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OFF'ICER
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FOR ACTION I

I c. D':'1'E ACTIC~"
iC 2E

COM;>!..EiEO

No u~resolved issues pending, "regarding this
evaluation. The reader may wish to refer
to FAG Renort ~hich indicates ether imDle­
mentation- and ooerational issues reauirinc
USAID attention: ~ ~
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./ A AfJ . ' A,{ ,JAJJ.-A.,'L I !'
~ ar ~es A.Buch nan, Jr.
~ General Development Officer .'

10. ALTERNATIVE DECISIONS ON FUTURE
OF PROJECT

A. [2U Continue Project Wlthou~ Change

--;.-0 Change Project Design and loro Change Imol~mentation?Ian

C. 0 Discontinue Project

12. MiHion/AID/\.\' :::lffice Director Approval
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• '13. SUIT~ary - The progra~ is largely concluded. Bo~~ EIG loa~s hav~

bee:-, f'l:llv disbursed and the final AID loan disz·..:::.sement 'J."ill· be
made in D~cember 1980. Approximately 6293 u::iits neye been
constructed.

The USAID agrees with the following statement made on page 4 of
the Pratt Associates evaluatio~ of the AID housing progr~ dated
r-:ay, 1980.

If In sumrnary, both of the AID assistance progra!':1s have
contributed to the goal of prOViding decent housing
to lei" income families in Portug a1. As of December,
1979, 3,178 low income families had been housed in
AID-assisted housing units. In all probability,these
housing units would never have been completed had it
not been for the AID shelter oroarams. Based on
estimat~s made by the FFH, by·th~ end of 1980 several
thousand more AID asslsted units will be ready for
occupancy. AID assisted projects also helped to
prevent a collapse of the Portuguese construct~on

. industry in 1975-76.

In addition to achieving the speclIlc objective of
supporting Portugal's efforts to house its poor and
homeless, the AID program has also prOVided a measure
of stability to the shelter sector. With the frequent
changes of governments and reordering of political and
economic priorities there has been a great deal of
uncertainty as to the availability of funds for housing.
The assurance that AID monies would be avai1able has
enabled programs to proceed even when the government
has curtailed funding."

AID financing permitted the GOP to expand housing construction
activity and provide jobs for thousands of workers at a time
when unemployment was a volitile political anQsocial issue.
In addition the program provided badly needed foreign exchange
to the G.O.P. during years 1976-1977.

!-1ajor objectives of the hOUsing program have been met in a fashion
largely consistent with the program's design. The program's
purpose and goal are also satisfied. The chief problems
encountered were A. delays in construction of both dwelling units
and supporting infrastructure (electricity, water, seweraqe) and
B. inability to convin~e the GOP of the need for technical assis­
tance programs in the housing sector in areas other than housing
finance.

.- -----~----------------.

14. EvaluatlonMethodology - Since inception of this housing progr~~

in 1975, the USAID conducted periodic (every 5 to 6 months) project
status reviews utiliZing U.S. housing consultants contracted
through t...l1e National Savings and Loan League. These reviews
pro'\(ide fu·ll details on, constr.u.ctiDn projects, iT:1?lementation
problems and delays, financial or management problems, and
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recoITI..'Tlended corre ctive measures. Reports of ":he consultants
are on file witt DS/H and RHUDO/Tunis. The la~est is attached.

This evaluation, carried out under a DS/H contract with Pratt
J-l.ssociates , _ looked at other aspects of ::'he housing p!:'ograrn
such as social benefits being achieved, tenancy selection_
criteria, tenant income levels, etc. The evaluation was well
aone, compiled. useful data, and made valuable observations
whiCh were reviewed with the Portuguese Government housing
authorities. - Copies of the evaluation were transmitted to
G.O.P. officials and its findings discussed at length. It
also served as an imoor::.ant information source for the audit
of the Portugal houslng program done recently (Sept. 1980) by
the k~G/EJ-lSR. Also attached.

The evaluation was made by Ms.Elaine Weiss and Mr.John Howley
during a three week visit to Portugal. Their work involved a
review of USAID files, talks with GOP housing officials, review
of GOP records and statistics a~d field visits to many of the
project sites. The principal contacts were the Fundo de Fomento
da Habita9ao (?FH), Ministry of Housing, Municipal authorities
and private citizens living in the units already completed.

15. External Factors

A. Unforseen difficulties arose during program implementation
in having utilities inst~lled at the construction sites by
the time the apartments were ready for occupancy. In most
instances municipalities were responsible for electricity,
water and sewerage hook ups, but due to budget shortages, or
poor management at the local level, work on these usually
began late. This problem is now largely resolved.

B. G.O.P. interest in drawing on the housing technical assis­
tance offered by USAID declined during program implementation.
Since initiation of the housing program five governments ca~e

to power in Portugal, some for very short termsi housing
policies and decision making remained in -f lux, making the
development of the technical assistance program difficult.
In addition, the sector was extremely politicized, which
greatly complicated involvement by the U.~.

16. Inputs

As mentioned above,_ AID technical assistance programsto:the
sector did not materialize as expected. -

17. -Outputs
------------- ------- --- - ---- -- ----- ---------------------- --------- -------

A. For housing project I (HIG 001 and AID Loan 005) the objectives
stated in the Project Paper are:

"Specific Objectives of-the Program:

The specific objectives of the program are:

a) to provide financial support for a new GOP- housing
program which directly benefits low income groups



(i.e. the poorer half of the urban po~~:ation).

(Approximately 2600 units projected).

b) to support the newly developed GO? housing policy
which emphasizes low incone housing.

c) to provide technical assistance which will help
strengthen local housing institutions which
support low income housing.

An additional objective of the program will be to
stimulate the construction industry and prOVide jobs
for unem~loyed workers, which will produce important
social·and political benefits. II

With the exception of item c) above the objectives have been met
with the completionof30l4housing units,which exceeds the original
projection of 2600 units. Under technical assistance the housing
finance portion was carried out successfully with the participa-
+- . . . 1-. U S .r: 1 8 GOP h . .r: • .t:.z:: • • 1 . ...._lon 1::1 "t. ... e . . 0,,- _ top ouslng .... lnance oJ..J..lcla_s a\.. a
two week seminar to analyse GOP sector financial policies;

B. For housing project II (BIG 002 and AID Loan 008) the outputs set
forth in the Project Paper are:

1I0utoutS:

FFH has implemented those sections of the program
lines attributable to this financing. (Approx.
3,500 SAALand rental units).

Viable community housing groups capable of ongoing
role.

Implementation housing policy is changed to serve
greater nlli~ber of low income families in the lowest
income strata."

The above outputs were achieved with the completion of 3279 units
(With related utility infrastructures). Thi~ represents a shortfall

of only 6%. Major reforms in housina Dolicies'were not achieved
through the technical assistancepr~gram for reasons mentioned below.

vH th regard to both of the above programs a major managerial effort
by USAID during implementation of the program partly led to the
GOP dramatically accelerating the completion of utility
infrastructures for completed apartment units. This influenced
the rate at which completed units could be occupied.

18. Purpose

A. For housing project I the purpose set forth in the project
paper is:

liTo assist the GOP in initiating and effectively
implementing its newly adopted shelter sector
policy of prOViding maximum support for low
income housing".



No EOPS conditions were given in the project paper;
however, in US.l:o.:i:D IS judgement and as documented in the
Pratt Association evaluation report, the project purpose
has been met. _30th EIG and AID loans are fully disbursed.

_E. Regarding housing project II the purpose state~ on page 1
of the Project Paper is:

liThe purpose of this proposed follo,:,l-on prog:::-al'ii
is to help the Government of Portugal (GOP)
continue the majo:::- initiatives to mount a
housing construction prograJrt for 1m: income
families which were instituted following the
revolution of April, 1974."

The EOPS conditions stated in the project paper are:

"FFH has achieved project objectives of
bUilding approximately 3500 units for low
income families.

Viable community groups have contributed to
the solution of their housing problem and
are capable of ongoing role.

Lower-cost housing units produced for
low-income groups."

In-terms of satisfying the BOPS and drawing from the
conclusions of the Pratt Associates evaluation report USAID
considers the project purposes to have been achieved. A
totalof3279units have been constructed (with utility
infrastructures) and the final AID loan disbursement will
be made in December 1980. The EIG loan is fully disbursed.

The fact that the - AID technical assistance program
originally envisioned for the housing s~ctor did not develop
fully did not affect the successful outcome of the
construction program. However, USAID wi~l hold talks in
early 1981 with representatives of a newly elected GOP about
renewed technical assitance. These talks may lead to
actiVities aimed at modifying GOP policices in the sector,
or strengthening institutional capabilities.

19. Goal/Sub-Goal

A. For housing project I there is no goal stated in the
----------------- ----------project--paper-._----:..------- --------------------- ------- --------

B. For housing project II the stated goal is:

"Assist GOP improve shelter delivery system
for lower income families."

....



. ;

. ' Measures of goal achievement stated are:

"Operation of a comprehe:1sive policy '\vhere
GOP actions result i~ proportional 'and
absolute increase in n~~ers of units
being built for loy.; income families"

•

",'

In terms 0:: the above criteria the data given on pages 13-15 of
th€: P:::-att l-.ssociates evall:ation repo::::'t sho....'s a draITlatic increase
in the start a~d co~~1etion of housina units in the public sector
bety.;een 1970 and 1978 (latest data aV~ilable). Duri;g the perioc
1976-1978 the:::-e occur::.-ed almost a doubling of the nurnber of units
started compared to the chaotic period 1974~1976 just following
the revolution in 1974. However, this public program y.;as plagued
by difficulties which creatlv protracted the construction period
and caused constructioh completions (on an annual basis) to lag
SUbstantially behind the nurrtber of starts. ·This was largely
corre.ctedby 1978 , however.

Reasons for delays in construction were 1) labor unrest, strikes
e.nc. low worker productivi ty; 2) contractor bankruptcies ,. aba~donment

of projects necessitati~g recontracting of the work; 3) low technical
anc managerial capacity at municipal levels where responsibility for
the constructio~ of project utility infrastructures frequently
resided; 4) inefficient and burocratic problem-solving machinery
resulting in late payments to contractors; 5) occasional shortage
of bUilding supplies, such as cement, bricks and roof tiles.

It was not the intent or within the capacity of the program as
designed to actively engage in solving these problems. By their
nature, and in the political context of the times, these problems
were addressed by GOP authorities alone.

The situation noted in the evaluation, that funds were not available
during 1979 to complete projects, resulted from severe budget cuts.
made by the GOP as part of its economic stabilization program with
the IMF. This situation was reversed in 1980 and projects have
been concluded and new projects started.

On the other hand, we cannot say the stated goal of imprOVing the
"system" was achieved. The major features of the system such as
design, budgeting, contracting and execution remain essentially
the same.

The FFH continues to follow European standards in designing its
projects which results in units more spacious and more costly than
we believe Portugal can presently afford. Cost saving design
modifications could be introduced.

--

Cost is of particular significance because the public housing
program depends on budget resources to meet investment costs and
recuperates relatively little due to heavy subsidies involved in
setting rental payments.



Again despite some USAID technical assis~a~ce car~ied

out ir. the a~e2 of housing finance, other than GO?
budget resou~ces,no mobilization 'of private savings
takes place.

Dastly, contract supervision is cw~~ersome resulting
in signif i ca.nt delays in av.~arding contracts, issuing
c~ange orders ana making progress payments.

It is possible that technical assistance applied land
accepted by FFE) in some of these areas as originally
intended might have led to changes.

20. Beneficiaries - The intended beneficiaries for both projects
I and II were low income fa~ilies; the Pratt Associates report
amply examines the beneficiary question and concludes (page 7):

"All of the dat'a available indicate that the
recipients of AID-assisted housing units are low
income families. There is no evidence that the
allocation svstem is beine abused bv the various
aaencies within the portu~uese aove~nment resoonsible

-' -'...-
for the distribution process."

21. Unolanned Effects - No unplanned effects as a result of these
projects have been identified.

22. Lessons Learned - In practical terms, project preparation should
ensure the construction of utility infrastructures and landscaping
will be as well planned as the con~truction of the dwelling units
themselves, and that their financing and execution mechanisms
will be functional and workable.

In the area of technical assistance, it is difficult to pin­
point why more interest was not shown by GOP housing authori­
ties. The various contributing reasons include:

A. A strong preference for working with European
countries prevailed (Sweden, France, Bulgaria)
due partly to their success in certain areas
(Sweden-cooperatives, Bulgaria-hous,ing component
standardization) and partly to their If neutral lf

political acceptance within the FFH. Technical
assistance was provided by these countries (not
always successfully).

B. Politics aside, more experienced housing officials
questioned applicability of u.s. experience for
Portugal since 1) it was known that the u.s. public

___________________housing -record .-was--very-spotty-2-)---the--dimension-of------------
our horne building programs were thought to be too
large for Portuguese needs and 3) the traditional
materials used in u.s. are very different from Portuguese
construction materials.
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C. The u~gency of 197~-1978 was in b~ilQins

apartments, not refo~ning burocracies;
authorities were not able to slo....· ;:;2'vm

to look at problems needing study ~~=ough

technical assistance.

....

23. 5'8eci21 COIT'...'ile::ts o~ Remarks - None . The :;:ratt .~ssociates

evaluation ~eport is thorough and comprehe~sive; the
DSAIDag~ees with its funcings a~d has disc~ssed ma~y of
i~s recorr~endations with GO? housinc officials. ~~out

30 copies of the report were delivered to AID/K by Pratt
Associa":.es .


