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EXECUTIVE SUMMARY

HEALTH AND POPUIATION SITUATION

Low health status and high population growth remain ~ajor problems
in Togo. Despite 12 years of commitment to primary health care and
recent focused efforts in Child Survival, infant ~ortality is still
estimated at the high rate of between 80 and 130 per 1000 live
births. Malaria, infectious diseases and diarrhea cont:.nue to be
the major killers. Low nutrition levels contribute to morbidity
and mortality. Uaternal mortality is high. population growth has
remained high and relatively constant at 2.9% and a birth rate of
45 per thousand live births. .

\

The health system has expanded services to facilities throughout
the national territory and, with WHO, UNICEF and USAID support has
recently made major effective efforts to improve immunization
coverage and to reorient the malaria program's treatment policy.

Initi~l steps are being taken in family planning in both the
private and pUblic sectors, with UNFPA and USAID funding and
technical assistance.

Recent initiatives have been taken in growth monitoring, control
of diarrheal diseases and maternal and child health. New concerns
with AIDS and with dracunculosis (guinea worm) have been raised and
are receiving donor support. New project activity is promoting
community participation and health education efforts in a variety
of programs.

Improvements in recording and reporting epidemiological data have
occurred with the assistance of USAID's CCCD program, although
reliability of statistical data and management information are
still in need of considerable improvement.

CONSTRAINTS

These efforts are constrained by two central problems:

1) the administrative fragmentation and over-centralization
of the Ministry of Public Health -- the dominant health
institution in the coun~ry.

2~ de~l i n..inq leve1.s of nat'i onal £l1n,:l i ng for ~he heal~h sector

The Ministry of Public Health (MOPH) provides most of the health
services and nearly all preventive programs in the country --
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although there is a significant but undetermined private sector in
urban areas, mainly in the capital city. The Ministry is currently
organized in ways that inhibit efficient and effective
implementation of its stated health policies and objectives which
emphasize a commitment to Child Survival objectives and to family
planning. While budgetary data on programs are difficult to
obtain, hospital centered programs are likely to be receiving much
greater emphasis than preventive programs.

Th~ Ministry of Public Health is a highly centralized institution,
with both major and minor decisions being made in Lome, often by
the Minister himself. Almost all programmatic, personnel and
bUdgetary decisions are made at the central level. The sub
districts at the prefectorial level are managed by the Medecin
Chef, who has very little authority or discretionary power over
programs, personnel or budgets. At the lowest levels, health
officials and health providers are subject to changing demands of
different vertical programs, inadequate and poorly distributed
stocks of medicines and other supplies necessary for basic
activities. Even at the central level, decisions are often
deferred or ignored because of the press of demands on a few key
decision-makers.

This centralization is compounded by the fragmentation of the
Ministry into a series of relatively isolated vertical programs,
such as the expanded program of immunization (EPI), malaria, and
maternal and child health. These programs rarely coordinate their
activities. Training activities are often duplicative and poorly
coordinated. Different programs often place competing demands on
health provider's time at the dispensary and health center levels.
Each program has distributed separate reporting forms, compounding
the recording and reporting problems at the periphery without
assisting coordination and integration at the central level.

Most donor activity has reinforced this fragmentation by providing
separate budgets and technical assistance for vertical programs,
with little incentive or support for integrating mechanisms.

Several programs that involve related ministries and non
governmental organizations (NGOs) -- such as 1) health education
efforts involving the Ministry of Public Health, the Ministry of
Social Affairs and Women's condition, the Ministry of National
Education, and Catholic Relief Services, or 2) the family planning
activities of the Ministry of Public Health and the Togolese Family
Planning Association (ATBEF) -- are also not designed to promote
coordination. Often they end up as separate and competing
activities.

The second major problem is the financing of the health sector.
Although the proportion of the national budget that goes to the
health sector has fluctuated fairly narrowly between 4 and 5%,
national per capita expenditures for health have been declining
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consistently since 1978 (in real terms, from 500 FCFA in 1978 t~

284 FCFA in i9B7). This decline has been acco~panied by an overall
decline in Ministry personnel and by a gradual shift in bUdgetary
allocation toward salaries (from 69.1% in 1978 to 80.2% in 1987,
although the trend began reversing slightly in recent years).

This decline in national expenditure on health has been cormilled
with a major contribution in donor assistance to the sector. Since
these funds are targeted to priority Child survival and family
planning activities, this dependence on foreign funding is of major
concern. It is not clear that even current activities in these
vital areas (which are far from adequate) can be sustained without
continued donor support.

NEW INITIATIVES AND OPPORTUNITIES

Fortunately, these constraints are well recognized by both the
Government of Togo and by the donors and recent initiatives have
begun to address these problems.

As part of a process of designing a new Health and Population
Sector Loan from the World Bank, the Ministry of Public Health has
developed a major reorganization plan. This plan focuses on
rationalizing the central offices into a more integrated structure
and decentralizing decision making for program, personnel and
budgets to the regional, prefectoral, and facility levels. It also
promotes cost-recovery and greater involvement of the private
sector.

A second approacn is UNICEF's sponsored Bamako Initiative, which
has received some initial pilot support from the German government
in one region. This approach emphasizes the development of village
pharmacies to provide essential drugs at near actual cost to
beneficiaries. This effort at cost-recovery may provide affordable
medicines on a sustainable basis.

USAID PROGRAl-1:S

USAID has provided significant gUPport for Child Survival and
Family Planning activities in Togo. The current USAID portfolio
includes four major projects:

1) Health sector support for Child survival (HSSCS) -- a
project designed to strengthen planning, budgeting and
management: health education, and community outreach and
organization.
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2) Combatting Communicable Childhood Diseases (CCCD) -- part
of a regional initiative, this project supports EPI,
malaria, ORT and health information aetivities with
training, equipment and technical assistance.

3) Family Health Initiatives Project II (FHI-II)
providing support for the public programs of the Ministry
of Public Health and the private activities of the
Togolese Association of Family Planning (ATBEF)

4) PL480 Title II Program -- provides food commodities for
supplementary feeding and health and nutrition education
programs, managed through Catholic Relief Services, the
Ministry of social Affairs and Women as Condition, and the
Ministry of National Education

Each of these projects has contributed to significant improvements
in health and popUlation areas. The HSSCS project has had
difficulties initiating planning activities, but has been efff"ctive
in developing a cascade training program for health education in
coordination with Peace Corps, the National Health Education
service and the Ministry of Social Affairs and Women's Condition.
CCCD, along with significant support from UNICEF, has been
effective in improving immunization coverage and in developing and
implementing an appropriate strategy for addressing the growing
malaria problem. It has also contributed to significant
improvements in the health information system. Family Health
Initiatives Project II has provided training and technical
assistance as well as contraceptives for both public and private
programs. The Title II program has improved health and nutrition
education in the Ministry of Social Affairs and Women's Condition's
Centers for Child Nutrition (CNI) and provided school lunches and
gardens in a selected number of primary schools.

A major problem that has arisen in implementation of these projects
is the lack of coordination and integration of their activities 
- adding to the fragmentation within the Ministry of Public Health.
All four projects are also a growing management burden on the
Office of the USAID Representative, especially with the growth in
regional USAID activities located in Lome.

Three of these projects are due to close at the end of 1991. This
health sector analysis was designed, in part, to propose areas for
USAID future activity during the following five years.

RECOMMENDATIONS

USAID should build on the advances and strengths of the current
projects, reorient them and reorganize project design so as to
take advantage of the new government and donor efforts to address
Ministry reorganization and improve financing and sustainability.
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We propose that USAID consol.idate the three projects into on~

single project managed by an outside consulting firm. This
approach will encourage greater integration of the SQ:}~component

activity and reduce the management burden on the Oftice of the
USAID Representative.

We propose a single project with three sub-components:

1) Management and Planning Information System Support -
This sub-component would involve a redesign of the HSSCS
activity to focus on the development and utilization of
a unified and decentralized management information system
that can form the basis for integration of activities,
management, planning and supervision, especially at the
prefectoral service delivery level. This subcomponent
would also include development of integrated financial
systems and health financing studies. This sub-component
should also provide support to the 1991 Census and a
second Demographic and Health Survey (DHS).

2) Child Survival Interventions and Health Education-- This
sub-component would reorient the CCCD program to phase
out of, and encourage the sustainability of, the already
effective immunization and malaria programs, while giving
greater emphasis to control of diarrheal diseases,
nutrition and maternal and child health, currently th~

weaker programs in Child Survival. This sub-component
would also contribute to the management and planning
information system and integrate its activities, along
with those of Family planning into the broader Maternal
and Family Health program. Building on the effective
health education program of HSSCS, Peace Corps and the
National Health Education Service (SNES), this sub
component would continue to support health education
activities with SNES and encourage integration of health
education activities of all interventions.

3) Family Planning -- The orientation of this sub-component
would be to expand support for the public sector program
and strengthen its integration into reanagement
information system and the activities of the maternal and
child health program. USAID support for ATBEF would
shift its emphasis toward social marketing activities.
Greater efforts to enlist greater centrally funded buy
in technical assistance from SEATS, lNTRAH, and SOMARC
in both activities, would be encouraged.

At the present time, sufficient activity and donor support is being
given -to activities for AIDS, drdcuneulo:d:;, and dcu{;e re:;pird~Ort

infection (ARl). Given limited absorptive capa.city in the Ministry
of Public Health and the comparative advantage of continuing to
build on previous program strengths, no major sub-component
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activity should be designed in these areas. The future of the
PL480 Title II project and possible integration within the overall
USAID health and family planning program should be determined
after a full evaluation, scheduled in late ),990, is completed.

A single project, with its central emphasis on integration and
decentralization through development of a management and planning
information system, would provide focused support for obtaining
broader sectoral objectives of the Ministry reorganization
envisioned as part of the Health and PopUlation Sector Loan from
the World Bank. The health financing activities of the management
and planning information system sub-component could support the
decentralization and cost recovery objectives of both the World
Bank Loan and the Bamako Initiative. The Child survival and Family
Planning components would continue the complementary efforts of
USAID, UNICEF, UNFPA, WHO and other major donors.
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I. BACKGROUND

A. Objectives of this Health Sector Assessment

Three USAID health and population projects in Togo are due to end
in 1991. This health sector assessment is designed to assist USAID
in its planning process for the development of new health and
population initiatives to cover the following five years. This
report presents a brief analysis of the current health sector in
Togo and a review of future plans of the government and other
donors. On the basis of this analysis, we propose a general
approach as a guide for the following phases of project design.

This analysis is based on a four week review (May 8 - June 1, 1990)
by a team of two international consultants (experts in project
design, health planning, financing, administration and
epidemiology), a local health economist, ill regional family planning

. medical advisor from SEATS, representat:ives of the Ministry of
Public Health and the Ministry of Plan. The team also had support
from USAID officials from USAID/Lome and USAID/REDSO.

B. Geographic, Demographic, Political and Socio-economic context.

The Republic of Togo occupies a narrow slice of land on the Gulf
of Benin between Ghana and Benin which stretches 600 kIn north to
a border with Burkina Faso. with an estimated population of 3.2
million on 56,600 kIn2, Togo's population continues to grow at the
high rate of 2.9% per year [MinisterEI du Plan et des Mines.
Resumes des Analyses du Recensement 1981: Cadre Micro-Economique
1990].

The geography changes from the humid Maritime Region in the south
to the arid Sahel in the northern Kara and Savannes Regions. In
between are the productive highland areas of the Plateau and
Central Regicns where the major export crops of coffee, cacao, and
cotton are grown.

Although the population is predominantly rural (74.8% in 1981) the
urban areas are growing at twice the rate of rural areas (4.4% vs.
2.4%). The 1981 census found that most of the population (38.3%)
resided in the Maritime Region, with 685,339 people in the capital
city of Lom'. Other urban areas are Sokod', Kpalime, Atakpame, and
Kara.

pEt-hnic~grQupillgs Lllclude the Ad1a-Ewe (44.0%) and Kabye-Tem
(26.7%). Around 59% are animist, 28% christian and 12% muslim.

The central road system runs north through the center of the
country and is a major transport route for shipments to the land

7



locked countries to the north. This r,entral road system is in good
condition, facilitating health logistics among the major population
centers. Road transport, branching off this system east or west,
however, is less well developed and many communities remain
isolated with limited access to health facilities.

The economy is based on agricUlture with most producers engaged in
subsistence farming (manioc, yams, corn, and millet). Available
estimates suggest that SUfficient food is produced to satisfy
national food needs during most years. Coffee, cacao, cotton and
phosphates are the major export products and have been SUffering
from low commodity prices throughout the 1980s. After growing
consistently from 1965 to 1972 at an average rate of 7.2%, the
economy stagnated at an average of 1.7% growth in the 1970s. with
the fall in commodity prices in the early 1980s, the economy
experienced a major decline from 1981 to 1983 which forced a series
of structural adjustment programs. In the last 5 years the economy
has shown modest real growth of around 3%, barely keeping up with
popUlation growth. [Economist Country Review 1990]

Togo is now considered by the World Bank to be one of the low
income countries of Africa, with a per capita income of only US$
300. [World Bank 1988]

Since 1983 the government has agreed to thl'ee sequential structural
adjustment programs with the IMF which hav~ restricted national
budgets and credit and have forced modest liberalization of the
economy. These adj ustments have had a direct impact on the
national health system -- leading to budget constraints and
reductions in personnel.

Government revenues amounted to only US$ 334 million in 1989, of
which only 5.1% was devoted to health. Togo is highly dependent
on foreign assistance, the official aid flows to Togo were
estimated by OECD to be US$ 129.5 million in 1987. USAID is a
minor participant: it provided almost US$ 8 million in 1989.
[EConomist 1990]

The national administrative system is based on the French
administrative model which divides the country into 21 prefectures
and 9 sub-prefectures, each with a Prefect who represents the
central government. The Prefect heads a Development Committee
composed of local officials of ~ach of the active line ministries,
J.ncluding Public Health, Natioual Education, Social Affairs and
Women's Condition, and Rural Development. At the Prefect level,
the highest Ministry of Public Health official is the Medecin Chef
of the Sub-Division (the Ministry's equivalent of the prefecture).
The Ministries are highly centralized in the capital with extremely

--lbtited-·budqetary ··and administrativeauthctrity ·qrai'ited to the
prefect level.
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Five regions (Maritime, Plateau, Central, Kara, Savannes) have been
established with representatives from the Ministries of Plan,
social Affairs and Women's Condition, and Rural Development. These
regions are headed by the prefect of the capital city in each
region (Lem', Atakpams; Sokode, Kara, and Dapaong). CUrrently, the
Ministry of Public Health does not have a regional representative,
although the Medecin Chief of the capital prefecture often attends
regional meetings.

since 1969 the country has had a single party of national unity,
the Rassemblement du Peuple Togolais (RP'l'), headed by General
Gnassingbe Eyadema. Elected by overwhelming majorities in 1979 and
1986, General Eyadema has presided over a monolithic system that
has assured relative stability, punctuated by a number of
unsuccessful plots, assassination and coup attempts over the years.

C. Health Policies and strategies

National health policies have focused on the development of a
public health system which has steadily expanded coverage since
independence. This public system dominates the health sector.
However, there are four private religious-based hospitals and an
undetermined number of private individual practitioners -- both
traditional and Western. .

The broad health strategies have followed continent-wide WHO and
UNICEF initiatives. The general strategy since the Alma Ata
Conference of 1978 has been on the expansion of coverage and on
primary health care. Nevertheless, considerable efforts have gone
into the construction and operation of large hospital facilities,
especially the University Teaching Hospitals in Lome, which alone
consume over one-third of the national health budget.

CUrrent emphasis has been placed on Child survival activities
including a major immunization initiative in the Expanded Program
of Immunization (Programme Elarqi de Vaccination -- PEV)' supported
by UNICEF and USAID,ws Combatting Communicable Disease Project
(CCCD). This emphasis has been effective in increasinq complete
immunization coveraqe of children from 10' in 1984 to nearly 50'
in 1989.

Togo is also experimenting with the Bamako Initiative, promoted by
UNICEF. This Initiative includes a program to provide essential
druqs and to develop cost-recovery mechanisms, particularly for
village level pharmacies.

~-'Fam1rYPIanning--is~-emer9inc:ras-~afiaeiofial'"prioriey, wiel1draft
policies developed, althouqh no official commitment to a National
Family Planning Policy has been approved. The MOH has a Family
Planning Program which is active in a portion of the public health
centers. The Toqolese Family Planning Association (Association
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Togolaise pour Ie Bien-Etre Familial (ATBEF), a local International
Planned Parenthood Foundation (IPPF) affiliate, provides training
for health providers in both the public and private sectors,
contraceptives, and clinic services. Coordination between the two
programs has not been very successful.

The Health and PopUlation Project which is being negotiated for a
World Bank sector loan has led to the articulation of a new
Proposed National Health policy. This policy statement has placed
first priority on Maternal and Child health (Sante Maternal et
Infantile --SMI) and Family Planning -- including Safe Motherhood,
PEV, control of diarrheal diseases (Lutte contra les maladies
diarrheique -- LMD), nutrition, acute respiratory infections
(infections respiratoires aigues -- IRA), and Family Planning -
followed by Malaria, tuberculosis, parasites, sexually transmitted
diseases and AIDS, dental health, opthomology, cardio-vascular
diseas':J, and the environment. It has also expressed commitment to
essential drugs, col1aborat~.on with private sector, strengthening
information, education and communication programs (IEC), and
training.

The proposed pOlicy has established the following targets for 1995:
reduction in maternal mortality from 500 to 450 per 100,000 live
births; reduction of anemia in pregnant women from 46% to 10%;
increase Family planning services avai.labi1ity from 10% to 60% of
women; increase contraceptive prevalence from 5 to 15%; reduce
mortality from diarrhea by 70%; increase vaccine coverage to 90%.

Tae proposal also includes a commitment to an administrative reform
cf the Ministry of Public Health, with emphasis on integration and
decentralization of administration and on developing cost recovery
mechanisms. A commitment to the expansion of private health sector
is also expressed.

D. OVerview of Health Status and Health Resources

1. Health Status: High infant and maternal mortality rates,
high incidence of infectious diseases, and high population growth
remain major problems in Togo. The efforts made to date in the
health sector have only marginally improved these statistics.

Most of the data on morbidity and mortality which we report here
is based on reports from health centers. Since only a limited
number of persons frequent the health centers, and then for only
certain illnesses, and since diagnoses may be misclassified by
inadequately-trained health personnel, these data are clearly
serious underestimates of the health problems of Togo and are, as

--~--~~-w&1-l-T----subj act -~- soma -~mar'Iin-~ -of--- CtrGr-.-------·-Never~l-t&less-,·-tzt.ey do
present a view of the relative importance of health problems.
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The major diseases for which people consulted at health centers
during 1989 were:' malaria (34 percent), trauma/wounds (10
percent), diarrheal diseases (8 percent), eye/ear infections (5
percent -- of which three-quarters are for conjunctivitis), and
acute respiratory infection (4 percent). The incidence of malaria
per 1000 inhabitants seems to have been rising since 1980, but
given the irregularities of the information system, this may be an
artifact of increased reporting rather than a real increase.
Moreover, the diagnosis of malaria is most often a presumptive one,
not confirmed by a blood smear. However, the increase of drug
resistant, and particularly chloroquine-resistant malaria, has been
noted as increasing throughout the country. In 1989, hospitals
reported 341 deaths from malaria, making it the major cause of
death (14 percent of deaths).

Anemia as a cause for consultation constituted only 0.5 percent of
consultations (11,588 cases in 1989), but among those hospitalized,
it was the second cause of death (7.8 percent, 189 cases).

During 1989, 164 cases of tetanus (excluding neo-natal tetanus)
were seen in outpatient clinics and an additional 157 cases were
hospitalized for a total of 321 cases of what is basically a
preventable disease. Deaths from tetanus were reported in 32
cases.

since 1985, the number of reported cases of schistosomiasis has
been between 3000 and 5000 annually, Other reported diseases of
interest to health planners: onchocerciasis, 3773 cases (633
hospitalizations, no deaths reported), and dracunculosis (guinea
worm), 561 cases, (1 hospitalization, no deaths reported).

Health risks for children are particularly high. Estimates of the
infant mortalitl rate range from 81 to 130 per 1000 live births
(see Table 1). Whatever the actual rate, the figure are
sUfficiently high to know that the country has a major problem of
infant mortality and that this requires continued attention.

These figures are in proportion to total new cases at
___._ ..-heAlth.J:~enters~ .. _

2 See Section 1I4d for a discussion of the quality of data
available for these analyses.
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Major Reasons for consultation at Health Centers, 1989
New Cases Reported of Children under Five Years

A. Percent of Total New Cases
AGE

TOTAL
Under 1-4 0-5

DISEASE One year years years

Malaria 27.9% 33.0% 31.0%
Respiratory Infection

(upper and lower) 21.8 13.4 16.7
Diarrheal Diseases

(inclUding amoebiasis) 15.8 13.2 14.3

conjunctivitis 9.2 5.9 7.2

Trauma/wounds/burns 6.5 8.9 7.9

TOTAL number of cases 289,959 430,099 729,058
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B. Numbers of Cases of Selected Important Diseases
AGE

13

Table 2

DISEASE

Measles
Consultations
Cases hospitalized

TOTAL

Tetanus, neonatal
Consultations
Cases hospitalized

TOTAL

Tetanus, other
Consultations
Cases hospitalized

TOTAL

Source: Statistiques Sanitaires, 1989

Anemia
Consultations
Cases hospitalized

~~~ ~ ... TOTA..L



Tetanus is a preventable disease for a neonate if the mother has
received at least two doses of vaccination, and for a child if he
has received three doses of DTP at the appropriate time intervals.
Despite considerable efforts to obtain coverage of all women of
child-bearing age (coverage estimated as over 60 percent with 20
percent of women having received their second dose during 1989),
75 cases of neonatal tetanus were reported during 1989. Meanwhile,
there were 59 reported cases of tetanus among other children under
five.

since the end of the drought in 1985, malnutrit:ion in Togo is
mainly chronic, not acute. The DBS Survey of 1988 identified 30.6
percent of the children as chronically malnourished (height for
age), but only 5.3 percent as acutely malnourished (weight for
height).

Maternal mortality rates are high, estimated at 700 per 100,000
deliveries, an average derived from two earlier studies. In 1989,
63 maternal deaths were reported out of a total of 9056 deliveries
from maternity hospitals, giving a similar rate of 655 per 100,000
deliveries. 3 Whether these maternal deaths in hospitals reflect
the true rate in the country is hard to assess. outside of Lome,
only a small proportion (7 percent) of Togo's births are reported
to take place in health centers or are attended by health workers:
The death rate of those hospitalized could be biased on the high
side since it could be that mainly women at higher risk are
hospitalized. On the other hand, there is so little access t~

health care in certain regions of the country, that the maternal
deaths could be high in those areas and totally unreported.

In Lome, the capital, the number of deliveries in public hospitals
rose from 16,353 in 1987 to 18,175 in 1989. This represents about
three-quarters of all births. 4 According to a study conducted at
the University Hospital, the major risk factors for maternal death
are infections, hemorrhage, induced abortions, and eclampsia. One

3 Source: Statistiques Sanitaires 1989. Figures are derived
from all reported hospitalizations and deaths related to
pregnancy, specifically: normal delivery, unspecified infection
relating to pregnancy, abortion, cesarean, dystocia, puerperal
infection, placenta previa/hemorrhage, pre-eclampsia/eclampsia,
retained placenta, uterine rupture.

4 Centre de Sante-Maternite de ee, Documentation
Statistique, 1989. This center itself was the site of 3671
births -in-~-a~·wi'th·an-·eA"pactad6·1~-b-irths....Sirli:le SUiiie··

mothers are delivered by private physicians, midwives, and birth
attendants and since their activities are unreported (and
unsupervised) theses figures is probably an underestimate of the
number of attended deliveries.
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Table 3

Percent
Chanqe
87-89

15

of the major causes of morbidity is anemia. According to a OCCGE
nutrition survey in 1985, 48 percent of pregnant women (at nine
months) are anemic.

Total fertility has been variously estimated since 1960 as 6.4 in
1361, 6.6 in 1971 (Demographic Rurveys) and 6.0 in the 1981 census
(Which is considered to be an underestimate). The 1988 DHS survey
estimated total fertility at 7.08 per woman during her lifetime.
The urban areas were lower (5.83) compared to rural areas (7.51).
This is a high rate which tallies closely with the growth rate
observed by the 1981 census of 2.9 percent (4.4 percent for the
urban population13; 2.4 percent for rural populations). This rapid
growth of the population, unless moderated, could put a severe
strain on Togo's already pressed economic and social resources.

2. Health Resources; The Ministry of Public Health is the
dominant employer of health personnel and manager of health
facilities in the country. In 1989, it employed 5236 persons, down
7.0 percent from two years earlier. Of this staff, which includes
administrators and clinicians, 60.1 percent work in the periphery,
outside the capital city, although the periphery accounts for 86.2
percent of the population. The Ministry has made some effort to
redress the balance since 1987 when the periphery received only
55.9 percent of health workers.

Source; Statistiques Sanitaires, 1987, 1989

Personnel 1987 1989

Total Public 5631 5236

Lome 2501 2089
Periphery 3130 3147

% Periphery/Total 55.9% 60.1%

.. - '!'&tal-Pi:i vat:e- eo ... ....... _.. _._~ .. ..-£-



~--,-- .--_.__._--, ---~---_.-J -,---- -- --- ..----.• --_ .•_-- ...... - ...-
public sector: 52.4 percent of physicians work in Lome health
centers, 57.1 percent of dentists, 40.5 percent of medical
assistants, 41.6 percent of midwives. Even among qualified nurses,
25.9 percent are to be found in Lome (Table 4).

TABLE 4
Clinical Personnel (Selected categories)

by place and type of practice, 1989

Asst
Public Sector MD Dentist Med. Midwife Nurse Total
------------- --------------------------------------------
Lome Health

Centers 85 4 41 112 271 1,542

periphery in
clinical
practice 77 3 60 157 775 3,147

Total 162 7 101 269 1,046 4,689

% clinical
personnel 52.4% 57.1% 40.5% 41.6% 25.9% 32.9%
in Lome

Private Sector 86 7 1 25 16 244
--------------
Tot;al in clinical

practice 248 14 102 294 1,062 4,933
(public and
private)

% clinical personnel
in lome and
larg\~ towns 69.0% 78.6% 41.1% 46.6% 27.0% 36.2%

(public and
private)

statistiques Sanitaires, 1989
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Meanwhile, the private sector has grown considerably, particularly
in the case of physicians, dentists, and pharmacists, who
constitute respectively 31.0, 61.1, and 64.6 percent of the total
personnel in Togo (see Table 5). The private sector is minimal for
other categories of personnel (7.1 percent midwives, 1.4 percent
nurses).

TABLE 5
Selected Personnel in Health Sector, 1989

Qualified Medical Personnel
Physician Dentist Pharmiacist Assistant Midwife Nurse
-------------------------------------------------------------

Public Sector
-------------
Centers outside

Lome 77 3 9 60 157 775
centrai Ministry

and Lome 114 4 14* 68 169 321

Total Public 191 7 23 128 326 1,096

Private sector
-------------- 86 11 42 1 25 16

TOTAL HEALTH
SECTOR 277 18 65 129 351 1,112

------------
* Private/Total

Health Sector 31% 61.1% 64.6* 0.8% 7.1* 1.4%

* Includes 6 at Togopharma

Source: statistiques sanitaires 1989

In adding the private to the public clinical personnel, the
----propor'tiOii-o~-liealta"iW&i"keE'S-.ho-wvrk -in Loiiia and v'ther -'tGWTaS rises

to 36.2 percent, with physicians (69.0 percent), dentists (78.6
percent), medical assistants (41.1 percent), midwives (46.6
percent), and nurses (27 percent).
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Thus, despite the Ministry's recent efforts to emphasize the rural
areas in primary health care, the growth of the private sector has
meant a continued favoring of the urban areas in regard to access
to health services.

To assess the number and type of health facilities in Togo proved
a challenge. We were unable to locate a nominative list of all
health facilities by affiliation and by type. Attempts to
categorize facilities by type proved difficult because the Ministry
has no standard nomenclature for them -- or rather, several systems
of appellation are used. Thus, what the Administrative bureau
(from whom we received a count of health facilities) lists as a
secondary care center is what others in the Ministry refer to as
a primary care center or dispensary. Further confusing is that the
statistical Yearbook for 1989 shows 30 hospitals, while the
administrative division's table shows only 25.

We were unable to resolve these confusions during our consultation
and recommend that the Ministry make a priority to develop a
nominative list of health facilities with, as a minimum of
information, their type, affiliation, legal status, and bed
capacity. Meanwhile, we can only estimate the facilities: one
University Research Hospital, four regional hospitals with full
surgical capacity, 20 prefectoral hospitals, with perhaps 7 sub
prefectoral hospitals. In addition, there are at least three major
hospitals supported by the Protestant or Catholic churches. Below
that are public health centers and dispensaries staffed by nurses
which number over 300. All these centers are said to provide
maternal and child health preventive care, as well as curative
care. There are an additional unknown number of such facilities
under religious and private auspices.

Nationwide, there are 5307 hospital beds or 1. 6 beds per 1000
population. Twenty-three percent of these beds are at the
University Hospital in Lome; 37 percent of all hospital beds in
Togo are in Lome and its surrounding prefecture.

The Statistical Yearbook for 1989 lists 48 private pharmacies and
86 sales depots of Togopharma.
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IX. STROCTtJRB OJ' ilEALTH SECTOR

The health sector is characterized by a mUltiplicity of public and
private institutions, programs, and activities. In this section
we will first focus on the major actors and the relationship of
these institutions to the Ministry of Public Health. We will then
analyze the existing organization of the Ministry. We then examine
its information system, its plans for reorganization, and how this
proposed reorganization can provide opportunities for resolving
some of the most pressing issues: integration of vertical
programs: development and utilization of reliable information
systems for management and planning: and decentralization to
permit local area planning. We conclude with an analysis of the
prospects for the institutionalization/sustainability of the
Ministry's activities.

A. Institutions in the Health Sector and Their Inter-
Relationships

The Ministry of Public Health is the major actor in the health
sector. It controls most of the health facilities and employs
directly most of the personnel (see ID for public/private breakdown
of personnel). The Ministry is involved in almost all health
interventions, from sanitation and vector control to direct
delivery of health care.

Several other Ministries also play significant roles in the health
sector. until February of this year, there was a single Ministry
of Public Health, ~ocial Affairs and the Condition of Women.
Despite this union, each unit operated quite independently through
its own directors-general. When the Ministry split in two, in
February 1990, all health and family planning services remained as
they had been, in Public Health. However, the Ministry of Social
Affairs the Condition of Women still has some health-related
activities. Through its social centers (CNI) throughout the
country (which are often housed adjacent to health centers), this
Ministry provides services to women and children including health
education, nutrition and feeding programs. With the Ministerial
reorganization, it remains to be seen exactly what will be the
relationship of social centers which carry out nutritional
surveillance to Ministry of Public Health centers with the same
activities. Public Health Ministry officials believe that mothers
and children are more likely to go to the social centers where food
is also distributed (thanks to the CRS program) than to the health
centers where a broad spectrum of preventive and curative care is--- .-available:----------- - --- -- --.-- ----- .. - - ._----

The Public Health Ministry provides curative health services in
the schools run by the Ministry of National Education. It also
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In addition are many smaller health centers sponsored by Protestant
and CathoU..c churches. These health facilities comprise only a
sml\ll part of the health facilities in Togo, but they are

-----rnfiue1'lrtal~ TfteIOeaI-popUlaeions-often Use el1am in preference
to public ones in the belief that their care is superior (something
which several observers confirmed is true). They also provide
necessary medications without extra charge which saves the patient

PrefectureSotoubouaPagala,LUc,HOpital st.
(Catholic)

provides health education for these students, stressing preventive
care. It assures that its immunization program reaches students
by dispatChing teams to vaccinate in the schools.

Two other Ministries play important roles in the development of
Ministry of Public Health programs. The Ministry of Finance sets
the ceiling for the Ministry's recurrent budget. During recent
years these ceilings have been held to the same levels. The
process appears to be that of a fiat emerging from the Ministry
of Finance., rather than that. of a negotiated agreement. The
Ministry of Plan does the same for the investment bUdget. Equally
important is the practice of having the Ministry refer to the
Ministry of Plan any proposals/projects which might have political
implications or prove the slightest controversial. If approved by
the Ministry of Plan, these are eventually reviewed by the council
of ministers with the final deci~ion made by the President. This
becomes a slow, cumbersome proc~ss in which the projects/proposals
can be lost. For example, the policy statement for the Family
Planning program which was circulated in February, was sent to the
MOP in March. At present, it is not clear that any action has been
taken at that level. Any construction which the Ministry of Public
Health needs done, is actually carried out by other ministries,
Plan or Rural Development. On a smaller scale, certain
expenditures by the Ministry of Public Health (e.g. construction
materials) are reviewed by the Planning Ministry creating a high
degree of centralization in the Government and decreasing Ministry
of Public Health autonomy to manage its own activities.

outside the Ministry, at least 20 organizations work in the health
sector. Several religious organizations sponsor health centers
which deliver services directly to the popUlation. The larger
religious hospitals are as follows:

Hopital Bethesda, at Agu-Nyogbo in Kloto Prefecture
managed by the Eglise Evangelique of Togo (the hospit2ll
also supports village health workers in the surrounding
communities)

HOpital st. Jean, at Afagnan, Lac Prefe~ture (Catholic)



the prescription costs he would inc1.1.r if he attended public
facilities. They also charge for contraceptives. These hospitals
charge fees but do not follow the fee schedules of public
hospitals. They have an advantage over public hospitals in that
the funds collected stay at the institution, whereas public
facilities must return their receipt~ to the Treasury. This year,
for the first time, the National Health statistics Services (SNSS)
is trying to include t.hese facilities in its monthly reporting
system for immunization~, PMI, and hospitalizations. Until now,
their activities and the diseases they treat have not been included
in national statistics.

The ATBEF, a non-profit affiliate of the IPPF, has played a
special role in the development of family planning programs. with
the support of USAID it runs a family planning clinic in Lome and
a USAID-s\''Oplied distribution system for contraceptives to public
sector dep~ts around the country. At present, it is the main
supplier for contraceptives to public and private facilities.
ATBEF also has trained 15 tlmotivatrices" whose task in the field
is to make the population aware of family planning and to
distribute non-medical contraceptives (condoms and spermicides).
The ATBEF collects data on contraceptive use from the centers it
supplies. Unt~l now, this data collection system has not been
coordinated with the Ministry of Public Health. In fact, the
relationship between ATBEF and the MOPHls family planning program
(PNBEF) has been competitive rather than cooperative. As the
public program develops, it will take over some of the ATBEFls
activities, such as contraceptive distribution and data collection
in health facilities, while the ATBEF plans to turn its energies
more strictly toward working in the private sector.

Most donors work through existing public institutions by providing
technical assistance, training, construction, and equipment. In
terms of fiscal contribution, the major ones are USAID, UNICEF,
UNFPA, World Health Organization, and GTZ. Among the smaller
donors are CRS, Croix Rouge du Togo, FAC, FED, OOSO, and Peace
Corps. The larger donors, particularly, have strongly influenced
the MOPH by assisting it to construct, rehabilitatd, or equip
facilities and to develop high priority programs such as malaria
control, immunization s, diarrheal disease control, and family
planning. Many of the smaller donors have focussed on the village
level to encourage village development committees, to train village
health workers. and to build health posts.

Drugs, in Togo, are available through the public, private
commercial and non-profit sectors. Almost all drugs are officially
imported by the para-statal monopoly, Togopharma. The MOPH
contracts through its own agency, Pharmapro, to purchase a limited
list of essential drugs from Togopharma. Togopharma also has 8
ph-armacies and 91 sales depots -iri rural areas. Among the 48
commercial private pharmacies in Togo (all supplied by Togopharma),
73 percent are in the capital, Lome. Drugs are also available for
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purchase in any local market. USAID provides contraceptives to th~

ATBEF, making it currently the main supplier in Togo. UNFPA also
provides contraceptives to ATBEF. other NGOs donate Grugs to
public or private organizations. A few charitable hospitals, as
well as the GTZ prQject in the Central RegiQn, purchase their own
drugs directly frQm EurQpe rather than passing through the higher
priced Togopharma.

The organization of the drug supply is a matter of c~ncern to the
GQvernment. The management at Togopharma and Pharmapro have been
frequently criticized by Ministry officials. Inadequate management
has resulted in disruptiQns in the semi-annual drug deliveries tQ
health centers. AnQther issue is the prescribing and use Qf
inapprQpriate and expensive drugs. In April, the Ministry
published lists of "essential drugs," most of them generic, to be
prescribed by health workers at the different levels Qf the health
system. Togopharma is being asked tQ stock these drugs regularly
in preference to the name brands used earlier. The Ministry hopes
that by using the essential drug list and by using generic drugs,
health workers will begin to choQse treatments that are mQre
.apprQpr.':.ate and that will be of lQwer CQst tQ the patients and to
the Government.

The MOPH regulates the establishment of private medical and
midwifery practice and the establishment of clinics and pharmacies •.
A technical committee within the Ministry reviews qualificatiQns
and presents its recQmmendations tQ the Minister. Once the MOPH
apprQves a health professional Qr clinic, it does not further
regulate nQr mQnitor activities. In 1989, 86 physicians were
reported in private practice, nearly all in Lome. This figure is
probably an u.r.:!e:t:"-'estimate of actual practice for tWQ reasons:
first, some private physicians may Qpen practices without official
sanction; second, if anecdotal information is tQ be believed, SQme
publicly-employed physicians may carry Qn a small private practice
on tho side.

B. organization of the Ministry of Public Health

1. CentralizatiQn: The Ministry Qf Public Health is
characterized by a hierarchical structure which centralizes
decision-making at the very tQP, with the Minister and his Cabinet
DirectQr. At every level Qf the Ministry, decisiQns are mQved tQ
a higher level until so~meone is able and willing to make the
decisiQn. This is rarely anYQne Qther than the Minister. In
1989, when the Ministry, created its Planning unit (UPC-Unite de
PlanificatiQn et coordinatiQns), it was placed at the level of the
Cabinet DirectQr. The UPC had been fQrmed tQ meet the terms Qf a

_______qr~Jlt __~a~e_@menj:_ witl1 11SA!I)_Whicn_:W_()_\1ldJ}rQvide a_ss!stance. to the
Ministry tQ plan and prQgrall its activities. In the year since its
creation, the upe has, in fact, dQne little planning fQr the
Ministry, and was nQt a major actQr in the drafting of the analysis
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which the Ministry prepared for the World Bank. The UPC wad
conceived as a planning unit for a Ministry that had a tri-partite
structure (Health, Social Affairs, and Condition of Women), but
with the splitting off of two of these units in February 1990, the
purposes of the UPC seem to have become mooted since Health is now
the only relevant Ministry. Thus, the UPC is in a kind of
administrative limbo, removed from operational levels. The
ultimate effect of centralization at the highest levels is to
render the planning unit ineffective.

The extent of Ministry centralization is also illustrated by an
incident we witnessed where the Cabinet Director called directly
a division director to inform him of where a new health/social
center was to be placed. There was no discussion of criteria for
implantation. Nor did the decision pass first to the Director
General, the chief technical person in the Ministry. The Director
General, in turn, oversees eight divisions (directorates) 'which
are, in turn, divided into sub-bureaus (see Figure 1).

The present structure was established in 1969. It retains vestiges
of French colonial administration, in partiCUlar, its emphasis on
endemic diseases and on curative activities mainly in the towns.
The eight divisions grew up gradually with their respective sub
units assigned in terms of the logic presented at the time. Thus,
some of the divisions have a general cohesiveness; others represent
a hodge-podge of programs and services. The Division of
Administrative and Financial services oversees the bUdget and
personnel, and manages equipment. Personnel decisions, however,
are made by the Minister.

The Division of Epidemiology is responsible for the PEV, which is
logical in terms of epidemiology, but illogical in terms of it
being a program directed at mothers and children, and therefore
possibly more at home in DME. Epidemiology houses the venerable
bureau of Grandes Endemies whose former functions seem to have been
distributed among a series of dise~se-specific services, such as
tuberculosis, leprosy, and malaria. Finally, Epidemiology is the
repository for the Ministry's statistics services (SNSS). This
explains perhaps, in part, why this unit focusses its reporting
efforts mainly on disease and immunization reporting. The
National Malaria Services is officially in this Division, but we
were also told, it is not really in, having a status of its own.
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The DKE (Division of Mother and Child) oversees preventiv\!
maternal and child health programs including diarrheal disease,
nutritional surveillance, safe motherhood, and family planning.
The activities are carried out by health centers. Since it has
recently received a computer through the CCCD program, it will
begin to be able to process its own data. The Division of Public
Hygiene and Health promotion runs the country's sanitation
programs, occupational medicine, and health education programs.
It is the one Division in the Ministry which has officials at the
regional level. Health education is handled by the SNES (Health
Education Service), which works closely with the regional and local
sanitation officers (also in the division), but also with the many
different programs engaged in health education.

The Division of health infrastructures (l'Asssistance Medicale et
Soins de Sante de Base) oversees the health subdivisions and health
facilities. The remaining three divisions are those of Pharmacy,
Laboratory, and Professional Education and Training.

2. Yerticalization. As the Ministry added new activities,
usually at the behest of donors, these were established in newly
created program units. Thus, the Ministry now has national
programs for malaria control, tuberculosis control, leprosy
control, immunization s (PEV), Maternal and child health prevention
(PHI), family planning (PNBEF), diarrheal diseases, and, most.
recently, AIDS. In child survival activities, no single division
houses all the relevant programs. The PEV is a major child
survival activity but it is in the Division of Epidemiology. When
PEV trains local health workers to carry out the technical tasks
of immunizing mothers and children, it does not coordinate that
training with SNES's training of health workers to educate mothers
about immunization schedules. The National Malaria Service is an
organizational oddity. It parallels several other divisions and
services, carrying out research, laboratory analysis and control,
drug distribution, and information gathering -- only for malaria.

Some support activities that are cross cutting -- such as training
and health education -- should be separate units since they provide
a service that is needed by many different types of programs.
However, the vertical organization of the ministry has undermined
even these cross cutting and potentially integrative programs.
SNES is often bypassed in intervention-specific training programs
and in the development of health education materials.

Donors compound the problem of verticalization by mandating that
special units be created to focus on the intervention of their
choice. This, in turn sets up a competition among the donor-

~ ~ suep~E~f!C!_~;_og:l:"~J.Dsas to which~will_d~0ltl~~ate~~ which domain.

The Ministry has attempted to overcome the problems engendered by
verticalization by establishing inter-sectorial commissions of
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coordination. Four such sub-commissions have been formed, 011
infectious diseases, health education (lEe), nutrition, and safe
motherhood. Although the commissions have been meeting bi-monthly,
we were told that so far, this mechanism has not been successful
in forging coordination because the commissions have no power.

A vertical structure may have advantages when a new program is
launched because it permits the Ministry to concentrate its
activities. However, the continuous use of such vertical programs
creates serious operational problems, since the same few workers
at the service delivery level are required to deliver services in
all programs. Thus, the vertical programs compete for the health
workers' attention. He is drawn from ono strategy to the next.
We were tOld, for example, that when PEV conducts its immunization
campaigns, the normal services in health centers, as well as in the
other programs, are disrupted. A second disadvantage of vertical
programs is the duplication of activities. Local health officials
commented to us on the endless round of seminars which have passed
their way, first on diarrheal disease, then on immunization s, then
on malaria. Medecins chefs learn how to supervise the immunization
program, but not how to do general supervision and monitoring of
local health workers.

A final disadvantage of vertical programs lies in the
inefficiencies they engender for the existing information system.
Each program adopts reports for its o~ purposes without
consideration of the burden on the local health worker nor of the
duplication possible, nor of the management needs at local and
regional levels.

In summary, the local health workers who are responsible for
delivering services often find it impossible to coordinate, much
less to integrate, the disparate programs which the central
Ministry, itself is unable to integrate.

3. Hierarchy and Bureaucratic CUlture: The administrative
reorganization of 1969 called for the establishment of five
regional offices with a director. In fact, this was never
implemented although the Health Education (SHES) and Sanitation
program bureaus did place personnel in a few regions. ThUS, the
effective administrative units in the field are the 21 health sub
divisions Which are consonant with the administrative prefecture,
and nine subprefectures. The administrative head of the sanitary
subdivision is the medecin-chef who supervises all health
activities in the prefecture. This turns out to be a formidable
task because the medecin-chef is, as well, usually the sole
physician in the prefecture and the administrator of the
prefectoral hospital. The medecins-chefs we interviewed found that
although they attempted to set aside two days a week for
supervrslon-oC-'otitliincj cliriics'~'infact;-they-rarely had·time even
for one day. Most of their time was spent in clinical work. In
addition, they organize monthly meetings with the nurses and

26



27

midwives in the outlying dispensaries; they hold weekly staf~

meetings within their hospital; they review all reports; they make
supervisory trips: they plan and manage the budget for the
subdivision; and they respond to the prefects' needs in times of
emergencies.

www-------

The high degree of centralization creates a bureaucratic culture
where the cardinal rule is lithe boss is always the boss." In such
an environment, even when the personnel at the lower level are
highly competent, they have no incentive to take initiatives. This
then limits the organization's absorptive capacity to initiate new
programs, or even, to reorganize the way it does its work.

The organization of health facilities follows the administrative
structure of the country as a whole. Figure 2 shows the
organization of these facilities as the Ministry envisages them for
the future. The tertiary care facility, the University Hospital
in Lome (CHU), is the reference center for the whole country•
Below it are the four regional hospitals with the CHU serving also
as the regional hospital for its region. These facilities are
those capable of performing surgery. Below the regional level are
20 hospitals, one for each health subdivision (prefecture). Again,
the CHU serves as the subdivision hospital for Lome. All of these
facilities are headed by a physician.

Despite their many responsibilities, medecins-chefs have little
autonomy and support to meet them. Their small budgets for
gasoline, maintenance, and minor repairs, and medications have
increased only marginally over time; they have no staff for their
administrative tasks; they are constrained to stay within the line
items of their budget; the vehicle fuel line-item of the bUdget is
small and limits their ability to make supervisory trips; all
staffing decisions are made by the Minister, himself; repairs to
equipment and facilities are determined by the central Ministry;
finally, few of these medecins-chefs have been trained in public
health and administration, the skills they need to carry out their
jobs.

The centralization of the Ministry within the upper directorate
·thus extends to local administration as well. It discourages
initiatives by a group of astute medecins-chefs and closes the door
to local area planning. Although these medecins-chefs have the
opportunity to present their needs to the central Ministry, under
the present system they rarely receive a response, much less th~

resources. At no level of the government, were we able, in our
interviews, to discern the rationale for the allocation of
resources, such as personnel. The response was always that it was
the Minister's decision.
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Below 'these secondary care facilities, the picture of primary care
facilities becomes less clear. Figure 2 shows medical-social
centers in towns of more than 5000 inhabitants. These are health
centers where the social services personnel from the Ministry for
Social Affairs and Condition of Women and health personnel from
MOPH work in the same buildings. We were told, however, that at
present such structures exist only in a few to\>rns. In fact, the
table shows the intended system, rather than the present one. What
appears to be true is that most subprefectures have centres de
sante (medical centers) headed by, at least, a medical assistant
(assistant m~dical). All these centers have hospital beds.
Finally, below this level are the dispensaries headed by a nurse
and usually assisted by a birthing attendant (accoucheuse). Some
dispensaries also have hospital beds, used particularly for
deliveries.

The exact number of primary care facilities described in the
paragraph above is not readily available. We were given estimates
of 315 to 320, but these figures include as well health posts not
under the HOPH. We were unable to obtain a nominative list of MOPH
health facilities during our interviews in the Ministry. Several
officials suggested such a list probably did not exist; others
suggested the director of personnel might have one. Some of the
difficulty in getting a clear idea of the number and type of health
facilities is caused by multiple and overlapping, or even
contradictory, definitions. Despite what is shown in Figure 2, the
MOPH has at present no clear classification system for health
facilities. For example, in some documents, a dispensary is called
a secondary care center While a more sophisticated health care
center at the sUbprefecture level is called a primary care center,
just the opposite of what one would expect. The lack of a
classification system complicates any attempt at planning the
allocation of resources.

Health facilities and services extend below the level of MOPH
dispensaries. Until now, the SNES of MOPH has been the sole MOPH
participant in community mobilization, development of village
health committees and health posts, and training of village health
workers. Most of these activities are undertaken through the
support of donor organizations.

At present, village health workers have no formal relationship to
Ministry facilities and personnel. Information about their
activities is not collected by the Ministry. The m~decin-chef, for
example, does not (nor is he expected to) supervise village health
workers. Nor are dispensary nurses responsible for supervising the
activities of village health workers within their catc~ent area,

-_._._._--- i¥~~~h. ~in~llgm90:~r:ti~riaTn_--t~ftO~-}):;!~Ji~!-lie~Ai':t~~~e~fJ;~~~· ~~
implementing its strategy for primary care development, the
Government has not yet created a means to tie the newly created
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village health workers with the dispensaries, their points 0:
reference. This task for the MOPH is best accomplished through
support of local medecin-chef supervision rather than through
central Ministry management.

4. Information System:

The Ministry's information system reflects the unfortunate results
of excessive centralization and verticalization. Rather than being
an instrument for integration of Ministry efforts in planning and
management, it serves as an instrument of fragmentation.
Nevertheless, the information system today has improved
considerably over what it was five years ago when it was evaluated
unfavorably by a CDC consultant.

The Ministry draws its information from three sources: routine
reports from health facilities; periodic surveys and special
studies; and the census. The routine reporting system is highly
developed, complex, and cumbersome. Although it has some elements
which are functioning well, much of the data are of uncertain
quality.

a. Routine Reporting System:

Every health facility, from the dispensary on up, fills out monthl~
reports for the Ministry. These are sent to the medecin-chef who
reviews them and sends them to the appropriate Directorate in the
central Ministry for processing and analysis. Every health center
providing outpatient curative care and preventive MCH services
(Which means virtually all facilities), each month fills out for
the Ministry at least five reports from one to three pages long.
These reports represent the activities of the vertical programs.
They are as follows:

-Relev8 Mensuel de Maladies (monthly disease report): New
cases of 50 itemized diseases (WHO classification) seen during
outpatient consultations (2 pages). The data are reported by
sex and by each of 5 age groups. Prepared for the statistics
Bureau of the Epidemiology Division

-Therapeutic and prophylaxis use of chloroquine: New cases of
f~ver, deaths, chloroquine utilization (2 pages). Prepared
for the National Malaria service;

-Diarrheal diseases report: New cases of diarrhea,
dehydration, deaths, and treatment delivered (1 page).
prepared for the Diarrheal Disease program in the DME

-Prenatal/postnatal consultations/births: New and old
consultations for prenatal care and newborn care; muthers at
risk"cmd--referrahrby three--aqe-vroupsr births. -Prepared- tor
the SMI program of the DKE (1 page)
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-Immunization s: Doses administered by vaccine and by age
group, doses of vaccine in stock (1 page). Prepared for the
Epidemiology Division which sends it to the statistics bureau.

The 40 centers which provide family planning services use an
additiona1 report. Those centers which receive contraceptives from
ATBEF prepare a stock report sent directly to the ATBEF. The PNBEF
has also introduced a new report which, so far, is being used in
only one prefecture. Finally, the newly-introduced growth
monitoring program is now adding a report (fortunately a simple
one) .

Nurses collect data for the first three reports listed above from
their register of curative consultations. In order to complete the
reports, they must page through the months's consultations three
times, once for each report. Nurses, midwives, or birth attendants
maintain registers or notebooks for each of the other program
areas: prenatal consultations, postnatal conSUltations, births, and
immunizations. preparing reports is a time consuming task for
health workers. In a large center, this preparation can take 7
person days.

The present reports were, for the most part, introduced this year,
so it may be early to evaluate their reliability, accuracy ana
con.pleteness. They do, however, represent improvements over
previous forms. T.he releve mensue11e, for example, considerably
cuts down the number of reportable diseases to a manageable number
and therefore should improve reporting. The new family planning
information system packet with related patient record and monthly
reporting form includes also an instruction manual.

In the field we saw what makes the system work and not work.
First, health workers are assiduous in maintaining records of some
sort. They do fill out reports and send them in. But they do not
know why they are doing so, nor why there are so many. They carry
out the task mechanically and are unaware that some of the data
they collect could assist them in managing their own health
centers.

We also nbsarved many - problems which cannot readily be solved
simply by improving the format of the reports themselves. The
reliability and accuracy, particularly of data from the curative
consultation register is suspect. There is no national guide to
classifying diseases, particularly one geared to nurses who
diagnose probably more than 90 percent of the cases. Nurses have
little or no access to diagnostic tests and have fewer clinical
skills than the physicians for whom the WHO classification system
is--in'tended.----Therefore,-u nUrBe5 'tend u-eo--a-iaqnose- quieklyon - the
basis of signs and symptoms which are not standardized. For
example, lack of a standard definition for malnutrition resulted
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in 1989 of a single clinic accounting for 90 percent of the
malnutrition cases in Togo!

Since register form&ts are not coordinated with report formats,
health workers are hardpressed to transfer data accurately. Data
may therefore get lost, miscounted, or misattributed. Much of the
data which is carefully recorded is never used. The sheer volume
of work decreases the probability that even the most conscientious
health worker will fill out these detailed documents accurately.

What is striking in observing the work of health centers is the
fragmentation of the work in time ~nd space. Prenatal visits may
be on one day, postnatal visits on another. One room is used for
immunizations, another is for growth monitoring. Yet, these are
the same mothers and children who frequent the facility and they
are the same nurses, midwives, and birth attendants who provide the
services. Even the physical layout of many of the older clinics
calls for different roomc for different programs. The information
system, in itself, drives this fragmentation by demanding that each
.type of activity be recorded in its own register or notebook,
usually kept in separate locations.

Health centers with hospital beds send a monthly report of cases
discharged that month to the Statistics Bureau (via the medecin
chef) . The data collected include the discharge diagnosis and
whether death occurred. The statistics bureau in the Epidemiology
Division will assign the appropriate WHO code. This form is also
new this year and should permit more appropriate classification of
disease if hospitals write in correctly a full diagnosis and if the
statistics bureau personnel are well trained in medical coding.

Whether there is double counting of outpatients who are referred
for hospitalization is unclear. We were told that when the clinic
is in the hospital, there is no double counting. Otherwise, there
may be.

All hospitals send their outpatient and inpatient reports to the
medecin-chef The exceptions to this rule are the regional
hospitals which send their reports directly to the central
Ministry. At present, medecins-chefs say they scan the reports
only to make sure that they look reasonably well prepared and to
identify important trends in disease. The medecin-chef, had he the
time and the training, and were the reports SUfficiently
mana~dment-oriented, could use them to plan and manage the health
l~sources in his subdivision. For example, he could analyze the
extent of preventive activities compared to curative activities;
total consultations compared to available personnel; and target
areas where health workers were carrying out low volumes of
preventive' serviceS' comparea-'tCTtb;e-"popuiaticn.·'
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The flow of reports becomes complex once they leave the hands of
the Medecins-chefs. This is illustrated in Figure 3.
Immuniza,tions, the Releve of diseases, immunizations, pre/postnatal
consultations, growth monitoring, and hospitalizations go to the
statistics Bureau of the Epidemiology Division. Regional hospitals
also send their inpatient reports to this unlt. The
malaria/chloroquine use report goes to the National Malaria
service. The family planning (presently, for one region, only) and
the diarrheal disease reports go to the Division of Mothers and
Children(DME).

At least for the immunization reports, the statistics bureau can
show that the reports arrive from the Medecin-chef in a tinlely
manner • within two months of the end of the reporting months, most
medecin-chef's packets of prefecture reports are in the Statistics
unit. We were unable to ascertain whether all the health
facilities in a prefecture reported for every month. We were told
this is the responsibility of the medecin-chef, but we found that
most medecins-chefs had no system for routinely verifying the
arrival of all reports.

In effect, the data at the national level remain scattered among
the vertical prog7.ams. The fragmentation of information parallels
the fragmentation of prlJgrams. At present, only those reports sent"
to the statistics Bureau are routinely analyzed and pUblished.
They become the core of the Statistical Yearbook with supplementary
information on personnel, bUdgets, and facilities obtained from
the Administrative Division. Except for the Yearbook, health
centers and medecins-chefs receive no feedback on the data that
has taken up so much of their time.

Coordination among the different vertical programs and the
statistical service seems weak and in one case we observed, non
existent. During our field visits, the DME official accompanying
us discovered that a new integrated reporting· form for
prenatal/postnatal consultations , imm'l1nizations, and family
planning had been distributed by the Statistics Service for
immediate use by the prefecture. This form, which did not meet the
needs of the DME programs, had never been reviewed by anyone in the
DME including the Director. Nor had the Director-General been
informed that new forms were being developed. The forms had been
designed in the statistical services and printed with the
assistance of WHO, but only the Epidemiology uivision of which the
statistical services are a part, was aware of this activity.

This fragmented information system cannot provide the data the
Ministry needs for integrated planning and management at local,
-regional, andceiitral levels. Not only is the quality of the data
a problem, but the utility of some of it is also not clear. At
present, aside from the Yearbook which presents data only on
morbidity, hospitalization';l, infrastructure, and global data on
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budgets and personnel, none of the other data collected are readily
available to the Minis~ry.

b. Periodic surveys:

The second source of. data for the Ministry is periodic surveys ;~nd

studies. Donors, particularly USAID, have financed numerous
surveys, frequently using the URD (University Research group). 'Ihe
most extensive of these is the Demographic and Health Survey of
1988 which presents data on fertility, family planning knowledg~

and use, and some health practices. The ORO has also studied
maternal mortality using patient records of the university Health
Center. The ORO is planning to do a second DHS survey in 1993, if
it can find funding.

c. Census :

The Census, which was last undertaken in 1981 (with aid ,from
donors, principally UNFPA and USAID), provides the popUlation
denominators for calculating the incidence rates and effectiv3
coverage of Ministry programs. The Census was carried out by the
Division of statistics in the Ministry of Plan. Because of
difficul~ies in processing, the final results were not available
until several years later. The Ministry published a short analysis
of interest to policy makers in 1989. The Ministry of Plan has
also made available popUlation estimates through 1995 on the basis
of the 1981 cen~us. The Ministry is currently making plans to
conduct its next census at the end of 1991.

d. Quality of Data:

The quality of data from these sources varies considerably. It
gives rise to a plethora of estimates reported in various documents
and carried from one document to the next without a check on its
validity.

Mortality data are hard to collect in a country where the vital
statistics system is so imperfectly implemented. Infant mortality,
that vital measure by which all countries are compared, has been
estimated in two ways, 'with different results. The Census of 1981
included a question about deaths in the household. Many of the
census takers forgot to ask this question so that when no deaths
were listed, it meant either that there were none or the question
had been skipped. After massaging the data, their re-estimation
of infant mortality rate was 130 per 1000. It is hard to know how
reliable this estimate is, given the amount of manipUlation that
was needed to arrive at it.

TheseconCi estbiates of infant mortality came from the 198$3
Demographic and Health Survey where mothers were asked to recall
a ten year history of their children's births and deaths. Table
1 shows the results and demonstrates the differences obtained using

35



different methods. Surveys tend to underestimate deaths unless the
sample is sUfficiently large. The OHS sample size, although
sUfficiently large for most of the questions asked, is probably
insufficient for a reliable estimate of infant mortality.

The maternal mortality estimate of 700 per 100,000 which was cited
frequently, we were told, is the mean of two studies: a ORO
country-wide survey in 19B5-86 produced a rate of 1000 per 100,000:
and a study of mortality in Lome in 1986 produced the rate of 420
per 100,000.

Sinc.!e surveys are expensive and provide only periodic information,
it might be useful to consider alternate ways to measure, at least,
maternal deaths. At a minimum, routine reporting and analysis of
maternal risks and maternal deaths at ell health centers, should
be considered. The obligation to maintain such records in good
order would also be essential to help a facility manage its
maternity services.

One final note about estimates from surveys. During our
interviews, we became aware that many people in the health sector,
Togolese and expatriates, were taking very seriously the point
estimates from surveys and were using them to compare regions.
statisticians normally put confidence limits around their point
estimates. For example, If the confidence limits of the DHS 198~

survey question on infant mortality is 10 percent, the true infant
mortality rate for 1983-87 is not 81, but anywhere from 72.9 to
89.1. This kind of refinement is not important if all that is
wanted is a general idea. But if policy makers are going to
compare one year with the next, or one region with another, then
they need to know that the estimates are ranges and that if the
ranges overlap, the differences between them are not significant.
These ranges should be reported rather than the point estimates.

Morbidity data from the health facilities' routine reports present,
problems of quality, which were discussed earlier. These problems
emerge when one attempts to analyze the results of, for example,
the Statistical Yearbook of 1989. They are also, of course,
limited because they represent only those ill persons who happen
to walk or get carried into health centers. It is like estimating
the size of an iceberg from the tip. Nevertheless, such data
systematically and routinely reported are useful for planning and
managing health services. even though not necessarily
epidemiologically valid on a population basis.

Management information data is in short supply in the current data
system. Certain important management data are not now routinely
collected, such as the stock of drugs, something that would help

-----clinicmangers pian-their orders and assess utiiization. Nor do
the smaller hospitals have a form that could help them keep track
of their daily census. The data already collected on
epidemiological conditions and health services activities are not
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then used to assist local managers to plan their services. Wha~
are needed are a series of indicators derived from these data to
assist them to evaluate their activities.

One group of such indicators could be based on the population in
a health center's catchment area in order to assess coverage. This
would mean training health facility workers to be familiar with the
popUlation size of the surrounding area. with the availability of
a new census after 1991, this should not be a difficult task.
These indicators would include immunizations, child health visits,
and prenatal visits and monitored births per target population.
Other indicators include the completion rate of immunizations: the
number of children receiving the third dose compared to those who
received a first dose, which is a good measure of a health center's
ability to follow-up its clientele. Medecins-chefs could use
indicators to assess problems in clinic management, for example,
clinic activity by the number of available personnel. The
development of such indicators for local, regional, and central
health personnel would provide not only information for management,
but could also help health workers understand why the data they
collect is important. This, in turn, could improve the quality of
data collected.

As we noted earlier, the information system has improved
considerably. This is due in no small part to the activities o~

the CCCD program which has installed computers in the statistics
bureau, provided training, and provided technical assi stance.
Credit also goes to the head of the statistics bureau who has
implemented these changes. He, however, is handicapped by the fact
that he is the only one in his office at his level of training, and
that despite the fact that they are coding medical diseases, they
have, in the bureau, no personnel trained in health. More
worrisome is that this indispensable bureau head is due to retire
at the end of this year and so far, the Ministry has made no plans
for his replacement.

The Statistical Yearbook represents the culmination of the work of
the Bureau and as such, represents both the strengths and
weaknesses of the existing system. Among the strengths are the
fact that the Bureau has succeeded in publishing such a document
for three years in a row in less than six months after the end of
the last year. This is not an easy task. The 1988 version
improved considerably over the 1987 one. The 1989 Yearbook may
also represent an improvement but we were unable to jUdge since
only the first volume, with epidemiological and global personnel
and in$:rastructure data and a few draft tables from the second
volume, are available as of this writing. The Yearbooks for the
past two years have made good use of graphics for presenting trends
in~diseases.-· .

We noted, also, important weaknesses in the way data are analyzed
and presented. For example, the new releve shOUld produce a list
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of 50 diseases, which should permit pOlicy makers to analyze the
most important health problems in the country. However, nurses
were allowed to write in additional ones. The Yearbook publishes
this compilation of the original 50 plus a dubious collection of
some nearly 200 creative diagnoses written in, all of which should
have been categorized under the original disease classifications.
This method of reporting makes a mockery of attempts at
standardization of disease classification.

Analysis of disease data for children are also difficult because
the data are reported not only by age group, but also by sex. Thus
to know the number of children under one year who have had measles,
you have first to add the boys and girls together. Such
presentation does not make it easy for policy makers, who are not
trained as statisticians are, to make calculations. Moreover, for
children, at least, it is not evident why you need disease
information by sex. The added columns and rows engender greater
errors, lower compliance, and ultimately no information that will
be used routinely for planning and/or management.

The data presented could also benefit from more editing to avoid
obvious errors such as identifying two girls under five years old
as having consulted for prolonged pregnancies. The tables of
immunization coverage emerged with some anomalous results
indicating that in some areas more than 100 percent of children in
the area had received, for example, BeG va~cine • Whether this
results from underestimates of the popUlation or re-immunization
of the same children, or both, it suggests both the need to improve
the reporting and the need to use the data to supervise activities
on the ground.

e. Issues in information system development:

The improvements in the management system have been significant.
They can form the base for the Ministry I s development of an
effective management information system. However, much work needs
to be done to overcome the verticality of the present system, the
duplication of reports, and to build an integrated system that can
serve the management needs of the Ministry at all levels. What
happens now is that each program thinks small, about its own needs.
Moreover, programs tend to get competitive with each other, fearing
perhaps that if others get contrOl, they will never have the data
they need. This competitive approach merely complicates the task
of the health worker at the bottom of the chain who has to
integrat~ these warring programs.

One could forgive the verticality if, at least, the information
system provided reliable routine data for local and central policy

-----maker--s-·4.a-r-a-~imelT-manra&r·arad- ·in-a-usabla fGE'iih··In our ek-perienc-e;
little of such quality is available. Basic information on the
health infrastructure, such as a list of all health facilities in
Togo, proved difficult to locate. The Ministry has no central
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source of these data. Those in need of information go from one
office to the next. We were frequently told that some other office
might have what we were looking for. The only information
available in a central document is the Statistical Yearbook. Even
that has limitations as the data are presented in ways that make
it difficult to interpret them. The recent experience of the
Ministry in its analysis for the World Bank project demonstrates
the difficulty that it has in mobilizing data adequate for
planning. We were told of the difficulties experienced by those
preparing the documents in finding consistent and reliable data in
a form which they could use.

Why does the information system function the way it does and what
can be done to improve it? The reasons it functions as it does are
as follows:

• Program verticality reinforce information verticality.

• Centralization plays a role, as each program tries to
consolidate control over its program by monopolizing data.

• Current system is not geared to the skills of those creating
and using it. The demands it puts on health worker in
diagnostic acumen and arithmetic skill are extremely high,
particularly when one considers that the main purpose of their
activity is to care for patients, not fl1l out forms.

• System is not geared to the meeting the management needs of
local, regional, and central policy makers. If the data he
painstakingly gathered actually would help him manage his
clinic, a health worker would have greater incentive to
collect and report it correctly. If the data collected were
relevant to the medecins-chefs management needs (and if he had
some autonomy in planning), he would have an incentive to
supervise more carefully and to allocate resources more
thoughtfully.

An information system can serve as a powerful tool for integrating
health service activities. This integration, however, can be
achieved only through the building up of a consensus within the
Ministry on what the information needs are and how they are best
met. It involves negotiation and selection in a process oriented
toward reducing and simplifying reporting. To reach such a
consensus is a lengthy process. No information system can meet all
the needs of every program. In order to provide integrated
services, each program will have to give up something. In the
process of forging compromises, program directors will be forced
to sit down face-to-face to create an integrated information
system. This process, in itself, can help create the integration

--needed amo:tgtho- vertical programs.-
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5. Summary of Constraints and limitations:

As we have seen, the Ministry of Public Health faces a number of
organizational problems which have arisen from the historical
effects of centralized administration, vertica1ization of programs
in response to internal and external pressures, and an information
system which compounds these problems rather than helps policy
makers find solutions. Local health managers need assistance in
carrying out their supervisory functions, while community-based
health care is not tied to the health system. There are also
capable personnel at all levels of the Ministry and an awareness
that they need to start working to integrate their hitherto
disparate activities.

C. Plans for Reorganization of the Ministry of Public Health

As part of the process of developing the Health and PopUlation
Sector Loan with the World Bank, the Ministry of Public Health and
the World Bank missions in December 1989 (Pre-Evaluation) and in
April-May 1990 (Evaluation) hav~ prepared a series of
"reorganization plans. This has been ",it iterative process in which
different options were suggested and commented on by both sides in
the negotiation process.

After the November mission, the Ministry of Health engaged in an
intense and detailed effort to prepare a reorganization plan to
present to the April mission. Tb~ preparation effort involved
almost all Ministry divisions a"~ services, as well as the
University and the CHU. The Ministry of Plan was partially
involved, but not as much as it had been in the November mission.
Individuals from the upe were also involved but did not playas
central a role as one might expect from a planning unit.

As we noted above, most observers of the Ministry -- both internal
and external -- have found that the Ministry sUffers from two major
organizational pathologies: too much centralization at the highest
administrative levels and too much fragmentation of programs into
vertical projects which do not coordinate well with each other.
The reorganization plan presented by the Ministry responded to the
World Bank' s requirement that reorganization address these two
problems. The proposed reorganization reduced the Ministry
Directorates from eight to three, and provided a more rational
basis for integrating programs. It also prepared detailed task
descriptions for each Directorate, Division and Service, and
qualification requirements for their chiefs. During the April
mission, negotiations continued with the Bank revising the plan so
that five Directorates would be created.

--At--theend- of-tile-April mission, the World·Bank team left an Aide
Memoire describing the mission's understanding of the
reorganization plan. Figure 4 shows the latest reorganization
proposal. This proposal is expected to be the subject of final
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Figure 4

PROPOSITION DE RESTRUCTUBATION ORGANIQUE
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negotiations dULing the Project Pre-Appraisal mission, scheduleu
for JUly.

There is some doubt that the government will achieve the pre
conditions that have been set for the Pre-Appraisal mission, and
the reorganization plan is open to renegotiation in any case.
Nevertheless, the reorganization as presented in the Aide-Memoire,
appears to have the general consensus of most of the Ministry -
with some notable exceptions, which we will discuss below.

The reorganization plan has several elements that we think could
go a long way toward overcoming major organizational problems of
the Ministry.

First, the plan is logical in its organization of the five
directorates, and its reorganization of the services. This
organization will assist the integration of priority programs in
maternal and child health. It makes sense to place all th~

operational and support activities under the Director General, who
can now take central responsibility for coordinating all activities
under the strategic guidance of the Minister's Cabinet. The
Directorate of Planning and Training will unite several support
activities that are essential for all the other operational
directorates: 1) planning, programming and research; 2) statistics;
3) pre-service and inservice training. The Directorate of Primary.
Health Care will unite all primary health activities and will be
separate from the Directorate of Medical Establishmen.ts -- the
hospital sector.

The Directorate of Primary Health Care will have several important
Divisions which are logically organized for priority programs. The
most important improvement is the placement of all maternal and
child health activities in the Division of Family Health. This
division will unite the following services: a) Maternal and Child
Health and Family Planning, b) Nutrition, c) PEV, d) School and
University Health. Although it does not appear in the chart
(probably from oversight) the original discussion documents have
placed the diarrhea control program also in this Division. If this
organization is implemented, all of the Child Survival and Family
Planning activities except malaria will be formally integrated into
one Division.

The other two directorates Water and Sanitation, and
Laboratories and Pharmacy, are also sound means of administering
these activities.

There is some discussion now that suggests that several of the
proposed changes will be resisted and alternatives proposed during
-the---f'-irra-l-- negotiat.ions.ith the- Ban~. -It-is not clear- that-the
PEV, now a central and effective program with considerable donor
support and with an energetic leaaership, will move gracefully from
the Division of Epidemiology to the Division of Family Health. As
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one ot the major donors in this area USAID might play a role in
this debate. As will be clear in the recommendations at the end
of this report, we feel that the reorganization plan of the Aide
Memoire, that places PEV where it can more easily be integrated
into the other Child Survival programs, is an essential requirement
for improved health services.

The other issue being discussed now, is the addition of
responsibility for donor coordination to the Division of Planning,
programming, and Research. This additional role, would be an
important improvement in the Aide-Mamoire reorganization scheme.

Finally, it is not clear from the Aide-Memoire whether the National
Health Education Service (SNES) will continue to function as a
separate entity. None of the task descriptions show an emphasis
on health education. We feel that health education should be a
priority and should be integrated into all programs of child
survival and family planning. A separate health education service
should be continued and upgraded to give this essential support
activity the appropriate emphasis in all programs. without a
separate unit, health education tends to be downgraded and the
appropriate skillD remain undeveloped. It would make sense to keep
the SNPS as a separate service under the Division of Training.

In summary, the proposed reorganization plan, as presented in the
Aide-Mamoire, would be a significant improvem~nt in the integration
of important programs. We have oriented our recommendations so that
USAID can provide support for this process and assist in its
implementation. Nevertheless, since the final reorganization plan
~s not yet established, our proposals do not depend on the current
plan.

The other objective that is presented in the Aide-Memoire,
encourages greater decentralization of the Ministry. Unlike the
design of a reorganized central Ministry, the proposals for
decentralization are not well articulated. Their broad outlines
suggests transfer of authority for budgetary, proqrammatic and
personnel decisions to regional and prefect levels. The Aide
Memoire focuses attention on the implementation of Regional
offices, which had been leqally established as early as the 1969
reorganization, but had not been implemented. As noted in our
recommendations [Section IV.A.2], we believe a reqional office will
not contribute much to the process of decentralization, and that
the prefecture (subdivision) should be the major focus of activity
and support. The reorqanization plan encourages decentralization
to this level. It also includes proposed legal structures
necessary for the establishment of juridical entities in health
facilities which would permit them to manage funds and activities
through -an elected manaqementboard. .

As noted above in the section on management information, the World
Bank Aide-Memoire also places emphasis on the importance of
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developing an effective management information system as part ot
a p~ocess of administrative strengthening and reorganization.
[Section II.B] In our recommendations, we discuss how USAID's
contribution in thi~ area could complement and reinforce this
aspect of the World Bank proposals.

The reorganiz~tion also anticipates significant changes in
financing -- increasing the national budgetary resources devoted
to the health sector, and allowing for major efforts in cost
recovery. We discuss these aspects in the following Section [III].
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III. FINANCING AND SUSTAlHABILITY

A. Introduction

Since independence in 1960, the Government has been committed to
providing free health care to the population which in turn regards
publicly provided health care as a citizen's right.

CUrrently the Government remains the largest source of financing
of health care in the country. However, there are also important
contributions from donors, non-government organizations (NGOs),
households and the private sector. While the Government and
households finance most of the recurrent expenditures, donors play
a major role in financing investment expenditures.

Over the past few years, macroeconomic difficulties have seriously
affected the government's ability to devote adequate resources to
the health sector. AccumUlating budget deficits and worrisome and
fast growing external debt have led the Government to adopt the IMF
and the World Bank-supported Financial Stabilization and Structural
Adj ustment Programs which, among other measures, require the
Gover~ent to reduce spending. Although the share of health in
overall government expenditures has not changed much as a resule
of the fiscal restraint, real per capita recurrent expenditures
have fallen by 23% between 1978 and 1987. It is, therefore,
increasingly felt that alternative sources of financing should be
found to supplement the Government resources.

To help the Government develop and implement certain basic health
programs and meet the increasing demand for health care, several
donors and NGOs have intensified their assistance to the country
through the financing and/or the implementation of several primary
health projects or programs.

However, this assistance does not resolve the financing issue
entirely. It has become clear that the current financial situation
cannot allow the government to improve the deteriorating situation
in public health facilities and to meet the fast increasing demand.
In addition, the sustainability of most donor-supported projects
has become a major issue. Donors are increasingly concerned about
the future of their projects after their funding stops. Many donors
such as GTZ, CUSO, and recently, UNICEF through the Bamako
Initiative, and the World Bank in the Health and Population
project, include cost recovery mechanisms in their project
agreements. ~hey also advise the government to develop and
imDl-'~!Jlent;c9JJ~.__I'~C::~Y~;Y_'-pr(,)g:1:'~~~.~.~P~}. ~c::~acil! t~es • R~~e~t;~y,
some donors have even included cost recovery among their conditIons
precedent. As a consequence, and despite its earlier reluctance,
the government is making increased effort to develop a cost
recovery system to suit the current resource needs.
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B. The Government's Financing of Health Cara

Health repre~ents about 5t of overall Government expenditures. See
Table F-1. Government health expenditures are financed through the
:linistry of Public Health and the University Teaching Hospitals
(CHO) budgets. These bUdgets have two components: the recurrent
budgets controlled by the Ministry of Finance and the investment
budg~ts controlled by the Ministry of Planning. The Ministry of
Health execut~s its bUdget mainly through the Service des Affaires
Administratives et Finallcieres at the central level, and the
Medecins Chefs de Subdivision at the level of the Subdivisions
sanitaires. Financially, the elIDs are entirely independent of the
Ministry of Health; therefore, the execution of their budget does
not involve the Ministry of Public Heea.lth directly.

Table F-1

HEALTH RELATED EXPENDITURES AS PERCENTAGES OF OVERALL RECURRENT

Overall (1)/(4) (2)/(4) (3)/(4)
MOH AS & CF MOH + GOT

AS & CF BUdget
( 1) (2) (3) (4)

F :eil. F mil. F mil. F mil. t

197::.1 1252.2 189 1441.2 30514.7 4.1 0.6 4.7
1976 1584.5 261.9 1846.4 35768.9 4.4 0.7 5.2
1977 1770.2 274.6 2044.8 3~850.8 4.4 0.7 5.1
1978 2578.0 333.1 2911.1 45034.6 5 .. 7 0.7 6.5
1979 2496.0 350.7 2846.7 521(2.2 4.8 0.7 5.5
1980 2837.9 402.B 3240.7 59873.2 4.7 0.7 5.4
1981 2724.1 364.7 3088.8 66665.7 4.1 0.5 4.6
1982 3488.1 480.5 3968.6 72037.0 4.8 0.7 5.5
1983 3403.3 468.2 3871. 5 71979.8 4.7 0.7 5.4
1984 3347.1 490.9 3838.0 73263.2 4.6 0.7 5.2
1985 3477.8 459.5 3937.3 78290.0 4.4 0.6 5.0
1986 3500.0 474.2 3974.2 82282.8 4.3 0.6 4.8
1987 3485.6 455.4 3941.0 89691.5 3.9 0.5 4.4
1988 4204.7 553.5 4758.2 86392.1 4.9 0.6 5.5
1989 4573.4 553.1 5126.5 89026.9 5.1 0.6 5.8
1990

MOH.
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1. The Financial Sys~em of The Ministry of Health

The Ministry of Public Health's financing mechanisms are
"decentralized" to the prefecture (Subdivision Sanitaire) level.
The execution of the Ministry of Public Health bUdget is
essentially assured at this level by the Medecin Chef de
Subdivision. Each Subdivision Sanitaire is allocated a bUdget from
the central level. However, the Subdivision' s recurrent bUdget has
rigidly defined rubrics; funds cannot be transferred from
relatively over-funded or less active r~brics to relatively under
funded or more active ones. If a line item is not used up, it has
to be returned to the Treasury. Similarly, all revenues made at
public facilities are automatically and directly transferred to the
Treasury which solely has the authority to decide on how to use
them.

Although the Medecin Chef de Subdivision is given some flexibility
regarding the use of the funding allocated to rubrics, the rule
that resources cannot be shifted between rubrics reduces the
"efficiency of the system.

The Prefets each Subdivision Sanitaire corresponds
geographically to a Prefecture -- are responsible for the audits
and budget control in the Subdivisions Sanitaires. This type ot
decentralization to the prefectorial level is hardly a
decentralization since the Prefet is nothing but the representative
of the central government at the district level and acts only as
an auditor. No similar control system exists at the central
Ministry of Public Health level.

2. The Financing System of The CHUs

The CHUs have financial autonomy and get their budgets directly
from the Ministry of Finance which controls the execution of this
budget. In 1990, the two CHUs' budget amounted to CFA 2.4 billion,
more than one third of total Ministry of Public Health bUdget.

As in the case of any other public health facility, all revenues
made at the CHUs are transferred to the Treasury.

3. The Ministry of Public Health Expenditures

a. The Structure of Ministry of Public Health Expenditures

As Table F-2 shows, recurrent expenditures represent 84-95% of
total Ministry of Public Health expenditures. Recurrent

--expeildituref:J are mostly financed by the Cjovernmentwhile donors
play a majo1' role in the financing of investment expenditures.
Depending on the years, 28 to 72% of total investment expenditures
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Table F-2

GOVERNMENT HEALTH EXPENDITURES BY THE TWO MAJOR FUNCTIONAL CATE

Source: MOH.

% %

(2)/(3) (2)/(4)

5.4 4.5
5.8 3.4

15.8 4.6
8.0 4.2

12.0 5.8

are financed by donors. See Tables F-6 and F-7.
It should be noted however, that there has been a blurring of the
distinction between recurrent and investment budgets in recent
years. Anecdotal evidence suggests that project salaries are being
paid out of investment bUdgets even if the activity would be
considered a recurrent cost under previous definitions. Table F
2 shoNs an increase- in investment budget as percentage of total
health budget beginning in 1987, which may reflect this shift
toward inclusion of recurrent costs.

b. Trends in Ministry of Public Health Recurrent Expenditures

Although investment expenditures show an upward trend in the second
half of the 1980s, overall Ministry of Public Health expenditures
have fallen significantly in real per capita terms over the last
decade. In particUlar, as Table F-3 shows, real per capita

--recurrent expenditures have fallen by 2'3.1tbetween 1978 ana 1987.
The downward trend in the Hinistry of Public Health recurrent
expenditures is expected to continue at least through the early
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Recurrnt Investmnt Total Tot. GOT (1)/(3)
Health Health Health Investmnt

(1) (2) (3) (4)

F mil. F mil. F mil. F mil.

1975 1252.2
1;976 1584.5
1977 1770.2
1978 2578.0
1979 2496.0
1980 2837.9
Ji981 2724.1
])982 3488.1
i983 3403.3
X984 3347.1
1985 3477.8 198.1 3675.9 4439.4 94.6
1986 3500.0 216.6 3716.6 6314.1 94.2
1987 3485.6 655.3 4140.9 14327.4 84.2
1988 4204.7 366.5 4571.2 8816.5 92.0
1989 4573.4 622.3 5195.7 10786.0 88.0
1990



-----~~~~----~~

1990s according the 1990 bUdget and the bUdget projections for the
following years. Clearly, the Government's ability to satisfy the
increasing demand for health and to upgrade the service in public
health facilities is hurt and this situation needs to be corrected.

Table F-3

GOVERNMENT RECURRENT HEALTH EXPENDITURES

Popoul. Nominal Nominal CPI Real Real per Growth
Expend. I:er Cap. Exppend. Capita Rate of per

Expend. Expend. Cap. Expend

'000 F mil. 1970=100 F mil. F

1975 2198.7 1252.2 569.5 158.3 791.0 359.8
1976 2255.6 1584.5 702.5 176.6 897.2 397.8 10.6
1977 2312.1 1770.2 765.6 216.3 818.4 354.0 -11.0
1978 2371.1 2578.0 1087.3 217.3 1186.4 500.3 41.4
1979 2436.4 2496.0 1024.5 233.6 1068.5 438.6 -12.4
1980 2498.9 2837.9 1135.7 262.5 1081.1 432.6 -1.4"
1981 2729.5 2724.1 998.0 314.2 867.0 317.6 -26.6
1982 2809.8 3488.1 1241. 4 349.1 999.2 355.6 12.0
1983 2892.5 3403.3 1176.6 382.9 888.8 307.3 -13.6
1984 2977.6 3347.1 1124.1 368.8 907.6 304.8 -0.8
1985 3065.2 3477.8 1134.6 361.8 961.2 J13.6 2.9
1986 3155.4 3500.0 1109.2 376.7 929.1 294.5 -6.1
1987 3248.3 3485.6 1073.1 376.9 924.8 284.7 -3.3
1988 3343.9 4204.7 1257.4
1989 3442.3 4573.4 1328.6

SO\.1rces: MOH; BCEAO for CPl.

The downward trends in the recurrent expenditures are not
particular to the health sector, since the share of health in
overall - Government expenditures have not changed much. The
declining health expenditures are simply the result of a general
process ot spending reduction imposed on the Government by the
Financial stabilization and structural Adjustment Programs it has
adopted since 1982 in order to improve its overall financial
situation. In fact, it is interesting to Gee that in Togo these
programs have not led to a clear transfer of resources from the
health and other social sectors to the so-called growth generating

_.a.-1'1r1 __ foreign Axch=-nqe earn" nq sectorsI' as they have in other
countries. More interesting still is the help the health sector is
expected to get from (a) the Fourth structural Adjustment Program
which is being prepared and which is supposed to give more
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importance the social sectors, and (b) the World Bank-suPP04+~d

Health and Population Sectoral Proj ect, also being prepared, a
project which requires the Government to progressively increase its
health expenditures by 6-8% per annum between 1991 and 1994.

One should note, however, that the approved 1991 health budget does
not reflect this recommendation since it shows a zero nominal
growth rate from the preceding year. In addition, even if the
Ministry of Public Health real budget were to increase by 8% a
year, it would take all five years of the project just for it to
reach its 1978 per capita level.

c. The Structure of Ministry of Public Health Expenditures by
Personnel and Non-Personnel categories

Personnel costs represent 70-82% of total Ministry of Public Health
recurrent expenditures. More worrisome is the fact that this share
has followed an upward trend between the late 1970s and the late
1980 despite the government's effort to reduce personnel costs in
the public sector since 1980. Table F-4 below describes the
evolution of these categories of the Ministry of Public Health
recurrent expenditures since the mid-1975.

Table F-4

MOH RECURRENT EPENDITURES BY PERSONNEL AND NON-PERSONNEL CATE

Non-Per- Ratios Growth Rates
Personnel sonnel Total ----------------- --------------

(1) (2) (3) (1)/(3) (2)/(3) (1) (2)

F mil. F mil. F mil. % % % %

1975 960.0 292.2 1252.2 76.7 23.3
1976 1184.6 399.9 1584.5 74.8 25.2 23.4 36.9
1977 1349.8 420.4 1770.2 76.3 23.7 13.9 5.1
1978 1780.5 797.5 2578.0 69.1 30.9 31.9 89.7
1979 1762.3 733.7 2496.0 70.6 29.4 -1.0 -8.0
1980 2015.9 822.0 2837.9 71.0 29.0 14.4 12.0
1981 2053.6 670.5 2724.1 75.4 24.6 1.9 -18.4
1.~~.~~ 2653.5 834.6 3488.1 76.1 23.9 29.2 24.5
1983 2630.8 772.5 3403.3 77.3 22.7 -0.9 -7.4
1984 2698.1 649.0 3347.1 80.6 19.4 2.6 -16.0
1985 2834.5 643.3 3477.8 81.5 18.5 5.1 -0.9
1986 2864.3 635.7 3500.0 81.8 18.2 1.1 -1.2
1987 2796.4 689.2 3485.6 80.2 19.8 -2.4 8.4
1988 3338.1 866.6 4204.7 79.4 20.6 19.4 25.7
1989 3435.2 1138.2 4573.4 75.1 24.9 2.9 31.3

-- ---<-------- _..

Source: MOH.
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Non-personnel expenditures are more severely affected by the
overall decline in Ministry of Public Health bUdgets than were
personnel expenditures: real per capita non-personnel expenditures
fell by 65.5' between 1978 and 1986 before starting an upward trend
in 1987.

The small and declining share of non-personnel expenditures in the
recurrent budget reflects to a certain extent the generally
deteriorating situation in the public health facilities. In
particUlar, in 1989, drugs, vaccines and other pharmaceuticals
represented about 11% of total Ministry of Public Health recurrent
expenditures.

d. The structure of Ministry of ~~lic Health Recurrent
Expenditures by Level of Care

No adequate information exists on how Ministry of Public Health
recurrent expenditures are distributed between primary care and
hospital programs or other higher levels of care. The Central Level
only decides on the budget allocations to the Subdivisions
sanitaires which in turn decide on how much to allocate to the
different levels of care. Interestingly, the Central Level makes
no effort to know how these allocations are made at the local.
level.

Only the bUdgets of the Centres Hospitaliers Regionaux (CHR) are
known: those of the four Hopitaux de Plein Emploi and the thirteen
Hopitaux de Subvidivision are included in the overall bUdgets of
the Subdivisions. In 1990, the combined budget of the two CHUs
amounted to CFA F 2.4 billion, which was equivalent to 40% of the
Ministry of Public Health expenditures. Likewise, the three CHR
were allocated 51% of their respective regions' health budget; a
biq chunk of the remaininq 49% is taken by the Hopit~ux de Plein
Emploi and the Hopitaux de Prefecture, which means that only a very
small portion of the Ministry of Public Health budget goes to the
financing of primary health programs.

with an improved management information system which includes
financial data, it is possible, ~o have more detailed information
at the local levels. It is also desirable that the Central Level
start gatherinq detailed information on the distribution of the
Subdivisions' expenditures and activities between the different
levels of care. Hopefully, the restructuring of the Ministry
proposed by the World Bank will make this effort easier.

In the case of investment expenditures, there exists some fairly
detailed information about the allocation of funding between the
major health programs. This information is summarized in Table F-

-----5-.-:.i'ilis-analysis clearly show thatt.he major hospitals absorb much
of the investment bUdget.
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Table F-5

MOH INVESTMENT EXPENDITURES BY TYPE OF HEALTH PROGRAM OR ACTIVITY

1985 1986 1987 1988 1989

COO & CHRs (1) 80.2 67.7 41.8 59.9 234.6

Hop. Plein Empl (2) 16.9 24.7 8.2 19.9 28.9

HC&matrn (3) 18.7 27.7 58.9 59.5 80.0

Dispens. (4) 38.3 59.2 63.7 49.2 88.6

Hlth Programs (5) 44.0 38.9 31.3 69.3 84.6

Support to H Sect (6) 0.0 0.0 38.7 59.2 105.6.
CNSS (7) 0.0 0.0 409.6 49.5 0.0

Total (8) 198.1 218.2 652.2 366.5 622.3

(1)/(8) 40.5 31.0 6.4 16.3 37.7
(2)/(8) 8.5 11.3 1.3 5.4 4.6
(3)/(8) 9.4 12.7 9.0 16.2 12.9
(4)/(8) 19.3 27.1 9.8 13.4 14.2
(5)/(8) 22.2 17.8 4.8 18.9 13.6
(6)/(8) 0.0 0.0 5.9 16.2 17.0
(7) / (8) 0.0 0.0 62.8 13.5 0.0
«1)+(2»/ (8) 49.0 42.3 7.7 21.8 42.3



C. Mobilizing other Sources of Funding

The Government's budget is not the only source of financing for
health expenditures. The other major sources of funding are:

donors:

NGOs: and

households.

other sources include private insurance systems, which are not well
developed yet, and the Government-funded social security system
which ls managed by the Caisse Nationale de Securite Sociale
(CNSS). The CNSS is a social insurance system for workers and their
families.

1. Donors

In general donors finance investment and technical assistance
expenditures through the funding and/or the implementation of
various projects. They put relatively little emphasis on recurrent
expenditures. In particular, the German cooperation, through GTZ,.
has made it clear to the Government that it does not finance
recurrent expenditures. .

In 1988, donor contributions amounted to over CFA F 1.3 billion
which was equivalent to 26% of total Ministry of Public Health
expenditures. In 1989, donor financing was intensified especially
with the strengthening of certain programs such as the AIDS control
program: donor aid was estimated at CFA F 5 billion, which was
equivalent to 96% percent of total Ministry of Public Health
budget. This represents a very high dependence ratio and has some
important implications for the sustainability of most of the donor
supported projects. Indeed, the high dependence ratio implies that
it may be hard for the country to find the necessary resources to
finance the recurrent CO:3ts of these projects if donor funding
declines or stops.

The fact that the dependence ratio seems to be increasing should
be viewed as a major concern given the current macroeconomic
context of the country and given the difficulty the Government
seems to be having developing alternative financing systems. [see
below]

Table F-6 below describes total donor contribution to the financing
of health care over the past two years. TableF-7 describes the
donor contribution to the financing of investment expenditures over
the past five years.
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Table F-6

DONOR CONTRIBUTION TO THE FINANCING OF HEALTH CARE IN TOGO

Sources: Ministry of Public Health; USAID

WHO

360
1452.0

211.2
353.8

UNICEFFSD

229.5

FAC

200.0

COSO

107.5
71.6

in millions of CFA francs

GTZ

226.7
1261.7

56

USAID

810.0
1660.2

1988
1988



Table F-7

CONTRIBUTION OF MAJOR DONORS TO THE FINJ~CING INVESTMENT EXPEND

millions of francs

A: BILATERAL DONORS

1985 1986 1987 1988 1989

Soc&Hlth 0.0 13.6 165.9 0.0 0.0
USAID CS 56.0 56.0

Total 0.0 13.6 165.9 56.0 56.0

COSO

FRG/GTZ HC&Matrn 0.0 147.6 31.6 28.3 0.0

Hospitals 0.0 0.0 0.0 0.0 0.0
FAC HS&Matrn 0.0 1.1 0.8 0.0 0.0

support to H sect 0.0 0.0 . 0.0 0.0 42.6
total 0.0 1.1 0.8 0.0 42.6

FSD HC&Matrn 0.0 0.0 0.0 134.2 76.9

Other

Total
Bil. Don. (1) 0.0 162.3 198.3 218.5 175.5



TABLE 7 - (con It)

B: MULTILATERAL DONORS

1985 1986 1987 1988 1989

ADB Hospitals 507.0 264.0 0.0 0.0 0.0
Hospitals 0.0 0.0 70.3 85.3 27.3

FED Dispens. 11.5 7.4 1.7 22.2 22.8
Total 11.5 7.4 72.0 107.5 50.1

IDA Support to H Sect 0.0 0.0 0.0 38.0 16.5

Total
Multi!. Don. (2) 518.5 271.4 72.0 145.5 66.6

Total Donors (3) 518.5 433.7 270.3 364.0 242.1

Total GOT (4) 198.1 216.6 655.3 366.5 622.3

TOTAL (5) 716.6 650.3 925.6 730.5 864.4

Percent

(1)/(5) 0.0 25.0 21.4 29.9 20.3
(2)/(5) 72.4 41.7 7.8 19.9 7.7
(3)/(5) 72.4 66.7 29.2 49.8 28.0
(4)/(5) 27.6 33.3 70.8 50.2 72.0

Source: Ministry of Planning.
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Both bilateral and multilateral donors are active in the financing
of health care in Togo.

a. Bilateral Donors

The most important bilateral donors are:

USAID;

GTZ;

CUSO; and

FAC.

(1) USAID

USAID is generally the largest bilateral donor in the area of
°health. USAID' s assistance comes mainly through three proj ects,
the CCCD project, the Health Sector Support for Child survival
project and the Family Health Initiative II Project. Table F-8
summarizes these projects and their bUdgets. USAID also intervenes
indirectly through some US Government-supported organizations such
as the Peace Corps and through support to some NGOs such as
Catholic Relief Services (CRSjCathwel).

In 1989, total USAID contribution for the health sector in Togo
was estimated at CFA F 1.7 billion, which was one third of total
donor contribution, and the largest of all donors, bilateral and
multilateral. This level of financial dependence on one donor
raises serious questions about sustainability of USAID projects.
(see below)

TABLE F-8

USAID'S CONTRIBUTION TO THE FINANCING OF HEALTH
$ '000

1988 1989 1990 1991

HSSCS 110 1004 1500 1886
CCCD 202 148 4122 788
FHI-2 169 533 301 497
PL-480 (CRS) 2219 4059 3313 3592

TOrAL 2700 5744 5536 6763

Source: USAID
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(2) GTZ

In 1989, with a contribution of CFA F 1.3 billions, GTZ was the
second la~gest bilateral donor, and third overall. Currently GTZ
operate~ in the country through five projects:

the Maternite de Be project;

the Primary Health Care project in the Central
Region;

The CHU Technical Assistance Project;

The AIDS Control Project: and

The Health and Population Project also financed
by the World Bank.

Table F-9 below summarizes GTZ's current projects and their
.budgets.

TABLE F-9

THE GERMAN COOPEATION (GTZ) 1987-1994

in millions of Deutsche Marks

Maternite TA PHC AIDS H&Pop TOTAL
Be at CHU Cntrl R Control WilDA

PERIOD 87-92 87-90 88-94 89-91 92-94 87-94

1987 0.8 0.1 0.9
1988 1 0.2 0.2 1.4
1989 1 0.2 0.9 0.2 2.3
1990 1 0.1 0.9 0.4 2.4
1991 1 0.9 0.2 2.1
1992 1 1 1.8 3.8
1993 1 1.8 2.8
1994 0.8 1.8 2.6
PROJECT

TOTAL 4.8 0.5 5.7 0.8 5.5 17.3
- ----~._-

Source: GTZ
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(3) CUSO

CUSO operates mainly through its water Project, the Projet
d'Hydraulique Villageoise, in two Prefectures of the Region
Maritime, Yoto and zio. CUSO also participates in EPI activities
in tbe whole Maritime Region where it does training, lEe and
provides three cars and ten motorcycles.

(4) FAC

The French Cooperation participates in EPI support activities
(motorcycles), provides scholarships for training of physicians
and other skilled health personnel in France, and gives technical
assistance to hospitals.

b. Multilateral Donors

There are five mairl mUlt,ilateral donors in Togo:

WHO;

UNICEF;

UNFPA;

The World Bank through its Health and Population Project.
It is a $30 million project to cover a five year period
starting in 1990. The World Bank is contributing $14
million and the Federal Republic of Germany, about $4
mill ion. '.rhe rest of the funding would be provided by the
Governmen': and other sources;

FED throu~h three main projects:

the family planning project with 176,000 ECUs for
1988-93,

the primary health infrastructur.e project in Bassar,
with 170,000 ECUs for 1990-94, and

the AIDS control program with a bUdget of 468,783
ECUs for the 1990-92 period.

3. NGO'S

There are a lot of NGOs involved in the health sector in Togo,
however comparable financinq data for :lGOs is generally
unavailable. (see Evlo, 1989, Inventory)
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4. Household and the Pri~ate Sector

a. Private Sector Provision of Hea~th Care

There is a relatively important private sector in Lome represented
by private clinics and health centers. There are also three private
hospitals run by different religious organizations:

the Catholic Church at Afagnan:

the Protestant Church at Agou:

the Baptist Church at Kpele Tchiko.

However, the magnitude of the private sector activities is not
known.

b. Households and the Financing of Health Care.

Despite the general belief that health services should be provided
free of charge to the population by the Government, households and
individuals participate in the financing of health care through the
payment of different types of fee for service and the payment for
drugs and other supplies at both public and private health
facilities. Care seekers pay for the total cost of service at
private urban clinics and most of the cost at the religious
hospitals. They also pay for drugs at most public facilities: in
addition, there is an admission fee and other types of fee at
public hospitals as will be discussed in th~ subsequent sections.

Household participation also comes through various community-based
activities developed or supported by some NGOs such as COSO, World
Neighbors, the Association FranQaise des Volontaires du Progres,
and the Red Cross.

A recent study by the Direction de la Statistique and FED showed
that Households in urban areas devote 4% of their total expenditure
to health. The study also indicates that the share of health in
total expenditure increases with the level of income: this is
consistent with other studies findings that demand for health
services in developing countries has an income elasticity greater
than one. Health services, therefore, appear in this regard as a
"lUXUry good." This has important implications for health policy
and cost recovery: in particular, it implies a relativaly high

__.. ~ . r1lOplOl1"!dAn""Q-.--.of---1ow~income-households- 0-"1-- t.'le GQvernment ar.a otho=
institutions for the provision of health services.
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Table F-10

Enquete BUdget

Other cities

%

Lome

Income
Group

Low 3.6 3.7

Middle 4.2 4.5

High 5.0 5.0
Overall 4.1 4.2

Source: FED/Direct.ion de 1a Statistiq1ie,
consommation, April 1990.

SHARE DF HEALTH IN HOUSEHOLD EXPENDITURE IN URBAN AREAS

The study doe",; not show, however, the trands in the householu
expenditure patterns to permit the analysis of the evolution of
the share of heal-ch :'.n t.ota1 household expenditure.

D. Cost Recovery and bvsi:;cdnability

Donors are becoming more and more concerned about the
sustainability of future projects after donor funding ends. The
issue of sustainabi1ity has received increased attention in the
country over the past five years due to donor influence and the
overall economic restructuring process the country has been going
through since the Government adopted the adjustment programs in
the early to middle 198C~.

More and more donors a~e building cost recovery mechanisms into
the activities of their projects. Similarly, most NGOs have some
fairly effective cost recovery programs which go along with the
projects they run. Finallyv despite earlier reluctance, the
Government is making considerable efforts toward the development
of a generalized cost reqovery program in public facilities.
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Table F-11

FEE SCHEDULE APPLIED IN PUBLIC HOSPITALS

300-1800

400-2000
500

CHR and HPECHU
Tokoin

500

600-1800

CHU
Campus

CFA francs *

2000-3000
3000-7000

Consultation
Hospitalization
(daily)
Deliveries

Consultation
Hospitalization

Year
instituted

1. The Government and Cost Recovery

until now, there is no broad-based cost recovery program in public
health facilit~es. The Government has always viewed the provision
of free health services particularly at public facilities as its
duty and the public's civil right. However, there has been a cost
recovery system for some types of health services. First the
Government has defined a fee for service schedule for care at the
CHUs and other hospitals. Second, even at health centers and
dispensaries, patients pay for some of the drugs that are
prescribed to them. Table F-11 below describes the fee schedule for
hospitals

1982

1988

Sources: Ministry of Public Health: Ministry of Finance.

As can be seen from Table F-11 above, hospital fees have not
changed since 1982, except for the CHU Campus Which was not
operational in 1982.

Beside hospitals, other public institutions bring revenues to the
Government through the existing cost recovery system. The largest
contributor beside the CHUs is the Institut National d 'Hygiene
-fiif'l'i-r-whlehbringsiftOfte-- thirdo-f-the revenu~mad~ at ail public
institutions beside the CHUs. The INH is a national laboratory
which also provides vaccinations for relatively high fees. Table
F-12 below summarizes the revenues made by at the Ministry of



1989

87.3

1988

73.2

1987

66.5

REVENUES MADE AT PUBLIC HEALTH INSTITUTIONS

(Excluding the CHUs)

millions of CFA francs

REVENUES

Source: Ministry of Public Health

Table F-12

The World Bank-supported Health and Population project is also
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Public Health institutions (excluding the CHUs).

The current cost recovery system is going to be broaden to cover
more health facilities and more programs. The Government is
currently studying in collaboration with UNICEF and 'WHO how to
apply the Bamako Initiative cost recovery program. The Bamako
Initiative, which is designed and supported QY the UNICEF and 'WHO,
is according to UNICEF, a way to implement the Alma Ata Plan to
provide basic health for all. It is a cost recovery program based
on the sale of some essential drugs which are provided under
generic names and at relatively low prices through UNIPAC. In other
countries where the Initiative is already being applied, such as
Guinea, there is a mark-up of up to 150% over the UNIPAC cost of
the drugs, and the surplus made is used to contribute to the
financing of other recurrent costs.

In the case of Togo, the strategy is not well defined yet. However,
an experiment is about to start with 21 pilot villages (one in each
Prefectures) with an initial bUdget of $300,000 provided by UNICEF
to cover the first round of the purchase of the drugs.

If it is successfully implemented, the Bamako Initiative program
can help the Government raise revenue not only at hospitals but
also at primary health facilities. Given that patients usually do
not have resistance to paying for drugs, the Bamako Initiative cost
recovery program can be effective. However, it has too narrow a
base -- only the sale of essential drugs -- and also raises some
fundamental equity economic efficiency issues. An ideal system
would include other cost recovery mechanisms such as fees for
service and price, to the extent possible, each category of service---a-t-Tts---true--cos€:----------- ------ - ... ---

- -...-------c-~,___-___::_--,___,_______:_-:__---~----------------- ..............--"""==
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trying to develop a cost recov"ery system•.The Bank, however, is
looking for a broader-based cost recovery program.

In an~.. case, the atmosphere at the Ministry of Public Health is
much more favorable now for cost recovery at all levels of publicly
provided health care.

Beside the UNICEF/WHO-supported Bamako Initiative, there are other
cost recovery experiments by other donors such as GTZ and CUSO and
some NGOs such as CRS, the Association Franc;a;'.se des Vo1ontaires
du Progres, the Red Cross, the World Neighbors and others.

2. Cost Recovery Experiments in Some Donor or NGO Projects

The best known of these experiments are found in:

CUSO's PHV project; and

GTZ's Maternite de Be and Central Region Primary Care
project;

a. GTZ's Projects

GTZ has fairly successfully built cost recovery mechanisms into
its projects. GTZ has always made it clear to the Government during
the signing of the agreements of its projects that it would give
technical assistance, but not finance recurrent costs. This has
probably made it necessary to develop within these projects cost
recovery mechanisms.

At the Maternite de Be a CFA F 2000 fee is charged per delivery.
According to some estimates, about CFA F 7 million, the equivalent
of 42' of non-salary recurrent costs of the Maternite, is raised
through the delivery fees.

There are also other fees such as laboratory analysis fees and fees
for other specific services. Unfortunately, the fees collected at
the Maternit4 are turned to the Treasury for its management or
spending.

At the Central Region PRC project, GTZ J.s experimenting with
something similar to the Bamako Initiative, where it has provided
money to bUy a first stock of drugs to be sold and provide surplus
to pay for a CFA F 3,000-7,000 salary for the village health agent
at the village health facilities where the project operates.

b. CUSO

CUSO has also built cost recovery mechanisms into its Projet
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d'Hydraulique Villageoise in the Prefectures of Yoto and zio. COS~
has introduced revenue-making collective community activities to
raise funds to cover some recurrent costs of the project after the
donor funding stops. The revenues made are put in Caisses
villageoises which are managed by Village Development committees.
When the fund in a caisse reaches a certain level, it is deposited
at a bank in Lome. In November 1989, the villages had over CFA F
27 million at the bank. These funds are available to the villages
and can be used to bUy spare parts or rapier the pumps installed
by the project.

On the basis of current cost recovery experiments, what projects
are sustainable without continued subsidies? Very few if any.
Even the most successful cost recovery programs such as the ones
at GTZ and COSO only recover a fraction of recurrent costs.

Generally, projects aim at recovering only non-salary recurrent
costs. Now, given that salaries represent about 80% of the Ministry
of Public Health's recurrent cost, a cost recovery system which
leaves out salaries does not address a fundamental basis for
sustainability.

Although the Government is about to start experimenting with the
Bamako Initiative cost recovery program, there still is the neeq
to find a broader-based cost recovery system which would include,
among others the charging of fees for service in addition to the
payment for drugs.
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social mobilization, preparation of posters and outreach
materials, immunization cards, media involvement, public
education;

In this section we discuss the specific interventions in child
health which have taken place in Togo during the past few years,
their current activities, donor interventions, their effectiveness
and impact, and finally, issues which each of these interventions
raise in regard to future projects.

- _-...-..__ ..----~-.~- -- e--

IV. IHTBRVDJTIOHS

A. National Expanded Program of Immunization (PEV)

The PEV began in Togo in 1980 with immunizations in the northern
most region, Savanes. By 1984, the program had spread gradually
south so that it covered all five regions of the country including
the capital, Lome. Mobile teams carried out most of the
immunizations except in the large urban centers. By 1984,
immunization coverage was estimated at only 10 percent of children.
At the end of 1986-beginning of 1987, Togo began its first
mobilization campaign for immunization in response to the' WHO
declaration of 1986 as the African Vaccination Year. These
activities culminated in development of a major campaign for 1988,
Action Vaccination Togo (AVT). The elements of this strategy were
as follows:

Training of prefectoral coordinating teams and vaccinators;

Development of a program to give priority to children under
two years old and to women of child-bearing age (12 to 45
years);

Development of a strategy to equip all health facilities so
that immunizations would be available to patients every day
(strategie fixe), while maintaining mobile teams in more
remote areas (strategie mobile) and while developing the
outreach capacity of health facilities (strategie avancee).

Development of a national immunization schedule.

The PEV is administratively housed in the Division of Epidemiology
of the Ministry of Public Health, with the Director of the Division
serving equally as director of the program. The PEV oversees the
maintenance of the col~ chain, distribution of vaccine, and trains
local health workers. The medecin-chef supervises the activities
in his prefecture, but receives considerable logistical support
from the central Ministrv in terms oarticularlv of vehicle fuel.·-Thelaunchfng-·of .- thepEV-priority program·· with annual campaigns
has, at times of its peak activity, disrupted the more routine work
of the Ministry, and even of other priority programs. Moreover,



a study by Lancon in 1988 showed that vaccination campaigns were
not morQ cost-effective than routine immunizations

The program's major sources of support are two donors: UNICEF and
USAID. In 1985, the allocations among the dono:i:s and the
government were estimatF.:d as follows: UNICEF accounted for 26
percent, USAID, 58 percent, and the Ministry, 16 percent. It has
proved more difficult to assess present allocations as noted in the
CCCD evaluation report of 1990. USAID has provided at least
$250,000 per year through the CCCD program since 1983 with
additional input from other sourcee. USAID's contribution is in
terms of technical assistance (long and short-term), logistic and
management support, vehicle fuel, vehicles, and measles vaccine.
UNICEF has provided all other vaccines as well as squipment and
printed materials, with its contributions averaging $540,000
annually between 19~7 and 1989. It is not clear at this time
whether the Ministry's contribution to the program is other than
in terms of personnel and some vehicle fuel. Two other donors,
CUSO and the Peace Corps have contributed to the health education
of the activities through their training of community health
workers. CUSO also supports the entire immunization program in
the Maritime region. The World Health organization (WHO) and FAC
also provide support to central level activities.

since the launching of the AVT in 1988, the Ministry of Public
Health has succeeded in creating permanent immunization sites in
the more than 300 health facilities in the country. It has also
succeeded in raising the immunization levels of children and of
women of childbearing age throughout the country. In 1988 and
1989, surveys estimated that the proportion of children 12 to 23
months old having received at least one immunization was over 90
percent for the country as a whole and for the regions, as well
(see Table 6). In 1988, nearly half the children one to two years
old had been completely vaccinated (point estimate 48 percent).
This level was maintained in 1989 (point estimate 43 percent, not
significantly different from the previous year -- see Table 7).
During the same period, surveys showed that between 60 and 70
percent of the women of childbearing age had ever received at least
two doses of tetanus vaccine (see Table 8). During the year 1989
alone, 18.8 percent of the childbearing women received their second
dose of tetanus vaccine. That the program managed to maintain this
level of immunization two years in a row indicates that it is
beginning to be able to sustain its activities.
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A. Percent children 12 - 23 months receiving at least one
vacination

REGION 1988 DHS 1988 1989
(any vaccination) ACT (BCG) Evaluation

(BCG)

Lome Commune 92.0 92.0
Maritime 92.0 96.0 94.0
Plateaux 93.0 96.0 88.0
Centrale 96.9 95.0 96.0
Kara 100.0 96.0 97.0
Savanes 87.4 92.0 94.0

TOTAL Togo 93.3 95.0 91.0

Source:

- ---- ----------- -r -

TABLE 6
Selected Results of Immunization Surveys

1988 DRS: Enquete at de Sante au Togo 1988
1988 ACT: Action Togo Vaccination, 1988
1989 Evaluation: Rapport d' Evaluation du Programme E1argi

de Vaccination, du Programme LMD et du
Programme de Lutte Contre 1e Paludisme
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TABLE 7
Selected Results of Immunization Surveys, Togo, 1988-1989

Percent of Children aged 12 to 23 months immunized

1988 (Percent Immunized) 1989 (Percent Immunized)
Completely OtipletP.ly

Region BCG DTP1 DTP2 DTP3 Measles Vaccinated BCG DTP1 DTP 2 DTP 3 Measles Vaccinated
-----~---------------------------------------------------------------------------------------~---Lome

Commune 92 82 69 53 55 36 92 79 75 61 62 51

Maritille 96 95 79 52 82 46 94 88 75 52 61 42

Plateaux 96 92 85 66 77 51 88 78 64 47 62 38

Centrale 95 94 84 63 76 52 96 95 83 58 68 45

~
Kara 96 95 84 66 78 50 97 92 83 57 62 41

I-"
Savantts 92 93 88 75 69 50 94 90 85 68 68 53

Total
Togo 95 92 81 62 74 48 91 84 74 55 62 43

Sourc~: Action Vaccination Togo, 1988: Rapport: d'Evaluation Nationale du PEV, LMD, et LP, 1989

.... :- . -' .. . . -. --
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1989

Vat 3Vat 2

1989

Vat 1
======.===================

Vat 3Vat 2

1988

A. Survey Results 1988, 1989: Percent Women of
Childbearing Age (12 - 45 years) Immunized

76 59 37 67 51 26
94 83 83 81 67 .35
90 82 40 78 64 39
92 77 39 91 76 42
93 82 39 84 65 38
8.3 66 2.3 73 61 20

83 72 33 '77 63 33

========;=================
Vat 1

Region Vat 1 Vat 2 Vat -::'
'-'

====== ==========================

'_orne Commune 15.1 8.0 11.5
1'1aritime 27.2 17.8 21.1
Plateaux 22.7 20.0 24.5
Centrale 20.4 16.3 25.0
I<ara 21.2 17.2 22.8
Savanes 26.7 24.5 19.0

Total Togo 24.5 18.8 22 •.3

•

Source: Vaccination repOf"ts, Statistics bureau and
population estimates from Ministry of Planning

B. Tetanus immunization doses delivered as a
percent of popUlation of women of childbearing
age (12 - 45 years)

72

TABLE'S
Tetanus immunizations:

Region

Total Togo

Source: 1988, Action V~ccination Togo
1989, Rapport d'Evaluation Nationale du PEV, LMD, et du LP

Lome Commune
Maritime
Plateaux
Centrale
Kara
Savanes
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Source: Statistir.s Ibmu laJlizatilll reports and lIinistry of Planning popul~tilll estilo1tes

65.4OS.772.590.0110.9115.3

TAIlE 9
IlUlizatilll Coverage, Toqo, 1989

Childrm under lIlf! year Mho received ilUlizatillls
as a percent of all children under lIle year

DTP CoIpletilll
Rate:
DTP 3 as a
perr.ent of DTP 1

Regioo DTP 1 DTP 2 DTP 3 lIeasles . (DTP 3/DTP lJ

LOll! eo..me 66.1% 51.7% 40.3% 40.3% 31.• 7% 78.3%

II.1ri till! 124.7 109.0 BO.5 68.2 54.4 62.5

Plateaux 104.3 107.7 81.7 61.S 53.2 57.1

Centrale 117.7 113.1 94.9 70.3 66.2 69.2

Kara 95.3 98.2 81.5 67.4 69.2 68.7

5avanes 126.8 133.7 122.5 106.8 119.7 79.9

Total Togo

(=00 Tab~e 9). Th1s is poss~bie ir neaitn workers are 1mmuniz~ng

the same children twice, or if the population estimates are lower
than the actuality, or if health workers are reporting inaccurately
the number of doses given. The completion rate (third doses of DTP
delivered compared to first doses) of 65 percent is a good effort.



The best method of evaluating the effectiveness of the PEV is to
examine disease rates. Reported cases of measles have been falling
steadily since 1984 with the exception of a serious peak in early
1988. No such peak was seen in 1989. Despite the extensive
immunization of childbearing women, 55 cases of neonatal tetanus
were reported in health centers with another 18 reported from
hospita':"s. This high number indicates that continued work is
needed to raise tetanus immunization levels.

with the assistance of the CCCD project the PEV's management
information system and the cold chain have been considerably
improved. The program has adopted a standard report on children
vaccinated and vaccines used for all health centers and mobile
teams. These reports are collected by the Division of Epidemiology
which maintains regular surveillance. To assist the Medecin-chef
to supAzvise health centers, the Project has developed a
supervision check list which is posted in every health facility and
which reminds health workers of their responsibilities.

As for the cold chain, recent evaluations indicate that it is
maintained well in most centers but will require continued
supervision and monitoring. We w~re told during our field visit
of a typical example of logistic problems: when his refrigerator
broke down, a health center supervisor was able to store safely
his vaccines temporarily in cold boxes, but since going through
the bureaucracy to get the machine fixed would have resulted in
considerable delays, he advanced out of his own pocket nearly $200
in order to avoid spoilage. A second problem, not for the health
worker, but for the financing of the system is the Government's
policy to immunize every day. In consequence, many doses of
vaccine are wasted at the end of every day engendering high costs.
The ccce project has undertaken a study in Ogoue prefecture to
examine the relative costs of maintaining immunizations daily.
Results of this two-year stUdy were not available at this writing.
The study design called for Ogoue prefecture to be the experimental
group with daily vaccinations and for comparison prefectures to use
fixed days. However, we were told during our field visits that
nearly all health centers have gone to daily immunizations, so a
comparison group may no longer be available for the study.

The ccce project has also provided considerable training through
seminars to local and prefectoral health workers. The one drawback
of this Project training is that it has been so closely targeted
toward the delivery of vaccines that opportunities have perhaps
been lost to train health workers in educating their patients about
the importance of immunizations or in integrating their
immunization activities with the other preventive services they
provide.
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1. Issues for the future

Three questions should be addressed regarding the future of PEV.
First, considering achievements up to this now, does PEV need to
continue to be sustained by outside help. At present, the
government is apparently investing little other than personnel:
vaccines and equipment are provided by donors as are recurrent
expenses for transport. The train1ng and supervisi.::l;,l seem to have
borne fruit, but Togolese suporvisors will be unabl~ to maintain
these activities without funds for transport and maintenance of
equipment (not to speak of replacement when necessary). Thus,some
type of continued help will be necessary, but at a lower level than
presently. If, in the future, UNICEF phases down its support of
immunization programs, as planned, this will leave a larger gap to
be filled by the Government and/or other donors.

Second, to what extent should PEV depend upon surveys rather than
routinely collected data to monitor implementation. Rout.ine data
collection has been proceeding well with the reports arriving in
a timely manner and with data processed and available for analysis
quickly, at least at the central level. These data provide good
estimates of activity. Their estimates of coverage need
refinement, as discussed above, but this is not difficult to do.
Routine data are needed for managing the program and will be
collected regardless. If they can also be used for estimating
coverage, then the cost of surveys can be avoided. UNICEF, WHO,
and the CCCD project have supported surveys for 1988 and 1989. In
both cases data were gathered on two additional interventions,
malaria and diarrheal r:Usease. Surveys are expensive ways of
gathering data, even if one uses the relatively low-cost modified
Henderson (WHO) method. Moreover, unless randomization in choice
of households is strictly adhered to, biases can occur rendering
the results unreliable. It might be preferable for these three
interventions to try to derive estimates of coverage and use from
the routinely collected data. This same techniques of estimation
could be taught to health c~nter workers, so they could gauge for
their own catchment areas ~he extent of coverage. These routinely
collected data could then be supplemented every four or five years
by surveys.

Third, to what extent should the Ministry continue to maintain the
policy of vaccinating on every day even when there is only one
child present so that the 19 remaining doses in the vial will be
wasted? The program needs to analyze closely its costs in
following such a policy. If donor assistance for vaccines is not
as readily available as before, some compromises will need to be
made between in order to have vaccines available at affordable
cost.

Fourth, has the Ministry been successful in moving from a mobile
to a fixed strategy for immunizations? The data available to us
did not give a way of assessing how much of the activity was
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carried out by fixed as opposed to mobile teams. One import_ ~'C

change, however, is that Togo's mobile teams are not the classic
Grandes Endemies permanent mobile teams. Rather, they are health
workers from fixed facilities who take turns going out to the field
for a week or two.

B. MALARIA

The National Malaria Service was founded in 1952 at a time when it
was believed that malaria, as a disease, could be eradicated. By
the ~arly 1960s, it was clear that eradication was unachievable and
the Service turned its attention more to research. Beginning in
1983-84, with the assistance of CCCD, the Servi~e began in vivo
testing of the sensitivity of the parasite, plasmodium fnlciparum,
to chloroquine. By 1988, it was evident that there was already
some drug resistance at the existing treatment doses of 10mg/kg
body weight and even at doses of 25 mg/kg for three days.

Malaria is reported as the major reason for consultation at health
centers, constituting one-third of diagnoses (34 percent -- 730,162
cases) in 1989, according to the statistical Yearbook. In 1987,
it was as high as 38.5 percent. However, th~ National Malaria
Services in their 1989 in reporcing the numbe4 of malaria cases by
prefecture, achieves a total of 1,251,340 cases nationwide (the
total of tbe individual prefectures).1

Among children under five years old, it is also the primary cause
for consultation (31.0 percent) with some 225,701 cases reported
in 1989. Of the children under five surveyed in the Demographic
and Health Survey, 1988, 41 and 46 percent had had an incidence of
fever during the past two weeks. Of these, more than 50 percent
had been treated with nivaquine (chloroquine). A similar incidence
of cases was reported in the Rapport d'Evaluation National~ 1989.
This study estimated that each child experienced 11 episodes of
fever per year and that nearly three-quarters of these children
were treated with anti-malaria medication.

Of ·the 4765 blood smears the Services laboratory examined in 1989,
47.8 percent were positive and of these, 99 percent were identified
as plasmodium falciparum.

In 1989, the Service brought together the senior physicians in the
country at Kpalime and launched a new program consisting of four

1since the sources for both reports is 'the same, the
nurses' registers in the Clinics, it is difficult to understand
hou such different figures can arise. Clearly, what nurses
report on the reIeve mensuelle is not related to what they report

-~~---~on--tha---Nationc-lrmlcric--services ~rt. ~ Ti1is~ makes all ~ the data
on malaria cases and chloroquine use seem quite unreliable.
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points. First, a new policy for dosage W3S instituted using an
increased chloroquine dose of 25mg/kg. The service designed an eye
catcning poster for nurses in the health center that would permit
them at a glance to determine the correct dose for each age group.
Moreover, the purpose is to retrain health workers to use oral
chloroquine and resort to injectable quinine only when the patient
is unable to retain oral medication. Second, chloroquine
prophylaxis was to be instituted for all pregnant women receiving
services in health facilities. Third, the program was to work with
village development workers to bring education about the
approprldte doses of chloroquine down to the villag~ level.
Finally, the service would institute a program of passive
surveillance using selected physicians as sentinel sites to monitor
drug resistance by taking thick smears for all their patients.

The Service has retained a kind of autonomous standing within the
Ministry. It is officially with:ln the Epidemiology Division
(a1thouqh it does not appear there or elsewhere on the organization
chart), but it maintains its own laboratory and runs its' own
clinic. The latter is designed to care mainly for malaria cases
but, in fact, serves simply as a regular Clinic, a vestige of the
old colonial Grandes Endemies system.

The Malaria Service distributes chloroquine to health centers -
in addition to the allocation that health centers receive from
central Ministry stores. In 1989, th~ Service received 3 million
pills of 155 mg from WHO and 7 million pills of 100 mg from UNICEF.
Through the CCCD program, the SERvice~ received 6 million pills of
100 mg in 1988 and 8.5 million pills in May 1990. The Service
stated in its 1989 Report that it distributed 5.5 million pills
that year. During our field visits, we observed that there were
at least two sources of supply and there was some confusion about
them. The Service has instituted two monthly ~~ports. The first
tracks the number of new cases of malaria diao' "Ised and the amount
of chloroquine dispensed. The second report notes the number of
pregnant women receiving chloroquine prophylaxis. The Services
produces an annual report. Their data on the number of cases of
malaria are nearly double those listed by the Statistical Service
(1.25 million as opposed to .73 million) since the sources of the
data are the same (the consulting nurse's register), these widely
divergent results indicate the extent of mechanical reporting
errors in the duplicate systems.

The Service z'eceives support from several donors, particularly
UNICEF, WHO, USAID, and FAC. The CCCD project has supported the
chloroquine supply and logistics management. It has also provided
technical assistance for in-vivo studies.

1. Issues for the future

'One-major Tssuefortfie proqram'is fiowmUc:h it should remiun
organizationally autonomous from other programs. This verticality
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has created problems for its programs now thvt it is involved in
primary care delivery and in health education. There seems to be
little reason for its drug distribution system to remain separ~te

from the routine Ministry allocation of drugs nor should it
maintain its own data information system and even separate clinical
facilities. Any new donor programs, or even extensions of earlier
activities should consider integrating them, where feasible, with
other related Ministry activities in health education, information
systpms, and drug distribution.

A second issue is how much effort should be expended in vivo
research to identify drug resistance. According to the Malaria
Service officials, the present system of sentinel sites is
apparently not working well, so far. Only 1269 tests were received
last year. Such a program is expensive to maintain since
physicians must do follow-up blood smears on all their patients and
the Service must be able to assure that these laboratory tests are
reliable. The argument has been made that without the earlier
studies, the decision to increase the tr~atment dose of chloroquine
would never have been made. In fact, the increased dosage is one
that had been recommended internationally for some time and was
being routinely adopted in other countries. Drug-resistant malaria
is an international phenomenon and can be studied in many
countries. These studies may, in the long run, collect valuable
data that can improve malaria treatment, but the results will be
mainly of interest to international epidemiologists, not to
Togolese health planners. Therefore, we would not recommend that
such research programs be actively supported.

C. Combatting Diarrheal Diseases

1. current Activities

The Ministry of Public Health program for the Lutte Contre les
Maladies Diarrheiques (LMD) began in 1983 as one of the three CCCD
initiatives. The central Ministry activity in the program is under
the Division of Mother and Child Health (DME) which is responsible
for defining the national policy, planning and supervising its
implementation and evaluating the results. The program receives
significant support from UNICEF through donation of oral
rehydration salts (ORS), training and IEC support. An Ad-Hoc
Intersectoral Committee on LMD was initiated in 1987 and has been
incorporated into the Sub-Commission on Transmissible Diseases
under the National Commission for Child Survival, created in March
1989.

The central strategy of LMD is to promote the use of ORS packets
and, when they are not available r a sugar and salt home solution

..- ·fSSSr;--· -TJ1!s·strat.ecy is· imp-.ement.-ea throuqhtraininq health
providers in the use of oral rehydration therapy (ORT). A major
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effort has been made to discourage the use of previously favored
treatments which included guanidine, charbon and antibiotics.

Medecins-Chefs and heads of services were trained in 1989 in the
basic ORT program. other health education programs, including
the Peace Corps/National Service of Health Education pilot program
and the Child Nutritiol! Centers of CRS/Ministry of Social Affai:::s,
have included ORT as a major component of community level
education.

The CCCD program has funds to provide support for the construction
of a national ORT training and demonstration unit at the University
Teaching Hospital in Lome, however construction of this unit has
not yet been completed -- due to USAID architectural requirements.
Similar units in Regional Hospitals at Sokode and Kara are also not
operational, although they have received the necessary equipment
and supplies. Planned ORT corners in periphery health facilities
have also not yet been implemented: although personnel at this
level have been trained to develop the ORT corners.

CCCD technical assistance has not been as intense in this area as
it has been in malaria and PEV. CCCD has supported the information
syst.em for the Division of Maternal and Child Health and has
provided some IEC materials. It has not, however been able to
establish clear counterpart relations in the Division.

UNICEF plans to continue prcviding free ORS packets through the
next five year progr~m. The five year UNICEF bUdget for ORT
materials and activities is U5$300,000.

2. Effectiveness and Impact

The LMD program has not ye~ demonstrated significant advanr:es.
ORS use is still low, health facilities treat only a small
percentage of the cases and many are not providing proper
treatments. IEC materials are not readily available.

The 1988 Demographic and Health Survey found that 29.4% of the
children under 5 years of age had had diarrhea during the previous
two weeks. ORS packets were reported to be used in 20.4% of the
cases, while the sugar and salt solution was reported only in 3.2%.
utilization in rural areas was considerably lower than in urban:
21% in rural areas used either ORS or the home solution compared
to 31.7 in urban areas.

The r.ecent mothers survey for the Ministry evaluation of the
program (October 1989) founrl an average of 5.3 episodes of diarrhea
per child per year of Which 69.1% were treated in some way. Of
those treated only 13% w~re treated with ORS or the home solution,
while 47.1t were treated with pills _.• guaniditte, charbon or
Tetracycline. Only 1.6% reported using the home solution,

... suggese-rn(l~a-e tlis·pr6moti6ri ·oY-SSSnas·n6t had an effect.. . .
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overall in only 22.4% of the cases did the mother seek treatment
at a dispensary (and 8.6% at hospital). [Rapport d'Evaluation
Nationale du PEV,LMD,Paludisme -- see above section I.D. for
comments on the quality of data in this report and in the CHS]

The 1989 evaluation' also surveyed health facilities and found in
general tha'c not all cases of diarrhea that appeared at health
facilities were being treated by ORS. In the Maritime Region, 94%
were treated with ORB; however in other regions the percentage of
treatment with ORB was less, with Savanes the lowest: 73%. The
survey folind that almost half of the treatments for diarrhea
included other medicines in addition to ORS -- suggesting that
health workers are not fully conforming to the national strategy.
In all regions several health facilities in the sample reported
stocKuuts of ORS packets during the previous year.

The evaluation also found the market was the major source of
treatments (55.2%); even for ORS packets (64.3%). However, this
data is on very 9mall saMples and is not reliable. It seems
unlikely that ORB packets which are free at facilities are being
purchased in such quantities in markets.

3. Issues for Future

Clearly greater efforts are needed in this program. A pU~lished

national strategy has yet to be established, health education
materials have not been developed and distributed on a mass scale.
Greater efforts should be developed for increasing access to SRO
in the home -- through social marketing mechanisms and community
based distribution.

The policy of promoting home solutions should be reevaluated.
Studies of the salinity levels of salt and sugar solutions in other
countries show a high potential for sodium toxicity. Alternative
home solutions shoUld be evaluated. Operations research stu(l.ies
should be il:\itiated to determine effective means of training
periphery health providers to teach mothers how to prepare ~nd

utilize the solutions.

It is our belief that the Ministry should focus on makin.g SRO
a'vailable in the home (through liberal distribution from health
facilities, community based distribution and the market) and also
usa health education to emphasize the use of any fluid and
breastfeeding,rather than promoting the complicated sugar and salt
home solution. In any case, a clear policy needs to be established
as soon as possible.

Of the three major interventions of the eccc project, the LMD has
_·_·_··__~been--·-tha-waakest-r·-··---A-,-futurQ--e-~fGrt-··--in---CCGD- Ut -s-i~ilar-pF'ojeet- -(or

project component) should focus more direct effort and technical
assistance in this area. Special attention to IEC issues in ORT
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should be addressed.

Perhaps most important, the project should also assist the
integration of efforts of other Ministry programs -- especially
the National Health Education Service (SNES), Growth Monitoring
and Nutrition, as well as extra-ministerial programs, such as the
Centers for Child Nutrition supported by cas and the Ministry of
Social Affairs.

In the new Ministry of Public Health reorganization plan described
in the World Bank Aide Memoire, no specific unit has been assigned
responsibility for the ORT program. However, the proposed strategy
does place high emphasis on this program. Presumably it will be
part of the Service de Sante Maternelle et Infantile.

D. Family Planning

1. PopUlation Policy

The law of July 31, 1920 prohibiting induced abortion and
dissemination of information on contraception, represents the
official written policy of the government. However, the government
always has adopted a positive attitude towards family planning
activities (FP). The creation of a national program of Family
Welfare in the Ministry of Public Health (PNBEF) and a private
component of FP for the Family Welfare (ATBEF) an affiliate of the
International Fed~Tation of Family Planning (IPPF), to promote
Family Planning activlti'3s at the national level, are the evidence
that the GOT wishes to associate family planning to its development
efforts. Although a national policy document has not yet been
approved, a conference on this matter was held in septemb~~ 1987
in Lome. This conference received technical and financial support
from RAPID/NAPRO program. This program is financed in Togo by
UNFPA, the Agency for International Development and the World
Populaticn Society. This 1987 conference defined the national
objectives to improve living conditions of the popUlation in order
to allow th~m participate fully in the social and economic
development by bringing the popUlation growth to a rate consistent
with the economic development. A second conference organized in
September 1988 at Kpalime has also permitted to formulate
government directions concerning popUlation activities. To fulfill
this objective, the
government envisages to:

a. promote awareness about population problems and the
consequences of rapid population growth on social and
economic development among Togolese

1.. •• .1..:1 __•• 01 .... .:-
e
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education on the advantages of a planned family
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c. educate the'youth on population issues, sexuality,
regulation of fertility and family planning in order
to keep up a responsible procreation

d. provide the population with fertility requlation
program at reasoLable costs and which meet the needs
of the population

e. improve ways of gathering and analyzing population
data to better integrata population factors in the
process of social and economic planning.

2. Family planning Activities

Family planning activities are carried out mainly by the two
institutions: The National Program for Family Welfare (PNBEF) and
the Togolese Association of Family Welfare (ATBEF). The PNBEF
manages forty state health structures which provide all methods of
family planning services. One-third of the 350 clinics provide non
medical contracept:ives (spermicides and condoms). PNBEF has
started a pilot project in two of the five economic regions of Togo
(Kara and Maritime) with the financial and technical support of
UNFPA. The objective of this project is to achieve technical and
material reinforcement of PNBEF in order to strengthen and expand
family planning service delivery to 120 sites at the level of the
two regions. PNBEF plans to standardize clinical procedures and
improve the management of statistical data related to family
planning activities. It also plans to supervise contraceptive and
equipment distribution through Pharmapro. A senior technical
advisor from UNFPA is assi~ting PNBEF in the implementation of this
project.

ATBEF, an IPPF affiliate, has a family planning clinic of in
Lome which serves as a training center for service delivery. Seven
regional coordinators work for ATBEF in the national level. ATBEF
employs 15 motivators who carry out awareness activities and
service delivory of non clinical methods at the village l('vel.
ATBEF stores and distributes contraceptives in all health centers
with family planning activities. It receives monthly reports on
the use of contraceptives throughout the country except in the
Golfe Prefecture where PNBEF has initiated a new system of data
collection on family planning activities. In general, Family
Planning in Togo has not yet been integrated to mother and child
care activities. The supervision of the activities is almost
absent due to the lack of management system, human and material
resources. There is no structured private sector delivery service
of family planning.

Most of the 46 private clinics and religious hospitals deliver
_t..all!;lly_._p:tanl1.tng_s_E!ryi_q~~l-p:t1t:_:thE!S~:Lact.i.y:tt::t.esarec1ifficult:to
quantify because of the absence of documentation standard. Some
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USAID: 1988-1991

UNFPA: 1990 - 1994

NGOs like World Neighbors, Christian Children's Funds (CCF)
integrate family planning activities into their programs.

3. Donors' contribution

i:.pla.~ up to
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The Family Health Initiatives Project (FHI-1I) provides $1.5
million from 1987 to 1990. The Project funds the training of
service providers in 27 health centers.

The 27 health centers include 3 mother and child care centers in
Lome, 4 regional hospitals and 19 mother and child cares centers
in the prefectures. The technical assistance for training has been
provided mainly by INTRAH. INTRAH has established a team of
national trainers to increase the institutional capacity of the
Mother and Child Division COME) to organize training courses.
ATBEF stores and distributes contraceptives provided by the
project. Financial assistance has been provided for the
development of a population policy. The project financed community
distribution of contraceptives by the eight ATBEF motivators. IEC
activities of ATBEF have been reinforced by PSC technical
assistants. Finally, short-term training courses for AT9EF
personnel have been financed for the personnel in charge of lEC,
logistics and administration of the program. .

The objective of the Project is to strengthen the Mother and Child
Division COME) in order to coordinate and manage family planning
activities in Togo. At the end of the project, the family planning
unit of the DME will have received personnel training, copying
machines, computer equipment and vehicles. Two medical doctors
have been recruited for supervision, and an administrator and a
driver have been hired. The training of 90 nurses at the
operational level will enable these nurses to provide all methods
of family plannin'l except the IUD insertion in the Kara and
Maritime regions. Forty-five centers in the Kara region and 45
centers in maritime region will be equipped and operational to
deliver family planning service from now to late 1992. Forty
health posts in the region of BIANKOURI will be equipped for
non-medical family planning delivery services. An integrated
monitoring/supervision system will be set up in the two regions.

The project plans the integration of the family planning
statistical data base into the statistical data of the Ministry of
Public Health and the establishment of data processing at the DME.

september 1991.
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Under the Family Health Initiatives Project, INTRAH has been
responsible for providing technical assistance for training to
PNBEF.

Objectives of the buy-in were to:

a. provide assistance for the constitution of a national
team of trainers

US$

500,000

450,000

600,000

1,350,000

900,000

1,000,000

INTRAH: 1987-1991

a. mother and child care and family planning

b. Information, Education and Communication

c. Population census

d. Formulation of a population pOlicy

e. Population dynamics

f. Women, population and development

After 1991 a training curriculum will be integrated in the basic
family planning courses for medical doctors, midwives, nurses and
medical assistants. The project plans to include contraceptives
and medical equipment in the usual distribution channels of the
central pharmacy. Finally, the project is considering financing
the construction of a family planning pilot center in Lome capable
of providing all family planning services. UNFPA envisages the
creation of an Information, Education and communication (IEC) unit
within the Ministry of Social Affairs and Women's Condition.

Assistance for the general population census is also scheduled and
the integration of population education in school program are also
scheduled. BUdgetary planning are the following for the period
of 1990-1994:

b. training of 260 service providers (midwives, nurses and
social workers)

c. assist in the setting up of regional training teams

To achieve these objec·i.:.ives, in collaboration with PNBEF INTRAH
has developed curricula in IEC training, family planning clinic
and management; organized a series of training of trainers
seminars at the central and regional levels and held practical
training for monitors in four clinics in Lome. INTRAH has also

--_._- prov1dEiCixor-a--peri:oaof9mofitns- a:-reffrdent-advisor toPNBEF who
has supervised the development. of an inventory of resources



available in the project's 27 centers. Inappropriate choice of
participants to training courses and the unavailability of national
monitors have prevented teams of trainers from becoming fully
effective. INTRAH has therefore reorganized its assistance
strategy by giving priority to drafting a national family planning
policy and standards. These standards have been recently approved
by the Minister of Public Health but are still awaiting approval
from higher Governmental levels.

INTRAH plans to organize with DME, a workshop to disseminate these
standards during the next months. This workshop involves
preparation of a protocol, develo~ment of new training schedul~

which will be supplementary to -.:raining planned by UNFPA, a
revision of curricula and setting up of an appropriate system of
supervision.

Finally, INTRAH plans to recruit a technical assistant to help DME
achieve these new objectives.

SEATS/John Snow, Inc.: 1990-1994

During the period 1990-1994, the SEATS project plans its support
of family planning activities in two phases. The first phase,
(June 1990 - July 1991) or consolidation phase has as objective to
help set up in PNBEF management tools and mechanisms necessary to
reinforce and extend services at the nationa~. level. For these
reasons, SEATS will:

a. finance training in superviaion technique of two
physician supervisors in the Kara and Maritime
regions

b. provide its technical support to the drafting of a
protocol uf clinic supervision and a supervision plan of
family planning activities in the two pilot regions

c. finance the setting up of standard procedures of
financial and· administrative management and the
recruitment of an administrative and financial director
for the OME

d. offer its technical support to the conception, the
setting up, the follow-up and the evaluation of a
standard management information system for family
planning integrated into the national health
information system

e. provide a consultant to PNBEF who will assis,~ in
establishing a contraceptive cost recovel.~J' pc)licy in

"'--eollabora~ionwitht,'ifICEF,' theprojee~ ChiluSur-vival,
GTZ and ATBEF. A consultancy is planned for the
feasibility study of transfer of the responsibilities of
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contraceptive distribution at the national level froD
ATBEF to Pharmapro.

SOMARC: 1990-1994

A study conducted in April 1990 by a team of SOMARC ~evealed that
there is a favorable political and social environment for a program
of Social Marketing of contraceptives in Togo. The objective of
the program will be to increase the use of modern methods of
contraception within the middle class in the urban areas and rural
areas to 50% for the condoms and spermicides, to 15% for the pills
during the next four years; to commercialize these contraceptives
methods in structured commercial private sector and to train
dealers on the characteristics of these methods; to design the cost
recovery mechanisms to make the program autonomous in the long
term.

ATBEF is the institution which has been proposed to coordinate
activities of this program whose local cost is estimated to
$200,000. Constraints related to the implementation of this
program include laws restricting publicity on contraceptives, on
the prescription of medical contraceptives, Togopharma's monopoly
of the import and distribution of pharmaceuticals and finally the
limited networks on means of distribution ,.an the commercial sector •.

EUROPEAN DEVELOPMENT FUND (FED): 1988-1993

The European Developme.nt Fund is financing a family planning
project in the Savanes Region through ATBEF. This project covers
the period 1988-1993 for an amount of ECU 176,000. ATBEF is
implementing under this project, training activities for medical
personnel and awareness activities for the population.

4. Effectivenes~ and Impact of Family Planning Program

After fifteen years of family planning activities in Togo, the 1988
DBS survey revealed that the large majority of Togolese women know
at least one contracep~ive method (93.5%), and a source of supply
(81,3%). However, only 3% of women were using modern contraception
when the survey was conducted.

The general knowledge about contraceptives does not translate into
their general use. The limited number of family planning clinics,
the legal barriers and centralization, have hindered the rapid
diffusion of hormonal methods (pills) compared to barrier methods
(condoms and spermicides). Family planning activities are
concentrated in towns and in county towns of prefecture. Long-term
contraceptive methods and surgical contraception represent a tiny
part of family planning services provided to clients. Maintenance
(7£-- fam1-1y--planfiing-fiervieefi wi'thou't .... charge--'to the-client!fi· 'the.-.
plwlic sector is a practice that threatens program ~urvival and

86



autonomy since it prevents the partial recovery of the costs
related to its activitiep.

5. Issues for the Future

Studies conducted by the unite de Recherche Demographique (URD)
reveal that socio-cultural constraints remain important in Togo.
Having a large number of children is considered a sign of wealth.
On the other hand, religion seems to have a more limited influence
on decisions regarding family size. Another constraint is related
to the dominating role played by men in the society. Although no
law requires it, wives are always asked to pr~~'ent a written
agreement from their husband before receiving family planning
services. The free sale of contraceptives, most of them time
expired, in the marketplace contributes to the bad repute of family
planning. The number of family planning sites within medical
f=lcil ities remains limited compared to the demand. The law of 1984
prevent schoolboys and teenagers from protecting themselves ag~inst

unwanted pregnancies and abortions. The centralization of the
hierarchical system forbids any initiative at the regional or
peripheral level. The institutional weakness of PNBEF (limited
personnel and expertise), lack of management tools (clinic
protocols of supervibi~n, management of information system) and the
lack of integration of SMI/PF activities are the handicap for rapid
extension of family planning activities at the national level. .

On the other hand, the recen~ approval of family planning service
delivery standards by the Ministry of Public Health, its intention
to decentralize and integrate family planning services into
preventive health activities with the support of the World Bank,
the location in Lome of the Regional Bureau of PopUlation, and
support from the UNFPA for reorganization of PN~EF are the major
assets for the success of the family planning program.

a. Choice of Local Institution

ATBEF has received continuous funding for fifteen years from
donors, mainly from the IPPF. ATBEF received also funding from
USAID under the Family Health Initiatives II (FHI-II) for health
education, distributlon of contraceptives in the state health
centers and community distribution of contraceptives by motivators.
Different evaluations conducted by USAID, IPPF showed that ATBEF
is a dynamic NGO, well managed and which contributes significantly
to family planning activities in Togo. On the other hand, the
PNBEF, with spor~dic support from donors, was not able to develop
sUfficient institutional capacity for the sound management of
family planning activities.

Nevertheless, since th~ start of the UNFPA project with DME,
m_xellewed-energy-phas pbeen pinfusedin'tCT the public acetoL". -mm··is

being st:r:engthened in human and material resources and family
planning program Management tools are being set up. The project
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to reorganized the Ministry o~ Public Health (financed through th~

World Bank loan) aims at the integration of all preventive
activities particularly maternal and child care and family
planning.

Thanks to this new support, DME is planning a progressive
extension of family planning services delivery sites at the
national level. It is recommended that USAID participate in these
institutional strengthening activities. DME should be considered
as the principal implementing institution of activities relating
to mother ana child care. Therefore, the objective of further
assistance to ATBEF sho'.:tld be to complement Ministry of Public
Health activities by orienting ATBEP towards the private sector
and its health education activities.

b. Integration and Decentralization of Departments

The current system of family planning service delivery is not the
same in all centers. Family planning are considered as minor
activities or as luxurious service. One of the priority objectives
to continue within the scope \Jf the new project would be the
effective integration of all SMI/PF activities. The expected
result would be that all SMI/PF services ~ould be offered every
day. The need for a planned and integrated training program for
health professionals is urgent. The decentralization sche6uleq
under the World Bank project would give more responsibiliti.:..c> :.:0
the medecins-chefs who could then supervise these activitic..J. ;;:.:>re
fully.

c. Health Information System

The health information system of SMI/PF activities is neither
efficient nor adapted to the needs of program. There are
duplication and mUltiplicity of statistical supports which are not
facilitating the management of the system. Most of the data on
family planning are sent to the ATBEF. Information necessary to
the improvement of the program are not available. A new system of
data collection has been initiated by the UNFPA project in the
Gol fe Prefecture. A coordinated structure is needed at the central
level to supervise the application of the new integrated health
info~ation system which will include data on SMI/PF.One of the
first tasks of this structure will be the synthesis and
simplification of the report forms by taking into account the needs
of each level of the program. This new program must allow the
self-evaluation of service delivery at the periphery, supervision
at the regional level, evaluation of the objectives and resources
at the central level.
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d. contraceptives

contraceptives in Togo come from several sources. The largest
part is provided by USAID under the Family Health Initiatives
Project. About $35'),000 are spent every year in Togo. This high
cost is related to the profile of contracept:'re consumption which
is oriented particularly toward condoms and spermicides. IPPF aA~:.i

UNFPA provide lesser quantities of contraceptives. UNFPA also
distributes Noristerat on which an operational r£search project is
being conducted.

Coordination among the donors, ATBEF and PNBEF for the supply of
contraceptives is wanting. In the future, USAID should concert its
aid in long-term collaboration with other donors. In view of an
extension of family planning program, it is appropriate to initiate
a contraceptive cost recovery system in the public and private
sectors within the framework of the Bamako Initiative. It is
also appropriate to consider the feasibility of a transfer of
responsibilities of contraceptives distribution from ATBEF to the
Ministry of Public Health or Togopharma. The funding for this
transfer will enable contraceptives to flow through the same
channels though which basic drugs are distributed to the medecins
chefs. Such a distribution system would help in establishing a
national policy of cost recovery •.

e. Extension of Family Planning Services

The health and population survey conducted in 1988, revealed that
activities of awareness have proved to be positive. The large
majority of women had heard of modern methods of contraception,
bU1t only three per cent are using thsse methods. Therefore, there
is a potential need for family planning services because 70' of
them wish to use one of these methods in the future. Suppnrt to
the extension of family planning services is necessary to the three
regions not covered by the UNFPA project.

This support can be shown in the form of support to trainip.~ of
medical and para-medical personnel, reinforcement of the n~t10nal

team of trainers, supply of standard equipment for SMI/PF
activiti~~s and settinq up of an integrated and standard health
information system. Support to ATBEF for the extensicm at the
national level of family planning activities to the privllte sector
is desirable in order to increase the variety of sc.'urcas of
contraceptives supply. The initiative of social cOJDDlercialization
which will be managed by ATBEF needs to be supported and expanded
to the informal sector of contraceptives distribution.

f. Research - Evaluation

'f';;rariowacontinuous evaiuationof Toqoiese popu~a~~on dynamice;,
and in, order to favor an integration of popUlation data into
development planning, it is desirable that financial assistance be
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provided to support the general population census project~

Financial and technical support is also necessary for the second
DHS survey in 1983. This support will provide the means to
evaluate the de,'e1opment of MCH services since the first survey in
1988.

E. Nutrition and Supplementary Feeding Programs

1. Nutrition status

The 1988 Demographic and Health Survey found that 30.6% of the
children under 3 years of age sUffered from chronic malnutrition
(measurod by height for age). Only 5.3% suffered from acute
ma1nutrit:i.on (measured by weight for height) at the time of the
survey which occurred during post-harvest season. Regional
variations, however, were great. Savanes Region had 41.8% chronic
malnutrition and 23.7% acute malnutrition, while Maritime Region
had 25% chronic malnutrition and only 1.8% acute malnutrition.

The study also found that most of the cases of infant diseases
(with the exception of ARI) were associated with malnutrition.

Anemia is the major nutritional disease in Togo. According to a
OCCGE nutrition survey in 1985, 72.6% of children 6 to 60 months r
30.5% of newborns, and 48% of pregnant women. (at nine months) are
anemic.

CUrrent routine hospital statistics show 10% of hospitalizations
and 14% of the hospital deaths are due to anemia.

Endemic goiter is also prevalent in five prefectures and in pockets
in other parts of the country.

2. CUrrent Activities

The major Ministry of Public Health nutrition activity is the
responsibility of the Growth Monitoring Unit within the Division
of Maternal and Child Health. This unit participates in the
National Nutrition Commission which includes the Ministry of Plan,
Ministry of Rural Development and the Ministry of Education and is
supported by UN!CEF, CRS, OCCGE, FAO, and WHO. In 1989 this
commission prepared and published a National Food and Nutrition
Policy which includes both nutrition and food security components.

One of the recent achievements in growth monitoring is the
dave' opmADt _of ~ na.tional standard Growth Monitoring Card. The
card is based on the WHO model, adapted to national needs and was
field tested in December 1989. This card will replace the variety
of separate private models that are currently in use. It will be
the first time the Ministry of Public Health will have a growth
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monitoring card, although Ministry of Public Health facilities
have had weighing programs in th9 MCH (PMI) units •

In the PHI units of dispensaries and other periph~ral health
facilities the weighing program will use Salter Scales provided by
UNICEF (at the current time only approximately 20 Dispsnsaries have
these scales), while the community programs in communities will use
Talc scales that allow mothers to place the Growth Monitori.ng Card
into the scale and mark the weight directly on the card. The
Ministry of Public Health has had training ~rograms for PMI s~aff.

The community program is being designed with the Ministry c·f Social
Affairs and Women's Condition to be progressively introduced
throughout the country over three years. In 1990, the program is
to cover Kara and Maritime Regions, followed the next year by
Savanes and Central, with Plateau covered in 1992.

Most ot the Ministry of Public Health program has been funded by
UNICEF, with additional assistance from WHO.

Breast feeding is a common traditional practice; however,
significant weight loss tends to occur at weaning. The Ministry
of Rural Development's Division of Nutrition and Food Technology
has developed two weaning formulas; however, there has yet to be
a national program to promote them. The Division of MCH plans to
train midwives to ~~monstrate and promote these weaning porridge.
CRS has also promoted r~~~a~ch into several formulas of weaning
porridge.

The National Nu'trition Plan has established objectives for
addressing iron and vitamin deficiencies. The Plan also calls for
the crgation of 27 Nutrition Recuperation Centers (CREN) to treat
protein-caloric malnutrition in severely malnourished children.
However, no clear action has yet been initiated. To address the
anemia problem in pregnant women, UNICEF has provided iron and
folic acid pills which the DME is preparing to distribute to PMI
units.

The Ministry of Public Health restructuring will not change the
location of the nutrition unit. The Nutrition Service will be
within the Division of Family Health of the Primary Health
Directorate.

PL480 Title II Programs

Tim PiAwu Title II program is managed by Catholic Relief Services
(CRS) and its national counterparts, the Ministry of Social Affairs
and Women's Condition, the Ministry of Education and Caritas/Togo.

Their major initiative involves 83 Child Nutrition Centers (CNI)
attached to the Social Centers of the Ministry of Social Affairs
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and Women's Condition and Women's Condition. These Centers receive
PIASO Title XX food supplement~ (bulgur wheat, wheat soya mix, and
cooking oil). ~e nation-wide program is supervised by regional
supervisor teams including CRS supervisors and Ministry of social
Affairs and Women's Condition supervisors. The Centers are managed
by social Affairs Agents and have auxiliary agents in the
3ssociated villages. The pr()(Jram, encourages the formation of
Mothers Cummittees to participate in the Centers' management.

The program covers 93,000 people with a monthly ration to
registered mothers with children lander-five. Each mother pays a
contribution of :~OO CFA per month for a 5 kg food packet with
bulgar Wheat, wheat soya blend and oil from the PIASO donations.
Du~ing drought, this ration has been doubled in affected areas.
Administrative and transportation costs of this program are funded
by moneterization of part of the donated food. When the mothers
and children come for their food ration, the children are weighed
and mothers are given health and nutrition education. The program
just published a Health and Nutrition Education Guide, which is to
be distributed to all Centers to assist the Social Affairs Agents
·prepare their health education talks. Topics included in the Guide
cover basic nutrition, immunizable diseases, diarrhea, malaria,
clean drinking water, intestinal parasites, and family planning.
Centers also have demonstration gardens. This program was the
subject of a two year operations research project which identified
improved methods for organizing health education sessions and
provided incentives for local problem-solving and improved
supervision techniques.

The EQcond supplementary feeding initiative provides a noon meal
for 72 primary schools in the country (17,000 students) -- only a
small portion of the total number of schools. The schools are
provided with PL4S0 Title II food for the lunches. Each child
contributes 100 CFA a month for 20 meals. Half of this quota pays
for meat, fish or poultry that is added to the meal. Schools also
are provided technical assistance for gardens. CRS is working with
the Ministry of Rural Development to develop alley crop methods for
nitrogen enrichment of garden soil in 10 pilot schools.

CRS and the Ministry of social Affairs and Women's Condition also
manage a small Humanitarian Assistance program to provide PIASO
rations for emergency situations. This program provides assistance
for approximately E,OOO beneficiaries a year.

3. Xssues for the Future

a. Growth Monitoring and Nutrition Education

The Ministry of Public Health growth monitoring program is just
getting off the ground so it is too early to evaluate the
effectiveness of the program. It is clear, however, that much
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greater effort to strengthen the PMI weighing program and to
improve a variety of nutrition education opportunities -- at the
PMI, in the community, at schools, and in the eNI are necessary.
Even at the eNI where a major focus has been on nutrition education
and counseling of mothers, contact with mothers averaged 43 seconds
a month according to the operations research studies. Improved
means of effectively using these opportunities and to evaluate
their impact on changed nutrition behavior in the home should be
a focus of specific interventions in future projects.

Given the strong relationship between malnutrition and diarrheal
disease and with both nutrition and LMD in the same Division,
greater coordination in training and health education should be
supported.

The eNI growth monitoring and nutrition education activities appear
to have been strengthened by the operations research project and
are likely to be the strongest nutrition education programs in the
country. However, their targets are limited to the beneficiaries
of the feeding program. The education model they use should be
evaluated for incorporation into the Ministry of Public Health
nutrition programs.

In terms of reporting the growth monitoring data, the CNI do no~

now report to the Ministry of Public Health statistical service.
with the implementation of a national growth 'monitoring card, this
reporting should be possible.

Indeed, as we discuss below, much greater interchange between the
CNI program and the Ministry of Public Health program should be
promoted.

b. Feeding Programs

The PL480 Title II feeding programs raise several important issues.

First, the eNI program provides rations without regard to any
targeting criteria. Selection for the program is not limited to
the lowest income groups, nor to the families wi.th identified
nutrition problems. The government appears reluctant to attempt
to initiate a means test or other mechanisms for tar~eting the food
to those in greatest ~leed. Some linkage to the welghing program,
however should be explored.

The CNI also provide an incomplete service in growth monitoring in
that they do not have the skills nor the means of identifying and
+,,"0:-+""'" "'\11+,,"-I+-In" _"1'1 1'1-1",,",,"ho.1 "",,,"nh10,,"C1 ""ho" ,..." -II'1A"+-I~" 1,.,."- --_.. ;:' ._-_.._- ---- --.r----- --.1-- -- ----z --
of weight gain and can counsel the mother. However, they cannot
provide a clinical review and treatment of the case. This review
and treatment should be avail~ble in the Ministry of Public Health
health facilities.
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Several options for changing the program to address this issue
might be considered:

1) the bulk (perhaps 80%) of the feeding program might be
shifted to the Ministry of Public Health facilities where it
would provide an incentive for mothers to have monthly
weighing and where case review and treatment could be provided
for the cases of malnutrition. The CHI could then focus on
the identified cases (perhaps 20%) and provide focused health
and nutrition education for this target group. This new
division of labor might make better use of the stronger
education skills of the CNI staff.

2) even with a continuation of the current feeding program in
the CNI a clearer policy of referral and information flows
between the CNI and local health facilities might be
established. All cases that do not show the expected weight
gain according to the chart, could be referred to the nearest
health facility. Monthly reporting from CNI should be
routinely provided to the nearest facility and to the medecin
chef.

At a more fundamental level, it is not clear that the feeding
program is much more than an income transfer to an untargeted
population. Except for the opportunity to provide nutrition
education, it is not really a nutrition program. In addition, it
may have detrimental dependency implications, especially since it
provides foods that cannot be produced in the country.

There are, however, other development objectives that might be
served through the provision of food to a larger number of schools.
In other countries, it has been shown that school feeding programs,
if they provide sufficient incentive to balance the economic lOBS
of the child's labor, can be an effective means of reducing drop
out rates. Also if a breakfast is provided students tend to be
more alert for morning sessions and learn more. If the PL480
program shifted its focus from eNI to give greater attention to the
school component, it might have a greater impact on education
objectives.

The difficulty of this approach, as with an approach that shifts
PL480 resources from the eNI to the Ministry of Public Health
facilities is one of bureaucratic turf. The Ministry of Social
Affairs and Women's Condition is now the major counterpart of the
CRS program and is likely to resist any shifting of resources to
other ministries. A gradual program of enlarging the role of the
other Ministries, however, might enforce greater integration and
__ ~........ ,A, 41 41A"'• .......- .....A "",41 ."'A ......... "'.....,...,., ..

----~----~&i~ .... .._ ,.....,.... ,.,-.. ~- ar.._w-.a~..
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F. Maternal Health/Safe Motherhood

The Ministry's safe motherhood initiative forms the major part of
its maternal and child health program (SMI). During the past few
years, the Ministry has gradilally expanded its SMI program to
include all the more than 300 hundred health centers around the
country. The goals of the program are to increase to 80 percent
the number of pregnant women consulting in health centers during
pregnancy, 't:o improve the quality of the surveillance and
deliveries through training, and to improve follow-up. Plans are
being developed not only to re-train birth attendants, but also to
train traditional birth attendants to increase the number of
qualified personnel assisting deliveries.

The objectives are also to increase the vaccination coverage for
women of childbearing age. The maternal health program's
activities are to provide prenatal and postnatal conSUltations,
tetanus vaccinations, and delivery care. In a few of the larger
centers, this care is delivered by midwives, but throughout most
of the country, birth attendants or clinic nurses are the primary
providers. The program has recently instituted a new recording
and information system, using a standardized patient record and
standardized reporting form. In April of this year, the program
issued a guide for use by all those doing prenatal consultations.
The consultation patient record and the guide help the healtn
worker to identify pregnant women at risk and to know what action
is appropriate to take.

This program has been supported particularly by UNICEF and by WHO
whose input is mainly in publication of materials. UNICEF is
continuing its program through 1994 with an expected annual input
of $250,000 per year of which two-thirds goes for the prenatal
program. GTZ supports the maternity of Be and the midwifery and
birth attendant training programs associated with the institution.
We were told that the whole SMI program, in fact, survives by
living off related vertical programs, such as PEV, diarrheal
disease, and family planning. For example, UNFPA has placed a
technical advisor in the DKE to assist with family planning, but
he also helps on all maternal and child health activities of which
maternity care is the largest part.

At present, data on the impact of the program are limited. During
1988, 75,472 deliveries were reported as taking place in health
cen~ers. This constitutes about 55 percent of all estimated
newborns. In mid-1989, UNICEF sponsored a survey of the quality of
maternal and child care at 30 randomly selected rural dispensaries.
The authors found that at the clinics surveyed only 36 percent (+
-orH~ 3-1- perceritl-of tilei)inl'fs- were ucovereCi ~ --sineetl1e standard
error of the mean is so large, the actual figure lies between 5 to
67 percent. This does not give the degree of precision one would
like to have to evaluate program effectiveness. women were more
likely to seek prenatal carQ, than to conduct their delivery at the
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center, with 69 percent (+ or - 20 percent) actually seeking care.
The observers at the clinics noted that the care tended to be
delivered in assembly ,line fashion and that although urines were
tested 95 percent of the time, many other activities received less
attention: weight (56 percent), anemia screening (34 percent),
blood pressure check (26 percent). Sixty-five percent of the time,
birth attendants assessed the vaccinal coverage for tetanus.
prophylactic chloroquine doses were distributed to 86 percent of
the patients, but none received iron supplements. The report
concluded that birth attendants should receive reqular supervision
so that the theory they learned in training could be applied in the
field.

Issues for the futur'e

Since this program is closely tied with the family planning program
in terms of the popUlation served and the health workers who staff
it, we would recommend that some support from USAID in this
activity would help integrate these two programs.

G. Dracunculosis (Guinea worm)

Guinea worm infestation has become endemic in certain districts of
Togo, posing, in some areas, an important public health problem.
The latest data from a survey conducted in November 1989, and
analyzed by UNICEF in March 1990 showed that guinea worm is endemic
in 16 of the 21 prefectures. Although irregular and isolated,
several other epidemiological surveys from 1984-1988 have given
estimates which include incidence rates of 30 to 65 percent in
villages in certain districts.

The disease is generally found in rural areas Where the popUlations
depend on contaminated pools or shallow wells for their source of
drinking water. The peak of disease incidence occurs during the
height of the agricultural season causing a particularly
inconveni~nt morbidity at a time when farmers need to be out in
their fields.

As part of a global effort, the Government of Togo this year has
launched a national plan of action for the eradication of guinea
worm. The plan uses a multi-sectoral approach involving the
Ministries of Public Health, Social Affairs, Rural Development,
and Equipment, Post and Telecommunication. A national committee
(CNEVG) established by a decree dated April 1990 is to define the
government's policy.

The estimated cost of the national plan for five years (1990-91 
1995/96 ) is $494.920. Sources of finance have not vet been
IderltIfled. The- -main strategy envisioned .by the ' plan -'Is to
mobilize and educate the affected popUlation on the causes and
prevention of guinea worm and the provision of potable water in
rural communities.
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Donors already are supportinq proqrams that can affect the disease-.
UNICEF has a project to assure potable water and promote health
education in villages in the Rara and Central reqions. CUSo is
providing water pumps in villages and conductinq quinea worm
eradication in the Maritime region. Th~ Peace Corps and World
Neighbors conduct epidemiological surveys and assi~t with guinea
worm eradication in the Bassan district.

Issues for the future

Given that other donors are already engaged in this activity and
given that to support it would require USAID to move into new
directions, we do not recommend that the mission plan activities
in this area. However, USAID should encourage the SNES to
incorporate mes3aqes on guinea worm in their integrated

H. AIDS

eu-.rent Activities

The incidence of AIDS is rapidly growing since the confirmed
identi!ica~ion of 2 cases in 1987. There were 15 cases in 1988,
39 cases in 1989 and 15 cases i,n the first four months of 1990.
Confirmed cases probably significantly underestimate the actual
casea, given the stigma attached to the disease.

There have been only a few studies of HIV infection. studies of
seropositivity (using only the ELISA test) in blood donors in Lome
found a steady rise from 1.85t in 1987 to 2.1% in 1989. A study of
pregnant women in Lome in 1988 found 1.5t seropositivity. In
neither survey was the sample SUfficiently large, nor were the
positive cases confirmed by a Western Blot test. The reSUlts,
therefore, tell us little about prevalence of HIV in the
popUlation.

The National AIDS Program follows the WHO GPA strategies and
developed a well defined Medium Term Plan in October 1989. The
program is based in the Ministr~ of Public Health with oversight
by a multi-institutional Committee for the National AIDS Proqram
headed by a Ministry physician with representatives of most
ministries and other government and party organizations.
operational responsibility is managed by a Technical Commission
and its Proqram Bureau.

The proqram focuses on health education, provision of condoms,
protection of the blood supply, surveillance and identification of
high risk groups, and epidemiological and operations research.

a~:tin,~t::le:tf~~:~/corid~cileda~t:rtJea~~:tI~Jl~~~s16~:~fghi~~··
risk popUlations (prostitutes and prisoners), in all schools, and
promoted promotion activities in each prefecture, esp~ciallydurinq
World AIDS Day. The program has distributed a small number of free
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condoms to high risk groups, however, the supplies were inadequate
for continued free distribution.

The ~IO GPA contributed U5$366,205 in 1989. GTZ provided
equipment, technical assistance, and training for HIV diagnosis at
the Institut d I Hygiene at Lome and for HIV screening at the
Regional Hospital at Dapaong in the 5avanes region. It has also
provid6d rapid screening tests for prefectures and some IEC. GTZ
has provided U5$635,000 for this activity since 1987. France has
supported the Lome Hospital laboratory and equipment for testing.

The Medium Term Plan calls for a threca year budget of U5$2. 5
million. In addition to providing a variety of short term
technical assistance, WHO plans to provide an epidemiologist to
assist in the development of the surveillance system for blood
donors, pregnant women, patients with STDs, TB patients, and
prostitutes. A major effort in IEC will also be initiated with
funding from the EEC. GTZ will continue to support laboratories,
training and health education. U5AID has agreed to provide 1.5
million condoms in 1990 and is encouraging the participation of
SOMARC to provide technical assistance in promotion of condom use
and cost-recovery. [See Table 10]

In the Ministry of Public Health reorganization plan described in
the World Bank Aide Memoire, the National AIDS Program would be
part of the Service MST/SIDA in the Divis"ion of Epidemiology,
although there are indications that the Ministry opposes this
transfer.

Issues for Future

The Mid Term Plan lays out a strong program and most donors have
defined their roles in the plan. At the present time the central
issue to be evaluated is the appropriate means of providing condoms
to the program. Condom costs are prohibitive on a massive scale,
although free condoms might be provided to high risk groups such
as prostitutes at least until their use becomes routine.

CUrrently USAID is providing 1.5 million condoms and is exploring
a means of social marketing of condoms for AIDS. USAID with SOMARC
is taking the initiative in this area. Meantime, several other
sources ot free condoms can provide initial, through severely
limited, supplies.

USAID is also considerinq short term assistance from CDC or
centrally funded AIDS projects for the development of the
epidemiological surveillance system. This support should be
coordl~ed wi~ft ~fte WHG eff&rE5 Eu avoid duplication Or
conflicting advice.

Any additional USAID participation should probably await the
development of better surveillance information so that high risk
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groups can be monitored and targeted for lEe activities.
Epidemioloqical surveillance is currently to be supported by ~iO

GPA and additional USAID support in this area is limited by USAID
GPA agreements. The EEC, with WHO technical assistance will

Tabla 10

REUNION DE MOBILIS;.TION POUR LE SOOTIEN
AU PROGRAMME NATIONAL DE LOTTE CONTRE LE SIDA AU TOGO

LOME, 30 ~. 31 JANVIER 1990

Annonce des contr1but1ons
.. (Chlf fres en USD)

:r=1I11 ••••••

=ap.c.a••a••••a~.==R ••••8aa••====aa=~=~=a~=~=====~=~u==~=~:====~.
I ~ PREHIER~I ANHEE I ANNEES I GRAND
I PARTIES .I---------------~-----------------ISUIVANTESI TOTAL
I . I Par I I I I

.1 1 1'0 H S IBilat'~ales I . Total 1 I
I---------+----------+----r------+--------.-+--------- +---------
I CEE * I 40a.000 408.000 72~000I 480.000
I I I
I PNUD ~300.000 300.000 I 300.000
I I I
I USAID I 55.000 55.000' 110~OOOi 165.000
I ,
IRFA(GTZ**) 234.000 234.000 234.000
I I
I UNICEF I 33.000 33.000 62.000 95.000
I I
IFRANCE~** 40.000 40.000 40.000
I
I O. H. S. 350.000 350.000
J
I FNUAP a preciser
I 1
I IPPF a preclser I
I I
I ISRAEL a pr'ciser I
I I
I ATBEF a preciser rI I
I Croix a preciser I
I Rouqe J

I---------+----------+-----------+--------~-+-----~~--.-----~---I
I I I 11.420.000 1 244.00011.664.0001
••••••••• ~•••••:a•• ~•••••a.m•• m••••••••••••••••• a.~••• •••••••••••

* ContrIbutIon de .400.000 faite en ECU leI au taux de
1,2 par rapport au dollar.

** : . 'Contr Ibution enreglstr4e en CFA: 301 t 70.00·0.000 F· ....
CFA , 300 par dollar.

*** Contr1butlon mInImum.
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probably dominate the IEC efforts in the medium. term, making
additional AXD activity unnecessary.

While the AIDS program should be monitored and condom marketing
should continue to be supported on a limited scale (through
SOMARC), USAID should not at this time plan a maj or proj ect
component to address AIDS.

I. Acute Respiratory Infections

Acute respiratory infections constitute the second maj or reason for
consultation for children. In 1989, 122,000 children under five
were reported to have consulted health centers for this reason
(statistiques Sanitaires). At the Pediatric services of the
University Hospital, pneumonia has been the fourth or fifth cause
of death among hospitalized children under 15 every year since 1985
(about 40 deaths per year).

The disease is of concern to the Ministry which has designated it
as a priority program in the future. At present, the only
activities are the services provided out-patient and in-patient to
those who present for care. There are no national protocols for
treatment, nor is it likely that sufficient antibiotics are
available to undertake such a program. University researchers feel
that much work needs to be done before any protocol for acute
respiratory disease can be adopted and implemented.

The principal research questions are first, to assess the extent
of bacterial, as opposed to viral infections since only the former
are treatable; second, to assess which are the most prevalent
bacteria in the country and which drugs (antibiotics) would be most
effective; third, to assess whether it is feasible and cost
effective to implement a national strategy which would include
treatment protocols, availability of antibiotics, establishment of
a referral system, and upgrading of equipment for treatment at the
referral centers. At present, there is nc ongoing research in
these areas.

Given the large number of priority programs already under way in
Togo (malaria, immunization, diarrheal disease, growth monitoring,
family planning, safe motherhood, and AIDS), and given the
difficulties some of these programs are still encountering in their
early stages of implementation, the launching of yet another
priurity program does not make sense until the present ones are
well established, at least five years hence.
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V. CURRENT USAID PORTFOLIO AND RELATIONS TO OTHER DONORS

As discussed in detail above in each appropriate intervention,
USAID and Peace Corps health and nutrition activities have played
a major role in most Child Survival and Family Planning programs
in the country. Here we will review briefly the projects to define
their strengths and weaknesses and their relationship to other
donor projects.

Health Sector Support for Child survival prQject -- HSSCS

The most problematic prQject in the USAID PQrtfoliQ is the Health
Sector SUPPQrt fQr Child survival PrQject. The prQject components
had initial objectives of:

1) forming a planning and cQordination unit (UPC) tQ develop
planning and bUdgeting capability in the Ministry Qf Public
Health,

2) providing health center support fQr training health
education teams in IEC for community level activities

3) encQuraging community Qutreach activity tQ train community
agents and create Village Development Committees (CDV) in
two regiQns (Plateau and Savane)

After tWQ QperatiQnal years frought with cQnflict and inactivity,
this prQj ect is finally beginning to establish a presence in
planning and training activities. It has initiated priority
setting seminars fQr the Ministry of Public Health to set yearly
emphases fQr donQr prQjects. CUrrently the project is funding an
innovative nation-wide training prQgram for village level health
education activities. This year the project also plans a series
Qf planning, budgeting and management training seminars for
national and prefect level health officials.

The upe had great difficulty defining its role and gaining
counterpart cQmmitment tQ assume its anticipated rQle in the
planning prQcess. Assigned to the Ministry cabinet, it has been
divorced frQm the operatiQnal activities of the Ministry. The
initial decision tQ locate a planning unit above the Directorate
General might have had some logic when the ministry was combined
with SQcial Affairs and women's Condition because there were three
DirectQrs General at the time who might have been coordinated by
an effective unit at a higher level. However, now that the
Ministry has Qnly Qne Directorate General, it makes mQre sense tQ
IQcate a planning unit clQser to operations -- either in the Qffice
offne-olrector(;erieral or intlie proposed Division of Planninq ana
Training anticipated in the Ministry reorganization plan.
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The UPC is still marqinalized from the major decision-makin.]
process, as evidenced by its minor role in the development of the
reorqanization plans for the World Bank missi.on. Indeed a sort of
implicit competition arose when the planninq cell for the World
Bank project was established. The other project activities were
dependent on the effectiveness of the upe and have been stymied by
its lack of activity until recently.

The objectives of this program in strengtheninq planning, budgetinq
and manaqement activities still seems valid and consistent with
Ministry of Public Health and other donors, especially the World
Bank policy reforms, although the appropriate location of the UPC
has not yet been established. Linkinq operational acti.vities that
are not necessarily part of the planning process to the UPC seems
to have been an inappropriate approach Which neither strenqthened
the UPC, nor facilitated the implementation of villaqe level
activities.

A planning project would better be I inked to the operational
activities of upqradinq and simplifying the Ministry of Public
Health and management information system and of assistinq in a
series of health final1cing studies and financial system reforms,
as we will discuss below.

Combatting Communicable Childhood Diseases -- CCCp

As part of an Africa reqional CCCD program implamented with a PASA
with CDC/Atlanta, the Togo project has effectively focused on
strenqthening and expandinq the PEV and malaria programs, and has
assisted the statistics Department in a m~jor effort to computerize
the epidemiological information system and to improve its quality.
With effective technical assistance and training fundinq, the
project has complemented the maj or fundinq support for EPI and
malaria provided by UNICEF, which should share credit for the
success of these interventions.

The projact has, however, not developed an appropriate means of
strenqthening the Ministry of Public Health ORT efforts. The
technical officer has not been able to develop an effective workinq
relationship with the unit responsible for LKO.

The project, by strengtheninq only two interventions, contributes
to tho vertical nature of project activity in the Ministry,
exaqqerating rather than reducing the fragmentation of the Ministry
of Public Health. A recent failure to take initiatives to
coordinate PEV and LMD training with the UPC, is an example of the
failure of integration amonq USAID projects and w~tthin the Ministry
of Public Health. The training approach even for PEV, with its

--l!lllPhasrs-l:)n· use or high .-nationalottictals and international
consultants as trainers, is also inappropriate for institutional
development. It is unreplicable and unsustainabl~.
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CCCD has demonstrated lmportant impacts in effectiveness of two
interventions but has been less effective in broad Ministry
institutional strengthening. As we note below, a shift in focus
toward ORT and nutrition and an incorporation into a single
integrated project might help overcome these weaknesses.

Family Planning

The USAID Family Health project has supported both government and
private programs in family planning. It provides technical
assistance, funding for training and IEC activities, and
commodities primarily for ATBEF but also for the PNBEF. Support
also is provided through the centrally funded, INTRAH, SEATS and
SOMARC projects. SOMARC is developing a program for social
marketing of contraceptives.

PopUlation activities in Africa require considerable initial
promotion activity and a major national commitment before impact
is likely to be demonstrated. Low current levels of contraceptive
utilization should not be taken as indications of project failure.

-However, the government program appears to be ready for greater
USAID support. USAID should consider reorienting its assistance
toward the public sector. Private sector efforts should focus on
the social marketing activity.

PL480 Title II Program

This program is implemented through CRS and its Togolese
counterparts, the Ministry of Social Affairs and Women IS Condition,
Ministry of National Education and caritas/Togo. It manages over
US$3 million in commodities, in three programs: Supplementary
Feeding and Nutrition Promotion in the Ministry of Social Affairs
Centers for Child Nutrition: School lunch program: and Humanitarian
Assistance. The supplementary feeding program accounts for
approximately 80% of the project. Monetization of a portion of the
wheat shipments has funded operational deficits. CUrrent plans hope
to shift responsibility for operations to its counterparts so as
to achieve institution-building objectives.

The program is strong in nutrition and health education -- having
developed through operations research several important changes in
the implementation and supervision of health education programs,
and having developed a Guide for Health and Nutrition Education.

The project suffers from failure to target beneficiaries and a lack
of integration and ref.erral to health facilities. Consideration
of several options for shifting emphasis of the program to health

__fagj.l i ~ifi!S_ and!Q.r scnopla a,re. db~cu$$edabove in Section IV 9 E9

The Title II program will be evaluated in late 1990 and future
activi'ties should be determined in light of that evaluation.

103



Peace Corps

The Peace Corps has coordinated well with the most effective sub
component of the HSSCS project -- the health center support
activity -- and has worked well with ~wo separate ministries -- the
Ministry of Social Affairs and Women's Condition and the SNES of
the Ministry of Public Health. Peace Corps Volunteers, working
witt: two SNES health education coordinators from each of the 21
prefectures and 9 sub-prefectures have implemented a pilot program
of community education in 36 pilot villages. Thira program focused
on village level community organization and health education for
EPI, LMD and ~alaria. Over the first three years, the program
included 23 PVC, 60 prefectoral coordinators and 5 Regional Agents
of SNES. Around 540 village level volunteers were trained and 36
Village Development Committees were formed. This coordinated
activity appears to have worked well, however, has raised questions
about raplicability and sustainability. It is unlikely that all
4,000 villages in Togo could be served by the same intensive model
(two trained and salaried health educators in a village).

CUrrent plans for 1990-91 call for a US$400,000 budget for
continuing education training and new sessions to develop regional
teams to carry out a cascade training and supervision prC:fL'am and
to expand the health education topics to include family planning,
nutrition and other interventions. This regional approach~

however, might better be considered in the context of a more
integrated approach to training, health education and supervision
in which all primary health activities are well coordinated at the
Prefect level, and under the supervision of a single team of
Medical Assistant, Health Educator, and Prefect Nurse.

This project has been one of the few examples of effective
coordination among project activities in different Ministries and
among 1ifferent USAID p~ojects. Continued coordination and
cooperation between Peace Corps and other health project
initiatives should be encouraged.

Coordination with USAID Rural Deyelopment Froiects

The Rural Development portfolio includes:

1) a project with CARE to form credit coops for agricultural
producers and small enterprises:

2) a Savings and Loan Project with the Togolese Union of
Federated Savings and Loan and Cooperatives

3) technical assistance of monitoring and evaluation in the
Development Fund for Africa

-------~----_.-.._---- .. ~ -~.._.- -_.--- _.•.. _-_._- .-- ~

Plans for the future include a new project in environment and
natural resource management to assist NCOs promote activities in
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these areas.

Very little coordination between health and rural development
project activity has occurred. While such coordination is often
difficult given the different objectives of the project activities,
greater attention to tho nutrition Impact of Rural Development
programs might be established. Nutrition objectives and indicators
for agricultural programs have been developed by such coordination
in other USAID missions. It might be useful to have nutrition
technical assistance to develop targets and indicators for the new
environment and natural resource project.

Relation to Other Donors

As in most countries, donors in Togo loosely coordinate their
activities through irregular communications and invitations to each
others' sponsored activities. There are some areas where
coordination in specific programs has occurred rather smoothly --
such as in the EPI and malaria programs where CCCD, UNICEF and WHO

appear to work well together. This coordination, however, only
increases the Ministry's dependence on foreign support for these
activities, albeit multiple sources, are less likely than a single
source to be withdrawn all at once.

It seems likely that major donors are all planning to continue
support for Child Survival and Family Planning efforts. UNICEF is
committed to continuing current project activities in EPI, malaria,
and ORT, although some initial steps toward encouraging the
government to assume greater financial responsibility for EPI, at
least, are envisioned. UNICEF also expects to gain supplementary
funding to support village pharmacy programs following the Bamako
Initiative obj ectives. "TdO will continue to support the full range
of primary health care programs, with perhaps a greater emphasis
on AIDS now that the government has established its Medium Term
Plan. The GTZ plans to continue its primary health care program
in the Central Region, part of which involved Bamako Initiative
village pharmacies. It will also continue to support AIDS
activities, and the Maternity iii De district of Lom'. A new
activity will include funding for facility reconstruction as part
of the World Bank initiative. UNFPA will continue supporting the
Division of Maternal and Child Health with family planning
technical assistance, support for training and lEC, and
commodities. The FED will continue to support family planning and
has make a major new commitment to lEC for the AIDS Medium Term
Plan.

While a rather stable division of labor among the donors appears
to have been established. the new kid on the block is the World
Bank~ 'its efforts howeV'erhave focused -on broad .pOlicy'objectives·
and institution strengthening. The US$ 14 million that it expects
to commit, has not yet been assigned to any specific activity.
Counterpart funding from the current donors is likely to be
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complemented by Bank loan funds, rather than replace those gran~

monies. The Bank estimates a need for US$ 16 million in counterpart
funding for its objectives.

In discussions with World Bank officials, Ministry of Public Health
officials, and other donors, there seems plenty of room for
continuing USAID current programs and the government reorganization
and decentralization plans established for the World Bank loan
offer new opportunities for institution strengthening initiatives.
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VI. RECOMMENDATIONS

A. Basic Issues

These recommendations concern future USAID project activity in
relation to four central issues:

1. Ministry of Public Health Reorganization

a. Integration of primary health care activities at all
levels, among GOT ministries, and among donors

b. Decentralization to the Regional Level

2. Health Financing and sustainability

3. Technical Areas of Intervention: Child survival, Nutrition
and Family Planning

4. Project structure for Future AID Health and PopUlation
Activities

In this discussion, we will layout our arguments for different
approaches and suggested options. We expect that these suggestions
can serve as a guide that can be followed by more specific review
in the PID and Project Paper process.

As a first step, we believe that it makes sense for USAID to build
on the current four project areas it currently supports -- HSSCS,
CCCD, Family Planning, PL480. These projects meet important needs
for the country and merit continued support -- although significant
change in directions for the activities in each of these areas will
be recommended in order to overcome shortcomings and to take
advantages of opportunities that are likely to arise from the new
initiatives promoted by the World Bank Sector Loan and the Bamako
Initative. We will also recommend consideration of additional
interventions within the Child Survival framework.

A major focus of the new project activity should be to strengthen
institutional capability to continue the advances that have been
made by USAID projects and to begin providing for new local
financing options. Both institutional strengthening and increased
local financing options should contribute to project
sustainability.

We believe that an essential institutional need is the development
of a unified management and planning information system that
-=-ncompassea epidemiologica.l:~anagemen.t: per.s(:mn~l:anciu f illa.nc:i~l.
information. This information system could strengthen the process
of reorganization, and contribute to sustainability, while at the
same time build on and integrate current USAID project initiatives.
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B. Ministry of Public Health Reorganization

Future AID projects will be influenced by the outcome of the
current reorganization process that has been initiated in response
to the World Bank sector loan proposals. [described in Section II.]
Since the final agreement and implementation of this reorganization
is currently in flux, here we attempt to develop options that can
accommodate different foreseeable outcomes of this process. Our
objective is to strengthen such initiatives, but, since these
initiatives are not yet clearly defined, we think it necessary to
develop project activities that do not necessarily depend on such
changes.

The restructuring is expected to place most of the Child Survival
activities under a single division -- the Division of Primary
Health Care: create a Division of Planning to include the national
h~alth information system: and establish regional offices with
Regional Directors.

The World Bank plans to provide US$14 million which is not
specifically assigned at the current time. The World Bank support
appears to be quite flexible, at least at this point, allowing for
cofinancing of approximately US$16 million by other donors. Othe~

donors have already agreed to provide cofinancing in some specific
areas -- for instance GTZ is programming DM 4 to 5 million for
facility reconstruction. Since AID is likely to continue to be the
largest donor in the sector after the World Bank -- it should be
able to define its role fairly clearly over the coming year.

1. Integration

One of the most evident administrative problems in the current
organization of the Ministry of Public He~lth is the lack of
integration of program activities. The Ministry operates through
separate initiatives in distinct vertical programs that usually
respond to donor funded projects. These separate initiatives often
result in competing activities, duplication of training, and lack
of clear lines of supervision and coordination. Perhaps as
important, vertically designed programs discourage the development
of appropriate management skills and capabilities at the lower
levels of the administrative structure and inhibit rational
management at the central level. [see Section II.B]

The new reorganization proposals incorporated in the World Bank
Aide-Memoire suggest that the Ministry of Public Health at the
central level will become more integrated than its current

.cr;:nizaticn allcws-.------- ·-All.----the--,..hild...SlL.-"'V'ivalr ... a.Y1d Famil.y- .Planninq
programs will be united in one division -- the Division of Primary
Health Care.
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The new reorganization would encourage greater communication and
coordination of the national initiatives in PEV, Malaria, ORT,
Growth Monitoring and Family Planning -- areas that USAID currently
supports with project activities. If, as will be discussed below,
USAID future projects will support additional interventions in
Maternal Health (or ARI), these also would be integrated in the
same division. Since other donors have also focused their funding
support in these initiatives, one division will allow the
government to coordinate donor programs as well.

How can USAID design its future health and popUlation program so
that it might contribute to the effectiveness of this proposed
integration?

Pirst, a major project activity that assists the Ministry to create
a unified management and planning information systea could provide
an integrating activity that can encourage greater i:~formation

sharing, planning and management throughout the Mini~try. This
activity would build on and combine the initiatives of the UPC in
the HSSCS project and the health information system support of the
CCCD project. This initiative would require the participation of
all major units of the Ministry of Public Health at the central,
regional, and local levels in the process of selecting relevant
data and designing fewer forms with more selected information. It
would also provide a locus for training in the use of data for
planning, budgeting, monitoring, and supervision at all levels.
By focusing on the needs and uses of an information system the
project would allow a more integrated approach and provide an
operational rationale for the planning and training activities that
have been initiated under the current UPC program. A well designed
and decentralized management and planning information system would
be useful to officials at all levels -- dispensary, prefectoral,
regional and national. This activity would serve the whole
Ministry and would not be limited to the Division of primary Health
Care -- it would only compound problems of integration to focus an
information system only on selected interventions. Nevertheless,
it would be a key element that would enforce integration of Child
Survival and Family Planning interventions within the Ministry of
Public Health.

Secon4, the USAID program can design its project interventions to
encourage their own means of integrating activities within the
Division of Primary Health Care. As discussed below, the most
logical option would be to unite most of the current projects into
ono Dingle projeot.

Thir4, integration should be encouraged for support as well as
intervention actives (e.g. health education should be integrated

--intG- a11- spac1t-1c-- cU,;:Q::;;Q p=cg===s}.~-out.-rAa"'h activity_ (i~e.

Agents de Santlt communautaire) should be integrated into the
dispensary level.
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2. Decentralization

Laudably, the current reorganization proposals call for
decentralization of the Ministry of Public Health. As one of the
more centralized health systems in Africa, the Ministry of Public
Health suffers from a concentration of decision-making authority
at the highest levels. This concentration slows decision-making;
it leads· to inappropriate national policy directives whic~ do not
take into account inequalities of resources and needs at the lower
levels; it encourages arbitrary decisions in personnel and resource
distribution; and it discourages administrators at the lower levels
from developing appropriate problem solving management skills.

As a first step in the decentralization process, the reorganization
plans of thg World Bank Aide-Memoire have given priority to the
implementation of regional offices and Regional Directors,
positions which had been established in the 1969 administrative
reorganization, but never made operational. The proposals also
establish a legal framework for decentralization to the health
facility level.

While decentralization should be a major priority, it is not clear
that regionalization, will contribute significantly to this
objective -- especially in a country with limited qualified
personnel. It is also questionable that regiona1ization is
necessary in a country with only 21 health prefectorals, with easy
communication between prefectora1 and central offices.

Regional offices can provide a means of coordinating activities
among several health prefectorals and a means of coordinating
regional health activities with other development programs of
regional offices of other ministries (such as Plan, DRDR).
However, the current experience with regional offices in other
ministries and the limited area of regional authority does not lend
itself to significant coordinated activities. It should be noted
that an effective regional office could be a significant expense
physical facilities, personnel, and logistics and transportation.
In economic terms, the costs of creating a regional office might
not produce sufficient benefits to justify its implementation.

There would have to be several major changes to allow a regional
health office to make a significant contribution to solving health
and other development problems:

a. the regional offices would have to have sufficient personnel
with appropriate technical and managerial skills and
logistical support to provide support in the principle
intervention areas and in administrative and financial

__ systems9_ __

This would mean that a regional office would need several
primary health specialists, health education specialists,
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management and financial specialists, as well as the
Regional Director. These personnel would need
appropriate transportation to provide means for
supervision and training throughout the region. At
minimum such a scheme would require regional teams of 5
6 people in each region with at least two regional
vehicles and sufficient gasoline for regular and frequent
field activities. It is currently unlikely that
sufficient personnel and logistics support could be made
available through the national operational bUdget.

Even if personnel are added to the Ministry of Public
Health as anticipated in the World Bank Aide-Memoire,
personnel insufficiencies at the lowest facility level 
- dispensaries without fully trained nurses and midwives

or at ~he prefectoral level -- an administrator or
trainer/supervisor -- should be given priority.

b. the ragional administrative level would have to have budgetary
and personnel authority to make autonomous decisions over
significant funds and personnel actions.

Unless some kind of block grant from central funds to the
regions is made available, it is unlikely that the
regional level will be able to make significant enougb
decisions to justify the cost of putting regional teams
in place. The current system does not allow the medecin
chef control over significant bUdgetary resources.

An attractive advantage of regional offices is that they provide
a means of coordinating among several prefectorals. This
coordination, however, might be achieved with less cost by
centrally mandated regular coordinating meetings (ie. monthly) in
which medecins-chefs meet to coordinate activities and file routine
reports to the central level.

Regional offices have a great potential to be either ignored -
because they have insufficient skills, financial resources, and/or
authority -- or to become an additional bureaucratic layer that
poses more obstacles and slows communication and approval processes
between the periphery and central offices.

It is likoly, however, that the regional offices will be created
by the reorganization plan. This gives USAID two major options:

1) support the regionalization process with significant
fu,-adiraq-tba't. willmakQ -poss-iblQ tha-placomont of =tror.g,
skilled regional teams with adequate transport capability
and with enhanced budgetary and administrative authority.
[1 and 2 above]

2) develop decentralized capability at the prefectoral level
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in ways that are compatible with and complementary to the
eventual implementation of the regionalization plan.

We suggest that the second option is more likely to be an effective
and cost-effective program and one that can build on USAIO's
current strengths in the area. A focus of resources and
capabilities at the prefectoral level might also complement the
central level integration approach described above, by providing
the appropriate locus for information systems and management
decision-making and problem-solving. This approach also allows
the USAID program to proceed without awaiting the outcome of the
reorganization be~ng negotiated with the World Bank.

Focus on the Prefectoral level

As described above, the medecin-chef is the key link in the health
system and one that has often attracted capable officials. This
level is crucial for supervising and training personnel in the
prefectorial health centers and dispensaries.

It is at this level that additional resources for transportation
would be most effective. As noted above in Section II.B. the lack
of sufficient transportation for supervision is a key weakness of
the current system. Additional resources might be provided on a
declining basis if the World Bank loan agreement effectivel}'
provides phased additional national resources. to the health sector.

In addition, the development of management and financial
capabilities of the district level would strengthen responsiveness
of the health system to the different epidemiological situations
and unequal resources available at the local levels. A management
and financial information system at this level (and provided by
information feedback from the national level) can contribute to
developing management and planning capability. A management and
planning information project component could be designed around the
provision of appropriate data for prefectoral management. It
should be designed to include training modules with exercises in
utilizing the prefect level data to identify problems, develop
solutions and monitor and evaluate those interventions. For
instance, limited supplies of medicine could be more ratinnally
distributed among dispensaries if the popUlation size of catchment
areas, consultation demand, monthly case patterns and current drug
utilization data were routinely available to the m4decin-chef.

The above activities would strengthen local level activities,
regardless ofwhetber or not the anticipated reorganization occurs •

.. -·Howeve:'r if it does, the mar.ag~"1ta!".d plC!-1'U1ing L"1formation system
could provide an essential tool at the district level for more
informed decision-making for personnel distribution, incentives,
and sanctions. CUrrently, the medecin-chef must have approval from
the Ministry Cabinet to take even the most minor personnel actions.
While there must be some control to prevent potential abuses at the
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lowest level, management flexibility in personnel location, leaves,
and advancement would give the medecin-chef a significant
management tool to place personnel in the most appropriate
locations, to jUdge performance and to provide rewards and
sanctions to improve quality of services. This capability is tied
to adequate management information at this level, supervisory
observations, and the devolution of personnel decision-making
authority to this level.

Supervision at the Prefectoral level

The medecin-chef is the lowest level supervisor responsible for the
effective delivery of service by the Medical Assistants, Nurse
Midwifes, Chief Nurses, Midwifes and Auxiliaries. A major weakness
of the Ministry is the lack of an effective and systematic
supervision policy. While the medecin-chef is supposed to be
responsible for supervision, he seldom has sufficient time or
transport to visit health facilities frequently. There are no
standard forms or schedules of supervision (except for immunization
activities). Nor is there SUfficient training in the essential
'skills that make for effective supervision.

Appropriate management information at the prefectoral level can
assist the development of a more effective system of supervision.
It can provide the important indicators for problem identification
and solu,tion development. Compurative data with other facilities
might also provide motivation for improved services.

Several issues about supervision should also b~ addressed. The
current role of the medecin-chef requires significant time devoted
to curative consultations. It is unlikely that any trained
physician in this position can avoid such responsibilities since
he is often the only physician in the prefecture. Rather than
design a supervision program that requires greater time from the
medecin-chef, the creation of supervisory teams -- including the
medical assistant, the health education coordinator, and one of
the more experienced nurses (8 nurse supervisor) -- might be
considered. A new project might assist the Ministry develop a
national supervision policy Which provides training for such a
team, logistical support, and regular check lists and reporting
forms.

Census and pemographic Health Survey II

The government currently plans to initiate a 1991 census, and USAID
has committed itself to supporting this effort. In addition, a
second DemocrraDhic Health Survev is Dlanned to Drov'ide loncritudinal
trend data -since the 1988 surVey. -We support- bot.ltthese efforts
because improvement of demographic data from both sources will
assist in management and planning activities.

C. Financing and Sustainability
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CUrrent financing of the health sector may be siqnificantly changed
by the World Bank Loan agreements. If the negotiations in JUly
provide an agreement that is anticipated by the Aide-Memoire,
increased national bUdgetary sources will be available for the
health sector. The current targets are to increase the proportion
of the national bUdget devoted to health by 6 to 8 %. It will also
encourage the decentralization of control of the budget to regional
and prefectoral levels. Finally, it anticipates greater attention
to cost-recovery and self-financing, including e~;' '1sion of the
private sector. UNICEF's Bamako Initiative also, Jurages self
financing, mainly through the development of village pharmacies for
essential drugs.

Future USAID project(s) could buttress the World Bank Loan and
Bamako Initiative in a variety ol ways.

a. reinforcing the policy conditions of the World Bank Loan.
USAID might place conditions precedent for new projects to
encourage the Government to adopt appropriate legislation and
regulations to encourage decentralization and reorganization.
In particular, USAID should use conditions precedent to
encourage the government to support:

1) increases in the national budget allocated to health,

2) budgetary autonomy at the regional and prefectoral
levels.

3) efforts to allow retention of fees at the health facility
that collects them -- an essential change if management
incentives for improved quality and cost savings are to
be effective.

4) increases in non-personnel recurrent expenditures

b. supporting a variety of economic and financing studies
perhaps through buy-ins to centrally funded projects -- to
monitor funding levels and the distribution of funds within
the Ministry of Public Health and to determine beneficiaries
demand and willingness to pay.

c. providing technical assistance for the development of
appropriate accounting and auditing mechanisms -- especially
at the prefectora~ level.

d. sUDDortinQ studies of the current level of Drivate Dractice 
- includinq traditional midwifes. These studies should
explore potential for shifting the burden of curative care to
the private sec~or so that more public resources can be
devoted to primary health care. They should also evaluate
potential for regulating the private sector to assure quality
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-- especially for immunizations.

D. Child survival Interventions and Health Information

We think that the current Child survival areas that have been the
focus of the current HSSeS, eCCD and Family Planning projects
should be continued as the major activities of new project
programs. Our concern is that they be much better integrated into
the Ministry of Public Health.

We propose a reorientation of these activities so that they focus
technical assistance, training and logistical support em
integrating activities in the Maternal and Child Health Division.
This would mean several changes in current programs.

Reorient the CeCD activities

The interventions of the eeCD project should be shifted from their
current focus on PEV and malaria to a greater emphasis on diarrheal
diseases and nutrition. PEV and malaria have received significant
support from both ceCD and UNICEF and we agree with UNICEF that it
is now time to consider phasing down this support and encouraging
the government to assume greater responsibility for sustaining it.
This phased withdrawal of funds for these two interventions shoulq
occur over the life of the project.

studies of sust.ainability reiterate the importance of shifting
budgetary support from donors to the government during the life of
the project. The Ministry should be encourage to shift resources
out of curative expenditures toward these priority areas to
decrease the dependency ratio of the essential and successful
programs. Ministry budgetary priorities should reflect the stated
priorities of the national policy.

The phased withdrawal of CCCD and UNICEF funding for PEV and
malaria should not mean an undermining of the programs. The PEV
is now well developed and the continuing education training
activities necessary to maintain quality should be integrated into
other training activities of the Division of Maternal and Child
Health. Greater emphasis on the routine and AVT program should
replace the costly mobile units. eCCD technical assistance and its
support for vaccines should be gradually reduced so that the
government is encouraged to increase its bUdgetary support for this
program.

__~.i.Jllililrly tile chloroquine supplies for the malaria program should
also be gradually reduced over the lite ot the next project, with
the government encouraged to shift its bUdget toward covering these
costs. However, the malaria program is still in need of monitoring
and technical stUdies, especially in vitro testing. CDC/Atlanta
has expressed interest in continuing studies of malaria and using
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these studies to establish more appropriate policies fOl~ this
difficult disease. Some support for continuing resea:t"ch should ice
provided in the next project.

The diarrheal disease component has not fared as uell PEV and
malal.-ia. In order to strengthen this program and to ElDcourage its
integration with other MCH and nutrition activities, it would be
appropriate to locate eCCD technical assistance in thEl Division of
Maternal and Child Health and to concentrate an increasing level
of funding on these efforts.

It is important to emphasize that we think the intervention
orientation has its limits and that the vertical app:roach should
be avoided. This reorientation of CCCD activities should emphasize
institutional strengthening and integration of program activities
in Maternal and Child Health. The diarrhea control intervention
should simply be a focus which orients some of the ac'tivity. The
primary effort should be to use these resources to strengthen
overall skills and delivery of integrated maternal and child health
activity. Technical assistance should be located in the MaterLal
'and Child Health Division and, through the mechanism of a single
project, this project sub-component should be coordinated with the
management and planning information system and family planning.

HSSCS and Peacs Corps; Health Education and Community outreach

The combined health education activity of HSSCS project, the Peace
Corps and SNES appears to have been particularly effective in the
concentrated pilot villages. The current expansion of these
efforts into a cascade training program for prefectoral health
education teams, zonal teams and village outreach might provide an
effective model for future project activities. The impact of this
recent initiative should be evaluated ever the coming year.

Again, it is important to continue this activity, but to orient it
toward greater integration of Child Survival and family planning
activities. CUrrently health education activities tend to focus
on only one or two interventions. This approach might be necessary
for initial exposure -- so that single themes are more easily
packaged and understood by both health educators and by the
mothers., However, many of the health education activities could
be combined in training sessions, and in programs of health and
nutrition talks at health facilities. The effective approach to
health education that haa emerged from the CNI program of the
Ministry of Social Affairs and CRS, could be used as a potential
model. Its recent Guide for Health and Nutrition Education treats

---1:118-- p:--incip:Jr --into=vo.~ticn=. in-- ono ::11".g10 cr~iC!09

This component should build on the relatively effective
coordination of the National Health Education Service (SNES), the
Ministry of Social Affairs and Women's Condition, and Peace Corps.
It would be useful to consider providing technical assistance
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directly to SNES in order to strengthen the skills
institution in the development and implementation
activities. These activities should also be coordinated
Division of Maternal and Child Health.

of thia
of lEC

with the

Family Planning

The current project has supported ATBEF's assistance to public
sector activities. ATBEF providss training and distributes
contraceptives to the public sector. While this approach may make
sense in initial stages of promotion of family planning, it is now
appropriate to begin shifting responsibility for this training and
distribution and to fully integrate it into the Ministry's public
program.

since there is a UNFPA consultant providing long-term technical
assistance, USAlD funding should complement this technical
assistance with funding support for training and lEe activities,
as well as contraceptive supplies. On a short-term basis,
technical assistance from the regional offices of centrally funded
projects (SEATS, INTRAH, and SOMARC) could support specific project
needs in most areas.

support fc:t" ATBEF shoUld shift from its current emphasis on
training ana distribution for the public sector to a greatex:
orientation on private sector activity -- especially social
marketing. Use of SOMARC in this area "will continue to be
appropriate.

SUpplementary Feeding

As noted above in Section IV.E. and Section v. there are several
options that might be considered for reorienting the PL480 Title
II Program. We feel, however that decisions about the future role
of this program should await the full scale evaluation planned for
later 1990.

other Interventions

We have reviewed other potential interventions for future USAID
activities: AIDS, dracunculosis, and ARI. As documented in Section
v. many other donors are providing support for the Medium Term Plan
on AIDS and there does not at this time seem to be reason for a
major USAID project activity in this area. The situation for
dracunculosis is similar, with potential support coming from Global
2000, FED and UNICEF.

- -- - - ---

While ARI is a maj or problem that could be addressed in an
integrated project, there is insufficient guidance in the
international community on the best approach to follow in this
intervention. We feel that it would be better to focus on the
current child survival activities than to attempt to initiate a new
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1. Sector vs. Project Approach

We understand the differences between sector and project approach
to be:

a. the sector program approach places emphasis on providing
funds to the national budget to assist the government to
achieve specific target indicators -- largely at the
policy level. The grant would b~ in several tranches
allowing for withholding of funds until target indicators
have been met. Funds could be provided for technical
assistance, however, they would not be tied to specific
project activities.

- ---r- uttf - -t!i¥£1-OF

program without a clear idea of the appropriate strategy. with our
interest in improving the integration of current interventions, we
think adding new initiatives would only disperse efforts and could
undermine attempts at integration.

E. Future Project Design

We think that a Sector Program approach should not be followed.
We favor the design of a single project that integrates the three
current Child Survival and Family Planning projects and reorients
them to respond to institutional strengthening and sustainability
objectives. However, we offer several cautions about this
approach. We feel that the appropriate approach to the PL480
feeding programs might consider some innovative options, but should
best be developed after a full evaluation of the project in late
1990.

b. the project approach focuses more specifically on
selected activities and ties funding and technical
assistance to those activities. These activities may
have target objectives but failure to meet those
objectives would not necessarily result in suspension of
funding.

Since the World Bank Loan follows a sector approach wa think it
prudent for USAID to provide more specific project funding and
technical assistancQ to support activities that will help the GOT
achieve the targets of the World Bank sector loan. The World Bank
objectives for the sector loan are compatible with USAID objectives
for institutional strengthening and cost-recovery, and they
encourage funding in Child Survival areas. If USAID followed a
similar sector approach it would only modestly change these
objectives.

Since the GOT is likely to make a commitment to the sector pOlicy
o ec i ves ofths"Vorl-anBanJfIoan; ···ltU!sunnecessaryforUSAID to
use a sector loan for policy dialogue. The dialogue is occurring
and the government will make its commitments through the World Bank



process.

It is our feeling that additional resources to obtain basically the
same objectives would best be placed in targeted specific
activities that will be necessary for the GOT to achieve those
objectives.

2. single project

The current health and population portfolio includes four separate
projects: the Health Sector Strengthening Child Survival Project:
combatting Communicable Childhood Diseases: Family Planning; PL480.
This multiple project activity has had some clear disadvantages.
Perhaps most important, it does not encourage integration of the
separate initiatives; rather it further contributes to the
fragmentation of the GOT health activities into vertical project
activities. In addition, it places a significant management burden
on the USAID office.

The major reason for combinj.ng project activities into one project
is to provide an additional mechanism for integrating primary
health care activities. While the project will have sub
components, it will also have a management communication structure,
including a routine reporting and management meetings, that would
encourage compatible scheduling and combined activities. This
mechanism could provide means to share kn~wledge of activities
within the Ministry of Public Health and among the Ministry of
Public Kealth, the Ministry of Social Affairs and Women's
Condition, ATBEF, etc.

A single project would ~e designed to incorporate three of the
current projects into one single project that would be managed by
a contractor. This contractor would be responsible for all sub
components although it might sub-contract different sub-components
to other contractors or in the case of CCCD activity, might be
responsible for coordinating PASA activity. This contracting
mechanism would shift some of the administrative burden of the
USAID office to the contractor and provide more financial
flexibility and responsiveness.

There are, iIlevertheless, several cautions to consider in the
creation of a single project.

Perhaps most important is the diffiCUlty of placing the project in
an effective location in the Ministry of Public Health
administrative structure and selecting the appropriate national
counterpart for the project. Many projects fail because of poor
location or ~n inappropriate counterpart director. With several
projects the risk of blockage is spread, while a single large
projece ean--1:Je-geverely ·constraineawith--inappropriatEJlocation or
key personnel.
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A single project that combines management and planning informatiou
systems, Child Survival and family planning interventions, and
health education should best be located at the Director General
level or in the Division of Planning. This location provides the
operational focus necessary for all activities. The experience of
the HSSCS suggests tha~ attachment to the Ministry Cabinet is not
SUfficiently operational to be in the appropriate information flows
and authority lines to have a clear role in program operations.

The arrangements for counterpart should consider several options.
If the location of the project is in the Directorate General or
Division of Planning, the Director General or the Director of the
Division of Planning might be selected as counterpart director of
the project. However, in Togo, the experience of having a
counterpart director of the UPC with too many other
responsibilities suggests that this arrangement can inhibit project
implementation. If the new project follows this counterpart
design, since the DG or Director of Planning would have many other
responsibilities, it might be useful to have another national
counterpart to act on his behalf for routine project activities.
In other countries co-directors (one national and one
internatic.:;~l) act under the direction of the Director of Planning
or Director General.

The second area of concern is how contracting can be arranged if
the project is to include CCCD. It is not clear how contracting
arrangements can be made between a PASA and a private contractor.
The USAID office should explore this issue in light of potential
changes in the CCCD regional project. The problems of coordination
among CDC/Atlanta; USAID/Washington; USAID/Lome might be
complicated by having a contractor as an additional intermediary.
There may be legal constraints on a PABA that would prevent its
subordination to a private prime contractor. It is clear, however,
that a project subcomponent in Child Survival interventions can be
designed to follow on the current CCCD activity, without
necessarily using a PASA with CDC as the implementing mechanism.
Many private consulting firms hav~ similar expertise and experience
in implementing such components. Nevertheless, CCCD has built up
an excellent reputation and considerable good will in Togo and
continuation of CDC involvement could build on that positive base.

3. Proposed Project Design

We propose a single project with three sub-components:

a. Management and Planning Information System Support

This sub-component would involve a redesign of the HSSCS
activlty to focus on the development and u'cilization of a

---·-----l1nHied---atte· deeen~ra-l.izedumafiagemen~··informaei.~5Y8eem~hat
can form the basis for integration of activities, management,
planning and supervision, especially at the pr.efectorial
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service delivery level. Technical assistance should b~

provided for both the information system design and for
utilization of that system for management decision-making and
for planning. Support for workshops, field testing, and
operations research at all levels to achieve appropriately
designed system and simplified forms will also be necessary.
Finally, a series of training sessions in data use for
management and planning should be supported to devel~p skills
in problem identification and problem solving.

This subcomponent would also include development of integrated
financial systems and health financing studies. Technical
assistance in health economics and financial systems could be
provided either by a long term consultant or by buy-ins to
centrally funded health financing projects. Perhaps a
subcontract with a local or regional accounting firm could
assist in the development of appropriate control systems in
a decentralized budgetary system.

Support for the 1991 Census and the second Demographic and
Health Survey should also be inclUded in this component.

b. Child Survival and Nutrition Interventions and Health
Education .
This sub-component would reorient the CCCD program gradually
to phase out of the already effective PEv program and reduce
malaria support to focus on surveillance and research. This
sub-component then would be designed to give greater emphasis
on control of diarrheal diseases, nutrition and maternal and
child health, currently the weaker programs in Child Survival.
While ccce has a good relationship established in the country,
it is not clear what the future regional project will look
like. USAID should plan its program not to depend on CCCD,
but rather to allow its incorporation if possible. A
realistic alternative is to use other conSUlting firms with
experience in Child Survival projects.

This sub-component would also contribute to the management and
planning information system and integrate its activities,
along with those of Family planning into the broader Maternal
and Family Health program.

Building on the effective health education program of HSSCS,
Peace Corps, and the National Health Education Service, this
sub-component would continue to support health education
activities and encourage integration of health education in
all interventions. lEe technical assistance to SNES should
be provided.

c. Family Planning
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The orientation of this sub-component would be to expand
support for the public sector program and strengthen i t:s
integration into the management information system and the
activities of the maternal and child health program. USAID
support for ATBEF would shift its emphasis toward social
marketing activities. While there is no need for long term
family planning technical assistance since UNFPA is
providing a long term consultant to the Maternal and Child
Health Division -- greater efforts to enlist greater centrally
funded buy-in technical assistance from regional offices of
SEATS, INTRAH, and INTRA could be useful.

At the present time, sufficient activity and donor support is being
given to activities for AIDS, dracunculosis, and ARt. Given
limited absorptive capacity in the Ministry of Public Health and
the comparative advantage of continuing to build on previous
program strengths, no major sub-component activity shOUld be
designed in these areas.

The future of PL4BO Title II project should be determined after a
full evaluation, scheduled in late 1990, is completed.

This single project, with its central emphasis on integration and
decentralization through development of a management and planning
information system, would provide focused support for obtaining
broader sectoral objectives of the Min~stry reorganization
envisioned as part of the Health and PopUlation Sector Loan from
the World Bank. The financing sub-component could support the
decentralization and cost-recovery Objectives of both the World
Bank Loan and the Bamako Initiative. The Child Survival and Family
Planning components would continue the complementary efforts of
USAID, UNICEF, UNFPA, WHO, and other major donors.
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PERSONS CONTACTED

Ministry of Public Health, Government of Togo

Lome

Agbetra, Pre Aissah, Minister
Bini, Kilim, Director af Cabinet
Siamevi, Dr. Komlan, Director General
Devo, Dr., Director, UPC
De Souza, Dzidzosse K., Director of Administrative and

Financial Affairs
Karsa, Dr. Tchasseu, Director of Epidemiology
Birregah, Dr. Saka, Director of DHRRS
Salami, Dr. Latifou, Director of Maternal and Child Health

COME)
Akolly, Dr. E. Director, SNES
Gayibor, Dr. H. Anani, Director, National Malaria Progam
Awissi, Dr., Chief, AIDS program
Glikpo, Mr., Chief, statistical services
DME: Hounzah, Mme Noelie, Family Planning,

Korodowou, Mme. Nadia, Nutrition
Moustapha, Mme. Sossou Dovi, Midwive, Growth monitorinq
capo-chichi, Mme Devi, safe motherhood

Akogo, Dr., Coordinator, Diarrheal Disease Control Program
Assimadi, Dr. Kossi, Chief of Pediartics, University Health

Center
Fitzgibbon, Brian, CCCD advisor
Frazzica, Dr. Pina, UPC, HSSCS advisor
Legrain, Dr. Gaston, DME, UNFPA advisor
Souleyman, Mr., Pharmapro

outside Lome

Tairou, Dr. El Hadj, Medecin-chef, Sotouboua
Kpangou, Dr. Director, GTZ project, Sokode
Aflaga, Dr., Medecin-chet, Tchaoudjo Prefecture, Sokode
Village ot Koumaniade, village health worker, birth

attendant
Village of Aleheride: Mr. Amah, nurse
Pana , Dr. Assinawe, Medecin-chef, Doufelgou prefecture,

Niamtougou
Abala, Mr., director SNES regional office, Kara
Batcha8si~ Dr. Essosolem, Medecin-chef, Kozah prefecture,

Kara
.B~cJ,Cl})ah, ....Gn~nseh, nurse, dispensa~, Sarakawa
Vidzro, Komi, medical assistant, health center,Yade Bohou
Nabiliou, Dr. Komlan, Medecin-chef, Ogou prefecture,

Atakpame
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