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WII~T EXJ>ERIENCE TELLS US:
Pharmaceutical Cost Recovery for

Child Survival and Safe Motherhood

EXECUTIVE SUMMARY

Many developing countries have attempted to provide "free" health care services
to their populations. Countries are now realizing that available government
resources- ate-m~f limited-and-the demand -foiheaIthcare -ioogreatfor the-
current approach to health care financing to succeed. One approach -- the
Bamako Initiative -- emphasizes financial sustainability of PHCjMCH through
community financing efforts focussed initially on essential drugs.

This paper considers a wide range of pharmaceutical cost recovery experiences
and provides detailed reviews of experiences in eight countries: Ghana, Haiti,
Liberia, Mali, Nepal, Nigeria, Thailand and Zaire. From these experiences
factors associated with the feasibility of cost iGCOvery are identified and
implications are drawn. Governments and donors may ask whether it is feasible
to institute pharmaceutical cost recovery, and if so, what human and financial
resources will be required to plan and implement a sustainable program.

FEASIBILITY AND SUSTAINABILITY OF PHARMACEUTICAL COST RECOVERY

Political and Cultural Feasibility

Is the concept of cost recovery politically and culturally viable? In general,
official resistance to cost recovery has proven to be a greater barrier than
public opposition. Once a country adopts the cost recovery concept, poiiticai
and cultural factors can have a significant effect on its implementation and
sustainability. Issues to consider are the following:

li. GrouDs in SUDDort or onnm:ition: What groups will support government cost
recovery and what groups oppose it?

b. Public acceptance of cost recovery: Is there public acceptance of the
lil1litati()11~ ()Il &Q"El1"IlIllElllt resources and of the need for cost recovery?

c. Commitment to "free" services: Is the government willing to change past
commitments to "free" drugs?

d. Willingness to commitment foreign exchange: Is there sufficient demon-
strated commitment to ensure that priority will be given to the increased
foreign exchange requirements generated by demand for pharmaceuticals?

e. Social cohesion: Are local communities cohesive enough to support cost
recovery, and assist with oversight and accountability when necessary?

Economic Feasibility and Sustainability

Can enough funds be recovered to justify the effort and to make it sustainable
in the long term? Cost recovery programs require greater time and human
resources development than "free" programs. The financial return is not always
as expected. The following factors should be considered:
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a. Macroeconomic strength: Is the economy growing or stagnating? Does the
balance of payments status allow for foreign exchange for drugs?
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cost recovery? How well is wealth distributed? Is barter exchange possible?

c. Balance of public health versus economic objectives: Can the two often
conflicting objectives be kept in balance'? Will safe, cost-effective therapy
succumb to economic pressures to "sell" popular products?

d. Sources of "competition": How strong will be the "competition" from
~}[istiIlg s~l~~ ~cti"iti~~ Qf public ~Il<f priv~te pr~ctitioners~ What are the
private pharmacy competitive forces in terms of coverage. structure. and price?

e. Caoital provision: What are the start-up requirements for drugs. manage-
m~nt support systems. etc? 'Yhat is th~ sourc~ of t~is capital?

f. Exemptions: How will target populations be protected without extending
exemptions to the point where economic viability is threatened?

Managerial Feasibiiity and Sustainabiiity Factors

Given the human and physical infrastructure, can a pharmaceutical cost recovery
system be made to operate on a day to day basis? Key issues include the
following:

a. Accountability: Can essential accountability be maintained at all
l~v~l~? 'Y~at staffill~' illc~llti,,~ all~ colltr()l IIl~as\Jr~s ar~ r~q\Jir~~?

b. "Commercial" orientation: Is a business-like basis for drug funds pos-
sible? Can accounting systems and other management information systems be
maintained? Finances must be separable from other Ministry finances.

c. Supply management capacity: What is the strength and status of related
management support systems, including the procurement, storage, and transport
systems needed to maintain a steady supply of drugs?

d. Human resources capacity: Can the higher training, supervision and moni-
toring requirements of cost-recovery programs be met?

IMPLICATIONS OF COUNTRY EXPERIENCES

The Bamako Initiative proposes to generate revenues above drug replacement
costs and use excess revenues to pay for primary health care. Full cost
recovery requires that all incoming revenues to a health facility (government
allocations, patient fees, donor contributions, etc.) equal all expenses
incurred by that facility (salaries. drugs. supplies, and other operating
costs). Country experiences tell us that the Bamako Initiative is an ambitious
proposition, unprecedented in most countries. While the cost recovery prin
ciples upon which the Initiative are based are sound, it is imperative that
careful consideration be applied to cost recovery design, implementation, and
II10 11it()I'i1l8 ill ()!c1~! t() llSS\l!~ I>!()j~(:t ~\lC:(:~~~' Th~ c:Q\lIl!!}" ~}[I>~!i~IlC:~~ h~,,~ ~
number of implications for policy-makers in governments and donor organiza
tions, and for persons planning and managing pharmaceutical cost-recovery
programs.
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Preserving Child Survival and Safe Motherhood Objectives

Child survival and safe motherhood visits may constitute 40 to 60 % of primary
health care contacts in a country. Wh~ll C:()~! l"~~Q,,~!Y through drug fees is
instituted, piiciiigarid exemption polIcies must not create disincentives for
this target group. At the same time, unless costs are carefully assessed and
prices purposefully set, exemptions may seriously undermine the financial via
bility of a drug cost recovery program. Exemption and subsidy policil:l~ I!lllst i:>e
based on a finantlal analysis·of tneirimpacton cost,::recoveryob}ectives. The
results of such an analysis will generally lead to the conclusion that "not all
'equities' are created equal"; exemption and subsidy priorities must be estab
lished and choices must be made.

Cost-Recovery Potential Determined by Patients and Costs -- not by Policy

Though successful revolving drug funds can recover drug replacement costs,
cases are rare where health facilities have met all Of even most of their- ----.
expenses through drug fees alone. When equity-oriented exemption policies and
administrative realities are considered, it is still a struggle for most pro-
grams simply to recover the full replacement cost of drugs and associated
<i~li,,~D' costs.

In practice the cost recovery potential is determined ultimately by patients'
wiIlingness and ability to pay for drugs -- not by a policy which mandates a
specified markup. Quali!y Qf ~~rvices. perceived value of the program's drugs,
amourito(competitloofrom drug sellers, and other factors all have an influ
ence on the patient's decision. A reliable drug supply appears to be a neces
sary, but not in itself sufficient condition for expanding PHC/MCH services.
In this context, cost-recovery objectives should be set realisticaiiy and witn,;:
out raising false expectations. In any instance, patient fees should not be
expected to substitute for recurrent budgetary allocations, since full health
care cost recovery is almost impossible in most countries.

Creating Incentives for Sustainability

Country experiences emphasize that incentives should be built into cost
recovery projects to il!lp!Q"e their chances for success after donor withdrawal.
Factors whIch can-be particularly crucial for sustainability are:

o Community Involvement -- A strong community organization can provide local
enforcement of accountability and als() Pl"Q"i<i~ ~Qrking capital for drug
fUIlds. If creates asense of ownership by the community and produces
incentives for managing their assets. Effective involvement should ensure
being responsive to consumer demand.

o Decentraiized Fund Management -- Cost recovery is often ineffective when
all (or most) of revenues must be submitted to the central treasury.
Decentralized management of funds assures that a health center that char
ges for its services and supplies will reinvest its revenues. Patients
are often wining to pay·fot-neaith··ca·re,and health-worKers· are-more
receptive to collect fees if their facility benefits by having greater
resources to purchase more supplies.
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• Understanding the Patient as a Consumer -- Cost recovery programs must
understand the patients as consumers who must value their drugs, the
packaging, and the treatment process if they are to be willing to pay the
fees. Health objectives need not be ignored, but patient perspectives
need to De appreCilite<[- - .....--

• Management Requirements -- Particularly for regional and national cost
recovery schemes, new management skills are required for viable programs.
The financial-iffana~emenrsKlns-reQuiredtodesi81l,implem-eiit~arid·mo·riitor
sustainable programs serving large population groups are not commonly
found among health service professionals. A "commercial" perspective can
be critical to establishing a sustainable program.

• Supporting a Diversity of Approaches -- Country experiences suggest that
circumstances vary considerably within a country and that flexibility is
required to adapt to local conditions.

Monitoring Pro jects to Assure Ongoing Success

A common failure of RDFs is not monitoring the impact of drug fees on volume
!lnci characteristics of patients served. Eees perceived as too high can have a
negative impact on utilization which will threaten fund viability. Moreover,
unless patients who are deterred from attending health facilities switch to
equally efficacious health care, health impact will be negatively affected.

At the same time, as immunization programs have a variety of program indicators
in order to avoid epidemics, cost-recovery programs need indicators to assess
progress toward sustainability and avoidance of decapitalization.

Government Commitment to Essential Drugs and Foreign Exchange Allocation

A basic requirement for viable cost recovery is the implementing of essential
cirug concepts, including careful selection; wise procurement, efficient distri
bution, and rational use. In addition, unless there is a demonstrated commit
ment to a feasible mechanism for making foreign exchange available to resupply
drugs, RDFs will raise false and ultimately unfulfillable expectations. Ini-
tial doll()r f()l'~igll ~!c:llllJ1gt' c:Qllll'ilmtiQlls tQ ca,pitalize a fund should be
tapered at the earliest possible time to allow the project to establish reli-
able mechanisms to obtain needed foreign exchange. Unless governments are
forced to resolve foreign exchange problems during the first few years of the
project, sl1stllinability aft~r donor with<ira\Val is ullcertllill.

OPERATIONS RESEARCH ISSUES

Many of the necessary technical and managerial tools needed to plan and imple
ment sustainable cost recovery programs are still lacking. Operations research
efforts are needed to study pharmaceutical cost recovery issues, including the
following: realistic definition of cost recovery objectives, definition of key
indicators of economic weB-being and patient ififpacC-vatlous- pricing seneriles,
alternative methods for financing exemptions, rural versus urban models for
maintaining accountability, alternative models for coordination among agencies,
timeframe required for institutionalizing cost recovery schemes, and others.
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1. BACKGROUND

Many developing countries have attempted to provide health care services
without charg~ !Q !11~ PQPul3tion being served. However; most have rea
llzedihai-illeir resources are now insufficient to cater to the increasing
demand. An increasing number are turning to cost recovery as a means of
financing their services.

In September 1987 a Regional Committee Meeting of WHO/AFRO was held in
Bamako, Mali, Recognition was given to the possibility of linking the
deteriorating status of maternal and child health services with the
positive evidence accumulating concerning pharmaceutical cost recovery. A
Resoiution,-lermecnne"Bamak6IilitIiitive" was ad-opted whose goals are:

- To improve maternal and child health care through universal
accessibility to primary health care, and

- To improve health status and reduce infant, child and maternal
mortality and morbidity.

Also within the Bamako Initiative are seven guiding principles, which are
acceleration of universally accessible PCH services, focussing on rational
use of drugs, community financing, maintaining government financial sup
port, decentralization of decision-making, decentralization of management
Qf community resources, and instituting of measures to assure that the
poorest have access to and can benefit from PHC. The Bamako Initiative
called on UNICEF and WHO to help accelerate PHC implementation at the
district level, giving priority to women and children. Considerable
experience has- been gained-in recent years- in--jJa-ttlally-undertaking this
type of effort.

Based on the selection criteria of what country experiences will contrib
ute to understanding the relevant issues, and what- data are avaiiable,
eight country experiences were chosen for review, which are: Ghana, Haiti,
Liberia, Mali, Nepal, Nigeria, Thailand and Zaire. Summaries of these
country studies are found in Part A of this paper, while the individual
country studies are found in the annexes.

- 1 -



PART A: COUNTRY EXPERIENCE SUMMARIES

2. SUMMARY REVIEWS OF PHARMACEUTICAL COST RECOVERY
EXPERIENCES

2.1. OVERVIEW

The expense of supplying pharmaceuticals constitutes a large proportion of
the total cost of most health care systems. Cost recovery of these
expenses to a greater or lesser degree has been carried out for many years
in diverse settings, with varied methods.

A number of different types of arrangements for COllecting fees have been
attempted. Figure 2.1. below illustrates five of these arrangements with
the advantages and disadvantages of each.

FIGURE 2.1
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Drug sales programs, in which consumer contribution covers the cost of
drugs received, are frequently conceptualized as "revolving funds."
Start-up money is provided to purchase an initial supply of drugs which
are then sold. The proceeds from the sale are used to purchase replace
ment stocks which- al'e-lQ -tlrrn-s-ola.--TJie-cyclecan tie repeated indechi
itely without further government allocations as long as the funds
recovered from sales are sufficient to purchase replacement stock.

Revolving funds aie attiactive because they are theoreticaUy self
financing, once start-up funds have been provided. They are particularly
popular with foreign aid donors because they do not require a lengthy
analysis of the recipient government's ability to maintain the project;
the system is financia!!y closed and should iequiie no injections of
funding from the government or outside to keep it going.

As is well known to all practitioners of revolvinl drul funds, the
I?Q!(m!i~1 ~"el1ues by which it can decapitalize are myriad. The "Cycle of
Terrors" diagram in Figure 2.2. illustrates a number of these threats.

FIGURE 1.1.
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The degree of success for nine African country experiences is shown inFigure 2.3. These experiences range from recovery of 110% cost, to littleor no recovery realized. This highlights the necessity of careful advance
planning.

FIGURE 2.3.
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The following coull!!')' €lJ(perience summaries particularly focus on what areperceived as useful "lessons learned" from the country. The annexes contain a review of each of the eight country experiences in some detail.
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2.2. LESSONS FROM GHANA-

Though Ghana first introduced the concept of user charges in 1971, they
were not really used as a means of recovering costs until ! 985. The
Health Fee Regulation of 1985 permitted drugs to be sold at full cost and
for price levels to be adjusted to reflect increasing costs. The Ashanti
Akim district was among the first to be subject to the change in cost
recovery legislation and thus has been the subject of most study regarding
this subject in Ghana. Health services and drug supply and financing mech
anisms are delivered in the district at three levels: community health
posts, larger health centers, and district level management (levels"A,"
"IJ," llIl<1 "C"). TI1~ Illost illll'()l'tllIlt ilIll'li<=lltioIls fl'()1ll tl1~ ;\sl11111ti- AkilIl
experience follow.

Insufficient Health Center revenue control

Health facilities in Ashanti-Akim are not permitted to exercise sufficient
control over the use of their revenues. Health centers are only permitted
to retain 12 % of collected funds, which is insufficient to provide staff
with the incentive to collect and manage funds accurately, since they are
underpaid· anothey -do -nor seethe benefits of -greater c-ost recovery (i.e.;
better working conditions, or bonus incentives). Moreover, patients who
come to the facilities may be willing to accept the idea of paying greater
fees for health care, but only on the expectation that the quality of care
will be bettei. If the collecting facility cannot benefit mOi6 diiectly
than is currently the case, people will stop coming to the health center
because the quality of care is not improving while the cost is increasing.

Single large price hike dramatically affected health facility utilization

Experiences in implementing price changes in Ashanti-Akim indicate that
gradual but consistent price increases are more acceptable to their
patIents tnan- <:fffe-verS' 1arge ptlce--hlke.- -Utiilzati<nl-alg(fVernment heaith
centers was greatly affected by the large price hike in 1985 -- patient
attendance plummeted. This was not the case at a neighboring mission
health facility which instituted steady price increases during 1984-1987,
and attendance patterns did not fluctuate much. Since most developing
countries struggle with higher rates of inflation than those faced in
industrialized nations, the health sectors must be prepared to continually
adjust to increasing prices.

Cash management suffered due to insufficient separation of
responsibilities

Protocol for cash management at the health facility level did not preclude
that the same individual be responsible for completing patient cards and
collecting fees. The experience with one medical officer in an Ashanti
Akim center illustrates the potential abuse that can occur when the same
p~r§Qll i§ r~§PQll§il:>l~ fQr l:>Qtll llc:::tiY'iti~§. TIl~ <1Qc:::tQi" c:::Qll~c:::t~<1 tile Ill0rley
in his consulting room, and at the end of the day the revenue collector
reviewed the patient cards and assessed how much the doctor should have
collected. It appears the doctor probably collected more and retained the
difference.

*See Annex B for detailed Country Study.
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Foreign exchange shortage and undeveloped domestic drug manufacturing
capacity

Ghana is involved in a rig()1"olls stl'llc:t1l1'1l1 ll<ijll~!m~Il! I:lrQgrllm and is using
Oiiidiof itS foreign exchange export earnings to finance its current
account deficit. Foreign exchange allocated for drug imports is very
limited. Procurement of imported drugs is therefore difficult even if
health sector cost recovery is high. Though Ghana has a limited domestic
manufacturing capability, -iihas-seen·only-a IiDiiteddevelopment.· .
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2.3. HAITI: The AGAPCO Experience-

In 1978, Haiti had an estimated population of 4.5 million people, of which
over 75 % lived in rural areas. It was, and still is, the poorest country
in the Western Hemisphere. Health status is generally poor; the infant
mortality rate of 149 per 1000 live births. In 1980, the Ministry of
Health and the U.S. ..~gency for International Development launched a major
Rural Health Delivery Systems Project to establish a community-based
health care system primarily intended to serve rural Haitians. Lack of
drugs was one of the major reasons cited for poor attendance at health
facilities.

At least one year before the project began, the Ministry's Division of
Public Assistance Chief to began. to develop a proposal for a network of
"community ph:iI'Ill:ic:i~s" tltI'()\lSIt 'Ylti~1t cil'\lS~ 'Y()\llci l>~ ~()lci. The initial
proposalmet-with mixed reactions from donors, but over the next two years
support was generated. Finally, a more detailed proposal for a Supply
Agency for Community Pharmacies by the French acronym, "AGAPCO," was
accepted by the Ministry and by U.S.A.I.D. Ultimately AGAPCO was
esiliblisned -byPresTdential decree -as a-semiautonomous aginlcyaccolnitable
to the Minister of Health and an interministerial Administrative Council.

AGAPCO was to promote the creation of community pharmacies; regularly
supply community- p1nrtmacle-s alfd-Mtnlstry-liealln-facilit1eswith essential
drugs; procure, storage, package and distribute essential drugs -- always
denoting them by generic name; training and supervise community pharmacy
st:iff; alld j)r()vi<1~ 1'1t:lI'J!l:lc:i~~ 'Yitlt ~ciJ!lini~WHi\,~ ~\lpp()l't needed to
maintain adequate supplies, financial and stock records, and other
activities. AGAPCO consisted of a central administrative unit and
warehouse with regional depots is each of the four health regions.

After providing an initial stock of drugs, drugs were sold to community
pharmacies on a cash-and-carry basis. After a start-up period of three
years, AGAPCO's wholesale prices were expected to pay for the resupply
cost of drugs and AGAPCO operating expenses. A 10 % mark-up for community
phatmacies-was-piailneo to-covenjnarmacyCIefk salaries andincideittal
expenses. Community pharmacies were to be created by the Ministry at the
request of community groups.

1. AQAPCQ Performance. 1983-1985

By the end of 1985, its second full year of operation, AGAPCO had to its
credit a number of accomplishments. A relatively stable central
management staff had evolved, drugs were delivered to well-oiganized
regional depots, over 180 pharmacies had been established and their
pharmacy clerks trained, a course-of-therapy packaging system had been put
into operation and most government health care providers were aware of
AGAPCO's existence.

Despite these accomplishments, AGAPCO was not coming close to achieving
its objective of financial self-sufficiency. Financial performance showed
ICll'g~ Cllld ill~reasing deficits. operating expenses had increased
dramatically, major stock losses had occurred as a result of expiration
of drugs, and self-sufficiency seemed a distant possibility.

*See Annex C for detailed Country Study.
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2. What Happened?

In reviewing the first three years of AGAPCO experience, AGAPCO management,
advisors, and donors identified two major categories of problems and
cQllstraints: operational level constraints and organizational level
constraints. Table I lists these two categories and the individual problems at
each level.

TABLE 1.

AGAPCO PERFORMANCE, 1983-1985
\\'H~T H~rrENEI)2

A. OPERATIONAL LEVEL CONSTRAINTS

1. Projections too high
2. Sales too low
3. Rising operating costs
4. Inventory losses

B. ORGANIZATIONAL LEVEL CONSTRAINTS

1. Management Turnovei
2. Technical Support
3. Organizational Dynamics

Projections were too high for several reasons. First, it had been assumed that
improvements in drug supply would increuehealtl'isystem demand:Wlien problems
with keeping dispensaries and health centers adequately staffed and open per-
sisted, demand did not increase. Second, AGAPCO faced unanticipated "competi
tion from within" as a result of drug sales efforts which had been informally
established by health center staff. Finally, lack of reiiabie,conrp1ete- heaTtli .
service statistics made it difficult to accurately project possible utilization
changes.

While project sales may have been overestimated, actual sales were substan
tially less than expected. Factors identified as potential contributors to
lower than expected sales, included, (I) selection of drugs based primarily on
assessed health needs, rather than actual prescriber or patient preferences,
(2) iIlllcl~g\lllt~ Millistry of Health and health provider support, (3) inadequate
community support, (3) noncompetitive pricing, (4) stockouts, and (5) over-
expansion in the number of pharmacies. #

While operational level problel!1~ ~~l'~ ~llSier to grasp, it was the organiza-
tiona] levefconstraltitS which were perhaps more fundamental in explaining the
gap between AGAPCO's expectations and its performance. Management turnover,
technical support, and organizational dynamics were all factors affecting
performance.

Of particular importance were the organizational dynamics. In the case of
AGAPCO, funds flowed to it primarily from donors, either directly or through
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the Ministry of Health. Revenues from drug sales to patients were initially
quite small. In practice, it was easier for AGAPCO management to obtain
on-going donor funding than it was for management to increase sales to
patients. In addition, neither prescriber groups nQ!" ~Q!!1!!1lJIlity CQlJncils and
commltteesnorpatlenigroupswere-orianfze<for- perhaps motivated to communi
cate firmly with AGAPCO. Thus, AGAPCO's clients were not in a position to
pressure AGAPCO on issues such as product selection, stockouts, course-of-
therapy packaging, noncompetitive pricing, and lack of information about AGAPCO
A---~-- ------- ---- ----- ------- ------ -
urugs.

The net result of these dynamics was that AGAPCO management was much more
responsive to donor concerns than to patient and provider concerns. In the
absence of verifiable performance indicato-rs wlllcn lieo-doni:5r~r-tifidirig to
progress toward self-sufficiency, AGAPCO management had been able to steadily
increase donor support for operating costs without increasing drug sales.

3. Resuscitation Plan

After AGAPCO management, donors, and advisors had accepted the situation which
existed at the end of 1985 and understood some of the reasons for it, efforts
were made to develop a ~resuscitation plan" aimed at putting AGAPCO back on the
road to self-sufficiency. This plan consisted of actions in internal
management, marketing and donor dynamics. Internal management activities
included improvement of the management information system, improvements in
P!"Q~lJ!"~!!1~Ilt, llIlcl strong support for keeping the same Director General in
place.

"Marketing" activities included significant revision of the AGAPCO product list
to make it more responsive to prescriber preferences, while still limiting
selection to essential drugs identified by their generic name; publication of
an AGAPCO manual containing information about the uses and pharmacology of all
AGAPCO drugs; increased effort to supply the many non-governmental
organizations (NGOs) which provide health services in Haiti; efforts to assure
regular supervisory visits to AGAPCO pharmacies and to use these visits to
promote proper use of AGAPCO drugs; adoption of a pricing policy which assured
that AGAPCO mark-ups did not make products more expensive for patients than
tb~y WQulcl have been at private drug shops; and e££orts to obtain lower prices
through better procurement.

With respect to donor and institutional dynamics, four specific actions were
recommended: (I) a "Consultati,,~ CQllll~il" ~QIl~i~tiIl8 Qf .,ilateral donors and
tnternatlonaiagerides would be established to assist the Ministry of Health in
overseeing AGAPCO; (2) indicators of progress toward self-sufficiency would be
developed and routinely reported to the Consultative Council; (3) efforts would
be made to tie funding from U.S.AJ.D. to the achievement of specific outputs
relatea to self-sufficie-ncy;and (4fcost-recovery Objectives wouf(fberevie-\\Ied
to determine whether complete financial self-sufficiency was a realistic
objective given the environmental constraints and the goal of providing
essential drugs to a poor rural population.
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4. AGAPCQ Activities in 1986

With these recommendations in mind, AGAPCQ management, donors, and technical
advisors redirected their efforts. The following accomplishments were made:

•
•
•
•
•
•

the Consultative Council began operation
350 community pharmacists were retrained
the essential drug list was expanded
an MIS system, including monthly stock review, was put in place
promotional activities were expanded
the AGPACQ Handbook containing information on AGAPCO drugs was published

By the close of fiscal year 1986, gross sales were up 40 %, operating costs had
risen only minimally, and revenues were nearly covering drug costs. Large
losses of stocks due to expiration occurred early in the year, but by the end,
stock losses had also decreased markedly.
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2.4. A LIBERIAN REVOLVING DRUG FUND VENTURE-

Background

The majority of Liberia's 2.5 million population in West Africa rely on
subsistence farming for survival. Liberia's policy was for a small per visit
fee to be charged for the general public, but for drugs and medical supplies to
oegTveri outTree 6fcharge.H6wever~ duetoa severe decline intheecono·my
and in GOL revenues, since 1984 there were essentially no new supplies of drugs
and medical supplies provided. Visits to health facilities revealed a total
lack of any useful stock. The inevitable consequence was a breakdown in the
health service and a loss of confidence byth.e·pubtic~ -- - -------- -- ---

There was a concern that if fees collected were remitted to the Treasury, no
benefit would accrue to the health system. Liberia's President approved the
retention of such fees in each county_

The National Medical Supply Depot was reorganized to become the Quasi
autonomous National Drug Service with a trained manager being placed in
charge, Ihe use of USA!D funds allowed the restocking of about 50 drug items
deemed vital for Primary Health Care.

RDF design and community involvement

To assure that stock and funds would not be lost from the system, adminis
trative management responsibility of the RDFs in villages, and for health posts
(HPs) and health centers (HCs), was given to the community. To achieve this
all RDF moneys collected would be retained by the community. Technical
supervision would still be exercised by the CHS.

The mechanism used to maintain the community's motivation was to have the
community raise funds for the seed stock at the CHW, HP, and HC levels in the
amounts of S120, S300, and S500 respectively; the money collected and the stock
belong to the community. The policy is that there are no exemptions except in
the event of genuine emergencies, and then that the family or community is
responsible for payment.

Mobilization and training

Jlllysi<:i~lls' Assist~llt~ ill tl1~ ~()\lll!i~~ \\,~!~ giY~1l ~ ~~11 ill~~ll!iy~ l>()ll\l~ f()r
mobilizing communities to participate in the scheme through setting up a
community health council, selecting and sending a person for training as a CHW,
and raising funds for the seed stock. By September 1987 the following numbers
of communities were mobilized: 48 villages for CHWs, 26 for Health Post RDFs,
and9communitfes for-Health Center RDFs.Thecou-ntyhospitalsaIsoraised 
their own seed stock rather than use donor funds. Training is a critical
component in setting up the RDFs at the various levels.

See Annex 0 for detailed Country Study.
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Results: patient attendances and financial performance

Anecdotally, it is understood that patient attendances had dropped to near
zero in the absence of drugs and medical supplies. and that patient visits
Increaseosti1)stanlially afte-r the RDF became functionaL -1\. r-andom sample
study was conducted in January 1989 of eight HC/HP facilities. On average
for the eight facilities, patient attendances increased from 62.8 per
month per facility in 1987 to 73.1 in 1988; this increase occurred despite
disruptive personnel problems at threeof-th«n~i8hrraci1it1es=-AIse)(:hii':'
ing 1987 the average drug sales was Lib$IOO.82 per facility per month,
which increased to Lib$I07.47 in 1988 (USSI.OO = Lib$I.60 approximately).
The same study showed a surprising range of average RDF fees collected per
patient; while the average was Lib$-1.43 per patient-visit, at one faciiity
the average was Lib$O.76, while at another it was Lib$2.65.

Regarding pricing, another study showed that during a three-month period
in 1988, Lib$9,340.81 was expended by 16 facilities in Sinoe County, while
Lib$25,412.35 was collected in drug fees for the same period of time. The
gross margin is 172% above the purchase price. Neither county adheres to
the MaR's pricing schedule.

Looking at cost recovery, according to records for Grand Gedeh County,
there has been no difficulty in recovering costs; over a 13-month period
(March 1987 through March 1988), the capital position (stock value plus
cash) for 13 facilities increased a minimum of 12% per month on aver<igt:.
Ariexternil1 evaiiiailorilnoecemberi987tQundthaipeopie-;"e~ege~erally
enthusiastic about the RDF scheme. With the relatively successful demon
stration of the county-wide RDF schemes in the two counties, strong inte
rest developed on the part of other counties to undertake similar schemes.

Implications

a. Tb~ 13c:k: of llccess by the National Drug Service to fQreign exchange
appears to be the most vulnerable aspect of the scheme.

b. Several major lessons were learned by the Project the financial
management, management information, llllct !lllP~I'~i!lQD' systems were not
adequateiYfunctionlngfortheruraifacilities. It appears that
insufficient attention was given to these factors during the planning
phase.

c. The advantages of donor synergy were apparent through the cooperative
effort in the initial design planning of the RDF, and in the interest
in devising similar schemes by other counties.

d. it was essential for the country hospitals to be included in the RDF
scheme.
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2.5. MALI'S ENCOUNTER WITH COST RECOVERY·

Mali's experience with health sector cost recovery is limited due to the
f'nnn'tru'C! C!n,.,.~"lIl~C'... ht.ll,....lrnrnnn1"4 Tn .,.~,..... ur.... a.l:l ....... .a ,.."_,...a._" _t' n~a.. t'o.o.~
'Vvu.u.I..& ~ ~ ~U""''''Q&'''~'' UQ.....n.,&... u .....&&u. .1.1..& &Q""', ",1&.1.&,", ,"U,'(;I ItwVII.!twll;ftJ' VI. Ui>CI 111I;;11I;;;;"

in the public sector was first accepted in 1983, it was not until 1985
that private medical practice was legalized. Though the majority of the
country's eight regions remain in infant stages of cost-recovery efforts,
two donor-sponsored projects have inspired more advanced implementation of
user charges. In 1985, the World Bank sponsored three Circles within the
Kayes region (Vogel, 1988), and the Belgian organization Medecins sans
Frontieres initiated the Health Store project in the Gao and Tombouctou
l"~giQ!1~ (I(Qit~, 1~88; Me<l~Ci!1~ ~1l!1~ FrQl1tiere~, 1~88; Ministere de la
Sante Publique et des Affaires Sociales, 1988). It is instructive to exam-
ine the problems within these relatively successful donor projects, as
well as to compare what successful elements from the projects could pos
sibly ~~ traIlsf~rr~<i t() ()t~~r r~~i()Ils ()r c()llIltri~s.

Inefficient and costly drug procurement through the State Pharmacy

Currently in Mali. with the exception of the Gao and Tombouctou regions.
atniceas tilrougnouftJie countrymtist OfficTally-piocuretheii<irugs -- 
through the People's Pharmacy of Mali (PPM), a parastatal formed in the
early 1960s to import and distribute drugs. Health center managers at
Kitu Health Center in the World Bank-sponsored Kayes Region estimate that
if permitted they could procure their drugs at half th-e price offered by
PPM (Vogel, 1988). Areas are not permitted to procure drugs through a
competitive international bidding process. The PPM is an inefficient but
deeply entrenched Malian institution. The liberalization of drug imports
(accompanteif by the necessary-regulatory-polley)-would Improve economic
efficiency greatly and result in lower prices, as is evidenced in Gao and
Tombouctou.

Lack of regular supervision and management oversight in financial and
supply management

In the Tombouctou and Gao regions, explicit channels of information and
funds have been designed and procedures appear to be weB thought out. -
However, in some areas of the region the flow of information indicated on
the charts seems to have remained on paper.

Education to change attitudes

In a country with deep-rooted social and political philosophies regarding
the provision of health care, education is being used to change atti
tudes. Medical students in Mali are first introduced to the ,new concept
of user charges during their rotations in medical school. If young
doctors can accept the notion of paying for health care, a service
previously seen as a right of each citizen, then it is hoped that the
change in attitude will trickle down to patients.

*See Annex E for detailed Country Study.
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Community involvement necessary in village-level projects

Village-level revolving drug fund depots have met with limited success in
Kitu, Mali. The village is supplied with an initial supply of drugs which
eventually gets exhausted due to insufficient funds with which to purchase
new supplies. While the depot keeper is chosen among the villagers, the
initial seed money (drug supply) is provided entirely from outside the
community. Thus. there is little village incentive to oversee the depot
keeper.
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2.6. REVOLVING DRUG FUNDS IN NEPAL-

Potential Imoact of Child Survival Pharmaceyticals. In 1986, an estimated
130,000 infants and children under five years of age died in Nepal -- one
in every five children died before their fifth birthday.

Public and Voluntary Sector Pharmaceutical SupplY and Need. Total public
and voluntary sector pharmaceutical expenditures for 1986 were US$3.7
million -- barely $0.22 per capita, of which $0.12 was for essential
drugs, $0.07 for family planning commodities, and only $0.02 per capita
for vaccines and related supplies.

- -- - - - - - - - - - -- - -

The 1986 HMG National List of Essential Drugs marked a major step in
efforts to improve the drug list for government health facilities. While
these efforts are important, a major limiting factor for effective pharma-
ceutlcalseivices femairisinsuffiCielltfunding: ..... .-

Private Sector Pharmaceutical Supply. The total private wholesale pharma
ceutical market is estimated to be over US$IO million per year -- more
than three times HMG, donor, and PYO expenditures. Of the B,OOO to
21,000 products, only 8 products were identified as oral rehydration pre
parations, the price for which ranged from $0.05 to $0.52 per packet.

Cost.... RecQvery Experiences. Although H~y1G policy officially holds that
drugs are free, PVOs providing health care in Nepal have instituted, with
tacit government approval, cost-recovery schemes to increase the supply of
pharmaceuticals. Eight years of experimentation with revolving drug funds
(RDFSJln- afleastfive districts indicates

U

that POlitical feciSi1iility inu

-

the form of community acceptance has been established, but only with
nominal drug fees; managerial feasibility has been demonstrated, but only
under conditions of substantial donor-supported or PVO supervision; and
economic feasibility, even with partial self-sufficiency as the cost
recovery objective, has yet to be demonstrated.

An analysis was conducted of six years' experience with the Bhojpur Drug
Scheme (BDS), which mOie than doubled diUg supplies to the district's
health posts and hospital. Patient attendances initially declined
modestly coincident with the introduction of fees, but then increased
gradually. Revenues have increased each year, but operating expenses have
also increased. DDS also has been gradually, but steadily, increasing
previously nominal drug fees -- hopefully without decreasing utilization
by those most in need.

A Health Post Prescription Studv was carried out in early 1988. Analysis
of diagnoses found that scabies and other skin diseases were most common
(19% of all patients), followed by acute respiratory infections (10%),
diarrheal disease (10%), various gastrointestinal complaints (9%), and
iIlt~stiIllll \V()I"IIls {8~}. UIlcl~l"- ~~ \V~I"~ 1§'*> Qf tl~lll!tl PQ~t ...i~it~ liIu:!, ill
each diagnostic category including diarrheal disease, the number of visits
by patients over five far exceeded those by the under-5.

*See Annex F for detailed Country Study.
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Analysis of treatment patterns showed a modest decrease over time in the number
of drugs per patient for both age groups. Detailed analyses of treatment
patterns for diarrheal disease, ARI, and scabies suggested overuse of anti-
biotics, use of significant quantities for drugs for mild i11ness, little
distinction among treatments for different types of diarrhea, and little
difference in overall treatment patterns for under-5s and adults.

Usage of specific products was also considered. Frocaine penicillin injections
were the most commonly prescribed drug for both age groups (40% of drug
costs). At least 50% of procaine penicillin prescriptions were for scabies
and other mild illnesses requiring only an oral antibiotic or no antibiotic.
In the second year over 1/2 of ORS was COIl~\lI!1~<i t>y !11~ \lllder-fives, but fi ve
yeais-Iateiunde-r~5srecelvedorily i/fofORS dispensed. ORS usage increased
in absolute terms, but as an addition to antibacterials, rather than a
substitute.

iMPLICATIONS

Selection. Impact in countries of a national list of essential drugs will be
greatest if HMG and PYOs adopt the list as the sole basis for routine
purchasing. --- --

Financing. Inadequate funding remains a major limitation to child survival
efforts in most developing countries. Activities to increase funding could be:

• continued provision of government donor and PYO allocations for essential
drugs and vaccines;

• more thorough analysis and consolidation of RDF experience to date;

• testing of drug fees which realistically balance actual costs,
cost-recovery objectives, health priorities and ability to pay;

• development of RDF supply and financial management which can be
administered without an excess of donor-supported or PYO supervision;

e development of measuies which ieasonably controi RDF costs.

~. Available information suggests economically wasteful and therapeutically
unsound practices in many countries. Possible actions include completion of
standard treatment schedules, support for supervision activities, and institu
tion of a basic information system.

Private Sector OpPOrtunities. With the majority of pharmaceutical expenditures
ill 1l1Q$t developing countries going to the private sector, it is important to
find ways to direct spending to achievable health objectives such as child
survival. Possible actions include evaluation and revision of the drug
retailer program, evaluating the extent to which districts underserved by the
private sector could l>ElIlElfi! f1'()1l1 "$()~i~1 1l1~rketing" schemes, and initiation of
iheaiih care provider and public information program targeting the few mes
sages which could make a difference (e.g., dangers and costs of injections,
need for full courses of necessary antibiotics).
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2.7. NIGERIA: DIVERSE EXPERIENCES IN DRUG REVOLVING FUNDS*

Experiences were analyzed of seven drug revolving funds (ORFs) in Nigeria, of
which thi(:;e were state parastatals, three-were university teachin.g hospitals
and one was a private voluntary organization.

Organizational base differences

At the teaching hospitals the ORFs are little more than in-house pharmacy shops
with relatively simple organizational structures, i.e., a drug committee. On
the other hand, the states' parastatal organizations are highly complex with
three to four levels of administration. In these parastatals disputes and
conflicts between the organizational players plague their operations; these
conflicts particularly concern control of purchasing and use of revenues. The
HMB/MOH split often encourages duplication, fraud and waste; it absorbs
managerial energies in bureaucrati(: ~!!\lggl~~; ~Ilcl j~()p~rcli2:~$ the financial
liitegrltyof the-state:':run-ORFs:

Another area of tension is between pharmacy staff, and the accounting/
financial staff, who now play an important role in the revenue-generating
DRFS;TfiiS tensionnas- prevented basic-steps such as- in-ve-ritory:':taking from
occurring.

Management handicaps

The quality of management capability and record-keeping often affects the DRF
operation. Factors which appear to handicap staff are:

- Civil service practices, e.g., incentives, promoting the incompetent;
hence it is difficult to attract competent staff.

- Discomfort in managing a private sector-type business.
- Pharmacists unwilling to give up authority.
- Insiifficient resources for -trairiirig-anddevelopment.

It is difficult to gauge the extent of drug pilferage and diversion of funds.

Mixed financial experience

There is a paucity of financial data due to newness of DRFs, inadequate
accounting systems, lack of finance skills by many key staff, and reluctance of
management to share information. Four of-the DRFs-have generated sufficient
revenues to cover drug procurement and some other operating costs, and have
generated a surplus. Bendel State was able to generate a large surplus after
covering some operating and depreciation expense.

!Adapted (rom ~Assessment of Drug Revolving Fund Experiences in Nigeria," a
report prepared by PRITECH consultants, 1988.
See Annex G for detailed Country Study.
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The official policies that govern use of DRF revenues vary from requiring
all DRF revenues be dedicated to drug purchases, to allowing them to be
used for general institutional operating expenses. Three states have had
major problems preventing funds from being used fOi non-DRF purposes; in
only one of the three states is it a manageable burden.

In general, the DRFs pricing policies do not seem particularly well
!llQ\lgllt Qut or executed. Competitive price analysis is spotty and infor
mal, and a basic understanding of the price elasticity of demand seems to
be missing.

Exemption policies vary considerably. S()mtl rtlQuire cash from aU custom
ers~rnthreeshesexemptionsconsumeat least 20% of revenues and are a
major reason why the DRFs are not profitable. In some instances the DRF
account pays for the cost; in others the cost is borne by another agency.
Examples of exemptions are staff, ward supplies, paupers, prisoners, emer-
gencies~aIid patfent8 witn TH, -leprosy arid cancer.-- - --

Substandard quality

A substantial portion of the drug supply in Nigeria is fake, expired, or
otherwise substandard. Without better education and regulation, the
cheaper bad drugs will drive out the more expensive good drugs.

Impact on patient attendance

There was no clear evidence of the effect of DRFs on patient attendance.
In the year following the introduction of the DRFs, one state and one
nospilallilid lideclirieiii attendance,tIie seconifstateandonehospitai
had no change, while the third state and another hospital had an
increase. Unfortunately, every institution, except the one with a
decline, charged for drugs before they began their DRFs (with revenues
supposed to remain within tile-scne-me).----- -- -

There are many factors that appear to affect attendances, including:

Drug availability at DRF facilities versus private pharmacies
- Public awareness of fake and substandard drugs
- Conditions at DRF facilities, e.g., staff attitudes
- Drug pricing
- Availability of alternatives to modern medicine
- Opportunity costs
- Disposable income
- Number and type of exemptions
- Seriousness or collection efforts.

While there are many opinions on the effect of the DRF on attendance, the
consensus is that:

- Charging for drugs causes an initial drop in attendance
- Unavailability of drugs has a far greater effect on patient

attendance than does charging for drugs.
- Drops in attendance are not necessarily 1>~<!, tl.g., ~htlll drugs are

free or subsidized, patients seek unnecessary medications or try to
obtain drugs to resell them at a profit. Charging for drugs elimi
nates these practices.
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•2.8. REVOLVING DRUG FUNDS IN THAILAND

BackgrQund

Of the approximately 50,000 villages in Thailand, about 26,000 of them
have established revolving drug funds, and in half of them, 70-100% of the
households participate in the scheme. The MOPH has been setting up drug
funds since 1978, but the pace has accelerated recently because of the
recognized success of the program. Because many funds also sell to
households in other villages, effective coverage extends more broadly.
Th~ Government has turned to these funds as a way of coping with the
economic burden of an increasing demand for services.

Initiation of Drug Funds

Most revolving drug funds in Thailand are established by hospital
directors and Provincial, District, and Tambon Health Officers at the
initiative of the MOPH. The establishment of a fund ideally involves the
cooperation of village leaders and a majority of village households, with
DistrlCfandTamoonHealtll Officersplayiilgan active part: Wnoever
initiates the fund, the MOPH begins the process by providing capital in
the form of an inventory of drugs and medical supplies.

Dryg Fynd Capital

The initial capital provided by the MOPH in the form of drugs and medical
supplies -- worth about 700-800 Baht (US $32.50 - $36.00) -- is small in
comparison to what Is raised in the comm-unities witliin 2~3 years.--Capital
is raised from village households mainly by sales of shares in the drug
funds. When share ownership is widely distributed, the amount of capital
raised is indeed impressive; it is often 10 times as much as the amount
punil bytne MOPH: - - - - -

Households purchased shares because they wanted to help the village obtain
the benefits of a drug fund; some have done it as they respect the
individuals setting up tne--rund~--Tnesear1nneasures-df lnesociar
contract in Thailand and are strongest in small, cohesive villages. Once
a fund is well underway, the profit motive begins to play a part.

Ding Fund 1"vfanagement

Drug funds are managed by committees of 10-12 members, generally elected
at village meetings. Members of the committee are usually from leading
f~milipQ· h!:llVA hioh".r th~n '.::IIUAI"4'JIOA hnu"AhnlA in"...n.rn4~· nil""'" 1.",1,1 ~W"rto_".,,",_+.. _& ~.." _........ . 0 "".. • ""a ""6'" v UoJl JI.lV.lu. .I.lI,",V.lJl.l1;tliJ, QI.lU JIU.lU .l111VVI lall L.

social positions in the village as monks, teachers, headmen, and members
of other community development committees. There is very little training
of fund managers in either management skills or basic pharmacology.
YHYs are almost always members of' the management committee, with the
Tambon Health Officer serving as a consultant to the committee. There is
little competition for the positions, and there has been very little
turnover of committee members. One study found that 30-50% of RDF
Ill~Il~g€,!~ ~!€' <=()mp~I1~~t~d by 01.~311$ of a salary, percentage of profits, or
free or discounted drugs.

·See ~llOex H for detail~d Country St\l<1Y.
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Managerial responsibilities are divided among committee members, with the
VHV or village headman serving as chairman. The VHV is usually respon
sible for drug sales and for giving advice and referrals connected with
the use of drugs. He may receive compensation, which probably does not
equal his foregone earnings as a farmer - in which case family members
take over the farm work.

Involvement of the YHY at this level also leaves him with less time
available to treat and refer health conditions that do not require drugs.
This is a difficult cost to quantify, but it has important public health
implications that cannot be overlooked.

The revolving drug funds tend to develop problems when the Tambon Health
Officer is inactive or committee members lack commitment and energy; when
income-producing opportunities are overlooked; when VHVs are not involved
in sales, record-keeping, and inventory control.

----- - -- - -------- - ------ --- -----

Drug Supply and Pricing Policy

A PRICOR study found that over 70% of the villagers are recipients of the
fund'-~ setYi~es,-anQ Ural tn~-RDFsensuted-the re~ulat aYailabl11tyof-
regular supplies.

The drug funds order their supplies each month from the Government
Pharmaceutical Organization (GPO), which maintains and distributes stock
at each provincial health office, or from the private sector. The GPO
system offers several advantages over private-sector supply systems: the
GPO stocks the RDFs with "essential" drugs only, and it absorbs
transporta-tioiicosts~ -Tliiough-the GPOsystemmosfdrug-funds- are able to
sell drugs competitively at the 30% prescribed markup, and more than 85%
make a profit.

Sale of Other Goods

Some of the more successful drug funds have become stores selling basic
goods and some luxury items. People will generally buy there if the
quality is equal to that of other sources, particularly when their
purchases help to increase the earnings of the fund and their own profits
from it.

Management problems

• The most common problems are incomplete records and inaccurate
accounts.

• RDFs tend to develop problems when the Tambon health officer is
inactive or committee members lack commitment and energy, and when the
VHV is not involved in sales, record-keeping and inventory control.
WheIl. grugs a,re SOlg from a shop separate from the YHY's house, medical
guidance is limited, and drugs may be sold upon request like any other
commodity.

• ORS sachets were not generally available, and people did not know how
to-niixiiup from the raw-matertals.- -_ .. _ -._ .. _- .. -
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• The need for improved supervision is cited.

• There may well be the need to strengthen the training component of
VHVs.

Successful Revolving Drug Funds

The most successful RDEs are marked by a high -- often full-time -
managerial commitment from a competent, conscientious VHV who is paid for
his/her work. Other marks of successful management are the active partici
pation of the Tambon Health Officer in all aspects of the operation of the
fll!1<!; f!lll!111g~l'illl 11~11> fl"of!l I>I"()f~ssi()!111ls lit Jlelll"l>Y M()J>!! iJlstitlltions; and
diversified income sources (primarily the sales of consumers' and pro-
ducers' goods).

Along with good management, successful revolving drug funds are correlated
widi certarn-soClalcJlliraCleristics: .smarr; sociallycolieslvevilhiges
relatively isolated from other sources of drugs and supplies, with equi-
table land holdings, where villagers perceive the need for a drug fund.
The demand for drugs is strong and consistent across all regions of
Tllailana;--evell-wnelH:ondi-ri<ms l:U-e-lfoClaeaI;-the revoivingdrugfund has
proven itself capable of meeting this demand while substantially reducing
opportunity costs and retaining a market advantage.

"T''L.-. nny,..,nn _.......... ~ _ .._ .. __ ..L : .... __ .. _= __ 1...... __..... _1 .... __1:,.,"' ....1~ +_ ",11 ...... __
1 fie rl'.l\,.,Vl'. :HUUy :Hiue:) Ulere I:) llUl :)lll!Sl" IllUU"1 4VV..\<4UI.. LV 4U ,",VIU-

munities. The essence and merits of setting up community financing
mechanisms is in the assuring that pooled resources are self-generating
and can be used for the community's benefit.
---- - - --- ----
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2.9. PHARMACEUTICAL COST RECOVERY IN ZAIRE'S MANY HEALTH ZONES*

Zaire's experience in health care cost recovery is unique in Africa and
tlnuughmn -tne-developingworld. -Decentraliied int63061ieaIth zones in
1982, Zaire's health care system permits each zone to have full autonomy
over the delivery and financing of its health care. This policy was
implemented on a nation-wide scale, and within a few years health centers
were recovering, on average, 79% of their operating costs (according toa
sample study of 10 health zones by R. Bitran in 1986). Compared to an
average of 7% for all developing countries, and only 4% in African coun
tries, Zaire's level of cost recovery is remarkable. Its experiences can
be particularly instructive to other countries because individual health
zone success varies, as each faces different circumstances and employs
various methods of management and operations. Indeed, though Zaire's expe
rience is unique, many of its successes and failures are not: important
lessons can be learned.

1. Good Management and Supervision Critical to Cost-Recovery Success

TYI>i<:ll1ly, ~ 1l~~HIl 7:Q!1~ ~Q,,~!~ ~"QlJ! ~(),O()() !Q I()(),()()() people and has
one referral hospital and about 10 health centers each covering up to
15,000 inhabitants. A Chief Medical Doctor, located at the zone's Central
Office, is responsible for the management of the referral hospital as well
as the health centers. In addition to providing supervision to the health
ceritersandhospihu~ die CliiefMeaical DOctor overseeSiheprocure-ment
and distribution of needed medications to the health centers of his zone.
Although many factors contribute to a zone's cost-recovery success (i.e.,
population served, proximity to city, etc.) it is virtually impossible for
a zone to maintain a drug supply of adequate quantity and quality (as well
as patients) without good central management. A Chief Medical Doctor who
institutes "good central management" is one who secures a reliable central
IJU!CIl~i!1g ~()\l!~~ ~mclIQ"" J>!i~~~ fQ! J>b~!Ill~celJtic:~1 supplies, performs
regular supervision to the health centers, and arranges an information
system which permits the zone to be sensitive to the needs of the health
centers. Management training for the Chief Medical Doctors can be particu
larly helpful as a short refresher course and can inspire a total changein zoneoperaHng -procedures.- -- ----- ----- -- ------- -----------

2. Advantages of Health System Decentralization

Zaire's experience indicates that cost-recovery efforts are greatly
enhanced when the health system is decentralized and facilities are
permitted to reinvest the financial resources that they have raised.

All health staff have the incentive to manage the process of fee coHec
tions carefully, since the provision of care (and often their salaries)
depends upon adequate revenues to meet costs. Patients seem much more
willing to pay (as evidenced by their attendance) in facilities which
maintain a good drug supply and do not want to pay if they perceive that
the price of health care has risen, but the quality has not. Local rein
vestment of community funds assures that those communities that are rais
ing revenues through drug and health service sale will continue to do so.

*See Annex I for detailed Country Study.
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3. Price Adjustments

Prices must be adjusted when costs rise, particularly in countries expe
riencing a high rate of inflation. Although inflation rates have exceeded
100% in recent years in Zaire, health centers in general have been able to
keep pace with inflation by altering prices on an ongoing basis (Bitran,
1988). Most health centers realize that the sale price of a drug should
be set according to the drug's anticipated replacement cost. Price
adjustments are more difficult to implement in health centers that charge
a flat fee for total treatment than those which charge separately for
drugs and services. In addition to administrative difficulties involved
in readjusting the all-inclusive fee to represent the average cost of
treatment, patients may respond differently to the two kinds of price
charges. Since prices differ between drugs, people expect to pay varying
amounts in the latter case, but are more aware of price changes in the
flat treatment fee.

4. Essential Drugs Program Promotion

Essential drugs programs or increased regulation of the private sector
shouldbepr6riloiea.Iii .theil-absence,· pragmitic measuressliould be taken
to avoid losing patients to the private sector. The average cost for a
course of therapy can be lowered considerably by discouraging the use of
non-essential drugs. In addition to a tremendous inflow and circulation
of drugs of questionable ·quallry- in Zaite~--Jiealln-centersnave -difficultY
attracting patients who prefer to buy the popular, non-essential drugs in
the private sector. For example, health zone Ruashi, located near the
city of Lubumbashi, was \lll~t>l~ !Q lJl~ill!~ill II 1'~\'QI\,illg dr\lg fUlld that had
been capItalIzed by UNICEF because it provided only 20 essential drugs.
People wanted other drugs, so sought them at the pharmacies in town or
from one of the many drug vendors. Where public health centers are not
providing popular, non-essential drugs and are losing patients by not pro
vidirig tile·demarideddrugs,they .so<fuldconsider-suppfyiilg them to patIents
who request them (at a significant mark-up).
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2.10. BRIEF EXAMPLES FROM OTHER COUNTRIES IN AFRICA

The sale of essential drugs is the basis for a cost-recovery scheme imple
mented in one region of Benin, with a population of 12,000. Generic drugs
~re lJQ\lgM tllrQ\lgll illterlllltiQlllll Qrglllli~tiQIl$ $\lc:ll 3$ UNICEF llllci IMPAS
and are then sold to patients at the health centers. Prices are set per
treatment episode, varying according to treatment, with patients paying
for the entire treatment at their first visit. All preventive care is
free, and provision has been made to provide curative care free of chargeto-school chidren-and-lridlgents:--- --- ----------- --- - ---- - ---

Since this is a community-managed system, the community not only pays for
curative care but also, through its representatives, is involved in the
seUifigofpl'ices; intnemafia8emefiloflrtc-ome~andifitne -remuneration of
village health workers.

Prices set at three times the actual costs of drugs, significantly less
than prices charged on the open market, have been acceptable to the popula
tion. After three years of operation, this system permitted the recovery
of up to 85% of local operating costs -- including the essential drugs,
village health worker salaries, health complex maintenance, local trans-
port, cold chain, and small office supply. Charging for treatments per
mitted a significant increase in the coverage of the target population
with the most essential PHC services. This approach is now effectively
being extended to other regions of the country.

Senegal

Community financing has been instituted through a number of different
projects in Senegal. The best documented is the Sine Saloum Rural Health
Project, where financing mechanisms have included fees for service, direct
payment for drugs, cash or in-kind contributions for health hut construc
tion or payment of village health workers, and local taxes which have been
used in part toward support of health services. One problem identified
early in the Project was competition between the health huts where charges
had been instituted and other facilities at higher levels of the health
system that were continuing to provide services and drugs free; this
created a disincentive for villagers to seek care at the health posts, and
was corrected by the Ministry instituting user fees at all levels. Finan-
cial viability has also been a problem, particularly early on when village
health workers were collecting charges; since then, village ftealth com
mittees have taken on the responsibility of collecting and managing funds,
and the national government has agreed that all revenue will stay at the
village level. Community participation in and management of PHC services
h:iS b~coIll~ ()n~ ()f tlt~ Ill()st s\lcc~ssf\ll f~llt\lr~s of titis ~r()j~ct.
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Even with substantial donor contributions, the Ministry of Public Health
of Chad was unable to meet the country's estimated pharmaceutical require
ments. In response to this problem, a pilot drug sales project was initi
alea-in one- reglorCwitli tnefiinstippOit of tne-Minister of Puolic Health
and local authorities. Drugs procured from non-profit suppliers in Europe
were sold to outpatients at prices which included the drug cost plus
freight, plus recurrent costs such as stationery, transportation within
Chad, and the salary of the project administrator. Each patient had to
have a prescription with the authorized rubber stamp of the prescriber;
incoming cash was deposited in a special bank account controlled by a
specially-appointed Supervisory Committee. The average charge paid for a
nr~C!t'rin ..it'\n U1~~ TT<:.c.n '7~ 1"\'- '1 n...t<W,. ,...1" ftI'U.ar.pftlft4 .....ar.. ,.n .... : ...... :_..... :_ ...l..: ...
....... "''''''' ...............va& n~ ""YtoP'v.' J, v.a. J.v-r nJ v.a. Ay~.IQ.5~ V'II;i'.1 """V.lLA J.J.I,",UIIIllj;; .111 \.Jlll)

region. After three months, less than 1% of prescriptions were not
filled. Organizers of the pilot project felt that the initial experience
indicated that even low income patients were willing and able to contrib
ute to the financing of' PHC through the revolving drug fund.
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PART B: POLICY AND PROGRAMMING ISSUES

3. FEASIBILITY AND SUSTAINABILITY QF PHARMACEUTICAL COST RECOVERY

In considering cost recovery of any type, and pharmaceutical cost recover. in
particular, governments may ask themselves whether it is feasible to institute
a system of cost recovery, where in the country it first should be initiated
(since it is generally neither possible nor desirable to institute it
everywhere at once), and, in terms of human and financial resources, how much
effort will be required !Q ~\l~~~~~f\lllY: iI!1pl~I!1~Ilt ~ c:Q~t re"ov~ry scheme. At
thesame'time,-donors- considering support for governments may ask similar
questions: Is this a good opportunity for cost recovery and, if so, what
inputs will be required for successful implementation?

Sufficient experience with pharmaceutical cost recovery in several countries
has enabled the identification of some of the factors which are associated with
successful programs. This section outlines a series of political and cultural,
economic, and managerial issues which appear to influence the feasibility and
potential sustainabitity -of- plfal'ifiaCeuficaYcosT rec6very~lf drawSfrom"
planning and implementation experiences in the eight countries described in
Section 2, from other documented cost recovery experiences, and from several
recent seminal papers. In instances where a commitment to cost recovery has
already been made Oi in which such a commitment is inevitable, the Que-stions
raised here should help program planners assess the amount of effort which will
be required to establish a sustainable program.

In parts of Zaire and Nigeria, seemingly successful programs have been started
with little or no national and external assistance. Common characteristics
associated with initial success appear to have been strong personal leadership,
a recognition of the financial management requirements for cost recovery,
adequate coiiection- ince-ntives,--effectlve--drug-suppTymariagemenf,'·and
sufficient autonomy to allow adaptation to local circumstances.

Three basic questions drive the assessment of pharmaceutical cost recovery
feasibility and sustainability:

(l) Political and Cultural Feasibility -- Is the concept of cost recovery
for public health service politically and culturally viable?

(2) Economic Feasibility and Sustainability -- Can enough funds be
recovered to justify the effort and to make it successful over the long
term?

(3) Managerial Feasibility and Sustainability -- Given the human and
physical infrastructure, can a cost recovery system be made to operate on a
day to day basis?
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3.1 Political and Cultural Feasibilitv

Is the concept of cost recovery for public health service politically and
culturally viable? Is it acceptable to government decision-makers, to other
influence groups within the country, 1l1l<1 t() !11~ 1'\l1:>li~? C<>lllltry experience
suggestS -ttiat~untlr there IS-suffldent internal support for cost recovery in
health care. policy recommendations from donors or other external organizations
have little chance of acceptance and, if accepted, even less chance of
implementation.

Several factors affect the political and cultural feasibility of pharmaceutical
cost recovery. including the stance of potential groups in support or
opposition. public acceptance of cost recovery. commitment to "free" services,
national cOMmitment to heaith, and- soda1~oheslon;--partrcU1arlyanhe local .
level (Figure 3.1.1).

FIGURE 3.1.1

Summary of Political and Cultural Feasibility Factors

FACTORS

a. Groups in Support or
Opposition

b. Acceptance of Cost
Recovery:

c. Commitment to "Free"
Services:

d. National Commitment to
Health:

e. Social Cohesion:

DESCRIPTION

What groups promote government cost
recovery and what groups oppose it?

Positive local experience with missions,
voluntary groups? Public acceptance of
limited government resources? Of need for
cost recovery?

Centrally planned versus market economy?
Government willingness to change historical
philosophy?

Demonstrated support for health care and
pharmaceutical expenditures? Can RDF
Become a foreign exchange priority?

Local communities cohesive enough to support
cost recovery and assist with oversight and
accountability?
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a. Groups in support or opposition. A critical element ~QI1~~"I1~ groups whichwin -su-pl)orfbf oppose establishing a cost recover-ysCileme, the political
influence exerted, and the degree of commitment on the part of the politicalleaders. A summary of potential supporters and opponents appears in Figure
3.1.2.

FIGURE 3.1.2.

GROUP

Ministry of Health

SUPPORT

Drugs Available

OPPOSITION

Loss of prestige, medical
groups may oppose

Government Health Staff D~ugs available for
patients

Loss of control
no private use

over

Private Wholesalers

Retailers

Private Practitioners

Possible new clients Possible loss of market
share

Possible new clients Possible loss of market
share

Drug availability Possible loss of market
share

Traditional Practitioners

Community

p~ug availability

Drug availability

Possible less of market
share

• Adapted from Susan Foster and Nick Drager, "How Community Drug Sales SchemesMay Succeed," World Health forum, Vol. 9, 1988.

In market economies there may be opposition from the private sector togovernment programs which would compete with them. In Cameroon, for example,the "Pharmacies Populaires" were requiredrobe-a ceitain numher of inlIes awayfrom private pharmacies. In Haiti local producers tolerated and to an extentbenefitted from the government's revolving drug fund scheme until it attemptedto include more NGOs in its sales network as part of an effort to achieveself-sufficiency. If proposals for a pharmaceutical cost recovery- JJt-ograminclude constraints which affect private sales, local manufacturers and
distributors may oppose the entire program. An example would be restriction ofmanufacture of popular drugs not contained in a list of essential drugs.

To what degree is there political acceptance of decentralization, includingretention of fees? In Liberia the President agreed that fees collected may beretained in the counties. However, implementation of decentralization
polici~s Ill~~ts ~\lI'~ll\l~..~H~ l"~:si:stance! e.g., staff discipline.
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The Government of Ghana has been endorsing decentralization of the health
system since 1977 when the Ministry of Health adopted its PHC policy. While
the district is seen as the center of planning implementation of
community-based services, health facilities are permitted to retain only 12% of
theirt~-veI1ue.-The-remaindtff-is· fiftered upwards· to·the·distrIct lind· -..- -
Ministerial levels.

b. Public Acceotance of Cost Recovery. To what degree is there acceptance by
the public that the government has limited tesoUfCer.:-~-fesources whiCh are
insufficient to meet health care costs? Zaire has the fourth lowest per capita
income in the world. Though people are very poor, they have generally accepted
the idea that they must pay for some services, such as health. People know
that their country is wealthy in natuiaI resources, but they have come to
expect nothing from the government. The notion of 'self-help' is pervasive
throughout society.

When revolving drug funds have been proposed in settings where drugs at health
facilities are scarce, public reaction has generally been positive. In
general, if pharmaceutical cost recovery actually results in a noticeable
increase in the availability of drugs, public acceptance is much greater than
gOV~!lllI1~llt ()ffi<::i<ll~ <llltic:ipllte.

Public acceptance may be greater where there already is a positively perceived
history of missions and pya groups charging for pharmaceuticals. In Liberia
many religious missions, with general acceptance 1?y !M p\l1?li<::, l111ve been
operating-successfiilpharrnaceuticaicostrecovery schemes for a number of
years. The charging of fees is well accepted at Catholic Church facilities in
Zaire. In Nepal the Bhojpur Drug Scheme, a pya, initially saw a modest
decrease in patient attendance, but attendance then gradually increased,
indicative of acceptance.

In other instances, the public often has difficulty accepting declines in
gOV~I"JlImm! n~~Q\lrc:e~. In at least one African country where international
prices have significantly declined for commodities on which government revenue
is dependent, there is a widespread public perception that the marked decline
in government services is attributable to untrustworthy government officials,
rather than a real decline in reven\l~' III ~\lc:11 II ~ettillg. it is difficult to
arouse public suppoctfor ciulrging for drugs at government health facilities.

c. Commitment to "Free" Services. How strong is the commitment to "free"
services and how willing are officials to accept the reality that a policy of
Itfree"--drugs- ofte-n -means tlliu· drugs lire·freelY-unavailable? .UHisto-ry, ·political
philosophy, and public commitments by government officials may make it
difficult to gain acceptance of drug fees, even if ultimate public acceptance
and economic feasibility are possible.

d. National Commitment to Health. Is there sufficient demonstrated political
commitment to health to expect that priority will be given to the increased
foreign exchange requirements which are likely to result from increasing supply
of and demand for pharmaceuticals? in lfiafiycountries~ne-ani'n'~-c-elves-iow
priority for foreign exchange. Will revolving drug funds be permitted to
purchase foreign exchange on the open market? Or will other arrangements be
made?
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e. Social Cohesion. At the village level the degree of social cohesion
strongly correlates with successful revolving drug funds. In Liberia social
cohesion decreases if multiple tribal groups reside in the same community.
Cultural factors may define regional or zonal boundaries an<t C:l'l!tltl! rl~tur~l

administrative uJiIts~Zaire'sheatthsystemwaSdeceniialized into 306 health
zones in 1982. In order for self-financing to operate successfully in Zaire,
it was important that a sense of community exist. Delineation of zones based
on geographic, tribal, and linguistic criteria meant that cost recovery schemes
openfea11n'elatlvely nomogeneous communiHes:- .. -_ .. --

Similarly in Thailand, a sense of obligation and responsibility, respect for
leaders, and a social contract mechanism has helped to support community drug
11 ........ ..

;)\"IU:;UU:;;:J.

3.2. Economic feasibility and Sustainability

Can enough funds be recovered to justify the effort and to make it successful
over the long term? The answer to this question depends on national and local
economic strength, on patients' ability and willingness to pay, on being able
to t>~lance public health and economic objectives, on sources of "competition"
with public drug sales programs, on sources for the required capital, and on
policies regarding exemptions and subsidies.

FIGURE 3.2.1.

FACTOR

a. Macroeconomic Strength

b. Ability and Willingness
to Pay

c. Balance of Public Health
vs. Economic Objectives

d. Sou~ces of ~Competltion~

e. Capital Provision

f. Exemptions

DESCRIPTION

Is economy growing or stagnating? Does
balance payments status allow foreign
exchange for drugs?

Is level of disposable household income
adequate? How well is wealth distributed?
Is barter exchange practical?

Does one undermine the other?

Competition from public and private
practitioners? Private pharmacy competi
tion, coverage, structure, price?

Wh~~ ~~~ ~equirements (seed stock,
strengthen management support systems,
training, etc.)? What source? Repayment
expectations?

How define needy: age groups, disease
groups? Influences access. How cover
costs?
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a. Macroeconomic Strength. How robust is the country economically? Is the
economy stagnating? To what degree is the wealth distributed among the
population groups and levels? Does the balance of payments and foreign debt
status permit foreign exchange -- a critical requirement for sustainable cost
recovery -- to be available for procurement and replacement of pharmaceuticals?

b. Ability and Willingness to Pay. Can sufficient funds be recovered on a
long-term basis to meet the cost recovery objectives2 What is the family's
ability and willingness to pay for pharmaceuticals? What is the level of
disposable household income in relation to prices for a course of therapy?
Household survey data shows that the rural populations in Africa, Asia, and
L~!i!1 ~!!1~..ic;:~ ~P~!1<1 ~i8!1ific;:~!1! ~!!1Q\l!1!~ Qf !11~i .. <ii~PQ~Ill>I~ i!1c:()!!1~ 011 l1ellltll
care, as much as one-half of which is for drugs (Vogel, 1988; Cross et ai,
1986)

Experiences in Benin. Liberia. Nigeria. Thailand and Zaire demonstrate that
people-wilrbuydrugs from pubfic-schenies-lifpriceswhlch liHowfulfcosC
recovery. But experience from other countries described in Section 2 indicates
that this is not always possible. In Nepal. for example, increases in prices
which themselves represent only a fraction of drug costs result in decreased
llfmzation~---lhus,-lne-eCOhomicfe-aslbmfy of revolving- drug-functs-haryel
to be demonstrated in Nepal. despite an eight year history of such programs.

DeFerranti (1986) has suggested that the prevailing daily agricultural wage in
an area is a reasonable me'"aSure of what most patients would be willing to pay
as a drug and/or consultation fee for a single outpatient encounter. Since
each country has different income levels, this measure is useful for
determining ability to pay among countries. Shepard (1987 verifies the
validity of-using daifyagricultiiral wage by maKirigsimplifying assumptions
about utilization of services. family size and annual income and determines
that, while average daily agricultural wage is a reasonable benchmark for
pricing, few countries actually charge fees that high.

If this "rule of thumb" holds for most countries, it suggests that recovery of
drug replacement costs may be difficult in some of the poorest countries. The
cost of essential drugs is effectively determined by international price
levels, while agricultural wages are- clearly determined locally. While there
are few countries with an average daily agricultural wage below the $ 0.50 to
$0.75 cost estimated for essential drug programs, this figure assumes a level
of efficiency throughout the drug supply system which often does not exist.
Even if local income levels are sufficient by economic analysis, there is still
the marketing question: given the other options and the perceived value of
public health services, will patients pay a price equal or greater than the
replacement cost of the drugs?

c. Balance of Public Health versus Economic Objectives. Pharmaceutical cost
recovery programs face an inherent tension between their public health
objectives and their economic objectives. Compromises may be necessary. In
Thailand, Senegal and Liberia, for example, public health objectives have at
times been compromised when sales of drugs and non-drug items took precedence
over appropriate treatment regimes.
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d. Sources of "Competition". Revolving drug funds may face "competition" from
several sources. There may be competition from within the health system, as in
Haiti, where the staff at many health centers had already established informal
drug funds. Physicians may refer patients to their own private practice, where
drugs areofteri sold. And private retiirdrug aeaJers-areubiqui!ousIn-many
areas. Not surprisingly, public drug funds seem to do best where competition
is least.

One question for planners is whether pharmaceuticai cost recovery at public
health facilities will face unanticipated opposition based on competition with
informal, but well-established parallel drug supply systems.

e. Capital PrQvision. If capital is provided by a lending agency, what are
the repayment expectations? What is the source of the initial capital
required to initiate a cost recovery scheme. Start-up costs may include seed
stock, strengthening of management support systems, training of MOH staff,
training and mobilization of communities. In Nepal, Haiti, and many Health
Zones in Zaire, initial funding was provided by a donor as a grant. In
Thailand it was provided jointly by the government and the communities. In
Liberia it was provided both by donors and by communities. Nigeria is in the
process of obtaining a World Bank loan for seed stock. In few instances is
repayment of initial capital expected.

f. Exemptions. What are the local definitions of those who should be exempted
from payment of fees? Some persons may be exempted l>Y' "irtlle ()f gisease entity
(e:g:: communicable diseases such is-tubel'culos1s-and-leprosy), medical
indigency, or age (e.g., under fives).

How is the cost of treatment to persons exempted to be met? Does a revenue
generation mechanism need to be built into prices charged persons not
exempted? In Liberia this is dealt with on a county by county, and community
by community basis. In Nigeria, plans are being devised for state budget
~lloC:lltions to be provided in advance for exemptions.

Whatever the arrangement, the economic sustainability of pharmaceutical cost
recovery will be undermined by rigid adherence to broad categories of exemption
in tll~ ~t>sell<:~ ()f ~PElc:ific: plllll~ t() l"ElilIll>llr~e grllg schemes for exempted
patients or illnesses.

3.3. Managerial Feasibility and Sustainability

Given the human and physical infrastructure, can a cost recovery system be made
to operate on a day to day basis? Key issues are accountability, "commercial"
orientation, supply management capacity. and human resources capacity.

-- - ---- - - -
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FIGURE 3.3.1.

Managerial Feasibility" Sustalnabillty Factors

£ACTORS

a. Accountability

b. "Commercial" Orientation

c. Supply Management
Capacity

Establish and maintain at all levels.
Potential loss by many routes. What are
staffing, incentive, and disciplinary
measures required? Is there effective
community leadership selection?

Is Q~~i~ess basis accepted? Ability to
maintain accounting system? Other MIS
systems? Stock and cash separation
required from other MOR assets.

Is procurement strong enough to decentral
ize? Some flexibility is required. Is
there sufficient of related management
support systems (financial, personnel,
transport;-general -supplIes ,MIS,
communication, maintenance)?

d. Human R~~ources Ca~~~i~~ Can ~ra!ning. supervision, and monitoring
-------- requirements of cost-recovery system be met?

a. Accountability. A critical requirement is the ability to establish and
sustain accountability at all levels of the system. This accountability
applies to stock and funds held. Administrative controls as well as position
iI1~~llti"e$ must be considered. Staffing levels and disciplinuy measures are
important. Particular problems arise when there is only one health worker
posted in a rural area with a dispersed population. For example, village drug
depots in Mali are staffed with one local depot-keeper and generally have
difficult¥ IIulllllSill8 tll~ ~!'\l8 r~"ellues and keeping the fund revolving.

Is administrative decentralization achievable? Cultural perspectives are often
involved, e.g., roles of central authorities. RDF assets, cash and inventory.
must be maintained with an integrity separate frQm other MOH assets.
eXl5ertenctHfictates tnafreveiiiiescollected-from drug fees can not be remitted
to the government treasury. otherwise they would generally be applied for other
purposes.

The routes by which capital can be lost are myriad. e.g.• as a result of poor
procurement practices. during transport, during storage, loss of cash. etc.
RDF capital is likely to suffer loss if stocks or foreign exchange are not
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available; losses are likely if emergency procurement orders are placed with
local suppliers due to increased prices.

b. "Commercia!" Qrientation. Can a ~commercial,~ businesslilc~ Ql"i~!Hll!iQIl to
financial management, including the accounting system, be accepted and
implemented?

c. Suoolv Management Capacity.

What is the strength and status of related management support systems, e.g.,
financial management, personnel management, transportation, general supplies,
l!lllIlllg~l!l~llt illf()rIl1~ti()Il' c()IIlIll\lllic~ti()n, llIld maintenance systems.

Can and should procurement be decentralized? Would the system be strong enough
to function on a decentralized basis? Zaire's experience would indicate the
decentralization of drug procurement is beneficial only if a reliable supplier
existStJirougnwliicli tnei6necatcootllin-lts-suppiies. While it seems clear
that health center needs should be most closely met by decentralized ordering,
the provision of supplies can be inefficient if each zone has ad hoc procure-
ment procedures.

However, an RDF should have sufficient flexibility to act if stocks are not
available centrally, if there is strong demand for non-essential items (which
would otherwise likely be purchased from the private sector). A UNICEF
sponsored drug fund in health zone Ruashi in Zaire provides 20 essential drugs
to the health centers of the zone. However, other popular drugs provided by
the private pharmacies are not offered by the fund. As a result, health
centers bow to patient demand and procure their non-essential drugs from the
private sec-tor~ anddrugcosls-areliigh-: - ---

What is the condition of the transport system and road conditions? In many
areas of Zaire, infrastructure is virtually nonexistent. Transportation of
aru-gs -is thus difficuit.

What additional staff must be provided for the system to operate effectively?
Is the community leadership selection process effective, which is critical to
successful community-level operations?

d. Human Resources Capacity. Cost recovery programs require higher levels of
performance with respect to routine drug supply management as well as a new set
of skills related to accounting and financial control. There must be a demon
strated ability to maintain records of inventory, fees collected, operating
expenses and so forth.

Ihe training absorptive capacity mllY lll!iQ l>~ II (:()llstr"llint. Can appropriate
training strategies and curricula be devised? Is there sufIicientbasic .
literacy and education for the system to function at the various levels? In
some cultures women with experience selling at the local markets and may be
sel~~!~<i !Q lJ.Qlci !lJ.~ funds. In Liberia some communities rely on village school
teachers to assist with fund management:- ._- .. - --

A critical requirement is the provision of continuing on-site supervision and
monitoring. The sixth and seventh regions of Mali have designed thorough
systemsdirough-whIch InformatIon is-supposedtofJow.- The-tacK or-supervision
and monitoring has resulted in the failure to implement these systems in some
areas.
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4. IMPLICATIONS OF COUNTRY EXPERIENCES IN PHARMACEUTICAL
COST RECOVERY

The country experiences summarized in Section 2 as well as country experiences
from other published sources have a number of implications for policy-makers in
governments and donor organizations, for governments themselves, for donors,
and for individuals trying to plan and manage pharmaceutical cost recovery
programs:· ·Some6f {liese implications are ·iD.-ore .operational and· are theiefore
included in ANNEX A of this report. Observations from country experiences
which have broader implications are presented here.

Many of the implications presented here appear cautionary. 1hey are meant to
be cautionary -- but not discouraging. Increasingly governments are choosing
to increase revenues available for health care services through cost recovery
mechanisms and donors are assisting them in this effort. Drawing lessons from
cost recovery experiences to date is a first step in planning sustainable
programs for the future.

4,1, Implications for Policy-Makers

Preservation of Child Survival and Safe Motherhood Objectives. Child survival
and safe motherhood visits may constitute 40 to 60 % of primary health care
CQlltllcts in a country (Figure 4.1.1), yet expenditures on vaccines and drugs
for this group often represent a much smaller percent of the total
pharmaceutical budget. Compared to their need, however, this group already
under-utilizes preventive and curative health services. When cost recovery
through drug fees is instituted, pricing and exemption policies must not create
disincentives for this target group. Complete exemption ("free" care) could
mean potentially as much as a 100 % mark-up for adult illness visits simply to
cover the cost of all drugs and vaccines. Alternative financing mechanisms,
e,g" budget allocations, would be a preferable financing method.

Drug Fees versus Service Fees. Should cost recovery efforts begin with drug
charges, with charges for consultation and other services, or with charges for
both1 Drug fees are generally believed to be more acceptable to patients, and
surveys of private expenditures confirm a willingness to pay for drugs. But a
system of drug fees -- generally organized as a revolving drug fund -- is more
difficult to manage than a system of service fees. Accountability problems are
~rellt~r 1)~l:lllls~ 1)()tll e!!llg~ :tIle! <::t~1l !ll~l!m~I,,~~ Itll"~ II "llhl~ llllct ctr\l8S ctistri
buted must be balanced with cash collected. Regular collection of drug fees
necessitates regular supply of drugs -- a task many programs already find
difficult. It is suggested that if it is not feasible to initiate drug fees as
well as service fees simultaneously, that drug fees be initiated first becauseo-C-fheir-acceptaoility:------------ ------- ----- ---- --- - ---- --- ------
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fiGURE 4,1.1

The PHC/MCH Service Load

INDONESIA
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PERCENT OF PHC PATIENT CONTACTS

CQst~RecQvery Potential Detejmined by Patients not PQiiey. Most experiences in
pharmaceutical cost recovery suggest that, when equity-oriented exemption
policies and administrative realities are considered, it is often a struggle
tOr programs simply to recover the full replacement cost of drugs and associ
at,q delivery costs. Ihere !lre notable exceptions such as recent experiences
iQ, {:lenin and Liberia, but it must be recognized that the cost recovery poten
00 is determined ultimately by patients' willingness and ability to pay for
tt~Qgs -- not by a policy which mandates a specified mark-up. Cost recovery
ot>jf!~!i\'t!~, <tl"llg costs llod program costs can determine what one would like to
charge for drugs. But the drug fee which can actually be charged without turn
ing away significant numbers of patients will be determined by the patient:
How far do I have to go, how long do I wait, and how good is the care? How
much do I value these drugs? What a!., I!lY Q!l1f!l" ~l1QiCf!S fOI' <trugs llnd health
care? Are these die-arugsiwanforneed? How much money can I spend on my
health? Thus, quality of services, perceived value of the program's drugs,
amount of competition from drug sellers, and other factors all have an
influence on the patient's decision.

Too-Down or Bottom-Up Implementation of Cost Recovery. Should cost recovery
for pharmaceuticals begin at the community level or at the hospital level?
With respect to user fees in general, it has been argued that the potential
benefits can most readily be·~apTUted-ana thlfpolenlfaI probIemsmosfeasily
overcome by beginning first in hospitals (Griffin, 1988; Vogel, 1988). Rea-
sons for beginning at the hospital level -- which apply equally to drugs and to
services -- include equity (hospitals generally serve high income population
groups), revenue potential (large volumes of -service are deiivered-ar highet-
costs), administrative capacity, and ability to monitor the impact.
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"Equity" at What Cost? Countries which have embarked on pharmaceutical cost
recovery generally attempt to maintain equity by establishing a series of
exemptions or discounts (subsidies) for specific patient groups and disease
categories. Patient groups typically inciude infants, children-,-aIHlsomelimes
teenagers; pregnant women; the indigent; government employees; and special
groups such as the military and prisoners. Disease categories frequently
exempted include tuberculosis, leprosy, and cancer. The combined impact of
these exemptions seriously undermines the financial viability of a drug cost
recovery program; commonly adopted exemptions can quickly reduce the "revenue
base" by one-half (Figure 4.1.2). Exemption and subsidy policies must be based
on a financial analysis of their impact on cost recovery objectives. The
results of such an analysis will generally lead to the conclusion that "not all
"equities" are equal; exemption and subsidy priorities must be established and
choices must be made.

FIGURE 4.1.2.

Impact of Multiple Exemptions on the Cost Recovery Base
of a Revolving Drug Fund
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Adapted from: P. Cross et aI., "Revolving Drug Funds: Conducting Business
in the Public Sector." Soc. Sci. Med. Vol. 22, No.3, PP. 336-343
(1986).
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Pharmaceutical Cost Recovery Depends on Implementing Essential Drug Concepts.
Several of the country experiences summarized in Section 2 confirm that imple
menting essential drug concepts is a basic requirement for viable pharmaceuti-
cal cost recovery programs. If patients are to pay an affordable price for
therapeutic doses of needed drugs, then drugs must be carefully selected, the
procurement process must assure low prices and high quality, storage and trans
port facilities must minimize losses and deterioration, distribution must be
I"~lillQl~, llIlcf Pl"~~<=l"iQiIlg pnl<=ti<=~~ 1ll\l~t r~flect good therapeutic value for the
patient's money. Thus, a commitment to pharmaceutical cost recovery is a two
fold commitment a commitment to a comprehensive essential drug program and a
commitment to additional financial management functions.

4.2. Implications for Governments

Cost-Recovery Revenue as Supplementary not Substitute Funding. It is important
nof lo -ralSe -raIse- expectations iegaiCiing the cosfiecovery-potentIal of orug -
fees. Cost recovery should be meant to supplement current budgetary alloca
tions -- limited as they are in many countries -- to provide an increased level
of service, particularly to target populations. Patient fees are nQ1 meant as
substitute funding for current budgetary aHocations. Country experiences are
virtually unanimous in demonstrating that only a portion of total recurrent
health care costs can be generated through user fees. Capital funding from
external sources is clearly required in most instances.

Monitor for Patient Impact. A common shortcoming of many drug revolving funds
is their failure to carefully monitor the impact of drug fees on the volume and
characteristics of patients served. Experience from Ghana (Figure 4.2.1)
confirms Targefy a-fiecGolalexpeiierice fiomsomeotliel"programs: - fees which are
perceived as too high by a specific patient group can have a significant nega-
tive impact on health service utilization. Patient mix must also be con-
sidered. In one Nigerian state advisors were concerned that the drug revolving
fund was attracting-patients from mission and private health care, but discoura
ging use by poorer segments of the population. Drug funds are intended to
finance increased care for otherwise underserved populations. If instead they
attract already served patients from private and charitable health service and
chase away the most needy, they have failed to meet their public health object-
ive. Careful monitoring of patient utilization as well as the impact on nonuse
of health services is the only way to assure that the program is doing more
good than harm. It should be borne in mind that some decrease in utilization
may be useful, e.g., to discourage social visits, and minor self-limiting
illnesses.

Community Involvement Important for Sustainability. Experiences from Haiti,
Lil>tlrill, Mllli. llnd Thailand emphasize the beneficial impact of community
involvement and the potential problems created by lack of effective involve
ment. Lack of accountability is one of the single greatest threats to the
sustainability of cost recovery programs in public health services. The
problem is greatest for drug funds, whe!"~ l><Hll <=~b llIlcf cfr\lg~ llll"~ II personal
and tradeable vaiue. -RellanceolJ.official channels of supervision is uncertain
at best. A strong community organization can provide local enforcement of
accountability, and a community is unlikely to be strong unless it is socially
cohesive. Communities can also provide working capital for drug funds, as in
Liberia and Thailano: -TiiTs not Drily reduces -government or donor start-up -
costs, but creates an inherent sense of "ownership" by the community.
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FIGURE 4.2.1

UtiIizaIion of~ health care,
Ashanti·Akim District, Ghana, 1984-1987
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Of great importance is that this ownership produces an incentive for managing
village assets. Finally, a drug fund must be responsive to its "consumers" if
it hopes to survive. Organized local involvement encourages thi~
respo-nslv~ness. - --- --

Capital Inflow Necessary to Begin Region RDFs Experiences in initiating RDFs
appear to differ at the village and regional levels. While community involve
ment, including the raising of fund ~eeQ-m.6fiey;is necessary for ongoing vil
lage commitment, regional RDFs require a significant inflow of start-up funds.
The Liberia experience is that capital funds are required not only for central
or regional seed stock, but that funding is required for training of staff and
yi!!age participants; additionally, if management supporn-ysteifis-(e:g~-

financial and personnel management, management information system, transporta
tion, general supplies, communication and maintenance) are weak, considerable
assistance is required to strengthen them. The World Bank-sponsored Kita
Circle Health Center in Mali claims that the most important factof contributing
to their cost recovery success was having a large inventory of essential drugs
at the project's inception.

Cost-Recovery Commitment is a Eorehzn Exchange Commitment. Most pharmaceutical
cost recovery programs are established in situations in which current drug
supply is considered inadequate and in countries which rely heavily on importa-
tion for finished pharmaceuticals and pharmaceutical raw materials. Under
these circumstances, a succes~f\ll ~Q~~ re~Qvery program will inevitably lead to
increased foreign exchange-requirements. Donor contributions may delay the
need for additional foreign exchange, but only for a short time. Unless there
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is demonstrated commitment to a feasible mechanism for making foreign exchange
available to resupply drugs, drug revolving funds will raise false and
ultimately unfulfillable expectations.

Controlled Financial Autonomy Improves Management. Several of the country
experiences reviewed here describe a long history of ineffective cost recovery
efforts based on systems which required all revenues to be returned to the cen
tral treasury. Experiences in Liberia. Nigeria. Ihailand. Zaire. and elsewhere
highlight the potential benefits of controlled financial autonomy for pharmaceu
tical cost recovery. Administratively separating revenues from drug sales from
other government revenues has several advantages. It provides the responsible
agellcy \Vitll llll illc~llti,,~ t() c()ll~<:t f~~~, ~ill<:~ !Il~ llg~Il<:)' ~~~~ !11~ 1>~ll~fi! Qf
fee collection. It provides the financial flexibility necessary to buy drugs
in economical quantities, at optimal times, and from low cost domestic and
international sources. Finally, when drug funds are separated from other
funds, managers can be held accountable for balancing drugs distributed with
fiinds coUected.-Tlie"controljj is fiiiariCiafaccountabIfity.-- -

Government a~ Provider. Government as Facilitator. Many developing country
governments see their primary role and, in some cases, their only role in
health as- be-ing -tii~ -dlrecn:n"bVisloo olhealtlfservlces- f of lneg-en.erar popuia-
tion. But the Bamako Initiative and other efforts to make health services more
financially self-sufficient suggest a role for governments as facilitators,
supporting efforts by private voluntary organizations and other not-for-profit
non-govemmental organizations (NGOs) to develop and test cost recovery
schemes. In Nepal, for example, NGOs working through government health faci
lities were allowed to establish revolving drug funds, despite a continuing
government commitment to "free" care. This resulted in improved drug supply
and also aJlowed·governmerlt .to -test-die cost-recovery concept wlthoufCiiiect·· .
involvement. Government-supported drug revolving funds are now being initiated
with WHO support.

4.3. Implications for Donors

Alternatives for Financing Child Survival and Safe Motherhood. Concern has
been raised that effol ts to establish phanIlaceutical cost recovery win be
directed at increasing the supply of essential drugs at public health facili-
ties, while diverting human and financial resources from activities with a more
direct impact on child survival and maternal health. Experiences in pharmaceu
tical cost recovery suggest at least three potential benefits of pharmaceutical
cost recovery for financing child survival and safe motherhood:

(I) Freeing funds from curative care -- If the supply of essential drugs for
adult health can be made self-sustaining through cost recovery, then current
allocations for drugs (however inadequate) can be redirected to supply of
vaccines, ORS, prenatal supplements, and other services for which there is
less demonstrated willingness to pay.

(2) Building financial management skills -- Pharmaceutical cost recovery
provides a defined framework in which to build critical financial management
skills appropriate to each level of the health system. Many of these basic
financial management skills can readily be applied to oth~! fillllll<:illg
alternatlvesastheyal'e explored'- ....---- ---
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(3) Generating public confidence -- The demonstrated willingness to pay and
tangible return implicit in pharmaceutical cost recovery provide an excel-
lent base on which to build confidence in revenue generation and, later,
support for other financing mechanisms.

Even if pharmaceutical cost recovery is pursued, cost containment strategies
ang other revenue generation alternatives (service fees, insurance and prepaid
health schemes, cooperatives, etc.) should also be considered as part of an
overall strategy for financing child survival and safe motherhood activities.

Structuring Incentives for Sustainable Cost-Recovery. ()l"g~Ili~~!iQIl:ll :lIlg iIl~ti

tutional dynamics may be different in donor-assisted pharmaceutical cost
recovery programs than they are in "free" service programs, as illustrated by
the revolving drug fund experience in Haiti (Figure 4.3.1). The contrast
between retail pharmacy and a "free" donor-assisted program is telling. In the
case ofretailpharmacy,- the inceritivesliie Clear.- distii6utors pro-fIfby pro-
viding pharmacies the drugs they request, pharmacies profit by selling patients
the drugs which they seek, and patients are satisfied when they receive a
valued drug for their money. In the case of a "free" donor-assisted essential
drug program (Figure 4.3.i.b), the organizationa1- dynl£mJcs anolnceiH1V(fsare
also fairly clear: donors provide drugs (or funding for drugs) to the Ministry
of Health, the Ministry distributes these to patients, and patients receive
drugs without charge. Thus, the donor receives the satisfaction of giving, the
~1inistry is better able to seive its population, and patients receive a valued
benefit.

For a donor-assisted cost recovery program, the organizational dynamics and
incentiveS are less cleai':'cut: ·progranCmanagers milsfbe-responsive -todorioi·
interests in the short-term and medium-term to assure a continuing flow of
donor funding. Inevitably, this risks distracting program managers from
understanding and responding to provider and patient interests, which are key
to the long-term sustainabiiity of1he pro-gtam. -Do-n<rrs-~nou1Q-recognize liiis·
bind. Project monitoring should focus on definable indicators of progress
toward realistic cost recovery goals, rather than input measures such as number
of health staff trained, number of community drug funds started, or value of

Cost Recovery is Not Enough to Improve Pharmaceutical Availability. Simply
charging for drugs will not assure that their availability will increase.
Donors must be prepared to stimulate and support efforts to (1) allocate
pharmaceutical resources based on health priorities, rather than historical
demand and (2) contain pharmaceutical costs through careful selection, wise
procurement, efficient distribution, improved cold chain management, and
promotion of cost-effective drug use,

Human Resources Development Needs Much Greater than in "Free" Systems. In
"free" drug supply systems, the task of program managers is to select, procure,
:l11<1 <1istl"il>\1tf' <11"\1g~ ill !11~il" ~)'~!~1l:1 -- hQ",,~ver huge or small the system is.
In a pharmaceutical cost recovery program, drugs must not only be selected,
procured and distributed down the supply system, but funds generated by their
sale must be collected and cycled back up the system. After adjusting for
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FIGURE 4.3.1.
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planned exemptions and subsidies, cash collected must equate to drugs dis
pensed. Furthermore, lapses in a cost recovery scheme for the supply of drugs
-- common in most "free" systems -- risk a permanent loss of working capital if
health facilities go elsewhere with their revenues for resupply. Thus, drug
supply must be even more reliable in a cost recovery system. These require
ments mean that cost recovery programs require a higher level of supply manage
ment capability and a new set of accounting and finance skills. Therefore,
staff recruitment, training, and supervision needs for new projects can all be
expected to be greater with a pharmaceutical cost recovery program than with a
"free" system.

Support Diversity of Approaches. CQtJlllO' t'}(pt'rilmCt'$, most notably from Zaire,
Nigeria, and Thailand, suggest that circumstances vary considerably within a
country and that programs are more likely to succeed when they are allowed the
flexibility to adapt to local conditions. Allowing a diversity of approaches
-- within the limits of public health objectives and accountability require
mentS~:": also sttmulates"natural experlments;- effortstosolvec()mmon IJrob-
lems in different ways. Over time, these natural experiments provide insights
which can be shared among communities and programs to improve the performance
of cost recovery efforts.

Opportunities for Donor Synergy. A corollary to the importance of supporting
diversity of approaches is the opportunity for donor synergy. In countries
such as Liberia and Nepal, different donors have supported drug revolving funds
in different parts of the country and the approaches- taken have-l1iffered.The
result has been cross-fertilization and a breadth of experience which might not
otherwise have occurred. In the Liberian situation, for example, U.S.A.I.D.
supported central efforts to establish a national drug service and revolving
drug furideffortsifi two coutities.-programs assisted -6yodierdonors In eight
of the twelve remaining counties contributed useful experience to the
U.S.A.I.D.-assisted effort and these programs now hope to benefit from the
U.S.A.I.D.-supported National Drug Service.

4.4. Implications for Program Planners and Managers

Management ReQuirements of Cost Recovery Can Be High. As noted above, human
resource development requirements for pharmaceutical cost recovery can be much
higher than in a "free" system. Basic supply management performance must gene
rally be strengthened and, in addition, a whole new set of financial management
skills are needed. Balancing supply of drugs and demand fOi drugs as well as
drugs dispensed with funds collected both require more reliable information
management than typically exists. On a small scale, the additional management
requirements may not appear great, but for regional or national systems, they
become considerable. These requirements must be considered in deciding whether
and where to initiate cost recovery and in assessing how much effort will be
required to establish a viable program.

Financial Management Skills are Vital. The skills needed to manage the funds
for a small community drug fund are no greater than those needed by the average
seller at the local produce market. But the financial management skills
required to design, implement, and monitor sustainable cost recovery programs
\\fliich s~rv~ lar~~ lJ()rtioJls of tl1t:l 1J0 1J1l111ti()Jl llI'e flot ~()IllIll()l1ly f()lll1ci llIll()l1g
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health professionals. The role for program managers and accounting staff with
financial management skills and something of a "commercial" orientation should
norbelgnofed:- - - -- -

Indicators of Financial Health Critical to Monitor Progress. Immunization
program managers have access to a variety of program indicators, including
quantities of vaccines distributed, immunization cov~raglnar~s-,-lnrect16n

rates, and so forth. With these indicators, the progress of the program and
the likelihood of fatal epidemics can be monitored. Similarly, pharmaceutical
cost recovery programs need indicators to assess progress toward sustainabi
lity. Without such indicatoiS, the capital resources (drugs and cash) which
are the lifeblood of a drug revolving fund rapidly can be dissipated. Once
start-up drugs and funds have been lost through over-exemption, underpricing,
poor accountability, or other lapses, they are gone forever. An example is
the capital position for each facility.

Both Human and Administrative Sides of Accountability are Critical. One of the
central challenges in creating a viable drug fund is maintaining accountability
ill ~ht' c:Qllt'c:tiQIl Qf fUllds and distribution of drugs. On the human side, dis
tant supervisors who rarely visit and absence of incentives for fee COllection
can hardly be expected to assure proper management of drugs and funds. Acti ve
participation of a community oversight body and development of personal or
facility incentives for fee collection can be quite important. Supervisioll Qll
a-regular-and co-ritiriiiing-basls-iscrhicai. --------------- -------

On the administrative side, basic systems are needed to assure that patients
treated, drugs dispensed, and cash collected adequately match each other.
Figure- -4~.1-tiiU!lrates-l1le-basicadminlSftativtf elements-for maintliiIiing
accountability at the health center level. In addition, reliable mechanisms
are required for cash management and transfer of funds for resupply.

FIGURE 4.4.1.
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Understand the Patient as a Consumer. Whether or not one finds it acceptable,
"free" systems can and do treat patients as recipients. Patients are provided
with the drugs and services policy-makers, health system managers, and pro
viders are willing and able to to provide. The drugs and services provided are
not always those that patients would prefer. In contrast, except in areas
where no other health services are available, pharmaceutical cost recovery
programs must understand patients as consumers. A patient must value the drug,
the p3.ckage, and the treatment process he or she must go through to receive the
drug if he or she is going to pay for the drug. Otherwise there will be poor
compliance. Similarly, the prescriber must value the drug. In Haiti, failure
to appreciate this fundamental characteristic of revolving drug funds seriously
undermined program viat>ility. II! TIt~il~I!<!, !It~ mQI"~ ~ll~~t'~~f\ll CQmmunity funds
haveaccomnioc::lit-ec(topatient interests by broadening their selection. The con
cept of patient as consumer must be considered in selection, pricing, communica
tion activities, packaging, and other aspects of program implementation.
Health objectives need not be ignored, but patient perspectives need to be
aptfieciatea~--- ----- ---- --------- -- ---- --- ---

If Charges are Imoosed. Ouality Must Improve. In Zaire, Liberia, the West
Africa countries described by Vogel (1988) and elsewhere it has been observed
that reasonable charges are accepted by patienfs 1:lnly li-setvices improve.- .
Experience suggests that cost recovery may be initiated before services
improve, but that quality improvements such as more reliable drug supply or
more responsive staff must come relatively quickly after the imposition of
notiAnt I"t:tu:..~
..... q ..~""&~ .. """""0;).

Cost Recovery and Rational Drug Use. One concern raised about drug revolving
funds is that, in creating incentives for health workers to collect drug fees,
tneymayalsocreatean-iricentive·for over:prescCloing.'the alternative-argu
ment' that drug fees may lead patients not to buy all the drugs they have been
prescribed, has also been raised. Evidence to suggest significant over
prescribing resulting from the imposition of drug fees is largely anecdotal.
Given that drug reVOlving fund~-are-m()~t -often-staffed-irCclrctimstaficesln
which drug supply is quite inadequate, this is not surprising. Experience from
Nepal does suggest that simple pricing decisions can have a significant effect
on drug use: the program which charges separately for each item dispenses, on
the average, one-half the number of drugs per patient that is dispensed by the
program which charges a standard flat drug fee regardless of the number of
drugs prescribed. Thus, while drug use patterns should be monitored and pric
ing decisions should support rational drug use, concern about rational drug use
should not in itself prevent the initiation of drug fees.

Covering Costs of Vaccines. In contemplating recovering sufficient income to
meet the costs of vaccines, it is necessary to consider not only the procure-
ment costs of the vaccines. which are approximately 6% of total drug costs in
some countries, but to also cover the costs of transporting the vaccines and
maintaining a cold chain - which are roughly five times as much as the procure
ment costs.

Pharmaceutical cost recovery programs at the hospital level. It is suggested
that the efforts to provide a sounder financial basis for provision of
pharmaceuticals not be limited to the primary health care level, but in
particular, extend to secondary level hospitals as well. Hospital care is
requireirfor-PUC referra:Is, aridforback~up technlciil supportancfsupervision.
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Planning SteDs for Implementation of Cost Recovery Programs. A number of
pharmaceutical cost recovery programs have failed because of inadequate
planning, which is a complex undertaking. Missions and other groups in the
fi ..1,-1 ..."'rrv Inll...h r .."nnn,,;h;\itv fnr th;" "'r.... ur;thnnt hpn",f;t nf .. ti",nll .. t",
......"'."'" ",y J "'A."""'." .. ""~t'V.""''''-'''''.&.J .. _. • __ ""'_ __ • _V.A"' _. -_ -_•..,
resources for the task. Annex A outlines in brief form planning steps required
for implementation. It is suggested that a greater level of effort be under
taken to provide the needed assistance for this.
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5. ISSUES REQUIRING OPERAnONS RESEARCH

Operations research efforts are needed to study a number of issues conC:E!!Ili l1g
pnarmaceriticalcost recovery: - TopIcs which should be considered include the
following:

a. Cost recovery ob iectives. Alternative levels of cost recovery should be
studiedan<t c:omparea leY abilityahawiIIingriess for patients to pay~The

variables in costs to recover include the costs for direct purchase, storage
and distribution (including transportation), supervision, stationery, salaries,
exemptions, as well as cover the costs of vaccines and ORS.

b. Alternative Prices Schemes. Studies are needed concerning alternative
methods of pricing, e.g., uniform mark-up, use of bands, cross-pricing (to
encourage use of certain pharmaceuticals and discourage use of others), one
uniform fee, etc.

c. Alternative methods for covering costs of exemptions. A number of methods
for covering the costs of exemptions can be devised, e.g., require village
councils to provide payment, cover through increased mark-up, provision of
budget allocation from government. The feasibility of the methods should be
assessed in varying contexts.

d. Rural versus urban models of maintaining accountability. Circumstances in
urban areas differ markedly from rural areas, e.g., literacy, presence of
trained persons such as bookeepers, social cohesiveness, levels of household
income, access for supervision, etc. Studies should be conducted to define the
most advantageous designs.

e. Alternative models of coordination between agencies. What are the preferred
models of coordination between donor agencies, e.g., programmatic, geographic.

f. Time-frame required for institutionalizing cost recovery schemes. Testing
of the period of time required to institutionalize cost recovery schemes should
be conducted.

g. Definition of key indicators. A wide range of possible performance indica
tors exists. It would be useful to define which are the most critical.
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ANNEX A

PLANNING STEPS FOR IMPLEMENTATION
OF COST RECOVERY PROGRAMS

These planning steps are offered as an outline particularly for use in the
field by parties concerned with the selection, feasibility analysis, and
p1annlng -01 ph-ainfacetitfcalc6st':recoveiyschemes: ..... - .

The steps are brief and in outline form. The list of REFERENCES will
be of more detailed assistance to parties involved in the planning and
implementation process. in aii instances,· partierpmruflng-llnatmaceUlical
recovery programs must recognize that each country situation will differ
from others, and that no single pattern or design will be applicable;
adaptation is essential.

OUTLINE OF PLANNING AND IMPLEMENTATION STEPS

A. Situation Analysis

1. Establish need for cost recovery on a case-by-case basis by
documenting the situation.

2. COIlcl\lC:! P!Ql:>I~m llIlllly~i~, identifying issues to be studied.

- Access to coverage problems and appropriately used pharmaceuticals.

- ,i'~'~vailability, use and misuse of resources.

- Pharmaceuticals availability key problems; if not available, why
not?

3. Definition of objectives:

- Program objectives, Le., public health, economic, etc.

- Cost-recovery objectives: what range of costs should appropriately
be attempted for recovery?

B. Strategies

1. Identify alternative financing methods for capital (start-up) and
operating funds, e.g., government financing, donor financing,
community financing for capital and operating, insurance, treatment
catdfee,erriployei~pr()videdoifunded, cooperatives, etc. - .

- Consumption and other taxes earmarked for purchase of drugs
- Lotteries and proceeds of betting
- Mutuai funds, cooperative~,-neaUh cards, insurance schemes, and

other types of prepayment schemes
- Donor funding
- User charges
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2. Assess feasibility:

- Political and cultural:
Groups in support or opposition
A~~~()!:i!1~~ Qf <:Q~! 1'~<:Q,,~D'
Commitment to "free" services
National commitment to health
Social cohesion

- Economic feasibility and sustainability:
Macroeconomic strength
Ability and willingness to pay
Balance of public health versus economic objective
SOurces of competitiorc --- ------- -
Capital provision
Exemptions

- Managerial feasibility and sustainability:
Accountability
"Commercial" orientation
Supply management capacity
Human resources capacity

3. Select strategy: It is suggested that persons experienced in local
cost recovery programs advise on strategies (and problems).

C. Policy and Organization

1. Identify policies required, e.g., decentralization, PHC/MCH, essential
drugs, levels to participate, cost-recovery objectives,community
financing, coverage, exemptions and related subsidies, procurement,
pricing, annual audit, supply management, revenue retention,
in-service training, IEC requirements, oversight, general
organizational arrangements, requirements, etc.

2. Organization required:

- Entities involved and major spheres o£ responsibility
- Functional responsibilities - centralized vs. decentralized
- Geographic and institutional scope of project

3. Staging/phasing steps

4. Role of communities: seed stock and/or recurrent financing,
ownership, management,

5. Accountability relationships
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D. Financial Planning

1. Identification of market

- Target population for a sales program
- Ability and willingness of target population to pay
- Revenue implications of the size of target population

2. Estimation of RDF costs

- Capitalization costs
! <11'\Jg pipelille
• working capital
• installing/improving distribution system
• staff training

- Drug costs for replacement of drugs sold
- Operating-cosis:- --- _-

3. Establishment of cost recovery objectives

- What portion of drug costs, operating costs, and capital costs will
be covered?

- Financial responsibility: who is putting up the money?
- Sources of supplementary funding or subsidy.

4. Pricing strategies and definition of role of subsidies, surcharges,
and exemptions

- Will some drugs and/or groups of persons be exempt?
- Should markups be higher on some drugs and lower on others?

E. Management

1. Legal status

- Relationship to Ministry of Health?
New laws and statutes needed?

2. Commercial/business orientation vs. government operations

3. Secure foreign exchange on continuing basis

4. Selection of drugs and medical supplies

- Levels of care
- Range of drugs to provide, considering need and demand

5. Quantification

- Need
- Demand
- Impact of stock-outs (greater in RDF scheme).
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6. Procurement

- Local manufacture, formulation, packaging? What range of items?
- Overseas import
- AvoIdIng emergency purchases.

7. Quality assurance: drugs need to appear and be of good quality.

8. Distribution network -- need to prevent disruption of supply

- Number and placement of storage facilities
- Transport arrangements
- Distribution strategies (push, pun, variations of each)
- Control mechanisms, strategies

9. Accounting and MIS

- Cash management
- Cost control (greater in RDF scheme)
- System for valuing stock
- Inventory control/management strategies
- Sales data
- Trial balances, income statements, balance sheet
- Drug consumption data

F. Community Involvement/Participation

- Community mobilization
D41~ .. ;,...rt~J...;_ to__._..7:A.a• .a. nr r .... _: ..... U ......... 1 ..1.. '-11....... _1, ..... _
..I:'"'""la ....IvJ...I.,II...I ..... LV VI U V ..IU~l, ~.!5., '-VI111UU111'-J J..l1ti4JUI "VIAel

- Capital generation; sense of ownership; investment
- Training of community leaders and parties with responsibilities
- Financial management responsibilities
- IEC requirements

G. Staffing. Training. and Supervision

- Pefine additional staff requirements to achieve accountability
- Recruit staff for specific locations
- Develop curricula for training
- Provide training: inservice workshops/refresher courses,

J)r~-s~rvic~ trllilli1l8, c()Il1Il11111ity J'lll"ticiJ'llllt tl"llillill8
- Supervision and support - CRITICAL

• Regular basis
• Define content
• Supervisory checklist

---- -- - - - -- -- - --- - --
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H. MIS, Monitoring and Evaluation

1. Define MIS requirements

- Information (stock, financial, patient utilization) flows and design
- Analyses of information (who analyzes and how?)
- Use of information, e.g., changes in drug use

2. Evaluation: set criteria; analysis of data.

3. Feedback and reformulation of scheme; effectiveness of changes made?

4. Frequency reports and evaluation?

I. Operations Research on Health Service Impact and Sustainability

i. Health service impact e.g., monitor attendances (volume and patient
mix) prior to implementation and during operations. Monitor coverage.

2. Sustainability: economic and managerial

- Capital status
- Can program operate without expatriate advisors?
- Can program operate over long-term without supplementary external

f'........ rllt't)
&.UJ..lUr3;

3. Changes in patterns of drug use, e.g., prescriber/user, public
sector/private sector.

4. Profile of non-users: increasing or decreasing?

5. Shifts in patient care-giving patterns

- Positive: away from non-therapeutic care
- Negative: away from rational treatment.

T
J.

1.

Implementation Plan

Schedule of implementation

- Time required for total implementation
- Phasing in funds, procurements, training, opening sales points.

2. Who will implement

- MOH personnel
- Role of technical assistance (local or expatriate)
- RDF personnel.

3. Start-up costs

- Planning activities
- Promotional activities
- Tilirning
- Travel and per diems
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1. Define MIS requirements

- Information (stock, financial, patient utilization) flows an
- Analyses of information (who analyzes and how?)
- Use of information, e.g., changes in drug use

2. Evaluation; set criteria; analysis of data.

3. Feedback and reformulation of scheme; effectiveness of cha

4. Frequency reports and evaluation?

I. Operations Research on Health Service Impact and Sustainal

I. Health service impact: e.g., monitor attendances (volume an
mix) prior to implementation and during operations. Monitl

2. Sustainability: economic and managerial

- Capital status
- Can program operate without expatriate advisors?
- Can program operate over long-term without supplement~

funds? -- ------

3. Changes in patterns of drug use, e.g., prescriber/user, publil
s~ctor/J>rivat~ s~ct()r.

4. Profile of non-users: increasing or decreasing?

5. Shifts in patient care-giving patterns

- Positive: away from non-therapeutic care
" .. ,""'1n ....... ;'·;:}·""l'l·..,'· t ... 1"'.-.... ... ..., .. :.l"it""l...,l t"',""'l.'ltn-\ont

- Phasing in funds, procurements, training, opening sales p<

2. Who will implement

- MOH personnel
Role of technical assistance (local or expatriate)

- RDF personnel.

3. Start-up costs

- Planning activities
- }>1"()f!lQ!iQIllll ll~!ixi!ie~

- Training
- Travel and per diems
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ANNEX B

GHANA

A. BACKGROUND AND ORGANIZATION

I. General Background

Ghana's population of 13 million live in 66 districts. According to
UNICEF (Mandl et ai., 1988) "currently 35 of the districts are in various
stages of developing PHC with community involvement, training of community
health workers, and cost-recovery schemes."

The government of Ghana initiated its policy of charging for health care
in 1971 when it passed the Hospital Fee Act. The introduction of fees
was designed to reduce excessive demand and to contribute to the costs of
curative services. rhough the principle of user fees was established by
this act, the charges were so low that only a small percentage of total
costs were recovered. In 1985, the pivotal Health Fee Regulation
permitted fee levels to rise substantially resulting in patients paying
Hl~ fljIl ~o~t of their medicines except for vaccinations and certain
contagious diseases like tuberculosis and leprosy. Consultation charges
varied according to the level of health facility visited. The concept of
drug cost recovery was further emphasized in 1987, when another Regulation
left consultation fees at the 1985 level, but provided for full cost charg-
ing rordrugs~ since iliflition-bas eroded the consultatIon charges, drug
costs are currently the main component of fees (Waddington, 1988).

Income from user fees at all health facilities is channelled to the
Ministry of Health in Accra, with each health facility permitted to retain
a fixed percentage of their revenue depending on the level of the institu
tion. This policy represents a recent change from the 1985 regulation
whereby Q1le half Qf all income accrued directly to the Treasury, 33 % went
to the Ministry of Health, and 12 % was maintained at the health facility
(Waddington, 1988).

Three levels of health services in each district determine drug supply and
finan-cing-mechanIsms: Levei"A" Is the comonlnltyievel which is··staffed
by community health workers who are responsible for collecting funds.
Level "B" is health posts and health centers staffed by professional
health workers, and level "C" is the district health management team which
overseesliUhealfhservIces·intheaisti"1cf(MandretliLT988):--Thesup:':
ply of drugs moves downward while the flow of revenue travels upward.
(This will be discussed further in the "Financial Management" section.)

Much oi the work examining cost-recovery in Ghana focuses on the Ashanti
Akim district. This district has a population of 183,000, and about 70 %
live in rural areas (Waddington, 1988). As one of the first nine dist-
ricts chosen in 1979 for Primary Health Care (PHC) development, it has
been considered a model for other districts designing approaches to com
munity financing (Mandl, 1988). Charges were introduced at Ashanti-Akim
government facilities in mid-1985, making health facilities in this dist-
rict amongst the first to be subject to the Health Fee Regulation policy
('fn~no~ J;nr thAC!A "'Af.:u:~nnC! thiC! f'tl'\l1nt." C!'tll~U U1;11 .r1'\1"'I1~ n.n 4Vft4.:on,...o.L"I- ...._ ....0""". .. va. "..."""' ....... a""'~va • .." •••.&oOll ....vwa..... .1 .... w.u.1 ...... .11. .. v ..... u.~ Via ~I\.V"'I...I'IW.l.l\,o~~

within the Ashanti-Akim district.
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2. Community Involvement

Members of the community are very much involved in the provision and
management of Level "A" health care. Community members form Community
Health Co-mniitteeS(CHCs)~-whIch -are responsHj(efo..-selectirigCommuriity
Health Workers (CHWs). The district health management team has encouraged
the creation of CHCs and has established specific conditions for their
functioning. The revenue (mainly raised through drug sales) is collected
alihe community le\'erandturned oVer- f6-tne-treasurerand secretary-of
the CHC. The health committees use the revenues for replenishing drugs,
compensating the CHW, transportation costs, sanitation, records and other
clerical supplies and other miscellaneous expenses (Mandl, 1988). When
dr-ug-sales-do-nntgenerate enough money to pay the CHWs salaries, the
community can use "payments in kind" (such as performing services on the
health worker's farm) to compensate the worker (Waddington, 1988).

The communities of AshantiiiiiAkim have always been very supportive of local
programs designed for their development. Likewise with the establishment
of a revolving drug fund, the communities were able to collect the neces
sary money to provide the initial capital of the program, and a room for
the community health workers (Mandl, 1988).

3. Political Environment

One critical condition for cost-recovery succe~~ i~ g~C~Iltl"llli~tiQIl Qf
the health system. Decentralization of community resources generated from
user fees is particularly important since revenues will more likely be
collected by workers, and patients will more likely come to the drug fund
if they see a direct result of theii costiiiirecovery efforts: namely
improved supply. Decentralization, however, can be a strong political
issue as the government must relinquish a degree of central decision
making and power. In Ghana, fortunately, the government has been
endorsing decentralization of' the health system since 1911 when the
Ministry of Health adopted its PHC policy. The district has thus been
seen as the center of planning and implementation of community based
services (Mandl, 1988). When pharmaceutical cost recovery was emphasized
in 1985. the government had already released control and Wa$ eIlCQurllgiIl8
community efforts. In fact, popular press and television is reported to
often carry stories on the necessity for decentralization in all aspects
of Ghanaian government (Vogel, 1988).

Since government procurement of drugs from local manufacturers and foreign
suppliers is still mainly centralized, these vested interests have not
been threatened by the change in pharmaceutical cost-recovery policy and,
thus, have not registered major opposition.

- ---- - --- ---- -- -----------

4. Parallel Providers

Private sector restrictions on the importation of drugs have been relaxed
since -1985;tesliIting -in-teasonabie--(fu-anfi-filfS of a-wtde--I'ange -of drugs on
the Ghanaian market. Many drug stores supply the larger villages of
Ghana, while the general store and private drug peddlers supply the
smaller villages. Drugs are dispensed without any written information and
in partial dosages. (in fact, salesmen interviewed by a WHO consultant
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regarded their willingness to sell small quantities as a crucial factor in
attracting customers.) Traditional and religious practitioners are also
consulted for medications for which the patient can make payments in cash
and kind. "Quacks" are also widespread in Glllillli lill<1 li!!!"llC:! I'Il!i~lH$ by,
itipart~condiictingbusiness 10 the evenings when the government facili
ties are closed. Private clinics are generally more expensive than govern
ment institutions and are geared to an upper economic scale market
(Waddington, 1988).

B. IMPACT ON PATIENT ATTENDANCE

Studies have fiOt examined if the i 985 increase in pharmaceuticai prices
has had an effect on the health care of the population, as measured by
health status indicators. Yet, Vogel of the World Bank has expressed
caution regarding possible detrimental consequences of the higher prices.
Since a patient's diagnosis, not economic status, is the basis for
determining the fee, the user fee scheme is said to be regressive to
income (Le., those with lower income are paying a relatively higher fee
than those with higher income). Low income people are responsible for
paying a higher relative cost and they have less money for other needed
goods, like food; this could possibly have detrimental effects on the
health status of the poor. Vogel draws a comparison between Ghana and the
situation in the United States, where some critics of the Reagan era claim
!llli! !It~ l'~c:ellt ri$e in infant mortality rates among blacks is due to
reductions in the Medicaid program in the early 1980s (Vogel, 1988).

The effect of the 1985 policy on utilization (which affects health status)
has been examined. Utilization declined after the large increase in user
charges in 1985. Rural health center utilization dropped massively and,
while it has recovered slightly, it has not rebounded to 1984 levels.
Urban health centers were better able to recoup attendance rates after the
initial drop in utilization (Waddington, 1988). This dramatic effect on
utilization after 1985 may partly be attributable to the drastic price
change, rather than the price itself. As evidence, a mission hospital
which was unaffected by the dramatic increase in price at government
f!lc:iliti~$ has steadily increased its fees over the 1984-1981 period.
Utilization, however. has remained unaffected by the price increases
(Waddington, 1988).

While some of the response to user fees lI.! gQ"~1'1llll~ll! fllc:ilities can be
eXpliltieifbytheullexpectedjump itiprices, the price itself acts as a
deterrent for seeking medical care and drug supplies. Utilization is
lowest during the second quarter of the year (April-June); though need for
medical care is probably highest during this rainy season, income is at
itslowest level since tliispeiiod precedes. the miin- harvest (Waddington,
1988).

In addition to the cost of care, other important determinants of govern
ment heaithfacility-denfao<fare quaiitY-OC care anaavailal>ilfty or - ... 
drugs. While utilization of health care at the government centers has
dropped during the past few years, attendance rates at private facilities
have increased; thus there has been a shift in demand towards the private
sectoi (Waddington, 1988). This may be of COficern too for Ifsultimate--
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effect on health status since fewer checks on the quality of care exist in
the private sector. (This is clear by comparing the number of expired
drugs available at government versus private facilities (Waddington,
1988).)

Health care personnel interviewed in Ashanti-Akim said that the increase
in fees caused patients to present later with their illness than they
might otherwise have done (Waddington, 1988). If this is true, health
status can be affected as people delay treatment and thus reduce its
efficaciousness.

I. Capitalization

The initial capital for community drug funds is provided by money
collected from the community (Mandl, 1988).

2. Cost Recovery

In 1987 in Ashanti-Akim, 15 % of all health center costs were recovered
through the consultation/drug fee. Of that amount, 90 % of revenues came
from drug sales. Eighty-one percent of the replacement cost of drugs was
raised through drug sales. The shortfall was due to drugs provided free
to Mfnlstry of Heafthstaff andtiielr dependents an<1 to the unantICipated
rise in the replacement costs (Waddington. 1988).

3. Financial Management

Exemptions: At the community level ("A") no fee exemptions are permitted
for indigents, since the extended family is expected to help out when
necessary. J>atients receiving care for leprosy, tuberculosis and natal
services are exempt from payment. At the health center ("B") and
regional ("C") levels, Ministry of Health staff and their immediate
dependents are exempt from payment. as are those who cannot afford to pay
1l1l<1 tll()se l>~illg t!~llt~<1 f()! leJ>!()sy 1l1l<1 t\ll>~r(;\ll()sis (Wll<1<1iIlSt()Il' 128~).

Pricing: Drug prices are based on cost. However. costs do not include
distribution within the country. At the community level, drugs are sold
at a price that includes overhead expenses and is designed to realize a
100 % profie At dle-healtIiciilterlevel. -eacn healthcerifersetsifs own
prices based on a set fee for each diagnosis which includes consultation
charge and the cost of drugs. If the drug costs rise. the prices are
readjusted. (While drug prices are adjusted for inflation. health center
tfatienCcaids IiavEfnoCns-ercslnce-i9gS-(Man01; 1988J:Y--- -------- -------

Charges at health centers are sometimes more expensive than the same drugs
if bought from a peddlar or at the drugstore (e.g.• 250 cedi in the
government center verses 140 cedi in a -drugstore). Since health centers
are permitted to establish their own system of pricing. various methods
have been devised. For example. some health centers operate a modest
system of cross charging less for very expensive treatments that are
considered too high. ~A:ost health centers are reluctant to issue credit to
patients and tend to be relatively strict about receiving cash in hand
before drugs are dispensed (Waddington. 1988).
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Integrity of Revenues: Since the large fee increase in 1985, health
centers are officially permitted to retain 12.5 % of their total revenue.
In practice (at least in Ashanti-Akim), 25 % is retained. Each health
center uses its revenues for supplies such as washing bowls, coolers,
buckets~ -beriches:and paint.-To imp-rove fin-ancIaraccoun-ta1>iBty~ -the
District Medical Officer and the District Secretary must approve health
center proposals for using their 25 % of revenue. This system apparently
works well. Though paperwork under this system sometimes causes delays in
pUfcnasing (of-aba-tit lnnoo:tll); prev16us-requisitiorisfoisiich -items had
been slow and often unsuccessful (Waddington, 1988).

MIS and Monitoring: Health centers obtain drugs at regional headquarters
where requests for drugs are compared with theurevenue generated by the
facility. If requests are for considerably more than the income of the
health center, the request will not be granted (Waddington, 1988).

A six-page directive entitled "Modalities for Collecting New Hospital
Fees" was issued by the Ministry of Health in 1985. It gives specific
instructions about record-keeping and how fees are to be collected in
drug dispensaries.

The three levels of health services also act as a hierarchical form of
monitoring and supervising health workers. Specific conditions for the
functioning of the village health committees have been established by the
disti"ic:t lle~ltll J!1~l111g~J!1~Jl! !~IlJ!1 \\flti~1t Q\lmIl~ ~~Il~tiQIl~ for noncompliance,
such as not keeping accurate accounts and not meeting at regular
intervals. Level "B" health centers (staffed by professional health
workers) train and supervise Level "A" (community) workers. The District
l-J,:iIo!lllth UQln!lltlA'I"I'\Ant "O,l.lIn1o IT ~:""4J "r", _U4PL'!I.aall!!' 1'1011 1.._",1+1.. .... ,,__t..__... =_ .1.. ......
.&..&...., ........u ........w.......y&"" .... ,n......... " """"au \L.iI\.f y~... ""} UY~.l';)'II;i""il) Gal 1.l'VClILJI WUII\.CJ;;) Jll "lie;:

district. It consists of the district medical officer of health, the
district public health nurse, the district communicable disease control
officer, the district hospital medical officer, and the district health
inspector. Ihe district health management team reports to the regional
medical officer of health in each of the ten regions of Ghana, who in turn
reports to the Ministry of Health in Accra (Mandl, 1988).

Cash Management: TItQ\lgb cash Illanagement seems to operate well in most
facilities, the collection of fees in one Ashanti-Akim health center was
abused. The medical officer collected the money in his consulting room
and at the end of the day, the revenue collector looked at the out-patient
cards and assessed how much the doctor should have collected. It appears
the doctor -probablY-collected muclimore and kept the diUerence- --
(Waddington, 1988). This type of abuse is possible since the same person
who completed the patient cards collected the fees.

Foreign Exchange: Structural reform in Ghana has led to a shortage of
foreign currency necessary to purchase drug imports. Although there is a
local drug manufacturing capacity, it is small and dispersed (Vogel,
1988).
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D. MANAGEMENT

1. Planning

Accurate planning for the replacement cost of drugs seems to be lacking.
As a result of this and the (overly generous) exemption policy, drug sales
do not cover their full replacement value (Waddington, 1988).

2. Logistics

A list of 10 basic drugs and other supplies are provided to the community
health committees by the district health management team. The drugs are
replenisneaatsef intervals foranagieed~upoii-prIce,whena1fthe- _.
conditions for performance by the CHWs and CHCs are met. Health centers
collect drugs from the regional headquarters based on their request and
past cost-recovery performance. Sometimes drugs are in short supply. The
dinri~rhEfa1tlimanagemefilteamoofalnn:1rugs fli:rougn-the-cnlii'cliH6spitals
Association of Ghana, which in turn gets supplies from suppliers in the
Netherlands and from drug manufacturers in the country (Mandl, 1988).

3. Tiaining and SupeivisiQn

Members of the CHC receive periodic training from the District Health
Management team as well as ongoing supervision from the health center
staff. The CHC supervises the CHWs. Supervisory visits are seen as very
important. The District Health Management team ensures CHC participation
by charging the committee for their visit if they are unavailable. If the
CHC does not permit the team to perform supervision, the ultimate sanction
is-fife 1;U~l>elfslon-of-fhtfCOmmlUee-(Mafidl,·· T98S).

4. Sustainability

Health facilities are troubled by inadequate drug supply which has
resulted in a reduced credibility of health services, low morale and high
attrition rate of health workers. In fact, Ghana has experienced serious
manpower disruptions in the health sector, including the migration of
skilled health workers because wage levels did not reflect cost-oC-living
increases (Vogel, 1988).

Drug supply must be improved in order to keep drug funds operating.
People will not pay for consultations and drugs if the latter areavai!-
able, and indeed, they will not attend the health facility for consulta-
tion alone. Ghana could get "more for its money" by purchasing drugs
through competitive bidding and relying more on the private sector. Drugs
:il"t' i!1 gl"t'llt <1~1ll1111<1 llllQ hllV~ provided most of the revenues so far; but
they could provide even more if efficient procurement and distribution
policies were followed by the government.

The Ministry of Health, in an effort to improve the drug availability
problems,-lilis .recentlyactopte«anessentiaTdrugs prog-ramandls planning
on starting a national program of training in the rational use of drugs.
Since health facility cost recovery depends on the public's ability to pay
for services and supplies, the country's general economic condition is an
important IndIcator ofsustainaoility. - According· to a World Bank ~epoit
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entitled "Africa's Adjustment and Growth in the 1980s," released on March
8, 1989 (reported in the New York Times of March 9), "agricultural
production, exports, and gross national product of the 45 countries south
of the Sahara have risen since 1985, and food output is expanding faster
than the population for theTirstHme- since 197<>:" The report dies ... -
Ghana as one of the best performers in recent years, due to its adoption
of market-oriented programs. The favorable turn of economic climate is
particularly encouraging for health care since the nation's increase in
GNP is coming fronnm· emplU1Sis--olnlgrlcU1turaI piodtiction~ -Benefits from
this rural activity are more widespread than achieving a higher GNP
through a government-owned activity, such as mining.

E. IMPLICATIONS

Health facilities must be permitted to have greater control over the use
of revenues generated by them. Retention of 12 % of collected funds is
insufficient to provide staff with the incentive to collect and manage
well since they are so underpaid. Moreover, people may be willing to
accept the idea of paying greater fees for health care but only on the
expectation that the quality of care is better. If the collecting fad-
lity cannot benefit more directly than is currently the case, people will
cease coming to the health center because the quality of care is not
improving, while cost is increasing.

Experiences in implementing price changes in Ashanti-Akim indicate that
gradual but consistent price increases are more acceptable to patients
than one large price hike.

Since most developing countries struggle with higher rates of inflation
than that faced in industrialized nations, the health sectors must be
prepared to continually adjust to increasing prices. While all sectors
are affected by inflation, the health sector is hit particularly hard
since recurrent costs represent a much larger portion of investment
expenditure than other development sectors. These price changes should be
made on an ongoing basis.
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ANNEX C

A DRUG SALES PROGRAM IN HAITI:
The AGAPCO Experience·

Part I. PLANNING AND EARLY IMPLEMENTAnON

A. BACKGROUND

1. Setting

In 1978, Haiti had an estimated population of 4.5 million people, of which over
75 % lived in rural areas. It was, and still is, the poorest country in the
Western Hemisphere. Diarrheal disease, acute respiratory infections, malaria,
and other acute infections accounted for the majority of illness and death.
MalIiiitrition~poorsanitatloil~andpoorwafersuppfy-aU contributed to -gene
rally poor health status and to an infant mortality rate of 149 per 1000 live
births.

Government health faciiities in Haiti included i32 dispensaries, 30 health
centers, and 16 hospitals. In addition, there was almost an equal number of
private health facilities and a small number of "mixed" facilities operated
with a combination of public and private resources. Available information
suggested that government health facilities ieceived about 1.2 million attend
ances per year (0.25 attendances per capita), 50 % of which were to
dispensaries.

In 1980, the Ministry of Health and the U.S. Agency for International
Development launched a major Rural Health Delivery Systems Project to establish
a community-based health care system primarily intended to serve rural
Haitians. An important element in the project was funding for the supply of
drugs for primary health services. Priut' to the Pt'oject~-t1le Minislrin:ktig
budget was grossly inadequate (less than US $0.10 per person), storage condi
tions were poor, and distribution to health facilities unreliable. "It's about
one week's supply and the drugs they send are not the ones we need," commented
one rural health officer about the drug supply situation. Lack of drugs was
one of the major reasons cited for poor attendance at health facilities.

2. Political Environment and the Decision to Sell Drugs

At least one year before the project began, there was concern on the part of
some Ministry of Health officials that the Ministry's operating budget would
never support an adequate supply of essential drugs. In May, 1979, a WHO
temporary advisor from Togo, which then had a well-developed drug sales

*Based on personal observations (J. Quick) and AGAPCO Cases I-IV:

C~os~, }>.l'L ~Il<i J.t\.. l3!lt~~. AGt\.J>CQ I: "The I>ecision to Sell Drugs," and
AGAPCO II: "Designing a Drug Sales Program." Boston: Management Sciences
for Health (1984).

Austin, J. and M. Huff-Rousselle. AGAPCO III: "AGAPCO Financial Plan," and
AGAPCO IV: "Implementation-Experience:"· Boston: Management Sciences for ...
Health (1986).
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piogiam, wOiked with the 1"~"finistiY's Division of Public Assistance Chief to
develop a proposal for a network of "community pharmacies" through which drugs
would be sold.

With his proposal completed. the Public Assistance Chief organized a national
committee to promote the concept and lobbied for support in each health dis
trict. The initial proposal met with mixed reactions from donors. While all
agreed that additional revenue was needed for the Ministry to adequately supply
<trugs, there was concern that the proposal provided no details concerning the
financial and managerial requirements of the drug sales program.

Finally, in June, 1981, two years after the concept was first introduced and
nearly one year after the Rural Health Project began operation, a substantially
re-Ylsedproposalwas peese-nled bytbe- PublIc Assistance-cillefand resideni ...
technical advisors. The proposal for a Supply Agency for Community Pharmacies
(by the French acronym "AGAPCO") contains the following key components:

(1) Organizational structure for AGAPCO
(2) Financial plan
(3) Staffing plan
(4) Capital cost estimates for procurement and distribution of drugs
(5) Scheme for course-of-therapy packaging.

Since the Public Assistance Chief had already spent considerable time and
effort developing support for the AGAPCO concept, the plan was quickly endorsed
hu +hA U:ft:~+A. ,..1' UA'-II1 ....... aftA "",,, IT ~ A ,n .......a "".: ....... :""la .... ...a,l ,.1 • t'_ ..
V;T U.l'" J..... .l.l.l.l~''"''.1 VI. .I..I.~Q.lU'" GU.U u~ v.u.rt. .•. .L#., LJ.I~ VI.lU"'.IVI~ V1V"'Vio>~U UUUUI lUI

AGAPCO. One more potential barrier remained: Haitian law required that
agencies which bought and sold goods on behalf of the government be legally
established as parastatal enterprises. Not surprisingly, as the Public
Assistance Chief ifiitiale(ftne legal pr6cesSfoesfaofishAGAPCO~stafffrom
the Government's State Procurement Service, which had previously been res
ponsible for drug procurement, began to raise objections to establishing a
separate drug procurement and distribution entity.

The proposal was finally put before the President's Cabinet. After several
rounds of drafting and redrafting, the decree was approved by the Cabinet,
accepted by the Chamber of Deputies, and signed into law by the President for
Life in Septembei, 1982.

2. Organization and Control

AGAPCO was established as a semi-autonomous agency accountable to an inter-
ministerial Administrative Council composed of representatives from Public
Health and Population, Commerce and Industry, Finance and Economic Affairs, and
Social Affairs. Day-to-day operations would be managed by a Director General,
nominated by the Minister of Health and appointed by the Fresident.

The decree which established AGAPCO specified that AGAPCO would have the
following responsibilities:

(I) Promote the creation of community pharmacies;

(2) Regularly supply community pharmacies and Ministry health facilities with
essential drugs;
- - -- --- ---

(3) Procure, store, package and distribute essential drugs -- always denoting
them by generic name;
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(4) Provide periodic supervision to community pharmacies;

(5) Undertake initial and in-service training of community pharmacy staff;

(6) Provide pharmacies with administrative support needed to maintain
adequate supplies. financial and stock records. and other activities.

The decree specified that AGAPCO would provide drugs to non-profit community
pharmacies and pharmacies operating within Ministry of Health facilities;
under no circumstances was AGAPCO to sell drugs to commercial pharmacies.

Tb~ ~G~]>CQ c;::eIltral agministrative unit was responsible for financial policies
and procedures. product selection. price setting. marketing and promotion. drug
procurement. central warehousing, repackaging. and distribution to regional
depots. In addition. four regional depots were established to serve the
Northern, Southern, West, and Transversal Health Regions. After providing an
inTiiiiCstocko(·drugs,-drugs·wereso·lcrtocommunity·pharmaciesoria·cash~and

carry basis. Once drugs had been purchased by community pharmacies. AGAPCO
had no direct control over either the drugs or the funds collected.

3. Community Involvement

The AGAPCO decree specified that community pharmacies would be created by the
Ministry of Public Health at the request of either community groups which would
actively participate in establishing the pharmacies or community committees ..
representing philanthropic organizations. Community responsibilities included:

•
•
•
•

preparation of space for the community pharmacy.
hiTing aphaiinacy ch~rk to-sell drugs on iprescrtption basis.
assuring proper accounting for community pharmacy revenues. and
making decisions about the use of drug sales revenues.

Because of the importance attached to the careful selection of community groups
and proper orientation of new pharmacy clerks. the following steps and guide
lines were established for organizing new pharmacies:

(1) Each AGAPCO pharmacy would be linked to a clinical facility.

(2) Once a site was proposed. an AGAPCO staff member would function as a
community organizei, making thiee visits to each community -- the first
to explain the AGAPCO program to the community council; the second to
check on community progress in equipping a secure. well-ventilated room
and recruiting a pharmacy clerk; and the third to actually stock. organ
ize, and open the pharmacy

(3) Each community signed a contract with AGAPCO which specified the obliga
tions of AGAPCO. the obligations of the community, guidelines for operat
ing the pharmacy, and that initial drug stocks are supplied to the
community not as an outright gift, but on consignment.

(4) Pharmacy clerks hired by the community were required to attend a standard
trainills sessi()ll ,,~i()~ t() ~~<:~i\/illg !b~iI' illi!illl clI'\lg st()c;::k~.
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Community committees were responsible for overseeing community pharmacy operations and for determining how sales revenues would be used. The AGAPCO contract specified that revenues would be used primarily for resupply fromAGAPCO. But pharmacies were to sell drugs at a standard mark-up which averaged10 % over the cost from AGAPCO. Community committees-were glvendiscretio-ntodetermine how these funds would be used. In general, it was expected that theywould be used to pay the pharmacy clerk's salary, cover give-aways to indi-gents, and cover losses. In practice, communities also used revenue to pay forI'lll>lic transport for someone to collect drugs at the nearest AGAPCO regionaldepot, for cold chain refrigerator fuel, and sometimes other staff salaries.

B. FINANCE AND FINANCIAL MANAGEMENT

I. Capitalization

Total capital requirements for essential 4J"\1g~ during AGAJ>CO's first threeyears ofoperationwereestlmatedtohe US$2.5 million. This was financedprimarily through the Ministry of Health, grants and loans from U.S.A.LD., andin-kind contributions of essential drugs from UNICEF. The Ministry of Healthcontribution was actually to come from the proceeds frol!l !11~ ~31e of food aidcommodities provldecrby another U:S.AJ:D.pr()gralD~-

Operating costs from the first four years were projected to be nearlyUS$400,0000 for AGAPCO personnel, transport, repackaging supplies, communications, and sundry expenses. Capiral eXl)efiditures (or sforage fadlIties and vehicles were modest.

It was agreed that donors would sUJ>I:>()J"! I>Qtb capital and operating costs forAGAPCO'sfiisffewyears: whIle AGAPCO used revenues from drug sales to buildup sufficient cash reserves to support procurement of drugs on an on-goingbasis after the project ended.

2. Cost Recovery Objectives and Pricing

AGAPCO used a cost-plus approach to pricing in which the mark-up was intendedto cover the following costs:

•
•
•

Replacement cost of drugs (including inflation),
Wholesale mark-up to cover AGAPCO operating expenses,
Retail mark-up to be retained by community pharmacies for their exp~ns~s.

As noted above, the retail mark-up was set at an average of 10 %, with the markup for individual drugs varying considerably depending on the purchase priceand health importance of the drug. Overall, retail prices -- including both
~G~J>CO and community pharmacy mark-ups -- averaged 28 %-a:Dove-cost (C.I.F.)prices.

While commercial pharmacies in Haiti sold drugs in single unit doses, AGAPCO
pharmaci~~ \i\TQuld only sell drugs in prepacked course~of- therapy quantities.Price-lists were printed and distributed at least every year.

- 4 -

/\\
\



3. Financial Projections

Table l.a. contains the financial projections prepared in 1982 at the time that
the final ..~GAPCO proposal was presented for approval by the Jt-,.1inistry of
Health. The figures project a gradual growth in operating expenses with a
rapid growth in drug sales revenues. Quite predictably for a new enterprise,
losses are projected for the first three years. But AGAPCO was projected to be
generating a small surplus by the fourth year of operation.

The table also indicates the expected growth in the number of operating com
munity pharmacies By comparing the growth in project sales with the growth in
tl1~ 1l1lIllt>~1" ()f ~ol!!l!!lllli!y I'I1~rm~~i~~, i! i~ llPP~1"~l1t tl13t rQughly one-half of the
project growth would come from increasing the number of outlets and one-half
from increasing the average turnover at each outlet.

4. Financial Management

An important element in the decree which established AGAPCO was the provision
that it be, "an organization having legal entity and administrative and finan-
cial autonomy..." This provision allowed AGAPCO to establish separate bank
accounts;- t<r-deposirsaies revefilies-directW into itS-accotiiils;aild to procure-
drugs with these funds -- without regard to the Ministry of Health budget cycle
or the Government of Haiti fiscal years. In principle, this provided the finan
cial independence necessary to procure and distribute drugs according to
demand.

Considerable effort was made by the project's technical advisors to establish
appropriate accounting systems at each level of the system. Record-keeping at
the community pharmaCY -conSIsted of a drug sales- (orm, a drug iedgei~a cash
ledger, a form for recording of expenses, and a record of drugs received on
consignment. Community pharmacy clerks were to prepare a monthly report of
sales and purchases.

The Community Pharmacy Operations manual provided basic instructions for record
ing information of drug sales and cash receipts and for balancing accounts.

Accounting systems fOf cash received and for drug stocks were also established
at AGAPCO regional depots. At the central level, AGAPCO maintained a full-time
accountant responsible for all AGAPCO accounts. Annual audits were performed
by an independent, internationally known accounting firm each year for most of
the initial years of AGAPCO operation. To facilitate tiacking of pioject funds
and AGAPCO funds, separate bank accounts were kept for receipts from AGAPCO
sales and for capital and operating funds providing by donors.
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TABLE 1.a

~G~"C() FINAN~I~L ..ROJECTIONS (1~82) (US $)

l2ll 12§4 I~§~ 1986

Sales 458,700 1,264,400 2,123,100 2,419,800
Cost Drugs Sold 437,600 1,206,100 2,025,300 2,308,400

-- - -- ----

Operating 79,100 99,800 105,200 107,200
Costs

Surplus or (Deficit) (58,000) (41,500) (7,400) 4,200

Nllft'1h.. r nf' ..t, 00 l'1n "TA
.&. .. w. ...... u"' ... VL -OJ 00 J.JV !'1~

Comm. Pharm.

TABLE 1.b.

AGAPCO FiNANCiAL PERFORMANCE (1986)

l2ll 100.4 1no.c' '''0£
J70~ .!..Z.!U .!..Z.QQ

Sales NA 316,300 269,800 386,900
Cost of Drugs Sold 182,500 .,t;;n Inn , "Oll If()(\

""'''''"',.auv I J.Ju,-rvv

Expiration Losses 360,500

()p~l"~,tillg NA 112,100 292,000 294;800
Costs

Surpl\ls ()r (~ficit) NA (3~,2()(» (§42,~0()) (5Q6,3QQ)

Number of 43 120 188 NA
Comm. Pharm.
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4. Qperating Costs

Table 2 contains the AGAPCO Expense Budget for 1985-1986. It is based on
actual audited AGAPCO accounts for the years 1984 and 1985 and estimated growth
in operating cost~ . {j~el' one~tnita of opetattn~ costs -were -atfrwtitablelo
administrative salaries. At this time, the AGAPCO staff included the following
positions:

•
•
•
•
•
•
•
•
•

Diiector Geneial
Technical Director (pharmacist)
Accountant
Secretarial and clerical staff (3)
Community development/promotion expert
Course-of-therapy repackaging staff (7)
Central store staff (3)
Regional depot staff (6)
Other staff (3)

In comparison to the original plan (Table I.a.), operating expenses had grown
much more rapidly than expected. Salaries were generally in line with projec
tions, but non-salary expenses such as promotionfll l!1fl!~l"i~I~, ~!~ff !1"~iIliIlg

and-refresher trairi.ing~-repackaging supplres,and rent were considerably more
than had been anticipated.

C. MANAGEMENT AND LOGISTICS

I. Operational Management

As noted above, AGAPCO was organized as a central management unit located in
Port-au-Prince, the capital city, with four regional depots to serve each of
the geographically defined Health Regions. Day-to-day management of AGAPCO was
the responsibility of the Director General ~I1Q, \lIlfQl"t\lIl~!~I)'. ~~ replllc:eci fre
Qu-eritiyduringthefirst sevelilyears-ofthe project as Ministers of Health
were rotated.

2. Drug Supply Management
- - - -- - - --- - -- -- - - - -- ---- --

Even before AGAPCO was officially created, the Ministry of Health, working with
Rural Health Project advisors, had established an essential drug list consist-
ing of 66 items identified by generic name. Selection was based primarily on
ananaiysis .of a~a:i1a:btlnnorbiaityQa:t~rwnlch-1denlifiedthemaror1iealthcon:"
ditions treated at dispensaries and health centers.

For the first three years of the project procurement was managed primarily by
the donois, with supplies cOming from a combination of Haitian, UNiCEF, and
U.S.A.I.D. sources. A significant logistic problem for AGAPCO staff was inade
Quate information about drugs on order, expected arrival dates, and anticipated
unit costs (necessary for making price lists). During the third and fourth
years of the project, there was a gradual transition to piocurement by AGAPCO
staff. Because earlier procurement had been handled largely through donor
specific purchasing procedures, AGAPCO staff had acquired little experience in
buying drugs on the international market. Pressures to favor local suppliers
in the face of often local higher prices became a political as well as an opera
tional problem for AGAPCO management.
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TABLE 2

AGAPCO EXPENSE BUDGET

October 1985 - September 1986

Salaries

Per Diems

C'1I11_.a ...": .. : ...... _
.... UVvl y 1;)IUIl

Promotion
Extension Research
Administration
Training (a)

Supplies and Materials

Rent

Printing and Duplicating

A I'f mwn ;e"f-rQ ";"ft.. "_~"'''''''''~''A~''''''VLl

Promotion

Contracted Services

Promotion (b)
Administration

Transport

(a) Training 372 clerks

$ 91,050

$10,080
7,720
1,260
3,675

19,360

26,745

9,000

t ""t n"'r
l.),~.£;)

23,000

17,400
2..llQ

8,621

$253,226

A.., nne
-.L.,U:1J

38,925

36,720

(b) 1 daily television spot commercial during six months
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From the central warehouse, drugs were distributed on a regular basis to the
regional depots. From these depots, drugs were collected by individual com
munity pharmacy staff -- generally on a cash-and-carry basis.

A system of standard course-of-theraoy packaging was adopted from the begin
ning. This approach was intended to simplify dispensing and accounting for
community pharmacy clerks. It also made it substantially easier to balance
i"~<=Qi"<I~ Qf <lrug$ <lispensed and funds collected. Drugs were provided in clearly
labeled, pre-sealed plastic sachets. A repackaging operation was set up at the
central office and supervised by the Technical Director, a pharmacist.

With respect to drug yg" initially littI~ i!lfQi"!!111!iQIl ~~ provi<lecl to pres
cribers-aboutAGAPcOproductS.The price list was widely circulated to inform
prescribers and pharmacy clerks about both drug availability and prices. But a
formulary manual describing AGAPCO products, indications for use, and other
pharmacological information was not prepared and distributed until the fourth
yeatof-tne-pfojecC -- --- ..... ..- .....

3. Training and Suoervision

A critical element of the start-up process for AGAPCO was the recruitment and
training of community pharmacy clerks. AGAPCO community development staff
would assist community councils or committees in identifying and selecting
candidates. Each candidate had to meet basic selection criteria such as having
completed elementary school and being of good character.

Once selected, pharmacy clerks were required to attend a one-week course with
candidates from other communities. At the course, clerks were provided with a
CommUhlty Pharmacy Operations manual· which· inchided-biS-le instc\lcti6nsfor dis
pensing, record keeping, and other aspects of community pharmacy management.
The course including the following topics:

•
•
•
•
•
•
•
•

arranging drug stocks in the community pharmacy;
rules regarding prescription-only sale of AGAPCO drugs;
drug dispensing procedures;
procedures for recording each transaction;
maintaining the drug ledger and cash receipts it~dger;

record-keeping for other expenses;
keeping drug stock records and records of drugs received on consignment;
balancing accounts;
preparing a monthly report of sales and purchases.

Pharmacy clerks were given a Community Pharmacy Starter Kit which contained
forms, books, office supplies, and simple equipment needed to set up the
ph:um3cy (measures for liquid preparations and so forth).

At the beginning of the project, limited provision was made for refresher
training or training of new pharmacy clerks recruited by the community to
r~J>lllc~ (:1~l'l<s \\'llQ llll<l l~f!. ()Il(:~ the gap was identified. additional courses
were conducted. The "training" expense listed in Table 2 represents the cost
of this activity -- one of the unplanned expenses when the original financial
projections were prepared.
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It was originaiiy intended that staff from the regional depots would supervisepharmacy clerks. In practice. this proved difficult. In effect. day-to-daysupervision of pharmacy clerks was provided by the clinical staff at the healthfacility in which the pharmacy was located or. for coml!!lllli!y pharmacies notlocated in a health facility. clinicar staff from the nearest dispensary orhealth center. While this approach was adequate for some supervisory needs.the quality of supervision was variable. Most importantly. clinical staff werenot able to reinforce AGAPCO accounting and pharll1~cy rnallllg~l!!Elllt procedures.
As a result of problems with providing supervision. AGAPCO created a centralposition for "sales promotion" and obtained the assistance of Peace Corpsworkers. who were able to visit the community pharmacies on a more regula!,basis. ~llpite these efforts. resupply information avanable fromfhe-secondyear of the project onward suggested marked differences among pharmacies intheir performance.

Part II. CRISIS AND REDIRECTION

A. AGAPCQ PERFORMANCE. 1983-1985

By the end of 1985. its second full year of operation. AGAPCO had to its credita number of accomplishments. A relatively ~!~l>I~ central management staff hadevolved. drug stocks-lfadoeeli moved-toinew and better organized central warehouse. drugs were delivered to we]]-organized regional depots. over 180 pharmacies had been established and their pharmacy clerks trained. the course-of-therapy packaging SYllt~ID had been put into operation and upgrade(fbaseo on experience.- prices-lists were regularly distributed and periodica]]y updated. andmost government health care providers were aware of AGAPCO's existence.
Despite these accomplishments. AGAPCO was not coming close to achieving itsobjecti-vlrof finanCial self,:,sufficiency. Financial performance for fiscalyears 1984 and 1985 (Table 1.b.) showed large and increasing deficits. not thesteady progress toward self-sufficiency which had been projected. The situation at the close of 1985 was characterized l>Y the fO]]Qwing observations:---- - -- -- -- --- ------

•
•
•
•

sales had actua]]y declined during the third year (1985).operating expenses had increased dramatically.major stock losses had occurred as a result of ElJrpiration of drugs.self~:;ufficiency was-Jlowneie iii sight.- .... ..

While AGAPCO management and advisors saw regular deposits being made intoAGAPCO accounts and the number of pharmacies steadily inc!'ElMiJl8 during 1984and 1985, there was limited attention -paiolofhe overalCtin.ancial health ofAGAPCO. Figure I shows the growth in the number of AGAPCO pharmacies incomparison to a highly variable. but overall fIat pattern of monthly sales.

11\
- IV -



FIGURE 1

NUMBER OF PHARMACIES & MONTHLY SALES
AGAPCO, Haiti, 1983-1985
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When the situation which existed at the end of 1985 become clear to all
involved, systematic effort was directed to identifying and correcting the
underlying problems. A series of analyses were undertaken, including a finan
cia! analysis, a market analysis, an analysis of procurement optionS, and an
analysis of ways to improve the use of information for management decisions.
These efforts revealed a number of short-comings in AGAPCO operations.

B. WHAT HAPPENED?

In reviewing the first three years of AGAPCO experience, AGAPCO management,
~~<=b!li(:ll1 3dvisors, and donors identified two major categories oC problems and
constraints: operational level constraints and organizational level con-
straints. Table 3 lists these two categories and the individual problems at
each level.

1. Operational Level Constraints

Projections too high. In comparison to projections, AGPACO performance would
appear rather poor (Table l.a. versus Table l.b.). The experience of the
first three years had, however, -provided additIonal hi{ormatlonwhich ·suggested
that projections were unreasonably high at the outset.
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TABLE 3

AGAPCO PERFORMANCE, 1983-1985 -- WHAT HAPPENED?

A. OPERATIONAL LEVEL CONSTRAINTS

L Projections too high
2. Sales too low
3. Rising operating costs
4. Inventory losses

B. ORGANIZATIONAL LEVEL CONSTRAINTS

1. Management Turnover
2. Technical Support
3. Organizational Dynamics

First, it became apparent that increases in the drug supply may be necessary
for increased health service utilization, but they are not in themselves suf
ficient. Problems with keeping dispensaries and health c~Il!~I"~ llcl~gllllt~ly

staffed. andop-en-duJ"ing- wortdng-hoursremained.-Stories of doctors assigned to
rural dispensaries spending most of the week practicing in one of the cities
were common. In some locations patients raised questions about the quality of
care provided. Aside from deficiencies or perceived deficiencies in the
health system, some observers pointed to a general ambivalence and distrust of
all Haitian government services.

;\ ~~~OIl<i f!ictor in the high sales projections was an under-estimation of the
amount of "competition from within" which AGAPCO would face. At the time
AGAPCO was planned, it was known that at least eight districts had officially
operating drug revolving funds which had already been independently started in
th~ir ll~altll faciliti~~. Willit ~~ Il()! lcIl()~Il ~~ tb~ ~"t~llt to which dispensary
and health center staff in other facilities had informally established their
own drug sales programs. In some facilities these were started primarily out
of an interest in patient welfare and the AGAPCO program was welcomed. In
other clinics, staff had a personal interest in the clinic's revolving drug
fund. Iii these C1inics~ AGAPCO dru-gs-couldofteiibe ·seen being solc1 side-by
side with the clinic's own drug stocks -- chosen by clinic staff based on their
prescribing preferences.

Lack of information on pre-existing informal drug sales mechanisms also meant
that the pre-AGAPCO supply of drugs was under-estimated and, therefore, poten
tial increases in utilization based on increased drug supply were
over-estimated.
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Finally, reliable, complete health service statistics were not readily avail
able. This made it difficult to accurately assess changes in utilization pat-
terns before the advent of AGAPCO and, therefore, difficult to accurately proj
ect utilization changes which might be stimulated by an increase in the av~il~-
biiity-<llatugs:---- - - - - ---- --------- --- - --

Sales too low. While project sales may have been over-estimated, actual sales
were substantially less than they might have been. Several factors were identi
fied as potential -contributors to iowertnan -expectedsllles, iIiduding: --

•
•
•
•
•
•
•
•

product selection,
inadequate Ministry of Health and health provider support,
inadequate community SUPPOit,
non-competitive pricing,
course-of-therapy packaging,
stock-outs,
restriction of sales to prescription only,
over-expansion in the number of pharmacies.

AGAPCO's drug list was one frequently mentioned factor in low sales. AGAPCO's
initial list of §§ ~:;:;(mti3l grugs was based on assessed health needs, rather
ihanC)Da study of actual prescriber preferences or utilization patterns. Prod-
ucts chosen for certain conditions as rational and cost-effective therapy were
not in common use. In the absence of clear and convincing justification to
prescribe the AGAPCO product, doctors and nurses PI"~:;(;rilJeg non-A.GAPCO drugs
foi'tliese condItions. In additIon, there were anumber of very commonly pres
cribed drugs which AGAPCO simply had not included on its list. This was parti
cularly true for larger health facilities -- health centers and hospital out-
patient departments.

Aside from product selection, AGAPCO was afforded varying degrees of support
from central and regional Ministry of Health officials and from the prescribers
themselves. In I'art tl1iS was a predictable response to a new concept, but in
partTtreriected insufficient effort on the part of AGAPCO staff and advisors
to explain and promote the AGAPCO concept.

Community support also prov~<f Ill0l'~ \'~l'i~lJl~ tl1311 1l3g been hoped. In some com
munities~theresponslbie()ttlcialsactually diverted revenues from community
pharmacy sales, thus making resupply inadequate or impossible. In other com
munities, leaders simply failed to encourage community members to patronize
AGAPCO pharmacies.

AGAPCO had initially adopted a "cost-plus" approach to pricing which made the
retail price an average of 28 % above the purchase price (C.I.F.). It
appeared that this approach would result in prices consistently lower than
those of the private-pharmlicieslD towns aildsomeruralcommunItles: In
practice, AGAPCO prices were sometimes equal to or higher than those found at
local drug shops. This occurred when AGAPCO used cost prices for
donor-supplied drugs which were higher than local wholesale prices, when pro
curement lapses necessitated procurement on thelocaj--m:ItKel at T6clllwh61esale
prices, and when local drug outlets made a specific effort to under-cut AGAPCO
prices.
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Related to pricing was the policy of dispensing drugs only in course-of-therapy
packaging. While patients could buy small quantities of virtually any drug at
local pharmacies -- thus allowing patients to adjust quantities to the cash in
hand -- at AGAPCO pharmacies they were forced to pay for a full course of
therapy. Whi1tnnis is sensibte-r6rprodlicts such as ilntioioiics, -tIieconcept ...
was not well appreciated by patients (nor by some prescribers), and purchase of
smaller quantities of symptomatic treatments such as analgesics was not
encouraged.

Despite management's efforts, AGAPCO regional depots began to experience stock
outs in popular items. This resulted in part from lapses in information manage
ment and in part from difficulties in the transition from donor-assisted pro
curement to direct procurement. The effect of these stock-outs was a ioss of
sales.

Finally, in an effort to demonstrate "growth" AGAPCO rapidly expanded the
number of pharmacies during 1985. This mean.t that considerable effort went
into opening new pharmacies, rather than supervising and maintaining existing
pharmacies. The result was that average sales per pharmacy decreased substan
tially over this period. In addition, the opening of a large number of new
pharmacies meallt tllll! !Il~ !1lI'~~-"i~it process for screening new communities and
die traInIng programs for new pharmacy clerks were abbreviated.

Rising operating costs. While drug sales were substantially less than pro
jected, operating costs rose more rapidly than expecteci. ~!llff ~llillri~~ w~re

ge-neraUYirilirii witli -projecHons,b\lt~·as· noted -earlier, non-salary expenses
such as promotional materials, staff training and refresher training, repackag
ing supplies, and rent were considerably more than had been anticipated.

Programmatically, the additional operating expenses fell into two main cate
gories: expansion of the pharmacy network and promotional activities. Prob
lems with over-expansion have already been described. With respect to promo
tional activities, 1Jlll1l1lillg ""~ dOlle largely in the absence of sound marketing
experience. Funds were invested in media promotion without a clear sense of
costs versus expected benefits of individual promotion investments.

Inventory losses. Finally, Table l.b. shows consid~~.,I~ ~~pell~es in 1984
related to "expiration loss."TIiitiS~ lossesfrondnventory because drugs had
expired and were unable to be distributed to patients. These losses resulted
in part from the overall over-projection of program growth, in part from long
procurement pipelines, and in part from the procurement process proceeding
rapld1ytfi-l1le-aosence ora fijUYfunctioriaI management information system:
During the first years of the project, a system was not yet in place which
could simultaneously track drugs on order and predict actual consumption
patterns to provide accurate forecasts of actual requirements.

2. Organizational Level Constraints

While operational level problems were easier to grasp, it was the organiza-
tional level constraints which were perhaps more- fundamental in exp1alntng the
gap between AGAPCO's expectations and its performance. Starting a national
essential drug revolving fund is in many ways as complex as starting a national
distributing business. Consistent management, learning from experience, and
attention to persona! and organizational incentives must be present. For
AGAPCO, management turnover, technical support, and organizational dynamics
were all factors affecting performance.
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Management Turnover. During the first several years of operation, AGAPCO
experienced regular turnover in the central management staff, including the
Director General, the Technical Director, and their support staff. Once a
more permanent Director General W3$ placed ig. c:h3rge, ther~ ~~ 3 l~llrg.ig.g

period of over one year during which the Director General became sufficiently
familiar with AGAPCO, its objectives, its constraints, and its general finan
cial position to grasp the kinds of actions which were needed to achieve
fitl~tl(:i~l vi~l>ility.

Technical Support. In the first years of operation, the technical advisors
worked systematically with AGAPCO staff to establish basic mechanisms for
recruitment of community pharmacies, training of pharmacy clerks, managing drug
storagefaCilities,aridaccountfng(oc·drugs and casll:Diifing-tnesecondarid-
third year, increased assistance was provided for the development of a formu-
lary manual, revision of the drug list, and other drug management and essential
drug activities. But assistance in the area of financial management and con-
trol and the area of marketing and promotion came only after significant prob
lems in self-sufficiency and potential sustainability had been identified.

Organizational Dynamics. A critical factor in explaining the performance of
"._u :_...a:u:,.a ....~1 ....... _: ..."..:__ :,ro ..... 4 :ft"..."O,ft ... :U41fO ... nA ........ .n. .. ;'U4':lIl ...: ......n~ +" "I.'''';'',", tJ,,~tauy J.JlUJ Y.1UUQ.1 VI U1lSGI1J.£CI.LJ.Ull J13 UI.'W lU.... 'Ili;iIJ.L.I Y"l;i,;) Q,J..lU .lUVLlyg.L.lVU';' LV .". UU.,U .....uu.

individual or organization responds. In the development of any new health
institution, the incentives often reflect the dynamics of the organizations
involved in the effort.

Figure 2 contrasts the organizational dynamics for drug sales through (a)
retail pharmacy, (b) a "Free-Service" donor-assisted program, and (c) a
donor-assisted cost-recovery program. In the case of the retail pharmacy, the
incentives are clear: distributors profit by keeping providing pharmacies the
drugs they request, pharmacies profit by selling patients the drugs which they
seek, and patients are satisfied when they receive a valued drug for their
money.

In the case of a "free" donor-assisted essential drug program (Figure 2.c.),
the organizational dynamics and incentives are also fairly clear: donors
provide drugs (or funding for drugs) to the Ministry of Health, the Ministry
distributes these to patients, and patients receive drugs without charge.
Thus, the donor receives the satisfaction of giving, the Ministry is better
able to serve its population, and patients receive a valued benefit.

Eor a donor-assisted cost-recovery program, the organizational dynamics and
incentives are less clear-cut. In the case of AGAPCO, funds flowed to it
primarily from donors, either directly or through the Ministry of Health.
Revenues from drug sales to patients were initially quite small. In practice,
it vvllS easier for AGAPCO management to obtain on-going donor funding than it
was foi-manage-mentto-- increaSe sales to "atienis~In addition, -neither pres ~.... .. .
criber groups nor community councils and committees nor patient groups were
organized or perhaps motivated to communicate firmly with AGAPCO. Thus,
AGAPCO's clients were not in a position to pressure AGAPCO on issues such as
piodiictsefedion~ -sfuckouis, c(rurse~:or~therapy pacKaging;non-"competitive
pricing, and lack of information about AGAPCO drugs.
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FIGURE 2

ORGANIZATIONAL DYNAMICS
AND COST-RECOVERY
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The net result of these dynamics was that AGAPCO management was much more res
ponsive to donor concerns than to patient and provider concerns. In the
absence of verifiable performance indicators which tied donor-funding to prog-
r~$$ tQw3rcl self-suffici~n<:y, ~O~))CQ 11l3Jlag~l1l~nt h3c1 been abl~ to steadily
increase donor support for operating costs without increasing drug sales.

C. RESUSCITAnON PLAN

After AGAPCO management, donors, and advisors had accepted the situation which
existed at the end of 1985 and understood some of the reasons for it, efforts
were made to develop a "resuscitation plan" aimed at putting AGAPCO back on the
t6ad f6self.:.stifficiencY.This·plan consisfed6f actions in inteirial manage':'
ment, marketing, and donor dynamics.

1. Internal Management

A series of internal management activities were recommended, the most important
of which were improvement of the management information system, improvements in
procurement, and strong support for keeping the same Director General in place.

Management information efforts were aimed at helping management to use account
ing information for monitoring progress toward self-sufficiency. Efforts were
also made to improve inventory control information for the purposes of making
procurement more timely, eliminating stock-outs at the regional depots, and
reducing losses from expiration.

Procurement efforts were aimed at completing the transition from donor-assisted
procurement by establishing sound procurement procedures and identifyingreU..:
able low-cost suppliers.

Finally, efforts were made to retain the Director General and to support him

2. Marketing Activities

A major commitment was made to re-orienting AGAPCO to its health provider,
patient, and community clients. Specific efforts can be grouped under the
"five P's" of marketing: product, promotion, price, place, and package.

Product. The first product-related change was to establish and post at all
AGAPCO pharmacies a list of drugs which could be obtained without prescrip
tion. Although non-prescription dispensing occurred at some AGAPCO pharmacies,
the pharmacy clerk training program had emphasized the importance of dispensing
all <trugs ()llly ()1l IJr~sc!ilJti()Jl' J::Jlc()u!llgiJl8 llI1c1 J:)u1:>lic;ly llc1\,~!!isiIlg Il()11
prescription sales was a new concept.

The second action in this area was to significantly revise the AGAPCO product
list to make it more responsive to prescriber preferences. Not only was the
range ofproductsenlarged,·l:)utpaitic1pation -in the selectionprocess·was
broadened to give health providers a greater sense of participation. Selec-
tions were still limited to essential drugs identified by their generic name,
but the list was broadened to include more antibiotic choices for health cen
ters and· hospitals; ll-ew·calegotiEfS· 01aflfgf SUClnlS ·opntliarmicprepailitlo-Jis -for
conditions in addition to conjunctivitis, and newer essential drugs.
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PrQmQtiQn. Activities tQ prQmQte AGAPCO essential drugs included the
fQllQwing:

•

•

•

•

publicatiQn Qf an AGAPCO manual cQntaining infQrmatiQn abQut the uses and
pllatmacotogy or- ail -AGAPCO-ar-ugs; ------------ ---- -- --------- -- - -- ---- -- -- --

increased effQrt tQ supply the many nQn-gQvernmental QrganizatiQns (NGOs)
which prQvide health services in Haiti;

effQrts tQ assure regular supervisQry visits tQ AGAPCO pharmacies and to
use these visits tQ prQmQte prQper use Qf AGAPCO drugs; and

regular printing and distribution of attractively presented AGAPCO price
lists.

MQst Qf these activities were carried Qut by AGAPCO staff. In addition, local
marketing prQfessiQnals were contracted to provide assistance in specific
areas.

Price. A pQlicy Qf cQmpetitive pricing was adQpted in which AGAPCO management
"~811Il Ill()I'~ I'~8\l11lI' Ill()Ilit()I'iIl8 ()f CQIllIll~I'<;illl l'I'i<;es t() llSS\lI'~ tllllt AGAJ>CO Illai"k
ups did nQt make prQducts mQre expensive fQr patients than they would have been
at private drug shQps. EffQrts tQ strengthen prQcurement practices were aimed
at maintaining IQW CQst prices SQ that Qperating expenses CQuld be cQvered by a
mark-up which would still keep prices below commercial retail levels.
------- --- --- --- ------------------- ----

~. During 1985 AGAPCO had pursued a pQlicy Qf rapidly increasing the num
ber Qf AGAPCO Qutlets. As nQted earlier, this pQlicy actually undermined
AGAPCO's ability tQ adequately support existing pharmacies. As a result, the
resuscitatiQn plan called fQr a freeze Qn Qpening Qf new pharmacies and
increased supervisiQn Qf existing pharmacies. The Qnly additiQnal Qutlets
WQuld be thQse managed by institutiQnal NGO clients.

Package. Finally, effQrts WQuld be made tQ imprQve the appearance and quality
Qf AGAPCO's cQurse-Qf-therapy packages and tQ make available smaller packets of
symptQmatic treatments such as aspirin.

3. DonQr Dynamics

With respect tQ dQnQr and institutiQnal dynamics, fQur specific actiQns were
recQmmended:

•

•

•

a "CQnsultative CQuncil" cQnsisting Qf bilateral dQnQrs and internatiQnal
agencies WQuld be established tQ assist the Ministry Qf Health in Qver
seeing AGAPCO;

indicatQrs Qf prQgress tQward self-sufficiency WQuld be develQped and
rQutinely repQrted tQ the CQnsultative CQuncil

efforts would be made to tie funding from U.S.A.I.D. to the achievement
Qf specific Qutputs related tQ self-sufficiency; and
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* cost-recovery objectives would be reviewed to determine whether complete
financial self-sufficiency was a realistic objective given the primary
goal of providing essential drugs to an otherwise under-served rural
population and environmental constraints in operating an organization
such as AGAPCO.

With these recommendations in mind, AGAPCO management, donors, and technical
advisors redirected their efforts.

D. AGAPCO ACTIVITIES IN 1986

In the following year, AGAPCO made a firm start in implementing its
resuscitation plan. The following activities were undertaken:

*
*
*
*
*

the Consultative Council began operation,
350 community-pharmaCists-werere.::trained,
the essential drug list was expanded,
an MIS system, including monthly stock review, was put in place,
promotional activities were expanded,
tlieAGAPCO-Haflab-ook--c-orUa-intnginformation on AGAPCO drugs was published.

In a turbulent change of government one regional store and its stock was lost.

By the close of fiscal year 1986, giOSS sales weie up 40 %, operating costs had
risen only minimally, and revenues were nearly covering drug costs (Table
l.b.). Large losses of stocks due to expiration occurred early in the year,
but by tll~ ~nd, stock losses ~lld also decreased Il1ar~e~ly.
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THE LIBERIA SOUTHEAST REGION PHC PROJECT REVOLVING DRUG FUND

A. BACKGROUND AND ORGANIZATION

I. General Background

The majority of Liberia's 2.2 million population (1987) in West Africa rely
on subsistence farming for survival. Some are able to bring in a small
amount of cash through sales of rice grown by the traditional slash and
burn method, from wild meat, and a bit of coffee grown in some sections. A
diffilnlshlogfewhold jobs as.rubber tappers, laborers for theloggillg--
concessions and in the iron ore mines; unlike the other industries, the
revenue from the maritime operations is a steady source of income for
Liberia. However, the trickle down theory does not seem to extensively
apply--to tliis-pa-or co-unfry-.--- -------- ---- --- - --- --- - - - ----- --

Liberta's policy regarding fees at government facilities was that while a
small per visit fee was charged for the general public (but many groups of
persons were exempted from aii fees), drugs and medical so.-p-plieswertf -
provided free of charge. This cost recovery for health services began in
1975, but by 1983 the drug and medical supply system began to fail, leading
to severe shortages in 1984. Contributing factors included low fees,
multiple exemptions, widespread failuie to collect, and ietuin of collected
funds to the central treasury.

Over recent years Government of Liberia revenues have been sharply declin
ing' withtlle restilttl1af fheexpendiiiiiefor "ieiItli liasdecreasedpropor- . 
tionally. Priority by the government is given to the ability to meet sal-
ary payments, which are often several months in arrears. The effect on
drugs and medical supplies is that essentially since 1984 there have been
no further purchases of stock. - - - -- - ---- --- - -

Also by 1984 the Ministry's National Medical Supply Depot operations came
to a halt as a result of lack of funds from the central government and the
large accounts ieceivable amount of $2.8 million, 70%--of which was owed by
the tertiary referral center. In addition, $673,000 was owed to suppliers,
and there was a bank overdraft of $700,000 outstanding. The Depot was
declared defunct in 1986; most of the stock consisted of non-essential
items, a large portion of which had already expired.

Visits to health facilities revealed a total lack of any useful stock. The
inevitable consequence was a breakdown in the health service and a loss of
confidence by the public.

A significant step taken by the Ministry of Health was the devising of the
essential lists of drugs and medical supplies, which were adopted in 1985.
Tlt~!~ :l!~ 12 <i!\lg~ li~!~<i f()l" \l~~ 1>Y CHWll, llllg llll illcrellSing number accord
ing to the level of training up to 137 for a hospital.

The National Medical Supply Depot was reorganized to become the National
Drug Service with a trained manager being placed in charge. With the use
of USA1Dfundsan attempt was made to restock the Na.tional Drug Service,
but funds were insufficient to permit the entire range of essential drugs
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from being procured. Consequently, the essential list was prioritized, withpriority being given to those vital drugs required at the primary and secondary levels; 50 drug items classed as vital were stocked at the National DrugService.

Locally-established revolving drug fund schemes or other forms of costrecovery are now operating in 10 of Liberia's 13 counties. These programshave been developed with support from a variety of dODOrs and have benefittedfrom cross.:fertiliZitioii:Althougit -onlY two- of these counties participate inthe NOS-related revolving drug fund, there is considerable interest inexpanding the scheme to support revolving funds in all 13 counties.

2. BUis of Qrsanization and Control

In 1984 a USAID-supported project, the Liberia Southeast Region PrimaryHealth Care (SER PHC) Project commenced operations for two underservecicounties and for strengthening the drug-lltIQ meaicalSupply system.-thetwocounties are Grand Gedeh County and Sinoe County (with 1986 populationestimates of 109,007 and 65.448 respectively). Funds were designated byUSAID to be used for RDF seed stock.

Among key objectives for the project were the bringing of life back to theCounty Health Services (CHS) through decentralization of responsibility andauthority, strengthening and institutionalization of eight management supportsystems, <;()~~ 1'C'~QYery for most non-sa1a.ry expenses, and development ofihecommunity program (including training of community health workers [CHWs] andcommunity health council members). The eight management support systems aredrugs and medical supplies, general supplies, finance, personnel, transporta-tion, health information (MJS), communicanoQ-aoafacilitiesmlliritenance:

Essentially, there are discrete Revolving Drug Funds at each level. At thecentral level is the National Drug Service (NOS), which was revitalized asP3rt of the SER PHe Project; NOS is operated as an Qrganizatioll-w1l1chisquasi-autonomous from the Ministry of Health. At the county level there areSupply Depots' RDFs and county hospitals' RDFs, both operated by the CHS.For the two SER PHC counties, each Health Center (HC). Health Post (HP) andcommunity ",itll 3 Community Health Worker (CHW) have community-owned andoperatecf RDFs. The number of RDF schemes organized by the SER PHC Projectare shown in Figure I below.

FIGURE 1

Number of SER PUC RDF Schemes O....abed by Level

Facility National County Health Service Community
National Drug 1

Service

,CHS Supply Depot 2

County hospitals 2

HCs & clinics
32

- 2 -



3. Community Involvement

With concern being very high on the part of county health service offi
cials thai the design of -the RDF must assure that stock and funds are not
lost from the system, an RDF design workshop was held in order to take
advantage of RDF lessons learned by private voluntary organizations,
particularly mission programs, which enjoy a marked degree of success.
Many small government health posts have only a physician's assistant or
nurse staffing the facility, with no clerical staff; furthermore, super
visory visits are infrequent, particularly during the 6-month rainy season
when many roads are impassable.

With the above factors in mind, a decision was made that the administra
tive management of the RDFs in villages, for health posts and for health
centers, should be the responsibility of the community. All RDF moneys
<:()ll~cted would be retained by the community to achieve this, but techni
cal supe-r~ision-woul<fstilf be exerCised by the eMS. However, there was
still doubt as to how a community's motivation to accept this responsibi-
lity could be maintained. The mechanism agreed was to have the community
raise the seed money for stock at the CHW level (S120 required), and at
tlie--HParid HClevel {S300 reqtiired);botli fne -money c-01tect~et,-and -the
stock, would then belong to the community.

Mobilizing the communities to be responsible for the RDFs, as well as
seletttng--and supporting CHWs in the rural settings, was a majoi undei
taking for the SER PHC Project. Including the training of physicians
assistants in how to mobilize communities, etc., there were at least 31
~~1'~1"~!~ '\\o'Qrkshops and training events, with 1074 participants (many
attended more than one event) In-Orand Gedeh Couritypersons alone.

Physicians' Assistants (PAs) in the counties were given an incentive bonus
for mobilizing communities to participate in the scheme through setting up
acommuriity -healtli council, selecfingandseildlng- -~njersojjror-lrai111ng ~
a CHW, and for raising of funds for the seed stock.

4. Political Environment

Due to the near total absence of drugs at government facilities, there
were pressures for making changes in the system which would enable charges
to be made for inexpensive drugs. There was also a concern that if fees
coiiected were remitted to the TieasuiY, no benefit would accrue to the
health system. Consequently, the Minister of Health made a specific
request to President Samuel K. Doe that such fees collected could be
retained for use in each county; the request was approved by the
D"4~;,.f.o.ft•
• Iv03.U1;;UI..

5. Parallel Providers

The role played by private physicians and pharmacies is to provi<1~ ~~l'"i

ces in the rural areas, mainly the capital city of Monrovia, with practi
cally none located in the rural settings - - both towns and villages.
There are medicine shops in many rural towns, but they operate under very
questionable CQIl<1iti()Il~, t'.g., <1i~I't'Il~~ ~f1ti\:)iotics and give injections on
their own. Additionally, many "black baggers" work the towns an(fviHa
ges, but their practice is entirely illegal. Some villages selected black
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baggers to be trained as Community Health Workers, which did not work out
satisfactorily.

6. Insurance Coveralle

Practically speaking, there are no insurance schemes other than for a very
small percentage in the capital city. Many concessions, such as Firestone
g\lQl>~!" CQQ1.P~Il), llllel iron ore operations, do provide health services to
employees and their families, but these are limited.

B. ItytPACT ON UTIUZATION

Anecdotally, it is apparent that patient utilization of government servi
ces had decreased to near zero due to lack of drugs, and that patient
visits increased when drugs were introduced. With the advent of the
revolvlng- OFug funos,patienlanendances lit the village level were-quite
strong, and attendances at health posts, health centers, and hospital OPDs
showed considerable increase.

In January 1989 the Ministry's MED (Monitoring, Evaluation and Develop
ment) Unit, and the NOS (National Drug Service) conducted an assessment on
a random sample basis of eight health centers and health posts in Sinoe
and Grand Gedeh Counties. Data on the eight facilities for 15 - 27 months
were collected, and site visits were made to to assess individual probiem
areas. Figure 2 shows the number of patient visits and RDF receipts by
quarter. In the assessment it was found that for all of the facilities
the average number of patient visits increased from 62.8 per month in 1987
to--73.rlfer montlfinI988.(MED7NDS A.ssessment, Febru-aryT989):

C. FINANCE AND FINANCIAL MANAGEMENT

I. Capitalization

The method of capitalizing RDFs varies by level. Centrally, stock for the
National Drug Service was mainly fiom a -grant by USAiD-(through the SER
PHC Project), but also partially from PL-480 program rice sales proceeds
and from some existing stock on hand. At the county level, the CHS Supply
Depots were capitalized through stock valued at approximately $30,000
provided without cost from the National Drug Service. The two County
Hospitals used some funds on hand and initially borrowed $3,000 each in
PL-480 development funds from the SER PHC Project, which were repaid
within two years. For Health Centers and Health Posts, communities were
Q1.Q1>ili~~c1, and one of the criteria for inclusion in the RDF scheme is that
they must raise a minimum of $300 for the facility's RDF. At the villagel
community level, a criterion for acceptance into the CHW scheme is to
raise $120 for stock.

2. Cost Recovery

A mechanism utilized by the SER PHC scheme in monitoring the financial per
formance of each RDF is the monthly or quarterly financial repo!"!, ~lli~11

each scheme IS supposecrtosubmii (:ifeature whIch has--not enJo-yed univer-
sal success). This report shows income received, payments made, cash on
hand, prepayments, inventory value, and capital position (stock and
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FIGURE 2

RevolviDI Drul FUDd Receipts aDd PatieDt Visits by Quarter

(October 1986 - December 1988, Eight Facilities in Liberia)
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FIGURE 3

Summary of RDF Capital Position at 13 Facilities

(Grand Gedeh County, Liberia, March 1987 - March 1988)*
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cash). Using this report performance of each scheme is tracked and com
pared with RDFs at the same level.

The MED/NDS Assessment found that the monthly average of RDE receipts per
facility increased from LibSlOO.82 to LibSI07.47. However, looking at
individual facility averages, it is noted that the monthly RDF receipts
increased for four and decreased for four; the site assessments noted that
sig!lifi~~!l! 1>~I"~Q!l!l~1 I>I"Qt>I~m~ ~}(i~! ill !Ill'~e Qf tile f3cilities. It is
acknowledged by the SER PHC Project that a major remaining gap for the
project to remedy is to improve the frequency and quality of supervision.
It is of interest to note the range of RDF receipts collected per patient
visit, ranging from Lib$0.76 to Lib$2.65, which is felt to be indicative
or coris-iderlible elastidtyin wHIirigness andabHiiy to pay ror drugs.· -

Sinoe County CHS recently completed an evaluation of their RDF scheme.
For 16 facilities operating RDFs they found that over a three-month period
Ltb$9~3-ro:87-was-spenrpurcnasing-arligs-;-and-tnatI:ib$25;4T2.lSWas· cor:..
lected in drug sales over the same period of time; this would be an aver
age mark-up of 172%, a large amount. While it is clear that they are not
sustaining a loss, there may well be problems in their figures, e.g., open
ing inventory figures were- not considered in the exercise.

Figure 3 shows a summary of the RDF capital position on a monthly basis at
13 facilities in Grand Gedeh County between March 1987 and March 1988 (13
tnnntho:> \ J:'""h nf th,. f""lI't',.o:> "ntnrn,.n",.<i U1,th th,. 't.'1nn th,." ... ,,,,.1'4. ..t•••_ .&,,&&"",_ .-..,., VA "' "" Io&"'''&'''''''''''''~ ,."v "' ...,"'... "' '" ..vJVV "'7 .I Q,"'~"'u, "' ..
the end of the 13 months the $3,600 capital position had increased to
$10,001.17, an increase of 159% in aggregate for the 13 months, which is
an average of 13% per month. The highest was an increase of 417% (32% per
montfi),-fne-tov[est <:l3%-(3:6iMl peimofilIiJ;-analne me-diah-125%(l 0.4% per·
month). These increases were achieved despite some withdrawals from the
capital (see Figure 3 for Gbarzon HC, Pola Clinic, Konobo HC, Killepo
Clinic and Jarkaken Clinic), which appears to have been done by the
Community Health Council to meet vHlage development expenses.

Figure 4 below shows the pattern of growth by month in aggregate for all
facilities over the 13 months. Figure 5 displays the pattern of growth

ing the period), between March 1987 and March 1988.

In November 1987 an evaluation team reported that in the majority of com
munities visited the people were generally very enthusiastic about the
RDFs, and both sales and profit figures were good; however, improvements
particularly to completing of records and reporting should be made
(Fierman et aI, 12/87).

3. Financial Management

a. Exemptions. Except in medical emergencies there are to be no exemp
tions from payment of the drug fee. In all instances indigent cases at
dieHC~HP:indCHWlevels arereferredtotileCooununity-Health Council for
consideration. No exceptions are made for chiefs and their families, poli
ticians, health workers, etc.; they all must be referred to the Community
Health Council according to the policy established during the training
workshops. .. ....- - . - .. .....---
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FIGURE 4

Pattern of RDF Capital Growth by Month
for twelve facilitie~ in Litl~ria
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FIGURE 5

Pattern of RDF Capital Position Growth
for Six Selected Facilities in Liberia
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b. Pricing. A survey of prices of major items was conducted in Monrovia
and in Sinoe County's major town (Greenville). The national fee-for
service policy, adopted in November 1986 by the Ministry of Health,
initially set the level of charges for drugs arbitrarily based on a
marIC':'up--of 150%-aoove the FAS price or Cfrugs-Crom ii-row cost source
(specifically International Dispensary AssociationlAmsterdam). with the
provision that the level of mark-up should be reviewed with a view to
adjusting it a year later. Additionally the policy specifies for simpli-
city andc~nvel[i~l1ce-thatr~u-t-ch-al'gilll-Danas-shoutd-be-used(I~ib-.$i .00
equivalent to USSI.OO at the time the policy was instituted), as shown in
Figure 6 below.

FIGURE 6

Fee-Ior-Senlce Pollc)' Drul Prices

Low cost items charge of Lib.$.25

Medium cost items charge of L1b.$.50

High cost items charge of Lib.$l.OO

Special cost items individual prices set for unusually
high cost items

These prices were below prices in the private commercial sector. One
advantage of the above price structure is that specific drug items can be
IDQ"f'4 bf'~~f'f'11 c3tegQl'ies wilell cost cilllllses require. Contrary to the
Ministry's Fee-for-service Policy, which establishes standard prices for
all the Ministry's facilities. both Sinoe County and Grand Gedeh County
set their own prices separately for each item, but there are problems
associated with this practice.

--- - ---- --- -- - -- -

c. MIS. accounting and monitoring. A comprehensive management information
system was designed, but it has only been partially implemented, and data
are difficult to obtain. Accounting systems appropriate to each level
fiaveoeelf(fesignea-liDd -infpIemeiifed;·with- reasonableblif incomplefe adher
ence. The National Drug service has been given responsibility to conduct
ongoing general monitoring of RDF schemes. The evaluation team found
there was need for a monthly report to be prepared for each RDF showing
total value of drug sales, avenge drug sales- pe-rpatient, lInd- tne profit
and percentage of profit to sales (Fierman et al, 11/87).

d. General financial management. There is reasonable security of cash
and stock. As fees for drugs are not remitted to the TieasuiY, ievenues
generally remain within the specific system. With communities being
responsible for managing their own funds and stock. an incentive is
present for this to be done; however. it frequently is not. While an
annual audit is required of' each f'acility RDF. to date it is unknown
whether any have been actually carried out.
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e. Foreign exchange. The point of greatest vulnerability to the RDF
scheme is inadequate availability of foreign exchange. The National Drug
Service's stock is being depleted, with only small amounts of foreign
eJ{<;h3IlgEl 1:>eiIl8 I113<1El 3"'3il31:>1~ 1:>Y Li1:>~d3'~ !13!iQ!131 l>3!1lc -- <i~~I>i!~ !11\il
tiple strategies being tried to access it. The advantage of accessing
foreign exchange through the National Bank of Liberia is that the official
rate of exchange has the Liberian dollar at par with the U.S. dollar.
While the parallel market rate is approximately LibS2.00 = USSl.OO, acquir
lng·foreIgn· exchange·through die-par-aIle}·market·is-an option: -6rifwould .. -
drastically increase the price of stock.

D. MANAGEMENT

1. Planning

The process employed for designing the RDF scheme consisted of visiting a
number of existing RDF schemes in four different counties, then a number
of persons experienced in operating RDFs in Liberia came together for a
two-day RDF design workshop to formulate the basic conceptual design. Sys-
t4T'ne.t ur.o.'PO I'4Ae.-1RftAA on)::;" nnAr~tin.ftC! """'.:Innate:!' ur,-ittAn fn... AIJllt-h lAVAl C!:vC!:t"Tn~
""'I.I.~~ .,..,. "'I. '" u""",&&I.I.""''''', .,....,... vv"'a u v oiJ uu...... " v.a "' , .., J "'~""'&&"'.,;r

implemented, field-tested and minor modifications were made to the schemes
and manuals as a result of a one-day evaluation workshop in February 1989.

2. LOllistics

It was required that stock provided by the USAID grant through the SER PHC
Project be procured from U.S. sources. Delays were encountered in the
National Drug Service obtaining its initial stock, mainly due to the U.S.
procurement services agent not meeting delivery dates. Inventory control
at the central level (NOS) appears to have been reasonably good; some NOS
staff were terminated due to leakage problems. However, as one progressed
..... ~,·u"ft ....... 4 1: ... 4 :ft'UAra ........" ,..,.. ............1 '-2lnt"\A~ ..C! to,.. "'~UA ",""AAft lAC!C! f'rAnl1Ant !:Inriuvnu, 'I.l~ .~I.I.~, I.U,Y~.l.l"V.l7 ,""VI.A.'''VI. A.,..,,,,,a.loiJ' ,"v I.ag. ... ", "",","".La "'''''oiJ'oiJ' & ......."1""''''..... u.,aau.

effective.

Maximum and minimum stock levels were set for the CHS Supply Depot and for
the county hospitals, while maximum levels were set for the He. clinic.
and CHW levels. While this method of resupply appears to have been feas-
ible, it was probably honored more in the breach at the HC and clinic
levels, particularly due to inadequate capitalization.

The design of the CHW resupply system provided for the supervising physi
cian's assistant at the HC or HP to also be the resupply point for the
CHWs, with the reasoning that better control could be achieved. However,
this resupply mechanism was not implemented, and CHWs have found it neces-
sary -to travel to the CHSSupply Depot to purchase imdreplenlshthelr- -
supplies; for many CHWs this is a considerable distance and expense.

The original design provided for deliveries from the central level to the
CHSheadq-tiarters;nowever,· liStne National Drug Service was uriableto
implement this provision, transportation of supplies was almost entirely
dealt with on a "pull system" basis, i.e., users found it necessary to
pick up their supplies from NOS as well as from the CHS Supply Depot. An
essehfiai -COIfiljmre1fC-or-th~-SER.-PHC Project wastne provision of motor
vehicles at the CHS headquarters level, and motorcycles for physicians'
assistants at the health centers and clinics.
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The evaluation team had the impression that insufficient attention was
being given to checking of stocks at the facilities, and that community
members should be actively involved at this point.

3. Training and supervision

Extensive in-service and community participant training was undertaken
with relative success; and curriculum development activities for pre-
service training incorporated the new systems. Three days of RDF workshop
training was given to physicians' assistants, and part of the three-week
training to CHWs by the PAs was devoted to RDF operations. Two-day orien
lllliQll llllcl l!llillillg I'J'Qg!llmll \\'~!~ P!Q"icl~cl fQJ' ~()mmllllHy PElI"~()ll~ l'lll"ticil'a
ting. In all of these training events, long-term strategies and adult
learning methodologies were employed. For instance, for training
Community Health Council members, RDF role play drama situations were
employed; in the part I drama participants identified problems such as:
--------------- ---- ---- - -------- ------- --------

No drugs available
Staff don't pay attention to their duty or work
There is too much dependence on the government for everything
People -shouianave-money- f-Of gooo-heahnand -not spend it aU
on "dead body" business (wakes, feasts, etc.)
Poor quality drugs often supplied, and are frequently expired.

Following a part II drama, participants identified areas to improve the
health services, e.g.:

People are willing to pay money for drugs
There- needs lobe good record keeping
The treasurer only releases money after the Community Health
Council approves the expenditure
The treasurer checks drugs regularly
EducafetntfcOmmuniry-aoourtlie-RDF and the need to pay for
the medicine and the health services
"No money - no drugs" (no exemptions should be allowed), etc.

These steps are critical in gaining acceptance of responsibilities which
must be borne by the communities.

In November 1987, a team of evaluators found "in a number of instances,
,,~l1,.,.ftA rlA'TAln""""Qftr ~l"\nft,..iJ n"'uu'nhArC! It'nr l""'l-IW IAUAI\ rlirl nnt haVA 01 ('i'l~!IIr
Y.I."A6~ U~"'~.luY"' ••'"''''''' '""VUI.J.......... .I...."'I.I.&u..... l.~ \.IVI. '-' ...... " ...........&} W.&W &.I,,",,, a..Yo ... '" w. ........ "" .......

understanding of either their specific roles or functions, particularly as
they related to performance of their administrative tasks." At the
HC/clinic level, they found that in 8 of the 9 facilities visited, council
members were all involved in the management to some degree; e.g.; receiv
ing and holding cash, checking stocks, authorizing purchases and checking
monthly reports (Fierman et ai, 12/87).

While supervision appears to have been reliSQnllbly llcleg\1111e ill SillQe CQ\lllly
of the Health Centers and Clinics, in Grand Gedeh it was clearly inade
quate at that level. Supervision of CHWs by the physicians' assistants
appears to be inadequate for both counties. Supervision in general
appears to be a major deficiency of the SER PHC project; remedial efforts
are now underway to strengthen thIs· aspect~ The evaluation-team found -
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there is need fcr more follow .... up support and supervision of RDFs by the
county finance officers as well as clinic supervisors (Fierman et aI,
12/87).

4. Sustainabilitv

A number of problems must be resolved prior to being able to expect the
overall RDF scheme to be sustainable over the long term.

a. Foreign exchange. Thus far, the National Drug Service has been unable
to secure adequate amounts of foreign exchange from the National
Bank/Ministry of Finance. The securing of foreign exchange is absolutely
critical, and it is strongly preferable for it to be at the more advanta-
geous rafe:· If f'oreigiiexchangemustbeobtwnedat-ihe--paianeisystem
rate (which is technically illegal), it is feared that the consequent much
higher prices would have the effect of denying access to many persons.

b. Supervision. Occasionaliy decapitalization commences to occur in a
facility, but strict disciplinary measures applied immediately appear to
be controlling this. However, the reporting of the decapitalization is
often late in being detected and communicated. This is indicative that
the supervision mechanism is inadequately defined and' devetolle<t -Some
resistance exists, e.g., among physicians' assistants, who feel that
supervision is equivalent to punitive action rather than of a planning,
support, and strengthening of skills nature. This component must be
remedied.

c. Decentralization and management support systems. In Liberia it was
essential for authority and considerable responsibility to be decentral
ized-,--alrd- for-tlle--managemenfsupporf sysfemstotie-strengtnened:· --

d. Community ownership/operation. In Liberia at the Health Center,
Health Post, and Community Health Worker levels, it appears clearly advan
tageous for the community to have ownership of thefull1tand-b-e--admlnisfra
tively responsible for operating the RDF, with secondary advice and super
vision from the County Health Services. This encompasses:

- Community responsibility fOi iaising the money for the seed stock.
- Community primary responsibility for accountability of funds and

stock.
- Major task of mobilizing and training community persons.

e. Monthly reports. It is essential for monthly reports to be submitted
and monitored for all MOH facility RDFs. It could be less frequent, e.g.,
quarterly, for CHW schemes.

f. Economic and social feasibility. If the present pricing levels can be
preserved without undue increases, it appears that the RDF system is econo
mically feasible. Adjustments downward in the revenue withheld at each
level are probably feasiblE', \\'l1i~11 ~Q\llct ~QII1~I1~3te for some increases in
cost or forelgn-exchinge. Additional studies should be conducted to deter
mine to what extent, if any, persons (especially infants and women) are
denied access to health care due to indigency which is not catered for
under the existing arrangements.

- - - -- ---- --- - ---- -- ---- ----
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g. Financial feasibility. Strong financial management systems are
required for long term sustainability, particularly at the CHS headquar
ters level. At this point, Grand Gedeh's system appears to be adequate
(although reporting must be improved); however, the operation of Sinoe
County's system requires strengthening.

In the Liberian context it is evident that concurrent strengthening of the
other seven management support systems is essential for long-term
sustainability.

h. Incentives. At the central level, one of the reasons for the National
Drug Service being semiautonomous from the MOH is in ()I"<1~I" f()I" it to »1"0
vIde reiliuneratioDaiilevei·whIchiS reasonably comparable to the private
sector, which is a considerable incentive for good performance. In the
design of the RDF scheme, it is suggested that if a scheme is financially
successful, the governing committee could consider the granting of some
iriceiltfves tostliff. - --

Monetary incentives were provided to physicians' assistants to success
fully mobilize communities, and it may be necessary for incentives to be
given to motivate them to give the required supervision of the CHWs -.;
particularly if the extent of physicians' assistants being allowed to have
private practices is limited.

At the community level, monetaiY incentives exist because:

(1) The seed stock has been provided by the community itself, and
there is no possibility of a donor making up losses.
(2) -Tnecommuriity acqulresfundSToraevelopment projects.

Additional small financial incentives may need to be provided at various
levels, particularly when there is deflation of the currency, and salary
payments may be -severai -months late.-- - - ---- - -

E. IMPLICAnONS

1. There are significant advantages to involving the community, particu-
larly to enhance the possibility of a RDFs which are sustainable over the
long term. When national resources limit the number of staff posted to
rl1r~l r~rt1iti~c ~nrl nnnnhatinn i~ nnitA tii~nAr~QrI tnrnino tn ..-hiP n'l'T1_a_A_A ... __.a.a......_..." -....~ ....vy ..............,.....~ "IU...." '"".a~ ...."'.a~_'"", .. W- .............&& ioU "a...", v ......... -

munities to exercise the direct financial accountability over the RDF
seems clearly advisable.

2. It appears essential to preserve the incentives at the various levels
in order to sustain inte,rest of the parties carrying out the tasks.

3. Many diverse components must be provided in order for a broad RDF
~~1l~J!l~ !Q f\lIl~!iQIl, ~.g.

a. decentralization and the strengthening of management support
systems;
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b. allowing of RDF fees collected to be retained at the operating
levels;

c. reporting mechanisms must be functioning.

4. When supply of drugs and medical supplies decreased to negligible
amounts at GOL facilities, patient utilization decreased to nearly zero.
When drugs and medical supplies were provided on a (or-charge ba.o;is, utili
zation strongly increased. There was a surprising degree of price
elasticity.
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MALI

A. BACKGROUNn AND ORGANIZATION

I. General Background

Mali, with its population of 7.6 million, is organized into 8 regions,
which are further subdivided into Circles (a sub-region), Districts, and
Villages. Though official health sector cost-recovery efforts began in
December, 1983, they are not yet widespread throughout Mali. According to
tlt~ W()!lci I)IlIllc (Y()8~I, I~8~} "tlt~ 8!~llt~~t ()l>stlll:l~ t() ~ici~s"!~llci l:()st
recovery is the consuming public's perception of the unavailability of
drugs." Patients will not pay user charges to health personnel when phar
maceuticals are not available. Drug shortages are mainly attributable to
the inefficiencies of the People's Pharmacy of Mali (PPM), the government
drug import arid distri6ution paraSfatar,througn \\ihicn public sector health
facilities must procure their drug supplies (see "Political Environment"
for a description of PPM).

Two donor-sponsored cost-recovery projects have met with some success. The
World Bank initiated an experiment in cost recovery at the Circle level in
1985, examining the three Circles of Kita, Bafoulabe, and Kenieba in the
Kayes region. Though these centers purchased their supplies from PPM,
aggressive management compensated for the inefficiencies inherent in the
PPM procurement procedure. A regional attempt at cost-recovery was started
by the Belgian group Medecins sans Frontieres in the 6th and 7th regions of
Gao and Tombouctou in 1985. In these regions, the PPM was sidestepped and
drugS were prociired directTy by.fheprojectThe.World-BanK projectTs
discussed briefly in this section, and the Medecins sans Frontieres
experience is described in greater detail throughout the country study. I

Health center prices differ at the three health centers of Kita, Bafoulabe,
and Kenieba because the local council for each health ~enter is responsible
for establishing the price structure. Cost-recovery success has varied.
Kita Health Center's experience is the most encouraging: After incurring
deficits for the first seven months of the cost-recovery-experiment, Kita~s

performance turned around and has shown positive monthly balances. The
average monthly return on "sales" (revenue in excess of costs) in 1986 was
12.6 %. Expenditures on medications represented 64.5 % of total expenses.
Kita personnel complain tll.at the unreliability and cost of PPM drug supply
are the greatest threat to their cost-recovery program. They estimate that
drugs could be purchased at half their current price if the supply were
rationalized and bought on the competitive international market. Kita
management felt that the single most important factor towa.rds their success
was having a large inventory of essential drugs at the project's inception.

Health center Kenieba achieved an average annual cost-recovery rate of 98
%. ThQ\lgh !hi~ i~ 11 ~~D' high l~~~l Qf c:Q~! l'~c:Q~~D', i! '-V'Q\lI<i 11()! p"Q~i<i~

enough revenue to finance the replacement cost of the drugs without receiv
ing a government subsidy. The 2 % deficit is attributable to Kenieba's

IDescription of the World Bank project is drawn largely from Vogel,
1988. Discussion of the Medecins sans Frontieres effort is drawn from
Ka1ta, r9~Medecirissans-Fronlieres~ 19&r;afi3 MSPAS~ f9S-6:··



oV~l'ly 8~1l~I'0lls ,,()lic:y ()f "1'0"i<1iIl8 fl'~~ Ill~<1iC:llti()ll~ t() tl1~ l1~llltl1 c:ellt~1'
personnel. Kenieba has since halted its free drug distribution to anyone
other than indigent care.

Health Center Bafoulabe has encountered financial difficulties, though the
extent of the problem-iS unknown due to the-absence of financial data.
The reason for cost-recovery difficulties appears at least partly due to
this lack of data, indicating insufficient management controls and
supervision.

The three Circles (along with all Circles in Mali) are experimenting with
village-level distribution of drugs through village drug depots. An
initial stock of drugs is given to an individual in the village (who is
usually retired from the-health care system and is literate)-toserve as
depot keeper. The drugs are sold at a IS % mark-up to replenish the
initial stock from sales. The depots in Kita have not been able to cover
the replacement costs of medications with the revenues, and stocks have
begun to diminish. Though the depot keeper is chosen from among the
villagers sjhe faces little supervision.

The history of the drug distribution and cost-recovery program of the
Medecins sans Frontieres is different from that of the World Bank in that
drug distribution was initially started as a response to a regional
emergency, not a cost-recovery experiment.

Mll8~ill~ ~llllt~ ~c:Il~I'~~~~ ("I>I'Q1l81l! 1I~~1!1l S!QI'~~") ~~I'~ ~~!Il1>li~ll~cl ill
1984 in the 7th region of Mali by the Medecins Sans Frontieres. These
Magasins were designed to deal with the cyclical periods of famine and
socio-economic hardship occurring in the Northern country due to the
annual drought. Their role was to provide essential medicines for health
facilities and food for community nutrition centers. Drugs were distri
buted free of charge by the managers of the Magasins Sante secheresse upon
presentation of a ticket-prescription given by the prescribers of the
various health centers. In 1985, the drought ended and socio-economic
conditions improved, removing the urgency from the Magasins Sante
secheresse's activities. Nevertheless, the consequences of the drought
(both in terms of the peoples' lives in the 7th region, and the economic
~i!llll!iQll Qf tb~ <:Qlll1ti"Y' il1 g~I1~1"3l) ~~r~ ~J(p~ct~d tQ CQl1til111~ fQr se"er:J.l
years. It was therefore logical to reorient the project originally
designed for drought relief towards the medium-term. The Magasins Sante
Secheresse became Magasins Sante (Medecins Sans Frontieres, 1987).

With the goals of integrating the project into community health activities
and preparing the community to take responsibility for the project, the
Magasins introduced a modest fixed payment for a week of health care treat
ment which included drugs. In 1987, both the 6th and 7th regions of Mali
(Gao ana-Tom6oucf6ti) nid installed a distriouti6n network for essentiaI .
drugs through the Magasins Sante (Medecins Sans Frontieres, 1987).

2. Political Environment

The government of Mali formed the People's Pharmacy of Mali (PPM) during
its Socialist Regime of 1960-68 as a parastatal that would import and sell
drugs. The PPM had very inefficient purchasing policies, including the
absence of competitive bidding piocesses and the pUichase of many
different kinds of drugs in small quantities. Despite the passage of the
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essential drug legislation in 1985, PPM was selling over 2,000 kinds of
"specialty" drugs, but periodically running out of essential medicine (CH.
2). Eighty-six percent of PPM purchases are made by negotiation with
fQl"~ig!1 ~\lPpliers, to whom they are vulnerable because of their past
payment record(CH 2): DespIte the overprlcea puichases~ PPM was still
able to realize a profit because of the great demand for drugs. The PPM,
in theory, continues its monopoly on importation of drugs and has a large
number of retail shops and stores. In reality, several agencies import
their own drugs directly and hnidditioo;-megar imporl! -enter from neigh
boring countries. It is also noted that some PPM branches, despite
instructions from headquarters, sell drugs at prices higher than offi-
cially sanctioned (Vogel, 1988).

As a result of the inefficient operation of the PPM and the need for under
the table operations of other importers, drugs are not being procured at
the lowest possible prices. Though free market pharmaceutical importation
would be economically mOie efficient than the present monopoly situation,
the government is not willing to accept that solution to its pharmaceuti
cal problem. Moreover, Mali's socialist experience during its first eight
years of independence has left a lasting impression upon the way people
perceive the nature and solution to problems. While the private medical
practice and provision of drugs has flourished throughout most of Africa,
in Mali private medical practice was not permitted until 1985 (Vogel,
1988).

In 1987, the professional associations' position on PPM and the import of
drugs was expressed. The main recommendation was that the pharmaceutical
market should be split into two: PPM should be responsible for importing
only essential drugs, and other wholesalers should be able to import all
other drugs (CH 2).

3. Parallel Providers

Private medical practice was legalized only in 1985. Though it has not
yet been greatly developed, the failure of the public sector to provide
the quality care, including the necessary pharmaceutical supply that
people expect, may well lead to the growth ()f tbe pri,,~t~ b~~lth ~~<:tO!.

The importation of drugs is now officially limited to the PPM. However,
if they fail to improve drug procurement and distribution, the parallel
Ill.3rket (illeg~l i!!1I>Q!t~ through neighboring countries, or unofficial
import agencies) is expected to c-ontiIiuefts growih(\Togef~1988):-

4. Insurance Coverage

Government ministries, in theory, pay 80 % of health care costs of
employees and their families. In practice, the government rarely pays,
and often it is the provider who must absorb the loss. The National
Social Welfare Institute (INPS) is a family welfare, retirement, accident,
ancrllealth insurancEfluDa.- Fifty;;five--thousand salaried employees in the
formal labor market and almost 2,000 within INPS are covered by the insur
ance, which is paid by employer contributions. The INPS is considered to
be very bureaucratic and disorganized (Vogel, 1988).
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B. IMPACT ON PATIENT ATTENDANCE

Utilization of health services in Mali's 6th and 7th regions, as recorded
in the control register, is estimated to be only about half of the real
utilization. Even with correct registering, however, certain districts
have utilization rates well below average. Utilization rates, in fact,
vary greatly between prescribers and districts. Possible causes for this
variance include differences in health facility organization, reputation,
personnel, regularity of supervision, location, and the effects of the
same fee on districts of different economic status (Medecins Sans
Frontieres, 1987).

C. FINANCE AND FINANCIAL MANAGEMENT

I. Capitalization

Regional wholesalers in Gao and Tombouctou are supplied with essential
medicines either by the Ministry of Public Health and Social Affairs
(through PPM) after an international bidding process, or by UNICEF
donations. In 1986, UNICEF-provIDed oi~llnn-ua1-dcn).alions that-were
responsible for a good part of the initial supply. Procurements financed
by UNICEF are made directly by ordering from UNIPAC (MSPAS, 1986).

2. Cost ReCQVeiY

The cost recovery plan functions as follows: Patients buy a ticket that
allows them to have a medical consultation and the necessary medications
for a-seveii:'daypei"iodofillness: -Tenpercerif or-tnerevenueis retaIned
by the health facility and used for the maintenance and operation of the
health center. The rest of the revenue is collected by the head physician
of each Circle and put into the Circle's bank account. Needed medicines
arepurcnased wIth lhinnoney raisea thrc)1rgh-oser-rees. - TJie-goar-is-fo
gradually lower the percentage of medications bought with international
aid funds. For the month of July 1986 (one year after the beginning of
cost recovery) user-cost revenues had reached the point where they were
paying for 47.3 % of the medications used (Vogel, -1988).

3. Financial Management

In both the Gao and Tombouctou regions, fee exemptions are given to
indigents (with certificates), patients receiving care for leprosy and
tuberculosis, and in Tombouctou direct family members of health personnel
are also granted exemptions. In all cases, prescribers are instructed not
to pass a maximum limit of' 15 % of' non-payers. Both reg.ons appear to
have had difficulty maintaining that exemption level. In 1986, though
8.95 % of the population had authorized exemptions in Tombouctou, 23.54 %
did not, in fact, pay. In Gao, 13.46 % had authorized exemptions, while
22.()') % did flOt P3Y for the services and drugs they received (Medecins
Sans Frontieres, 1987).

Before 1986, consultation fees (which include payment for drugs) were dif
ferent at each health facility. Since then, consultation tariffs have
bee-rimade-uniformbyeacb reg.ioI1~pat.ientsarecbargediflatfee for
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both consultations and drugs; however, this fee is not determined on the
basis of cost analysis and appears to be set at too low a level to recover
costs. Moreover, these prices have not been readjusted since mid 1986,
despite inflation.

A management information systeIll has been designed to keep track of dis
pensed drugs, revenues, and prescriptions. Patient health cards and dis
pensary cards are aggregated at the district and regional I~,,~I~. Tl1~

regIstered quaniityo(drugs ao<f revenues-ca-nthenbe-compared to the
actual cash in the bank account and drugs in stock. The system is
designed as follows:

A prescriber gives a patient a ticket-prescription if slhe needs it. If
the patient is part of the non-paying category, he gets a blue ticket
prescription, otherwise a white ticket is given and the fixed fee is
paid. The prescriber notes in his consultation book the amount paid or in
the case of -non~payme-nt,-lne- te-asOti.--w1'fy- tlfe-p1l11enntia-norpay.--The
patient then goes to the Magasin de Distribution where, if it is a peri
pheral store, the same prescriber will dispense the drugs and keep the
ticket-prescription. At the end of the month, slhe totals the receipts
and expenses, completes the monthly accounting sheets, and sends -it to his
Medecin Chef. If the prescriber is at the district level, the prescribing
nurse (who operates the Magasin) deposits the revenues with the Medecin
Chef and obtains a signed receipt. At month's end, the Medecin Chef
totals the receipts by prescriber and completes his monthly accounting
sheet. He should have 90 % of each prescriber's revenues, since the
health centers are permitted to retain 10 %. The Medecin Chef deposits
the money in to the bank account after receiving the signature of the
regionat -dir~ctur.--Tne--tegtonatalreclor -kee"S-lDe-ban1cslalemenls - and
uses the money in the bank to replenish stocks (Medecins Sans Frontieres,
1987). Financial control can be exerted by matching the records at each
stage. Three times annually, the Medecin Chef sends the records of all
consultations by all prescribers to the regional director. The data are
used to determine if there is a difference between quantities of medicine
distributed and revenues received (MSPAS, 1986).

exists when the actual drug stock on the shelves is compared to the con
sumption records. The consumption records indicate that a greater quan-
tity of drugs should be remaining. This is attributable to several fac-
tors such as many sick people receiving medicines but not being regis-
tered, prescriber's records not being collected by the Medecin Chef, and
pilferage. Indeed, it is estimated that only 42 % of drugs actually dis
pensed in Tombouctou were registered while 64 % of dispensed drugs in Gao
"'~!~ !~~C)!<ft'<f (Me<ft'<:ill~ S3~ Frol1tieres. 1~87).

D. MANAGEMENT

I. Planning

Planning appears to be conducted only partly on an economically sound
basis. In order to estimate drug costs, the CIF price of drugs {import
price afpoftnsDll.llfiplied bY a: factor of 1.188 to reach it fiIialcosf
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which includes transportation and distribution (Medecins Sans Frontieres,
1987). This multiplication factor was derived from a comprehensive cost
study conducted by the Health Store project. Unfortunately, this informa
tion is not being used where it could be most 1t~IQflll -- tllllt i~, tQ
esfiiblishhealihcenter tried fees~brug costs are a major proportion of
total operating costs. Total operating costs divided by utilization
figures could provide health centers with a much more accurate average
cost of treatment.

After all data are collected from the health centers and districts (see
financial management), regional workshops occur bi-annually to analyze the
data and discuss needed changes. Two distribution stores closed and three
more have opened since i986 because ·0(-geograplfic-planI11ogreasoils(i:e.,
demography and utilization rates) (Medecins Sans Frontieres, 1987). Drug
consumption information is analyzed at each level of the region which
serves to avoid shortages and surpluses of drugs.

2. Logistics

Drugs are distributed throughout the region in a hierarchical fashion: In
Tombouctou. one regional wholesaler supplies five Circle wholesalers who
in turn supply the 36 distribution stores. The Circle level wholesale
store is absent from the distribution network of Gao where one regional
wholesale store supplies 34 distribution stores directly (Medecins Sans
fr()l1ti~I"~s, 19~7). (~~ Figllre 1.)

The Medecin Chef of the Circle controls the records of all the distribu
tion stores in the district. Sihe knows the supply status of each faci
lity and decides the appropiiation three time:> a year when slhe gives the
Regional Wholesale Store a card describing the Circle drug supply needs.
On the basis of district need as well as regional drug supply, the
Regional Pharmacist organizes hislher allotment. Regional Magasins have
their inventory replenished twice a year, and the Circle and peiipheral
Magasins are replenished every three months.

It should be noted that the 6th and 7th regions of Mali obtain their drug
sUl'l'ly ill gllite II different way than the rest of Mali. These regions have
benefitted from technical assistance; by using competitive international
bidding to procure drugs, they save approximately 50 % of the cost of
drugs (CH. 2). Other regions in Mali must purchase drugs from PPM, which
has a stat~ 1ll011()J)0Iy ()11 I'ltllI"J!lIl~~llti~1l1 imPQrt$.

3. Training and Supervision

Supervision and feedback is supposed to be given by the Mede~ill CIl~fs and
tlfe·Regional· Directorfo-pres-crTbeii I'egardlngtheir·individua'- perform
ances (i.e., prescribing patterns, financial control, management, etc.)
four times a year. The regional pharmacist also plays a role in training
and supervision as slhe advises prescribers in the area of costs and utili
zation of drugs (MSP-AS;19S-6).. --. - ...-

4. Sustainability

Though detailed information systems have been established which should in
theory facilitate the operation of drug sales, in practice supervision
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FIGURE 1

Diagram of Regional Supply Process in 6th and 7th Regions
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and management in some places is rare, drug supplies are not checked
regularly, and donations and money flows do not ensure the efficient
transfer of drug supplies through the distribution channels (MSPAS,
1986).

Physician training for The National Medical School occurs at a hospital in
which fees are collected for services rendered and drugs dispensed. Since
the concept of health service and drug fees is quite new to Mali, the
infrodtietlOhofthe-paymenf sysfem- fo me-dieai-sluaefils ",tn-he-It good way
of getting them accustomed to the cost-recovery system. If such attitudes
become established within the medical community, they will filter down
throughout the public health care system (Vogel, 1988).

The PPM has recently entered an agreement with the Chinese development
agency to co-manage the system of drug procurement of PPM. If this out
side influence could depoliticize the PPM and encourage international bid-
rf;nn thAn rt"'I1n~ n1II.:l11U nA nl1"~hQ~AA lA~C! A .... nAnC'1v"'lu in i"'nlftina VAQrC! urhiroh
U.J.ll&, "1.1.,",,1..1. ""'I. UI§;,;) "&"Q~ U'" "U.1W••~"W & ....~~ "".A.,,,,,a.~"''''''''&J ...... wv••••••D J".... ~ ............." ...

would increase their availability. Alternatively, the parallel market can
be expected to develop, thus increasing the supply and decreasing the
price of drugs. Wider availability of drugs would make more people
willing to pay for health care, which would greatly enhance the chances
for successful cost-recovery (Vogel, 1988).

A word of caution should be expressed regarding Mali's uncertain potential
fQ.. ~~QIlQmi~ g"Q~!lJ. (llIl<l !lJ.~ f1Q\ll"i~lJ.iIlg Qf i!~ l?lJ.ll"J!1ll(;~\l!i(;lll ~\ll?l?ly).
Mali has one of the highest rates of external debt per capita in Africa
making it increasingly difficult to use its scarce foreign reserves for
pharmaceutical imports and not for servicing its debt (Vogel, 1988).

E. IMPLICATIONS

Much money could be saved by procuring drugs by a competitive inter
national bidding process. The PPM is an inefficient but deeply entrenched
Malian institution. The liberalization of drug imports (accompanied by
the necessary regulatory policy) would improve economic efficiency greatly
and result ill lower pric:es.

The establishment of detailed financial and supply management information
systems is only the first half of achieving successful procurement and
financial accountability. The implementation of such systems must be
aSsured hyprovidfniieguilir-supervlslonani:f management-overslght.-
In a country with deep-rooted social and political philosophies regarding
the provision of health care, education can be relied upon to change
ilttitudes:lil Mali~mediCal·sttidentsTiiltroauctionto usercniligesfielps
establish an acceptance to the notion of paying for health care, a service
previously seen as a right of each citizen. By attempting to reshape
young doctors' attitudes, it is hoped that the trickle-down effect will
succeed when patients are· exposed to the system.

Village-level revolving drug fund depots have met with limited success in
Kitu, Mali. The village is supplied with an initial supply of drugs which
_.~__ _11•• 1.. __ L ,.a •• _ .._ :_ t"c: :__ .. .t"•• _~".. : ..1.. ,.1' :,..1.. ..__ 'I".
t:vtaUU<luy Ut:~UUlt:1li t:AI1<lUllilt:U UUI;; lU Il1lliUIl I U:aU I UI1UIli W lUI W 111.... 11 lV yUl-

chase new supplies. While the depot-keeper is chosen from among the
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villagers, the initial seed money (drug supply) is provided entirely frQID
outside the community, and thus there is no village incentive to oversee
the depot-keeper. More village involvement in village-level projects,
particularly dealing with fund management, is necessary.
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ANNEX F

NEPAL

Pharmaceutical Cost Recovery Exoeriences in Nepal for Child Survival*
- - - - - - - - -- --

I. General Background

Nepal, with a population of 15 million in 1985, is one of the poorest,
least urbanized countries in the world with an estimated per capita income
of U5$160 and over 90 % of the population living in rural areas. Fewer
than one in six Nepalese have access to safe water or sanitation facili
ties. Less than 40 -% of adult males and 12 % of adult females are con
sidered literate.

For the population as a whole, roughly 40% of illness episodes are due to
diarrheal disease, followed by febrile and acute respiratory infections,
and skin disease.

2. Potential Impact of Child Survival Pharmaceuticals (CSP)

In 1986, an estimated 130,000 infants and children under five years of age
died in Nepal -- one in every five children died before their fifth birth
day. Leading causes of death included acute respiratory infection (ARI),
<1i~I"I"I1~~1 <1i~~M~, m~MI~~, !1~()!1~~1 !~!~!1\l~' m~I~I"i~, ~!1<1 ()!I1t'i" i!1ft'(;-
tious and immunizable diseases. Based on current under-5 deaths and the
likely efficacy of each intervention, the data suggest that complete
availability and effective use of CSP would save 65-100,000 lives per
year. However, overall health service utilization is low, under-5s appear
particularly under-represented, and finally, potentially fatal conditions
such as diarrheal disease and ARI treatments appear under-represented
compared to irritating, but generally nonfatal conditions such as skin
disease and intestinal worms.

3. Public and Voluntary Sector Pharmaceutical Supply and Need

T()!~I P\lbli<; ~Il<1 ,,()I\l!1!~D' ~~<;!()I" PI1~I"m~~~\l!i~~1 ~~I>~!1<1i!\lI"~~ fQi" 19~()

were US $ 3.7 million -- barely $ 0.22 per capita, of which $0.12 was for
essential drugs, $0.07 for family planning commodities, and only $0.02 per
capita for vaccines and related supplies. For comparison, in a study of
pharmaceutical expenditures in low and low middle income developing coun
ii1es~·among 32 -countrIes, only Uganda, wrth·eipenditul'eofUS$.16~·spent 
less per capita than Nepal; Bangladesh spends U5$1.61 per capita. In
terms of funding, 32 % was from HMG (His Majesty's Government of Nepal),
27 % from UNFPA, 18 % from USAID, 12 % from pvas, and 11 % from UNICEF.

Recently efforts have been made to improve selection, procurement and dis
tribution of essential drugs. The 1986 HMG National List of Essential
Drugs marked a major step in efforts to improve the drug list for govern
menthealthfacmties. Inc1uded are aiinecessary chHd survival

*This description is drawn largely from the report Child Survival
Pharmaceuticals in Nepal: Opportunities for Expanded Supply and Improved
Use of Phaimaceuticals, ~,,1anagement Sciences rOi Health, July 1988.
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pharmaceuticals. While efforts to improve essential drug management are
important, a major limiting factor for effective pharmaceutical services
remains insufficient funding: by several separate assessments current
public and pva expenditures piovide only 30 to 50 % of basic requirements
at current low utilization rates.

4. Private Sector Pharmaceutical SUPPly

The total private wholesale pharmaceutical market is estimated to be over
US $ 10 million per year -- more than three times HMG, donor, and PYO
expenditures. Preliminary efforts to characterize the market revealed a
more complex market than initially estimated: 480 importers versus 175
originally estimated; 450 primary manufacturers versus 200 (over 90 %
located in India); 13,000 to 21,000 products versus 4,000 to 8,000. Of
5021 retail products coded by therapeutic class, 30 % were antibiotics, 12
% ~~I'~ Y'itamins and minerals, and II % were gastrointestinals. Only 8
were identif1ed-aioralrehydratlon preparitions,thepriceforwhich 
ranged from $0.05 to $0.52 per packet.

With over 75 % of pharmaceutical expenditures in the private sector, it is
reasonable to consider-whether-the piivatesectorcould oe- oettefmobil
ized to help achieve child survival objectives. Recent relevant activi
ties include drug retailer training, the Hill Drug Scheme, the Contracep
tive Retail Sales project, and the banning of selected non-therapeutic
producK-- ----- --- ---- ---- ---

The innovative HMG drug retailer training program has provided training
fOI' 2()()() of tb~ ~Olll1tI'Y'~ 3§()() 4!l1g ~~llel] tll!()l1gll ~ J:>()J:>\11~r 5~ 1l()\1r
course. Informal follow-up suggests that, while basic drug knowledge has
been effectively communicated, the reference Handbook is not regularly
used and practices do not reflect knowledge. Perhaps the program's great
est limitation is that, in its focus on pharmaceutical science and adminis
tration, .fftiiiIs -to6ighHgh-ttne few issues which could substantIvelY·
affect morbidity and mortality: diarrheal disease, ARI, immunization, and
family planning.

Started in 1969, the Hiii Drug Scheme (HDS), operated by the tlntam
Nepal Medical Trust (BNMT), was intended to make a selected list of inex
pensive essential drugs available to communities with no regular supply.
HDS retailers were recruited from among local shopkeepers, received basic
training and agreed to administrative, prescribing, pricing, and ethical
rules. The HDS was successful in making essential drugs available where
none had been. But its very success stimulated other shopkeepers who,
unfettered by HDS public health principles and fair prices, made it diffi-
~ .... 1+ -.. : ....__~ItO:"'la t"n.. un~ n.n.14+~ +n. C!'1I1IPU;"A Tn I::ui.tii ..inft J.Jnc;: ~tirnln1C!_
\,.rUt" VI 11IJVU.3...,IUU;;; 1 VI .I..I."""-lr.JII UU"J.~""" ,"v .;lUI".1. "''-'. .,1.1 Q.UU.a ...aU"., &.&....... ..., ....'Ioo.a4£....&&.~

trative and supervisory requirements limit its widespread adoption.

5. Distribution

Distribution has long been noted to be one of the weakest links in Nepal's
pharmaceutical supply system. Nearly half of all health facilities cannot
be reached by motorable road. Such facilities can only be reached by air
or by porters traveling footpaths. About 20 % of the facilities are acces
sible for only two or three months of the year. One of the local sup
pliers has had responsibility to make deliveries to all the facilities,
with the entire process consuming a year to complete. Major complaints
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are heard concerning late deliveries, high charges, etc. A system of
regional medical stores is being built to help overcome some of these
problems, but this will add another layer in the system, which will
increase inventory costs by 20-30 %.

Supply of vaccines has seen substantial progress over the past five
years. The cost per fully immunized child has been roughly estimated at
lJSS~.40. Despite considerable progress, national coverage remains at or
below 40 % for each of the major immunizable causes of infant and child
mortality. Vaccine is delivered through five regional depots to 38 dis
tricts. Transport from the regional depots is particularly difficult.
The limiting factor for il!ll'l'Q\'l'<f ~QV'er3ge is not availability or vaccine,
but rather tbeabiiity to utilize it.

5. Cost-Recovery Experiences

Aithough HMG policy officially holds that drugs are free, pvas providing
health care in Nepal have instituted, with tacit government approval,
cost-recovery schemes to increase the supply of pharmaceuticals. Eight
years of experimentation with revolving drug funds (RDFs) in at least five
districts indicates- tharl2Qiiticaifeasi biIitY in-tlieToiriluofconirrl1JnftyU - u_

acceptance has been established, but only with nominal drug fees;
managerial feasibility has been demonstrated, but only under conditions of
substantial donor-supported or PVO supervision; and economic feasibility,
even with partial self-sufficiency as the cost-recovery oDjeclive~nasyet
to be demonstrated.

a. International Nepal Fellowship (INF). Only one of til., ~c:il~mes, the
ffiternationaI Nepal Fellowship (INF) is attel11Pting to recover acquisition
cost (plus a nominal mark-up of 16 %), but little data were available when
the study this paper is based upon was done.

b. Bhoipur Drug Scheme (BDSt An analysis was conducted of six years'
experience with the Bhojpur Drug Scheme (BDS), initiated in 1980 by BNMT
to provide year-round supply of essential drugs for the district, to
encourage rational prescribing, and to reach financial self-sufficiency.
BDS more than doubled drug-suppiies to nine of th-e--district"s -fiealtnposts
and the hospital. Patient attendances initially declined modestly
coincident with the introduction of fees, but then increased gradually
(see Figure I).

The BDS charges a single prescription, i.e., patient attendance fee, which
has been successively increased from 2 rupees, to 3 and 4 rupees. The
impact of the increases is seen also in Figure 1. Revenues have increased
each year, but operating expenses have also increased, which are also seen
in Figure 1; operating costs in Year 2 were 20 % of total costs, but in
Year 6 they rose to 40 %. Year 2 revenues covered only 1/6 of BDS operat
ing expenses (drugs, transportation, and operations), but by Year 6, reven
u~s Itll<f ()llly l'iSell tQ cQver 1/3 of total BDS expenditures.

To better approach self-sufficiency, BDS has increased its efforts to con
trol drug costs and plans to expand to a second district (thus halving
Bhojpur's share of the operating costs). I3I>S lilSQ hg,s been gradually, but
steadily, lricreasfngprevlouslynomitial drug fees -- hopefully without
decreasing utilization by those most in need.
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FIGURE 1

Bhojpur Dru8 Scheme
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Health Post Prescription Study. ~illc~ its illc~J)ti()1l ill 1~8(), 13~ I1liS
attempted-to reduce unnecessary drug use and promote proper use through:
(1) supervisory visits to each health post; (2) twice yearly prescribing
workshops with "best prescriber" awards; (3) use of numbered prescription
pads to monitor and provide feedback on usage of' specific, popular drugs;
and (4) publication of a Health Post Drug Manual. The numbered prescrip
tion pads instituted at DDS's inception provided a unique opportunity to
study health post treatment patterns. Nearly 13,000 patient contacts were
11l111IY~~<l fQl' Y~lll'~ 2 11I1<l 6 (pre!u:riptiQn pads for Years 3-5 were rendered
uncodable by a 1986 monsoon). Analysis was done with a computer package,
&X, created by MSH for this purpose.

Analysis of diagnoses for Year 6 found that scabies and other skin dis
eaSes-were most common (BP)b of allpatlents),-foflowedby-acute respira
tory infections (10 %), diarrheal disease (10 %), various gastrointestinal
complaints (9 %), and intestinal worms (8 %). Under-5s were 16 % of
health post visits and, in each diagnostic category including diarrheal
Qlsease;lJle nUmbeiofvislts by patients oveFfiv-eflireiceeded ttiose by
the under-5s.

Analysis of treatment patterns showed a modest decrease between Year 2 and
Year-6 in the number of drugs per patient 101'- botn -1£g-e -gtoupf.--Deraileo _n_

analyses of treatment patterns for diarrheal disease, ARI, and scabies sug
gested overuse of antibiotics, use of significant quantities of drugs for
mild illness, little distinction among treatments for different types of
diarrhea, and little difference in overall treatment patteins for under-5s
and adults.

Usage of specific products was also considered. Procaine penicillin injec
tions were the most commol'lJy prescribed drug for both age groups in both
years (40 % of drug costs). At least 50 % of procaine penicillin pres
criptions were for scabies and other mild illnesses requiring only an oral
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fI<;lJRE 2

TOTAL COST PES eATIENT
Bhojpur Drug Scheme, 1980-1986

Cost per Patient ($)

1.02

Year 6

/"lo.,.
V.OI

0.670.66

-- ---- ---------

Year 3 Year 4 Year 5
Year 2Year 1

0.40

0.00

0.20

1.2°1
1.00 I
O.SOI
0.60 0.54

_ Operating Expenses c=J Drugs & Transport-- ------ -- - - ---------
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antibiotic or no antibiotic. In Year 2 over 1/2 of ORS was consumed by
the under-5s, but five years later under-5s received only 1/3 of ORS dis
pensed. ORS usage increased in absolute terms, but as an addition to anti
bacterials, rather than a substitute.--Codsum-ptlon-o{ some (fflfgs whose use
was discouraged (e.g., di-iodohydroxyquinolone) did significantly decrease
over the five-year period.

7. Implications

a. Selection. The impact of the 1986 National List of Essential Drugs
will be greatest if,

• HMG and PVOs adopt the list as the sole basis for routine
procurement;

~ !11~ li~! i~ ~l"iQcfi(;@'IIY' \lPcf@,t~cf to maintain its vitality and
relevance;

• formal administrative and budgetary procedures are adopted by HMG
and PYOs to control and minimize purchase and use of non-listed
items.

b. Financing. Inadequate funding remains a major limitation to child
survival efforts. The economic and managerial viability of RDEs for most
districts has yet to be fully tested. Activities to increase financial
resources could be:

•

•
•

•

•

continued efforts to obtain increased HMG, cfQIlQI", @,Ilcf rVQ
aHocattonsfor·essentilii·Cirugsandvaccines;

more thorough analysis and consolidation of RDF experience to date;

testing of drug fees which realistically balance actual costs,
cost-recovery objectives, health priorities, and ability to pay;

development of RDF supply management and accounting practices which
can be- administered without an excess of donot~SuppOtteaoTPVO
supervision;

development of measures which reasonably control RDF costs.

c. Procurement and Suooly Management. While procurement and supply man-
agement were not major foci for this study, several observations can be
made:

• the creation of a cooperative essential drug service for PVOs could
provide significant therapeutic and economic benefits through
pooled procurement, quality assurance, training, drug information,
llll<i ()tl1~! ~~!"i(;~~;

• regionalized HMG drug distribution addresses proximity and trans
port issues, but it presents its own personnel, logistic, MIS,
transport, and cost challenges which must be systematically
addressed;
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• continued efforts to strengthen vaccine distribution will be criti
cal to widening the impact of the EPI program on child survival;

• the present ~tea box~ approach to distribution takes only paitial
advantage of current "kit system" concepts which could strengthen
supply management;

• ~llil~ ~Qm~ ~3vin8s are possible through more competitive procure
ment, current prices are, on average, within 10 % of world market
prices;

d. ~. Available information s\Jgg~~!~ ~~Ql1QJllicallY wasteful and thera
peuticidly unsoiitidpractlces: . Possible actions include:

• completion of standard treatment schedules (STS) developed by HMG,
WHO, and local PVOs, and development of cost-effective means to
inftoduc-e-STSTnto pre-service -tiainIIig~ contliuingeducationa-nd
supervision efforts;

• support for supervision activities which focus on those few indi
vidual drugs and individual heatth tyto15iems-whTchappeai- to account
for most inefficient, ineffective, or unsafe drug use;

• institution of a basic information system, such as that in Bhojpur,
to monitor and provide supervisory guidance on effective dmg use.

e. Private Sector Opportunities. With 75 % of pharmaceutical expendi-
tures going to the private sector, it is important to find ways to direct
spending-oo -adlievable-nealth6bjeetivessuch·aschildsurvlvaI.· Po·ssfble
actions include:

• evaluation and revision of the drug retailer program to highlight
those few public health mes~ages-wh:ic1fc-anstiostaIltrvelyafrect

child survival;

• evaluating the extent to which districts under-served by the pri
vate sector could benefit from "social marketing" schemes-sucn-as
the HDS;

• initiation of a health care provider and public information program
targeting the few messages which could make a difference (e.g-:-,
dangers and costs of injections, need for full courses of necessary
antibiotics).
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NIGERIA: DIVERSE DRUG REVOLVING FUND EXPERIENCE i

In 1988 a PRITECH team analyzed the experiences of seven drug revolving funds
(DRFs) in Nigena,-wlfic-nate:-- .. ---

Three state parastatals:

Bendel Health Management Board
- Niger Health Management Board
- Imo Hospital Management Board

Ihree university teaching hospitals:

- University of Benin Teaching Hospital (UBTH)
- University College Hospital, University of Ibadan (UCH)
- ~hmadu Bello University Teaching Hospital (ABUIH)

One private institution:

ANNEX G

1.1 History

Drug revolving funds are a recent phenomenon in Nigeria. All seven of the
institutions began their DRFs in 1986 or later.

On the other hand, public hospital charges for drugs are not new. University
College Hospital (UCH) has always charged for drugs. Niger state, Imo state, and
University of Benin Teaching Hospital (UBTH) charged for drugs two to five years
before their attempts at a DRF. Bendel charged for drugs until the civilian
government took power in 15)75). Of till the illstitutions visited, only Ahmadu Bello
lJnlversity(ABUfCii<fnot charge for drugs before starting the DRF. See Table 1.1
below for a chronological summary.

The fact that six of the seven institutions examined had introduced drug charges
well beforefheir DRFs makes an analysIs oC-theTmpact ofDRFsonpatient
attendance very difficult.

A distinction needs to be made between simply charging for drugs, i.e., Cost
Recovery-Ptogtllms (CRPsj;-and chaigingfor drugs plus accriiirigthe revenues

IAdapted from "Assessment of Drug Revolving Fund Experiences in Nigeria," a
report prepared by PRITECH Consultants Donald Greenberg, Godfrey O. Obiaga, and
Samuel E. Nabena, 1988.

\
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Of the seven institutions examined, five had more or less "true" DRFs. Niger runs a
r'-D D __+,.. " .... '1111 ..... " nD c .... _,.1 T__' ... _.n.n'P'n.,., ;~ rI.ac.";nn.o.~ "lie:! '::II no):;' hut-;co -n'l~n~o",rI ":::Ul!
'-'.1'\."-, J.J.UL" II.IUC .LJI'.I'."'", AllY .I.J.J.J.U i:) V.lVI5.1.QJ.U, ...,;, U~".I.51.1."'U A.;;J a ..., ...'-.&, UU .. .I.~ .l.u.u.u."'O""u, ~

a CRP.

TABLE 1.1 History of Drug Revolving Funds and Cost Recovery
Prngr"ms

DRFs

Introduction of
Drug Charges
Introduction of
DRF C()llc~pt

BENDEL NIGER IHO ·UBTH UCH ABU CHANPHARM
before 1985 1982 1981 from 1987 1982
1979 start

1986 1987 1986 1986 1987 1987 1987

1.2 Organization and Ooerations

At teaching hospitals, DRFs are little more than in-house pharmacy
shops and have relatively simple organizational structures.
Authority for the DRF lies with a Drug Committee, with members
drawn from the administration, pharmacy, medical specialties, and
nursing.3 Day to day operations are managed by the Chief
Pharmacist or medical administrator on a part-time basis.

The state DRFs are administered by the Health (or Hospital)
Management Boards, quasi-independent parastatals that were
seconded from the state Ministries of Health to manage the
secondary health care facilities.

The states, in contrast to teaching hospitals, have highly complex
DRF organizations. Generally speaking, the DRFs have the
following three to four levels of administration:

I. Headquarters administration, responsible for policy and
planning.

2. Central Stores, which act as the main waiehouse, and
implement the administrative and financial activities of
the DRF.

':l. 7nn ..1 c;:.~t\...." fR..nrl..1 nnlv\ UThl ...h .....~ .. " o;nn..1 r1pnnt"J. ....."'"...10&..........v.&""~ ,&I.....u.""''''.a v ........ J /, ..,. ... a ... .a,.",alL -,.".,.. ~ 0 ... - ......_ .. __ ... _ ......

for distribution to the individual institutions.

4. Unit Stores at the hospitals, which actually sell the
drugs to the patients. At the hospital level, the DRFs

3If film and laboratory reagents are sold then the radiology and laboratory
cl~p~l"tm~Ilt~ ~1"~ l"~Pl"~~~Ilt~cl ~ ~~ll.

2

/



are organized similarly to the teaching hospitals
described above. In Niger and Bendel, the unit stores are
merely sales agents for the DRF. In Imo, the stores li!~

indIviauarpro1Tt·centers~actuafiy mlnf~DRFs.... -

At Bendel, the HMB chief and the Central Stores project manager
share responsibility for the overall management of the DRF down
to the Zomd~Stores. -J\nmo~ag6vernmenftaskfoice ofoufSide
medical professionals oversees the HMB Chief in operating the DRF.
Niger operations are overseen by a Management Committee
consisting of HMB health professionals. In all three states, the
Unit Stores are run by pharmacists, with input from- th-e-nospl1aJ
Drug Committees.

Disputes and conflicts within the HMB, between the HMB and the
MOH, and between the HMB and outside agencies plague the state
DRFs:

• The MOHs have retained control of purchasing, hindering the
ability of the DRFs to make rational purchasing decisions.

• In one state, the battle between the HMB and the MOH over
the control of drug revenues has paralyzed financial control of
the DRF.

• In another state, the widespread use of drug revenues by the
HMB for other expenses has to a large extent defeated the
purpose of the DRF.

• In a third state, the HMB and the Bendel State Treasury
have held on to nearly I million Naira that belongs to the
DRF.

Considerable tension exists between pharmacy staff, who
traditionally run pharmacy operations, and the accounting/financial
stllff, \VIlQ IlQ\V I>lliJ' lill important role in the revenue-generating
DRFs. This tension has prevented basic operations such as
inventory taking from occurring.

Private DRFs - Chan-Pharm is different in the fQIlQ""illg tbree
respects· froni fhe teaching hospitalsorthesiite DRFs:

• First, it is part of a private, nonprofit Christian membership
institution (Christian Health Association of Nigeria) that sells
on1yTO-tts piivate~iionpri>fit· Cliiisiianmember-iristitutions.··

• Second, it is a wholesale organization that does not sell
directly to patients.

• Third, it sells drugs in many states, reaching through its
retailing institutions 35 percent of the Nigerian population.

3



Chan-Pharm has a full time general manager, overseen by the
CHAN executive secretary and Drug Committee, made up of
representatives from CHAN and its member organizations. Chan
Pharm's headquarters and central stores are in Jos, Plateau state;
zonal depots are located or under construction in strategic
locations around Nigeria.

CHAN-PHARM is spared most of the bureaucratic difficulties that
plague the public sector DRFs. CHAN-PHARM always operated as a
business, and does not have accountant-pharmacist conflicts.

1.3 Staff Recordkeeoing and Capabilities

The Quality of HMB or hospital medical recordkeeping and
management capafii1i6es affects the abiTityto provide -quality health
care as much as it affects the operation of a DRF.

In general, the teaching hospitals have done a relatively better job
in maintaining the accollnting, pharmacy, and patient attendance
records essential to operate a DRF than have the HMBs and their
constituent hospitals.

The paGi state of accounting, phaimacy, and attendance recoids in
many of the DRFs makes the job of evaluating the DRFs difficult,
especially in a limited time period.

In general, the successful DRFs have at least one highly motivated,
dedicated management staff member that takes responsibility for
really getting things done. The quality and motivation of the
middle staff is lower; and, especially in the state DRFs, the quality
of the lower level staff seems-poor. integtatingthe LGAIMOO-
primary health care clinics into the DRFs would mean incorporating
more poorly trained, poorly paid staff and placing a great strain
on the system.

Of all the DRFs, Bendel has the best records and recordkeeping
systems; Bendel, the teaching hospitals, and CHAN PHARM seemed
to have the most competent and motivated staff.

Recordkeeping - The quality of the recordkeeping and the
capability of the staff are obviously interrelated. The ability of
the DRFs to keep adequate records and manage their programs is
handicapped by one or more of the following factors;

Civil service practices which make it difficult to promote
the competent, weed out the incompetent, provide
ill~(mtiY'~~ llllet re~llret~ for gOQet work; attracting trained
and competent pharmacists and accountants is,
therefore, difficult.
Public service managers who are uncomfortable managing
a private sector type business.

- --- -- --- --- - ----- --
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Pharmacists who are recalcitrant to give up authority for
operating the DRFs, but are not willing to learn or have
others perform normal finallcilll lllld acc()\llltiIl8ptoceoufes...
Poor infrastructure: e.g., nonfunctional telephones, muddy
roads.
Geographical difficulties: e.g., riverine areas of Bendel
Inadequate transport e.g:, few or CfilapidatedIorl'1ei ..
Insufficient resources for training and development

Pilferage - Pilferage of drugs and diversion of funds still plagued
DRE systems. It is difficult to gauge the severity of these-----
problems at any particular DRF because we relied on management
and staff reports, not our own audits and observations. In fact,
the DRFs that admit to pilferage problems may actually be better
()ff than those that insist nothing is wrong.

1.4 Financial Performance

In general, the paucity of data available makes financial analysis of
the DRFs difficult. This is due to a combination of one or more of
the following factors: the newness of the DRFs, the inadequate
accounting systems, lack of finance skills ill J!l~Y' I<~Y staff, andfeluclailce of irianageil:u~nttoshare-information.

The level of data supplied by the DRFs can be broken down into
tbJ"~~ categories:

1. Audited Financial Statements. Only Bendel state DRF
made available audited financial statements. The quality
of tl1~ lJ~llci~1 fillllncial statements is relatively good.
The Niger DRF has prepared statements that have gone
through the first rounds of an audit, but are not final.
These were not supplied to the team.

2. Partial Financial Data. The ABUTH, Imo, UBTH, UCH,
and Niger DRFs provided some data on sales and
expenses from which it was possible to make a cursory
financial analysis. Imo was noteworthy in its
unwillingness -to share iriformatlODlnthis area. In many
cases, the data supplied was incomplete and not very
useful.

3. No Financial Data. CHAN-PHARM supplied virtually no
financial data for their DRF. The management indicated
all available information was with their auditor, who was
preparing for the first time financial statements from
1982 to 1987.
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Profitability - With the possible exception of Bendel state, the team
places a low degree of confidence in the accuracy of the financial
data~ Thus~ tlie profihibilityanalysis fnaffollows snould beiead
with a high degree of reservation.

Profitability in the first year or two of a DRFs operation does not
necessarily mean that it is-~ustainable-over the 1011~-tetm:- xit- ---
DRFs except CHAN-PHARM have benefited from very low cost seed
stock provided by the FMOH which created large, one-time
inventory profits.

Four of the DRFs have generated revenues that cover drug
expenditures and some operating costs and have generated a
surplus.

CHAN-PHARM management claims all operating expenses are
covered with the profits from their DRF. Capital costs are covered
by donor grants.

Bendel revenues generate a large surplus after covering some
operating and depreciation expenses.

t\13UT!! PB.f !~Y~Jl\l~S C()Y~! ()Jlly II V~!y SIJlllll I'll!t ()f ()I'~!lltillg
costs (stationery expenses) and generate a small surplus.

Imo DRF data was not available; one of the Imo unit DRFs, Owerri
General, does not cover any operational costs, but generated a
surplus.

Three of the DRFs' (UCH, UBTH, and Niger) sales revenues did not
completely cover the cost of drug expenditures.

6



Table 1.2 DRF Profitability

PROFITABLE DRFs

CHANPHARM 10+ % sales margin
covered all operating expenses, and generated surplus

BENDEL 50 % sales margin
covered some operating expenses, generated surplus

15 % sales margin
covered few expenses, generated small surplus

IMO

~BU

UNPROFITABLE DRFs

40 % sales margin owerri General only
some surplus

UBTH

UCH

NIGER

95 % of drug costs recovered

80 % of drug costs recovered

50 % of drug costs recovered

Sales Volume - Sales volume of the various DRFs depends on patient load and
pricing policies. As one would expect, the more heavily populated states, Imo and
Bendel, have greater sales revenue than thinly populated Niger State. Niger State
also has lower markups than both Imo and Bendel, and a 50 percent discount for
stllff. ClIi\N-rlli\RM. II Illltioll-wide wholesaler, also has higher revenues than the
teaching hospitals, despite having far lower prices. Figure 1.3 summarizes 1987
sales by state and average sales per patient.

The teaching hospital DRFs have lower turnover, for two J!lllill "~~QIlS: Olle, these
DRFs consISt or-twototh-reeshopsalinost:Two.- ieaching hospital patients often
fill their prescriptions at a local pharmacist at home after receiving diagnosis and
treatment from the specialists.

More interesting from an analytic viewpoint are the sales per patient statistics: both
UCH and ABUTH have relatively low sales per patient at 2.6 naira4 and 1.0 naira
respectively. The low ABUTH sales per patient were probably due to two factors:

4Exchange rate of US$l.OO = N4.7 at time of study.
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1) the shops were only open 8 hours a day, and 2) the Zaria shop was inadequate
relative to the size of the hospitaLS The low UCH sales per patient was probably a
1"~~\l1t of the large <iiscounts given children, an<i the long delays at the store that
encourage patients to fill their prescriptions outside.

Table 1.3 Nigeria DRFs 1987 Total Sales and Sales per Patient
(in naira)

Imo
Bendel
CHAN-PHARM
Niger
UBTH
UCH
ABUTH

Total Sales
(miIlionnalra)

6.2
5.6
5.0
1.4
1.1
n Dv.u

0.4

Sales Per
Patient -(nail

9.0
7~O

Not availablE
Not availablE

7.6

1.0

5

Use of Revenues - The official policies that govern use of DRF revenues vary from
requiring that all DRF revenues be dedicated to drug purchases, to allowing DRF
revenues to be used for general institutional operating expenses.

The three state DRFs have had major problems preventing funds from being used
for other purposes.

The Bendel DRF is owed nearly 1 million naiia fiom the Bendel H~fB and the Bendel
State Treasury. This debt may be paid back in full, and represents a significant
but manageable burden.

In Niger, the struggle between the Niger HMB and MOH over the use and control of
DRF revenues has caused a partial paralysis of the DRF.

The Imo HMB has diverted over 2 million N from DRF revenues, apparently for
paying liMB staff salaries. This diversion threatens the viability of the Imo DRE

1.6 Pricing Policies

Retail prices are based on the cost of drugs, tempered to a greater or lesser extent
by market conditions. CHAN-PHARM, a wholesaler only, determines price solely by
cost.

The Zaria shop was small and congested. Adequate facilities are under
construction and a second shift is under consideration.

8



In general, the DRFs pricing policies do not seem particularly well thought out or
executed. Competitive price analysis is spotty and informal, and a basic
understanding of the price elasticity of demand seems to be missing. Table 1.4
summarize-s-tne-piicln-g- p61icies--for-tne vario-us-DRFs-; - ---- ------

The team obtained price lists from the DRFs, and at one private registered
pharmacy near a hospital entrance. Prices from patent medicine sellers or market
vendors were not taken although they are an important part of the retail drug
marketplace. The complete price survey data is shown in Appendix D. The
conclusions below drawn from the data are tentative and impressionistic because of
the small and unrepresentative sample size.

Inexpensive drugs, or drugs obtained free or below market cost were often wildly
underpriced by the DRFs relative to the private sector.

Expensive drugs were overpriced relative to the private pharmacy, who seemed to
treat certain expensive drugs as loss leaders. UCH and Bendel are probably the
most aware of their competitive environment, ABU the least.

i\ ~lIl>~!~!1!i~1 })()I"!i()ll ()f !11~ <1I"lIB ~lIP})b' ill Nigeri~ i~ f~k~, ~xpir~g, or otherwise
substandard. Without better education and regulation, the cheaper bad drugs will
drive out the more expensive good druBs. Fake, expired, or substandard drugs are
openly and easily available in Onitsha, Aba, Kaduna, and a myriad of other
locations.

The effect of prices on patient attendance is controversial. The consensus of DRF
management opinion is that as long as prices are not too low (creating artificial
demand) or too high (significantly above private pharmacies), drug prices are not a
major factor on attendance. Also, patients are reported to have a low level of
price awareness and are often not in a position to shop elsewhere, and are more
sensitive to the highly visible fixed rate fee changes, such as those for patient
<:~l'(1~ (~~~ !11~ J>~!i~ll! ~!!~Il<1~Il~e ~e<:!ioll fQllQ\\Iill8 fQr II more complete giscussion).

Imo is the only state DRF where the hospitals retain a share of the profits. Not
surprisingly, at the two Imo hospitals surveyed, the prices are usually higher than
the local pharmacy. In fact, they are often higher than the prices mandated bydie ImoHMB: -.- _..---- .......- _ - _ _ .

At Niger and Bendel, where the hospitals act as sales agents only and receive no
share of profits or revenues, prices are usually lower than the local pharmacies,
sometimesl)Ysigiiificarifamounts.. Froiritlie- Niger DRF mlinagement'spoiilt·of
view, the social services aspect of low prices outweighs the benefits of increased
profits. The Bendel management, on the other hand, is aware of the damage
underpricing could wreak on the private pharmacies.

Drug prices at the teaching hospital DRFs are usually well below those of the local
pharmacy; ABUTH's to an unusual degree. In general, the teaching hospitals could
raise many of their prices and still be comfortably below those of the private
e"\,J.."'.9lftftA:.ol"Itoft
jJIUI.lIIUI\,oICi3.
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Table 1.4 Pricing policies at Nigerian DRFs

DRF

Bendel

Niger

lIDO

UBTH

UCH

ABUTH

PRICING POLICY

25% over cost generally, higher for cheaper, less fo
more expensive
Nevermore-tlian 10% below local retail

At cost

Cen~ra~ stores stock purchases: lower than local ret.
Local purchases: 20-25% above cost

10-15% below market

Cost plus 10-40%, the more expensive, the lower the
markup.
Never more than local retail

Purchased drugs: 20% above cost
FMOH free drugs: below market

C~-I?HARM- Drop shipments: cost plus 7% plus unspecified ~fudge

factor"
Warehouse sales: cost plus 17% plus "fudge" factor

1.7 Patient Attendance

There was no clear evidence of the effect of DRFs on patient attendance from the
information collected from the seven institutions examined.
introduction of the DRFs:

ABUTH and Imo state had a decline in attendance;
Niger and liCH had no change in attendance; and
UBTH and Bendel state had an increase in attendance.

Table 1.5 summarizes the attendance data.

Unfortunately. every institution except ABUTH charged for drugs before they
began their DRFs. so there are no clear "before" and "after" time frames to
analyze change. Even at ABUTH. the data are not clear. The drop in attendance
in 1986. the year before the DRF began. was not significantly different than the
drop in 1987: the year thebRFbegan~ Attendanceeverywbereelse has been
dropping or stagnant since 1985. except at Bendel and UBTH.
Besides the problem of drug charges commencing before the DRF. attempting to
isolate the affect of DRFs on patient attendance data is hampered by two more
problems:- Firsf; there -are rnanyfactois \vhichaffeC:t pafienfatlellda-nce-ihatwould
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tend to obscure the measurable effects of the introduction of DRFs on patient
attendance. Second, patient attendance is often unavailable. If it is available, it is
often unreliable, inconsistently categorized over time, incomplete, or in insufficient
detal1.-------------- -- -- ----

Key factors that affect attendance are the following:

- Drug availability at DRF faciiities versus private pharmacies
- Public awareness of fake and substandard drugs
- Conditions at DRF facilities, e.g., staff attitudes
- Drug pricing

Conditions at competitive modein facilities
- Availability of alternatives to modern medicine; i.e., traditional healers,
chemists practicing "medicine"
- Costs of travel to DRF institution
- Disposable income
- Non-drug service charges and timing
- Number and type of exemptions
- Seriousness of collection efforts

Nearly all management and staff have an opinion on the effect of the DRF on
attendance, although the opinions are rarely backed up by hard evidence. The
consensus of these opinions are:

Charges for drugs or services causes an initial dip in attendance. Attendance
bounces back when patients discover that private health care prices are even
higher, and the drugs are often substandard.

Availability of drugs has a far more positive effect on attendance than drug
charges has a negative effect. Indeed, the funds generated by DRFs have
increased availability, and have helped boost attendance. This opinion was
b~l<1 ~"~Il. lit I>RFs like Imo where attendance has fallen since the introduction
of DRFs.

Drops in attendance from drug charges are not necessarily "bad". When drugs
were free or subsidized, patients s()tJ81l! tJ!1!1~~~~~lll"}' Ill~<1ication, or worse,
trIed to-obiliindrugSto reseiCat a profit. Drug charges weed out those who
do not genuinely need the dru8s.

11



Table 1.5 Patient Attendance 1984 - 1987 (in OOO's)

Boldface: Drug Charges Introduced
Underline: DRF Concept Introduced

1984 1985 1986 1982

Bendel 639 526 525 963

Imo 579 453 355 2il

UBTH 164 139 165 195

UCH NA 376 300 298

ABUTH NA 560 496 426

CHAN-PHARM NA NA NA NA
- - -- -- --

Niger* NA 82 70 69

NOTES:

* Minna General Hospital only

1.8 Exemotions

A summary of the types and costs of exemptions for the DRFs is shown in Table
1.6 below.

ABUTH and CHAN-PHARM do not have exemption policies. All customers pay
cash.

In Bendel and Imo states. the cost of exemptions is relatively low. at less than 10
percent of revenues. and do not present a serious threat to the viability of the
DRF.

i\t UBTH, UCH, and Niger state, exemptions consume at least 20 percent of
revenues and are a major reason why these DRFs are not profitable.

The team was primarily concerned with the impact of the exemption categories on
the viability of the OREs. Ihe larger issue of the costs to society of exempt
patients may be of concern. Therefore. Table 1.6 divides the DRF exemptions into
the following two categories; cash drain exemptions. that are paid for out of the
DRF account; and noncash drain exemptions. that are paid for elsewhere in the
illllti!\l!iQD, or by outside public agencies. Little data is available on the costs of
noncash exemptions. simply because they are a lesser concern to the DRF
management, which is primarily concerned about its own bottom line.

12



Table 1.6 Exemption Policies and Costs for DRFs in Nigeria

APPROXIMATE
CASH DRAIN COST NONCASH DRAIN

UBTH

UCH

Niger

Imo

13endel

Staff
Ward-supplies
Paupers
TB
Emergency

Staff
Children's
n;C!t"'Inl1 ..
~~tiiiiI''''...,'''4&.a....

Paupers
Cancer
TB

Staff,
Paupers
Prisoners
TB
Lepers

Prisoners
Paupers
NYSC 6
Prepaid 7

Paupers
Prisoners

20% of revenue
15% of reveniie
?
insignificant
insignificant

15% of revenue

10% of revenue
insignificant

?
?

all
total
20% of
reY'enue

all
less than 5%
of revenue

, , '1" ~1mngn1_1can_

"

None

Venereal Disease
Lepers

None

TB
Lepers
civil Servants

T_~~~_~
.u...t"...... ~

TB
Cancer
civil Servants

CHAN-PHARM none none

ABUTH

6

7

none

National Youth Service Corps

Large corporations that pay a fixed fee that covers all medical
services and drugs,

13
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1.9 Legal Barriers

Legal barriers per se seem to impose relatively minor burdens on the DRFs. The
bureaucratic· iridorganizatioIlllt·dlftlculties

u

discussed iiiSectlOn··j .2 OrganIzation are
far more significant.

Three legal barriers can be identified:

1. Ministry of Finance regulations against public sector borrowing limit the
ability of DRFs to obtain working capital.

2. Food and Drug Administration regulations against the advertising of
prescription drugs limit the ability of the DRFs to promote and advertise.

3. Ministry of Finance regulations governing tender procedures cause long
delays that contribute to stock outs and vulnerability to price incieases.
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ANNEX H

REVOLVING DRUG FUNDS IN THAILAND-

A. BACKGRQUND AND ORGANIZATION

1. General Background

Of the approximately 50,000 villages in Thailand, about 26,000 of them
have established revolving drug funds, and in 50% of them 70-100% of thehouseholds participate (1986 WHO Mission, 1988). A more recent estimateis that 45% of the villages are covered, but effective coverage is 50-60%of the population as many RDFs seii to persons In:oiner viIfages (Myers,1987). The population of Thailand was approximately 50 million persons in1984. The RDFs are the oldest, most numerous, most consistently profitable PHC funds in the country with other funds being for nutrition, sanitation; and health cards. The Government gives drug funds priority-Ovtfi---
other PHC funds, focusing on the most needy areas -- more than half of alldrug funds are located in the Northeast, the region with the highest
poverty rate. The WHO Mission Report further states: "The sustained provisiQll Qf essential drugs is a major element of PHe, which in tum is the
most important component of Thailand's strategy for improving quality oflife for the entire population."

Drug funds have often 1:>~~11 ~llc:c:essfullY started in villages where other
communIty funds have been functioning, and the villagers have a prior
successful experience. As of 1984 revolving drug funds were establishedin 33 percent of villages in Thailand. Drug funds are only one of the
types o£ funds sponsored by the Govemment to finance and prOVIde-serviceslocally; there are also community funds for nutrition and sanitation,
agriculture, and other development activities. The Government has turnedto these funds as a way of coping with the economic burden of an
illC:I"~~illg demand for services. The hope is that local funding and
management can recover costs.

In the area of health, this will allow the Ministry of Public Health
(MOPH) to devot~ f!lQI'~ 1"~~Qllrc:es to training Y'iIlage Health Visitors (YHYs)and Vlifage Health Committees (VHCs) to provide increased health and family planning services. Reports have revealed that the Government of
Thailand provides only 31.1% of all health expenditures, while householdsand other private sources provide 68.9% (PRICOR, 1~87). Another source(WHO MissIoIi Report, T98S)indlcatesthat-ifi 1983 4.6% of the GNP was
spent on health, and overall in 1985 per capita expenditure on health wasUS$38, of which US$26 (68%) is paid directly by the consumer; 53% of totalhealth expenditure in Thailand is on drugs (61 % of the privat~ ~~c:!QI' :md34% of t}ftqm-ollc- sectoi'neaTthexperidHiire). - ... .....--

*This description is drawn largely from the paper Financing Health
Services and Health Care in Thailand by Charles N. Myers, Dow Mongkolsmai,Nancyanne Causino, Bangkok, USAID, 1985.
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The MOPH has been setting up drug funds since 1978. In 1932 the pace
accelerated because of the recognized success of the program, so there are
many new funds, and the median age is only slightly more than 12 months
(see Table I). There are numerous older examples, however, which have
been in existence-tong-ell(rugn-to aemoiiStrateCiear patterns oroperatton
and management.

TABLE j

Characteristics of Drua Funds

I IIorth IIortheast Central SouihI

RiGIIlII: : D : 7011 n : 1,611 n : 290 !! : 151
I
J

I
I

%0' FO WITH VIIV'S (J IIAIAGIIlIIf COIIlmn I 95.9 92.5 95.2 93,4I,
I

, or ro COIlPIIfSATIIG 1lM!GDS I 50.6 48.2 45.5 31.0I
I
I

goIY mIIG CAPITAL 1M WT* I 2,000 2,000 2.550 1,999I
I
I

MilIA! AGi Ii ur"Si
,

12 12.1 11.2 12.0I
I
I

%Of ro PIlOfITAlILI , 91.5 92.0 85.2 81.4I
j

I

%0' 'lJIlIi ACTIYI 1M IlOTRITIlI I 35.2 43.8 42.0 32.5I
I
I

%Of FD ACTIYI 1M AGiICULTUU I 8.8 11.0 11. 0 2.0I
I
I, 0' ro ACTIVI II NATO AID SAlITArIOI I 26.1 29.8 31. 0 23.8I
I
I

%Of rtJmj ACTIYI II OTIID COMIITY IlIV1LOP!IIIT : 9.3 12.0 7.0 10.6

AiiiiGi mUGj FOiiibiiICI 1,425 1,000 1,310 7.550

AmD DIID or STOIIS PO fILUGI 5.6 3.9 6.7 4.5

*25.63 Baht : os $1.00
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2. Community Involvement

Most revolving drug funds in Thailand are established at the initiative of
the MOPH, by Hospital Directors and Provincial, District, and TllJ!lt>QIl
Healtll Officers. The estiblIshmeniof itiindidea.liY·involves· the coopera
tion of village leaders and a majority of village households, with
District and Tambon Health Officers playing an active part. In about 25%
of the existing funds, villagers have themselves perceived the need for a
drug fund· and sertlie wl1eefsirimotioO:; particuhlrlyif fhei have had -
prior successful experience with other community funds in agriculture or
public health. In general, however, most villagers have a limited under
standing of revolving drug funds and need much encouragement and education
to become involved as both consumers and shareholders.

Whoever initiates the fund, the MOPH begins the process by providing capi
tal in the form of an inventory of drugs and medical supplies. Then there
is a village meeting, election of fund maa~agers, sale of fund shares, and
sometimes a fund-raising event.

3. Political Environment

Among the targets of Thailand's National Drug Policy, promulgated in 1981,
are to provide an adequate supply of safe and good quality drugs at reason
able prices at all levels including to the rural areas. To stress the
political commitment of making ~~~~Il!illl <Jl"\lg~ ll\fllilllble, the Government
inCluded thenationaI druipollcy component in its Fifth Five-Year Plan
(1982-1986); in the Sixth Five-Year Plan (1987-1991) emphasis is placed on
ways to rationalize drug use and to strengthen the ongoing operations (WHO
Mission, 1988).

The most viable revolving drug funds serve a high proportion of vi11age
households, with an average of more than 80%. The proportion of house
holds served is higher when the village is smaller, the fund is older,
managers receive compensation, and there is widespread ownership of farm
land. The households served tend to decrease when the fund capital is
used to make household loans.

The PRICOR study found that over 70% of the vi11agers are recipients of
the fund's services, and that in all cases the RDFs ensured the regular
availability of inexpensive supplies (PRICOR, 3/87).

B. FINANCE AND FINANCIAL MANAGEMENT

1. Capitalization

The initial capital provided by the MOPH in the form of drugs and medical
supplies -- worth about 700-800 Baht (US$32.50 - $36.00) -- is small in
comparison to what is raised in the communities and particularly in compar
ison to the level of capital attained by themosnu~cessilir-dtugftindsin .
just two or three years of operation. Capital is raised from vi11age
households by sales of shares in the drug funds; the proportion of house
holds that are shareholders ranges from 30-100 percent. Households may
own more than one share, but some committees -set an upper iimit for ea-ch
household to prevent a family or group of families from taking over the
fund. Poor families are sometimes able to buy shares on credit or are

- 3 -



given shares in exchange for their work in buiiding or maintaining the
drug fund's store.

When share ownership is widely distributed, the amount of capital raisedis indeed impressive, as seen in Table 2 which shows that th-e-lfiltiarcapital raised in each of the six sample communities exceeded the amountprovided by the MOPH; in the most successful fund, it was ten times asmuch. It isn't necessary for a household to purchase shares in .order to
11~"t' 3~~ess to the drugs, as they are entitled to purchase iegardless; fiorare shares generally purchased because they anticipate profits; householdspurchase mainly (71.5%) because they want the village to have the advantages of a drug fund, and also out of respect for the individuals settingup the fund. Social ()\)liglltiQI1 is the main reason (or purchasing sharesiiiitiafly,itraitwhich is enhanced by social cohesion.

TABLE 2

Share Purchase Case Study Drul Funds

I :MIl!BU or : ,or I ,or I :lIUIlBIR or : IJITIAL II I I I
I '(00) :mlJlllJS:mmoo :lmilIllLm: SHARI I SIIARIS I CAPITAL II I I I
I I NITB :PlJRCUSIS: PRICK :PIJRCBASID : RAISID II I I
I :1mORCYCLIS: SIIDIS I I I II I I I I
I I I I I I II I I I I I II I I I I I II I I I I I I;Meen, Soogihla 15 I au I 15' :10 Baht I 90 I 900 Baht :I I I I

I I 1-- ---- 1 I 1
I I I I I I:Ban HoDgWalon, 46 I

9' I 80' :10 Baht I 133 :1,330 Baht :I I I

;Si Sa let I I I I, \ I \,
i ,

I I:Serdnoi, ~~~i 169 I m I 30t l?n D~U co
\1,li20 Baht ;I I ,COW 1llW~ illI

I I II
I I I I I:Ban JOIt.evee I 246 I m I 90' :10 Baht 214 :2,140 Baht :I I

:Chiaq lfai I I I I II I I I II I I I I II I ,
I I:WODC-1Ii I SoDgilla I 100' I 70' :50 Baht I II I , ,I

I I I I II , I I I I:PJw) Supbao, Clxlnlmi 234 I 50' I 50' :50 Baht 219 :10,950 Baht:I I
I I ,

II
I I II
I II
I I

* Percentage includes later slim ~hase a3 lieU a3 initial share IUl'Chases.
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In a study conducted by Mahidol University of 2,955 funds it was found
that the capital in a fund ranged from 0 to 50,000 Baht (USSI976), with
the median being 2,000 Baht (USS79).

Why do households purchase shares and what explains the variations? The
great majority interviewed in a study of 22 more successful funds stated
that they wanted to help the village obtain the benefits of a drug fund; a
~Ill311 percelJ.tage added that they respected the individuals setting up the
fund. Both responses are measures of the social contract in Thailand and
are strongest in small, cohesive villages.

Along with buying shares, households are sometimes aske<i !Q ~Q!l!I'i1)\l!~ :1
smallarnouniio the fund, as a donation-io the common good -- another
example of the strength of social obligation in capitalizing the fund.
But once the fund is well underway, the profit motive begins to playa
part; successful drug funds with high profit distributions continue to
se11fat-more shares-than their less siiccessfUlcouiiterparis..

2. Cost Recovery

Through the Government Pharmaceutical Organization (GPO) system most drug
funds are able to sell drugs competitively at the prescribed mark-up, and
more than 85% make a profit. Table 1 shows that in the most successful
funds inventory turnover and profits are high, with a high rate of return
to shareholders .. Some drug funds have expanded theii scope and sell drugs
in neighboring villages.

In a study carried out from March 1983 through January 1986, it was found
tllaT ohlY91J{i6ftheRDFsstiidied decapitalized(PRICOR, 3/87). Also they
found that schemes making larger profits sell a broader range of items
rather than drugs alone, and additionally have the services of a full-time
manager.

3. Financial Management

Pricing. Most RDFs are able to sell competitively with the full 30%
mark=up being charged, and ovei 85% of the RDFs reported making a profit.
Standard prices have been established for the public sector (WHO Mission
Report, 1988).

The GPO supplies generics at lower cost than name brands; it absorbs trans=
portation costs so that its mark-up is based on urban prices (30% below
the urban retail cost); and travel costs to consumers are lower because
the drug fund stores are closer than most alternatives.

MIS and Monitoring. At the health center level, emphasis is placed on
recording past drug consumption in order to be able to clearly define
future drug requirements. However, no information is available about the
Cllllliity 1l1l<111J'J'I'()l'l'illt~!l~~~ ()f l'1'~~~l'i1)i!lg 1l!l<1 <1i~p~ll~illg. No illformation
on the needs of vulnerable groups, such as whether they have access to
essential drugs, is collected at present. Health Center staff carry a
heavy load now with 22 forms to be completed each month (WHO Mission,
1988).
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FQreign exchange. This was nQt repQrted in any Qf the SQurce materials as
being a prQblem.

Sale of other goods. Some of the more successful drug funds have becQme
stQres selling basic gQQds and some luxury items. The most extensive drug
fund stQres sell SQap, a variety of fQods, ORS packets, weaning fOQds and
nutritiQnal supplements, whisky and beer, SQft drinks, clothing, animal
feed, and cigarettes! The profit margins on these items vary from place
tQ place, but in general the stores carrying them offer two advantages
that enable them tQ cQmpete with Qther IQcal stQres: first, peQple whQ
CQme tQ buy drugs will buy Qther gQQds if their quality and price are
equal tQ Qther local sources; second. shareholders will often buy these
gQods frQm the drug fund stQre because their purchases help tQ increase
the earnings Qf the fund and their Qwn prQfits frQm it.

C. MANAGEMENT

I. OperatiQnal management

Drug funds are managed by cQmmittees Qf 10-12 members, generally elected
at village meetings. Members Qf the cQmmittee are usually frQm leading
families; have higher than average hQusehQld incQmes; and hQld impQrtant
sQcial pQsitiQns in the village as monks, teachers, headmen, and members
of other community aeV'e101fmenCcommiUees.-SOme-liTe-edticateaafthe
secQndary level and abQve; others have worked in jQbs Qutside the village
that have given them some managerial experience. There is very little
training Qf fund mallllgt'l'~ ill t'itllt'1' ID3113gement skills Qr basic pharmacQI
ogy;thestudy-o(-mQre successful drug funds revealed that even in this
sample, less than 10% Qf managers received any training.

VHVs are almQst always members Qf the management cQmmittee (see Table 11,
willi the Tamo()D Healtti bUice-i -servltii asaconsiiltanttothecoIDmittee.--
CQmmittee members serve fQr unspecified terms. There is little cQmpeti-
tiQn fQr the PQsitiQns, and there has been very little turnQver Qf CQm-
mittee members -- mQst have served as IQng as their funds have existed.

Managerial respQnsibilities are divided amQng cQmmittee members, with the
VHV Qr village headman serving as chairman. The VHV is usually responsi
ble for drug sales and for giving advice and referrals cQnnected with the
use of diUgs. Monks are fTequently in charge Qf daliy l'ecei-pfs-ana-work
ing capital; Qther cQmmittee members serve as accQuntants, auditors,
recQrd keepers, sales clerks, and general overseers.

For most members, these are part-time issponsibilities that do fiot inter
fere with their principal Qccupation -- mainly farming. Sometimes a VHV
cQmmits full-time tQ drug fund management, selling drugs at any hQur to
peQple whQ need them, keeping all aCCQunts and recQrds, and Qrdering and
maintaining inventory_ Even when they receive compensation for these
tasks, their pay probably does not equal their foregone earnings as
farmers; the family members who take over their farm work are, in effect,
subsidizing the revQlving drug fund -- a pattern that may need to be
ll<:kllQ""I~clg~cI 31lcl lldjusted in the long term.
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Involvement at this level also leaves the VHV, who may be full-time with
the RDF, with less time available to treat and refer health conditions
that do not require drugs. This is a difficult cost to quantify, but it
has important public health implications that cannot be overlooked, forthe promotIve lindpreventiveactiviiiesmay-then-suffer.--------- -

2. Compensation of Managers

Between 30 and 50 percent of the drug funds compensate members of the
management committee (see Table 1). Compensation takes a variety of
forms: salary, a percentage of profits, or free or discounted drugs.
Managers have first access to scarce drugs when the order arrives. They
may also have the right to borrow-from the (una-at interesf-tatesbelow
the prevailing market rates. And as shareholders, they receive a propor
tion of the fund's profits.

Compensation is an impoitant incentive for good management when it is tied
to performance and profit. Careful control of inventory increases sales;
good records increase performance, profits, capital, growth, and the
reputation of the fund.

3. Logistics

The village RDF Manager prepares purchase requests for the HC or District
()ffic:~; S\lc:1t drugs are delivered or picked up. Village purchases are also
made from private stores. At the provincial level, procurement of drugs
is decentralized; an annual procurement plan is devised for the province's
facilities and RDFs, on which purchases are made on the basis of quality
and price competitiveness. Howevei, some preference is given to the
Government Pharmaceutical Organization (GPO) (WHO Mission Report, 1988).
An advantage of using the GPO system is that the GPO stocks "essential"
drugs only, excluding drugs that have been judged worthless or dangerous,
or are too complex to administer and monitor at the village level.

Drug purchasing plans are devised for each level in the 71 provinces and
are forwarded to the Ministry of Public Health in Bangkok for procurement,
production, and distribution. The drugs provided include acetylsalicylic
acid, paracetamol, sulfadiazine, chloroquine, oral rehydration salts,
tetracycline eye ointment, sulfacetamide eye drops, kaolin mixture,
mebendazole, and several household mixtures and syrups (WHO Mission,
5/1~~~).

4. Training and Supervision

Training in management or basic pharmacy has not been a prominent activity
Of tJie Thai RDFscJieme~~uld-on.1Y5%ofTam-bonhealih officers and 9% of
RDF managers interviewed stated they had any training as part of setting
up the fund. Similarly there was very limited social preparation of the
communities about the scheme.

The PRICOR Study conducted field testing of several models. They found it
is important for fund managers to receive training in fund operations and
on mobilizing community support and participation. Additionally, they
discemed that routine support and supervision is essential, especialiy
when funds become more profitable. A further finding is that only the
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The WHO Mission Report states that in the two provinces they visited the
Village Health Visitors were generally well supported through visits by
health center staff; however, supervision remains a problem in some parts
oftne couiifry:Close -supervision~botnbytlieTain6ori(siib~disifict)and

from the community hospitals, is necessary for financial management
aspects as well as the rational use of drugs. By way of example, the
report cites a practice which the MOPH has strongly discouraged, specifi
caiiy the sales -of "Yachud," a set uf-4-~ tal>1etn:rn:aplutercofitatnifig--- 
different potent drugs claiming to have universal effect in alleviating
various kinds of diseases and symptoms.

5. tv1anagement PiQblems

The revolving drug funds tend to develop problems when the Tambon health
officer is inactive or committee members lack commitment and energy; when
income-producing opportunities are overlooked; and when VHVs are not
involved in sales, record-keeping, and inventory control. The most common
problems are incomplete records and and inaccurate accounts, with few
funds maintaining double-entry accounts or complete and current inventory
records. The long-term consequences of this for many is gradual
decapitalization, stagnation, or failure.

The process is well documented for a drug fund in Ubon province where
eight VHVs took turns running the store. Each day a different woman
waIted on customers indkepttracko(money and inventory.\Vhen-the first
shipment of drugs arrived, the store was jammed with customers, so that
record-keeping and accounting fell behind. Some villagers bought on
credit or paid in kind with rice or charcoal, but records were incomplete
and no effort was made to sell the goods that had been traded for drugs.
Some drugs sold out quickly while others languished on the shelf. Still,
every month the fund ordered the same 20 drugs in the same quantities.
Despite strenuous efforts by one committee member to make sense of the
records and maintain capital, the fund was eventually unable to come up
with the 2,000 Baht for the next month's order. Villagers began to travel
to other villages for their drugs.

6. Sustainability

The WHO Mission Report (1988) pointed out several possible weaknesses:

• When the RDF drugs were sold from a shop separate from the VHV's
house, medical guidance was limited, and the shop assistant sold
drugs upon request like any other commodity.

• ORS sachets were not generally available, and people did not know
how to mix them using the raw materials. Diarrhea is the most
frequent complaint in some provinces for both outpatient visits and
inpatient admissions.

• While the poorest villages may be in the greatest need for
pharmaceutical treatment, because they are poor they may well be
unable to participate in the RDF scheme.

- 8 -



• There may be a need to strengthen the training of the VHV through
improving the training of trainers; at present refresher training
is scheduled to take place once per year for two days, with two
hours beiIl~ ~ev~ted to essentilll ~r\l~s.

• Revolving drug funds in Thailand are considered successful when
they provide basic drugs at affordable prices; reduce drug abuse;
serve a high proportion of households; and operate equitably while
maintaining "iabil1ty,-j)rofitabltity;capita:l appieCiatiori~ and 
growth. By these indicators, there have been very few failures
among the drug funds established in Thailand. There are, however,
different levels of success. The most successful funds are marked
by a high -- often full-time -- mafiageriaicommltMenrfroIn-~Ccompe

tent, conscientious VHV who is paid for his/her work. Other marks
of successful management are the active participation of the Tambon
health officer in all aspects of the operation of the fund; manager-
ial help from professionals at nearby MOPH institutions; and diver
sified income sources (primarily the sales of consumers' and pro
ducers' goods).

E. IMPLICATIONS OF PHARMACEUTICALS COST RECOVERY EXPERIENCE

Along with good management, successful revolving drug funds are correlated
with certain social chll!llcte!isti<:;s: ~I!l~ll, ~()c:i~llY c:oh~sive villages
1"elativelY Isolated from other sources of drugs and supplies, with equit-
able land holdings, where villagers perceive the need for a drug fund.

It is noteworthy, however, that there are many successful diUg funds that
do not fit all these criteria. The demand for drugs is strong and consist
ent across all regions of Thailand; even when conditions are not ideal,
the revolving drug fund has proven itself capable of meeting this demand
",,1lil~ S\l1:>$tllntiaUy reducing opportunity costs and retaining a market
advantage.

The PRICOR Study states:

"Despite these general findings, experience indicates there is no
single model or single set of models which is applicable to all
communities. Rather, the essence and merits of setting up community
financing mechanisms do not rest in the type of model, but in theil'
potentiilf (oraSsurfrii that pooled resoiircesareseif~generatingand
can be used for the community's benefit" (PRICOR, 3/87).
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ANNEX I

ZAIRE

A. BACKGROUND AND ORGANIZATION

1. General Background

Zaire's heath care system was decentralized into 306 health zones in
1982. Each health zone covers about 80,000 to 100,000 people, covering
60 to 70 % of the population. Typically, a health zone has one referral
hospital, usually with 100-1 SO beds, llJld llbQut 10 health centers which
eachcoverupto15,Ooopeopie~--A "Medecin Chef" (Head Doctor), located
at the zone's Bureau Central (Central Office), is responsible for the
management of the referral hospital and health centers. In addition to
providing supervision to the health centers and hospital, the Medecin ChElf
oversees lheprocui'emenf anddlstribiiHon-of needed.Dledlcitlonsto -the
health centers of his zone. At present, about 1SO health zones are func
tioning, and the rest are planned to be phased into operation by 1991
(Mandl et a1. 1988).

Though each zone is part of a greater sub-region and ultimately a greater
region, it has the autonomy to design its own health delivery and financ
ing system. Each zone has a different organizational structure which is
manifested in various payment schemes, procurement processes, levels-of
health center autonomy, and overall efficiency.

Drugs play a double role in primary health care: they serve as neC:ElsSlll"Y
pfOQuclsTor curative care arid iiS-libasis (or ahealth care cost -recovery
system (Miller, 1987). In each zone, the central office obtains drug sup
plies for its health centers (from the sub-regional depot, a wholesaler if
the zone is located near a big city, from a donor like UNICEF, or some
times from the retail private-sectorJ.-The drugs are sold -to Uie nealth 
centers of the zone at a mark-up to cover the operation of the central
office. In theory all health centers within a zone charge uniform rates;
however, in practice individual health centers often determine their own
health service and drug prices or a flat fee which inc1ude~n:rfug-prices

and health service fee. Health center cost-recovery is supervised by the
Medecin Chef de Zone, while zone performance is supervised by the sub
region and ultimately the region (Litvack, 1988).

2. Community Involvement

Health or development committees exist at the regional and subregional
levels while corresponding sub-committees function at the zone and health
center levels. Community development committees identify the most impor
tant needs in health, nutrition, education and related areas and suggest
ways of meeting the needs. Committees then make budgetary estimates and
detel"l1lillEl I1Q~ IIl\l~11 the community should pay and how to raise the necessary
funds. Indigent care policy is also determined by the committees ensuring
health care access to those who are too poor to pay. The regional and
sub-regional development committees are usually composed of
representatives from various departments Ilt thEl I"ElSiQlllll QJ' ~\lb-regional
level:aswelfiis ofrepreselltatlves from the population (Mandl, 1988).
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3. Political Environment

In Zaire, decentralized health care is part of a larger development
approach emphasizing decentialization and community participation (Mandl,
1988). Since the central government's position regarding cost-recovery
emphasizes and relies upon community financing, it provides training,
supervision and minimal financial support to encourage such activities.
In £act:; one reason for the high rate of cost-recovery among Zairean
health facilities is the emphasis that the government has placed on the
need for them to achieve financial autonomy.

Wllil~ tll~ gQv~rtlll1ent is very supportive of drug sale programs, its liberal
national pharmaceutical policies may affect drug cost-recovery programs
negatively. The government has promoted the growth of the private sector
through various mechanisms including extensive trade liberalization and
easing all government controls over the typ~, gll1111!i!}' 1111<1 gll11lity of
productS produced.-Zalre is one of the few sub-Saharan countries without
a national essential drug policy. Thus government health facilities are
forced to compete with the private sector which does not limit its procure
ments to the most cost-effective drugs but emphasizes the most popular
clI·ugs. -As a result~aIl suppliers ofphafmaceiiticafs -(goverrimentaland
private) provide non-essential drugs.

4. Parallel Providers

There are over 100 private sector pharmaceutical importers in Zaire,
providing 80-85 % of total pharmaceutical supply. Locally formulated
products represent a relatively small share ()f ~Qll~llmp!iQll. TIlQuglt
profIt margins- supposedly are not to exc-eed 33 %, in fact prices reflect
market forces. The wide range of drug suppliers and drugs (non-essential
drugs and dosages) combined with the tremendous public demand for pharma
ceuticals has led to very high local prices. Since income levels are so
row in Zaire arid are continuaffyeroded (fue-to inrtation, pharmaceutIcal
cost recovery could be affected by insufficient resources to pay for the
drugs. Moreover, most pharmacies and vendors of drugs operate without a
licensed pharmacist. The misuse of drugs due to expired drugs, unlabeled
samples, fake products;-amt-pfOQUcts-wnosecOllfefifis aifferent or lower
than stated is common.

Unless government facilities provide competitive services and maintain an
adequate stock of phaimaceutical supplies, the abundance of privatephar:.
macies, vendors, and traditional practitioners poses a serious threat to
their cost recovery. The presence of another major health care provider
can greatly affect health center utilization, which must be sufficiently
high for the consultation fees collected to cover the centei's costs.
Health centers that are unable to maintain an adequate drug stock lose
patients to pharmacies and other providers from whom medications can be
obtained directly. Those health centers existing in zones with no central
drug purchasing source, also possibly those located very far from the
zone's central office and drug depot, are at a higher risk of not maintain
ing adequate stock.
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B. IMPACT ON HEALTH AND PATIENT ATTENDANCE

Utilization of health services has been affected by the health fee.
Generally, people who become sick and who do not seek care justify their
attitude on -the-lack of financiatreso-utces.-If-tiseffeesacf as lldeier":
rent for many people who would otherwise seek health care, then user fees
are indeed affecting health status, as presumably some of those people
would benefit from modern treatment.

Utilization of health services in Zaire has also been studied in regard to
the effect of different payment schemes. A direct correlation has been
found between payment schemes and visits per episode of illness. Visits
per episode were higher in centers using a fixed fee for illness episode
than those using a fixed fee for consultation and variable fees for
medications.

Empirical evid~llge ~eems to indicate that utilization may be more affected
byifargepercentage change in price, than by the absolute price. Utiliza
tion in the Vako zone remained unaffected by an increase of 25 % (80
zaires to 100 zaires) as it did in Boma City zone where prices were raised
50 % (50 zaires to 75 zaires). Patient atten(lll11g~ ""ere halved, however.
in the iiiralzoneof Boma-wherepfices-were raised 400 % (10 to 40 zaires)
(Miller, 1987).

Health center utilization is affected greatly by the availability of
pharmaceuttcaIs:---rIeaTth centers reporied that ih-eirpatient attendance
increases dramatically when drug supplies first arrive each month or two,
and subsequently decline as people become aware that supplies are low
a~aill (Litv~~k, 1~88).

C. FINANCE AND FINANCIAL MANAGEMENT

1. Capitalization

The strategy for financing the health zones involves a sharing of costs.
Investment costs were primarily provided by three donor sour~~!;: lJS~II) and
the -Cliurch ofChrist's"Basicl{uralHealth-Project" (SANRU); UNICEF; and
Belgium's "Sante Pour Tous" project (Bitran et aI., 1986). The government
of Zaire pays base salaries to many of the zones' personnel, while the
zones are responsible for supplemental salaries and operating costs.

-- - ---- - ----

2. Cost Recovery

Since many health zones charge one flat fee for an episode of illness,
health center cost-recovery is-important to examin-e;ralheco tliaiifocusing
exclusively on drugs. A study conducted of 10 sample health zones found
that the average health zone recovered 79 % of its operating expenses.
The government of Zaire paid 12 % of the remaining operating costs, while
private donors financed 8 % (Bitran et at, 1986). Table j shows a
breakdown of costs by sample health zone, and Figure I shows burden share
of operating costs. In 1985, operating expenses of the 10 zones varied
between 3,034,000 Z ($60,680) and 5,672,000 Z ($113,440). The annual per
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TABLE 1

Stiuctiiie of Health Zone Costs, 1985 (Percentages)

Bokoro Bwamanda Dunga Kaniama Kikimi Kindu Kirots
COST CATEGORY

Salaries 37 40 56 36 26 53 50

Drugs & Medical
Sl1l'l'li~~ 45 33 28 42 'HI ." '"1£

.JV L..J LO

Maintenance of
Vehicles & Buildings 12 1 3 3

Fuel & Lubricants 5 5 4 0 5 3 7

Office Supplies &
Miscellaneous 13 10 10 18 37 19 16

TOTAL OPERATING
EXPENSES 100 100 100 100 100 100 100

SQurce: Bitian et aI., 1986.

FIGURE 1

Sources of Health Zone Revenue
- ---- -

8.08%

• User-Fees
~ Gove-rnment
• Private- Donor

Source: Data from (Bib"an et a1., 19(6)
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capita operating expenses of the zones ranged from 35 Z ($0.70) to 93 Z
($ 1.86) (Bitran et aI., 1986). Salaries and drugs are the two most signi
ficant portions of operating costs. Since salaries are often the target
of g()Y~!l!I!1~l!! ~lJb~igy, the full costs of drugs remain.

An examination of health center and pharmaceutical cost recovery expe
riences in four health zones in different regions of Zaire indicated that
there are certliill cOIllIllCJI1 clt~r~~t~!isti~~ fQ! 1t~~I!1t (:~I1!~rs unable to
recover costs. These include low population density of health center
catchment areas, presence of strong competition, lack of maternity servi
ces, poor drug supply, prices that do not reflect cost, and management
skills of zone employees (Litvack, 1988).

3. Financial Management

Health fee exemptions are provided to indigents, who are usually the old,
the very poor, or the very sick.hr s(nIfe-~ones-;ci11IdrenaiealSo

considered indigent. Though government employees were provided with free
care in most health zones in the past, recently the management of most
zones have begun charging normal fees to civil servants to improve
financial performance. In general, 10 % of patients are deemed indigent
and are given free care. This policy does not seem to threaten financial
viability of the zones (Bitran et aI., 1986).

Drug prices are established in several ways. The four principle payment
schemes are:

o A fixed fee per illness episode;
o A fixed fee for consultariun with varying fees for medication in

relation to the daily dosage and drug cost;
o A fee for illness episode varying with the severity of the illness

and the cost of drugs required;
o A fee for consultation and drugs with a sliding scale for

necessary additional visits (Mandl, 1988)

The most common method of payment is the fixed fee per illness episode.
Since the major component costs of health services (including overhead
expenses) and drugs are not distinguishable under this payment mechanism,
it is particularly important to establish the fixed fee scientifically.
Some health zones do indeed anticipate total health center costs by using
Q~! lJ!i1i~tioll gata and are able to derive a sound fee level. Many
others however, do not use cost information as the basis of the decision
and consequently, are at greater cost-recovery risk (Litvack, 1988).

Though supply is often inad~g\1~!~ (g~pel1ging on the particular health
ione)~th-edrugsthatgovernment health facilities do supply are at a
price lower than that of the private sector. Health zones are potentially
able to obtain large discounts from bulk purchasing and therefore can
offer the drugs at a lower price than the pharmacies.

--- --- - ----- -- -- - --- ---- ------_.------------

The analysis of such issues as information systems, performance monitor
ing, financial accountability, cash management, etc., is difficult to
undertake since each zone varies with regard to its policies lilld l'~rf()rIn

ance success.

- 5 -



In general, one of the biggest potential problems facing the drug sale
component of the zone cost recovery program is the high inflation level in
Zaire which exceeds 100 % a year. Some zones, particularly those which
charge a separate drug fee, seem able to continually raise prices in line
witn-the increase in costs; yeftneYiiskde-cIiliidnutiIizationif the .
price exceeds the population's purchase power. Other zones, especially
those charging a flat fee for consultation and drug treatment, find it
more difficult to raise fees. As a result, they jeopardize their cost
recovery performance whi~h u1timatery-tesU1tsrrt-a-aetei'iofiltionill
quality of care, since drug supplies become scarce, personnel performance
declines when salaries are not paid, and health center maintenance deteri
orates as necessary supplies cannot be purchased. A study conducted in
1987 examined health zone response ttt inflating costs and concluded that
most zones had been able to increase patient charges in order to maintain
approximately the same level of cost recovery (Bitran, 1988).

Einancia! management information systenls have generally been Quite weak in
most health zones. Recent USAID sponsored studies have explored this
issue and designed specific mechanisms to improve accountability. These
include a detailed system of record keeping (supervised by the Medecin
Ch~f) fQr revenues received at the health center level based on accounting
procedures (Vian, 1987 ).

D. MANAGEMENT

1. Planning

Most zones do not have a rational management information system~ though
such a system has recently been designed (Vian, 1987). Consequently, the
nurses and Medecins Chefs are not capable of pinpointing problem areas,
and are often forced to do "crisis management" by raising fees without
kIlQwing where the cost-recovery problems lie (i.e., logistics, management,
etc.) (Miller, 1987).

2. Logistics

Cost-recovery success at the health center level (where drugs are distribu
ted to the public) and at the zone central office (where drugs are pur
chased for and distributed to health centers) depends greatly on
logistics.
-- -- - --

Each sub-region, in theory, has a pharmaceutical depot which operates on a
revolving fund basis and is supplied with an initial stock of drugs to
allow the funds to build. In practice, not all sub-regions are well
organizeci,- ancr-ifi-mostzones~ tbe MedeCin Chef is given -the-seed money to
begin the revolving drug fund, and he must arrange for procurement. In
zones where the Medecin Chef purchases supplies from the private sector
(rather than from the government, or a NGO), revolving funds often progres
sively run out due to the 70-80 % hlgltet pu-rchase -price (Sait·-, 1988).
Most zones centralize the purchasing of drugs at the central office
level. Bulk-purchase discounts and economies of scale in the handling of
inventory can permit zones to obtain drugs at low costs relative to the
local market prices. Pharmaceutical distiibution is handled through three
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principal channels, by order of importance: a) the private sector; b)
philanthropic organizations, and c) the State (World Bank, 1988). Health
zones purchase most of their drugs from large wholesalers in Kinshasa
(like L~»~~~i and Clilltas) or fr()1Il l()clll ci~al~rs (lJitI1lIl ~t ~l., 1~8(».

The Sub-Region of North Kivu has managed to establish a relatively suc
cessful revolving drug fund. UNICEF gave the sub-region an initial supply
of drugs, and it now uses revenues from sales to repurchase more drugs
from UNICEF at a 30~qffdiscount: Tl1e-c-entfarofficeseIlStneanigsfo the
health centers at approximately a 10 % mark-up, and the centers sell to
the patients at about 10 % mark-up, so patients are still receiving
approximately a IS % discount (Litvack, 1988)

Zones which are not operating in an organized sub-region must procure
drugs from other sources. Two critical factors for determining drug
procurement success are the proximity of the health zone to a city and a
good wholesale supplier, and the management ability of the lTf6decin Chef de
Zone. For example, the Kisantu Zone, located two hours by jeep from
Kinshasa, has a very successful drug supply system. Supplies are pur-
chased from a Kinshasa wholesaler 2-4 times a year. Health centers order
phllrmaceuticals from the central office when their stOCK is at 50 %. Each
center orders only what it requires and is subject to a quota (to prohibit
staff from selling the drugs on the side and to limit the problem of expi
ration dates).

Expired drugs are rarely a problem in Kisantu Zone since the central
office pays careful attention to expiration dates when it purchases in
Kinshasa, and does so often enough to avoid old stock. Health center
personnel, in turn, are all aware of expired drug protocol: If diUgS on
their shelves expire, they are to be returned to the central office for
replacement. Since health centers purchase drugs on a monthly basis
according to their need, expired drugs generally are not a problem. As a
result of the steady supply of drugs. and the excellent supervision of"
this zone by the Medecin Chef, most health centers achieve full cost
recovery, as does the central office (Litvack, 1988).

An example ()f <i~\Jg 1>~()C:\J~~J!1E!!H ill :l lE!~~ ~llcce~sful zone may prove illus
tratlve:UNICEF supplies the health zone Rwashi (located near the city of
Lubumbashi) with an initial stock of medications once a year for each
health center, after which the central office is supposed to use the
revenues from drug sales to purchase more drugs from UNICEF. API>~()~i

mately 20 drugs are supplied by UNICEF~ though helilth centers ofte-n buy
other more popular drugs (i.e. injectables) from local pharmacies. Drug
supply in this zone is inadequate. Since UNICEF does not seem to be a
reliable provider in this zone, the central office purchases drugs from
iocgt-anrg aelfots.--t\shealtncentersdonofieceiveasigriificant -
discount when purchasing from the central office, they often choose to
obtain drugs from local pharmacies. Some health centers experience great
difficulty with cost recovery, hence resources are unavailable with which
to purchase more drugs. Prescriptions are often given ro--plftients-l0 fill-
at local pharmacies (Litvack, 1988).
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3. Training and SupervisiQn

SupervisiQn is arranged Qn a hierarchical basis. Health center nurses are
sllf>~I"\Ti~~<i t>}' tile Medecin Chef de Zone. Some zones also have a specific
ZQne supervisQr whQ travels mQnthly tQ each health center and repQrts to
the Medecin Chef. Feedback is provided Qn an Qngoing basis to the nur
ses. While health centers in exceptiQnal ZQnes experience regular super
vision by their Medecin Chef, most zon~~ Illl\fe irregular, informal supervis
icin(MilfeI'~r987rlntheory,theM~decin Chef de Zone is supervised by
the Sub-RegiQnal DirectQr, whQ in turn is supervised by the Regional
DirectQr. In practice, the DirectQrs have many responsibilities and often
dQ not have time tQ cQnduct the annual supervision.

------ ---- --- -- -- ---

Medecins Chef de ZQne are recruited nationally and assigned to health
zones thrQughout the cQuntry. Prior tQ beginning their wQrk, they receive
a refresher training CQurse at the SchoQI of Public Health in Kinshasa.
The 45 day course--is suPPQrted-byUNlCEF,USAID,anoot]ierdono-rs. Three
main subjects are taught:

• CQncepts Qf PHC;
e Establishing training modules fOf their own paramedical personnel;
• Setting up integrated health and develQpment strategy for the zone

for which they are respQnsible (Mandl, 1988).

~mong the responsibilities of the parastatal FONA~..1ES (Fonds d'Action
MedicQ Sanitaire) is the research and training for establishing sub
regional pharmaceutical depots (Mandl, 1988). Health Zone Kangu is
reported to have a very effective accounting system that is well fol-
lowed. This system was installed aCf~r-t11tfMMecin Chef had rehiroed from
a management training CQurse with FONAMES (Miller, 1987).

Management and persQnnel Qf all ]0 zones studied in the 1986 REACH project
expressed a need for technical training, especiaiiy in the- f1erds Ol~

accounting, management and information systems (Bitran et aI., 1986).

4. Sustainability

Zaire has gone much further than most African countries in implementing
wide-scale cost reCQvery in the health sector. SociaIly and pQlitically,
this system is sustainable fQr several reasons: Zaire has a long history
of II J!l1lI"lcet l>3Sed economy and people seem willing to accept the notion of
paying fQr health care. Nurses at health centers see that supplies at
their health centers imprQve, and their salaries can be met, when costs
are recovered; thus incentives for the continued management Qf payment
schemes are inherent ill tll~ l)}'~teDl. The cQuntry has hundreds of tribal
groups-inifhinguages and lacks infrastructure to connect the vast coun-
try. Therefore, decentralization is natural in this country. Finan-
cially, it is alsQ pQssible tQ keep drug funds revQlving since the
necessary condition for financial success is that revenues meet costs.
frO-wever, given tne eitremefypoorpopulation-an-dthe -skyrocketing price of
pharmaceutical products, there is a real danger of reducing access.
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E. IMPLICATIONS

1. Good management/supervision is critical to cost-recovery success.

2. Average cost for a course of therapy should be brought down by dis-
couraging non-essential drugs and injectables. Where public health
centers are not providing popular, non-essential drugs and are losing
patients by not providi1l8 tl1~ cI~J!l~ll<:t~<:t <:t!llg~, tlJ.~Y ~IJ.Qll1<i ~Qllsider

supplYlngthediuisto patients who request them (at a significant
mark-up).

3. Promote a nation-wide essential drug program or increase regulation of
private sector. - --- _.

4. Prices must be adjusted for inflation, particularly in countries
experiencing a very high rate of inflation.

5. Training is very important, particularly management training for the
Medecins Chefs, since zone cost recovery success is greatly dependent on
their management abilities.

6. Cost-recovery efforts are greatly enhanced when the health system is
decentralized. Of particular importance is permitting financial resources
to be reinvested in the facility from which they were raised.
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