assistance to enhance the ability of IDENTIDAD, above all, to streamline its costs,
the fact remains that the state needs to provide an adequate budget Thus, given a lack of
political will, pressure will have to be applied This activity can be implemented through a
grant, best directed at a smgle NGO, and supervision provided directly through USAID/ODIT
or through an IQC (In this regard, 1t may be possible to obtain allies within the government
for reasons related to security issues )

To enhance civic awareness and civic education

Develop a program of civic education that can be tied to Jurado efforts, requirements of
the Constitution and concerns of the Minustry of Education as it revamps its curricula. To
mmplement this recommendation, it maybe more effective to turn to a civil society orgamization
that has the capacity to design a supplementary text and to implement related audio-visnal and
radio/television programmung (Such an approach was successfully employed by PARTICIPA
mn Chile ) SER and CETUC (the educational television center of the Catholic University) have
demonstrated such capacity SER has the advantage of being involved directly in rural areas
This can be mmplemented through a grant and supervision provided dwectly through
USAID/ODIT or through an IQC It would be best here, as well, to look to a single NGO for
all civil society activities to ensure that the NGO 1n question can build the necessary
mstitutional base

To ensure the presence of civil society as a watchdog over 1ssues of electoral transparency,
mtegrity and reform
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> Strengthen an existing civd soclety organwzation to carry out this function By virtue of its
reputation, Transparencia 1s the likely candidate, but that sigmifies a need for a significant
nstitutional re-onentation to meet the challenge of sustamnability

The 1ssue of sustamnability of civil society watchdog organizations that are non-partisan and
are often percerved by governments in power as posing a challenge 1s one that has been and
15 bemg faced by USAID democracy programs throughout the world It may be worthwhile
n terms of approaching this issue to look at the various alternatives that have been explored
elsewhere, for mstance, the development of general endowment funds, of trusts for specific
mstitutions or specific types of activities

Programmatic Priorities

The major constramnts on defining priorities among the recommendations contained above are the
degree to which these recommendations fit in with the overall strategy of the SO team, and the degree
to which resources are available to implement the recommendations These are concerns which need
to be addressed by the SO team as part of its strategic development process Bearing that in mind,
we can examine the specific recommendations drawn from the evaluation

Taken in 1solation, the most mmportant area of concern for the long term mamtenance and
enhancement of the democratic process in Peru 1s ensurmg that the structural barriers to electoral
participation are reduced to the maximum degree possible The least important recommendations are
those related to strengthening the components of the electoral system. Structural barriers impede the
full and effective functioning of the electoral process and contribute to limiting the democratic nature
of participation n the Peruvian political system. They need to be addressed as an 1ssue within the
context of an overall strategy of democratic development The technical concerns of the electoral
system agencies have received considerable attention from the IFES CA While the agencies would
benefit from continued technical enhancements, above all m the areas of social marketing and
strategic planning, they (ONPE and IDENTIDAD above all) are sufficiently plugged mn to be able to
reach out for such technical support The major concern that these agencies face 1s tied to the issue
of structural barriers  the need for the state to provide sufficient resources to ensure that the electoral
system functions This also means providing the necessary resources to ensure that financing elections
does not result m the generation of additional structural barriers

The other two sets of specific recommendations, building greater citizen awareness and developing
an independent watchdog to ensure electoral transparency, are umportant issues that rank just below
that of enhancing participation by ehmnating structural barmers Greater citizen awareness, mn
addition to bemg a commutment of the Government of Peru through 1its constitution, can be facilitated
by reasonably small investments to promote better availability of teaching materials and curricula for
public education as well as through experiments using educational television, an available resource
in Peru Ensuring transparency, while not currently a critical 1ssue, may become one if there 1s a tight
race for control of the national government in the next national election Relatively small investments
in strengthening NGOs concerned with these two 1ssues may foster important umpacts on future
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elections and future capacity for participation As suggested 1n the specific recommendations, the best
possibility 1s to consider small investments that contribute to several of these concerns by working
with one or at the most two NGOs whose agendas fit with that of USAID’s Democracy SO team.
This would also provide the basis for a local point of dialogue with the agencies of the electoral
system and the Government of Peru to promote concerns of financing and maintaming the electoral
system.

There 1s clearly a set of needs to be met, but they must be placed within the strategic farmwork of the
Democracy SO and 1its available resources
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APPENDIX 1.
PERSONS CONTACTED

Jaime Althaus, columnist, The Express

Ramon Bahamonde, Executive Director, CEPEI

Jeff Borns, Drrector, Office of Democratic Imtiatives and Traiing, USAID/Peru

Gonzalo Brenes, consultant, IFES

Ronme Caceres, coordmator, Multimedia Center for Electoral Information, Transparencia
Manuel Catacora Gonzales, Member, National Electoral Tribunal

Raul Chaname Orbe, lawyer, colummnist

Martha Chavez Cossio de Ocampo, Member of Congress

Enrique Chirmos Soto, Member of Congress

Alvaro E Chocano Marina, Presidente, National Electoral Tribuna

Luis Cisneros, former semor staff member, ONPE

Victor Contreras, Program Officer, IFES/Peru

Juan Carlos Crespo L De C, Director, Center of Tele-education, Catholic Umwversity of Peru
Godofredo Davila Orthuela, Manager, Office of Judicial Counsel, ONPE

Oscar del Rio Gonzales, General Coordinator, ONPE

Hernando De Soto, President, Institute of Liberty and Democracy

Francisco Diez-Canseco Tavara, President, Peace Council

Lourdes Flores, Member of Congress

Cesar Fonseca S , Director General, Peru 2021

Patricio Gallardo, Home Office Coordnator, IFES/Peru CA

Mariela Lopez, Chief of Party, IFES/Peru

Pablo Macena, Professor, Unmiversity Mayor de San Marcos

Monica Jacobs Martinez, Academic Coordinator, Peruvian University of Appled Sciences
Krishna Muro Mesones Ponce, President, ICOM

Maruja Novoa, Office of Democratic Imtiatives and Tramming, USAID/Peru

Felipe Ortiz de Zevallos M , President, Apoyo Group

Roly Pacheco, former Director of Traming, National Electoral Tribunal

Henry Pease, Member of Congress

Santiago Pedragho, Executive Coordmator, Propuesta

Jose H Portillo Campbell, Chief, ONPE

Laura Puertas Meyer, Coordinator, Public Relations, Andean Jurists Commussion

Jorge Recavarren Eguren, Manager of Information and Electoral Education, ONPE

Juan Rual, consultant, IFES

Rafael Roncaglolo, member, technical secretariat, Transparencia

Fernando Romero, Coordmnator, SER/CEAPAZ project

Osvaldo Sandoval, Second Vice-President, National Congress

Carrie Thompson, Deputy Director, Office of Democratic Imtiatives and Traiming, USAID/Peru
Manuel Torrado Bermejo, Director General, DATUM



Urp1 Torrado Hudson, Deputy Director, DATUM

Francisco Tudela, Director, Institute of International Studies, Catholic Umiversity of Peru
Fernando Tuesta, Professor, University of Lima

Ramuro de Valdivia Cano, Member, National Electoral Tribunal

Jubo Vargas-Prada Mendiola, National Chief, IDENTIDAD

Alejandro Vassilaqu1 C, Executive Director, CEDRO

Rudecindo Vega, member, technical secretariat, Transparencia

Federico Velarde, member, technical secretariat, Transparencia

Gustavo Yrala Bustamante, Director of Projects, DATUM
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APPENDIX 2,
MATERIALS REVIEWED

The team examined several different types of hterature and documentation for the purposes of this
evaluation These included all of the relevant activity documentation n both the files of USAID/ODIT
and IFES/Peru such as the project paper, the cooperative agreement with IFES, the SO team’s
strategy; IFES work plans, quarterly reports and annual reports, IFES consultant reports and reports
of sub-grantees to IFES Documents reviewed also included the financial records of the IFES CA
contained m ther quarterly reports and annual reports as well as available through the IFES
accounting system.

The team also reviewed specific work products of the CA mcluding the various manuals and traming
mnstruments produced by the Jurado and ONPE for the national and municipal elections, the
proceedings of the policy fora on elections (including the volume edited by Fernando Tuesta), the
results produced by various sub-grants including the manuals developed by SER/CEAPAZ, the
volume published by UPC regarding mumcipal elections and the reports put together by
Transparencia

Finally, the team examined the traming videos and spots produced under the auspices of the CA The
team also contacted and tested the site of the Transparencia Multimedia Center
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