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I. The JMB should ~ n d c r t ~ k e  a thorough rev iew o f  t h e  
commitrnmts and o b l i g a t i o n s  made i n  tho  Urban Tenement 
Upgrading sub-project  and r e a l l o c a t e  any unused balance 
t o  the  Squatter  Settlement Improvoment s u b p r o j e c t .  
2. An u1:dated project d e l i v e r y  p lan should be prepared 
f o r  t h e  Squatter  S c t t l  e r n m t  Improvement su b-pro j e c t  . 
3. A I D  should consider e a r l y  shor t - term T.A. f o r  t h e  
Squatter  S e t t l  einerit 1iny.rovernent sub-pro j e c t  . 
4. The JI%, w i t h  KOC support, should rev iew t h e  c o s t  
recovery process w i t h  +'le MOC t o  assure i t s  agreements 
w i t h  t he  previous a d ~ i ~ i n i s t r a t i o n  a r e  secure. 
5. The MOC should '  review the  f inance  ar~d account ing 
s,ystern o f  t h e  S i t es  and Services O i v i s i o n  w i t h  a view tc 
de8/eloping a more e f f i c i e n t  system. 
6. The MC)C should consider some mod!ficatio.n t o  tha  S&5 
D i v i s i o n  w i t h  the goal improving and conso l i da t i ng  s i t e  
Dmplementat io~~ manacfsment responsi  b i l  i t i e s .  
7. The MOC should niove r a p i d l y  t o  f i l l  key s t a f f  vacanci 
i n  t he  S&S D i v i s i on .  
8. The JMB and t he  JCCUL should seek t o  reach an e a r l y  
r e t r o a c t i v e  agreement on an i n t e r e s t  spread f o r  t h e  JCCU 
9. The JMB should undertake a new ana l ys i s  o f  house- 
ho ld  i nco re  and make appvupr iate adjustments t o  t h e  
c u r r e n t  median income 1:i gure. 
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U. S. Agency for Internaticnal Developnent (AID) has entered into Pqree- 
ments for a busing Guaranty b a n  (532-HG-010) w i t h  t h e  Borrower-the Jamaica 
Mrtgage Bank (JMB) - -ad  the implementing instituticns-the Ministry of Finance 
(PDF) , Ministry of Busing (Ma), Ministry of Local Government (MLG) , and t h e  
Jamaica Ccoperative Credit Uhicn Leque Limited (JOCUL). The USSlS millicn loan 
fran the  Federal lkm Loan Bank of New York is intended to  improve the quality.of 
life of the urban and rura l  paor of lJamaica. 

The loan program is designed to a s s i s t  the  Government of Jamaica (GCU) and 
the Jamaica private sector with the developnent of the insti.tuticna1 financial 
and plannhg frmnemrk necessary to provide adequate shelter and related fac i l i -  
ties for families belm the median income in the country's rura l  and urban areas. 
Zhe laan is f inac ing  just two of the three intended subprojects  - Squatter 
.Settlement Improvement and the Credit Union &me Impr~vement loans. The third 
and originally the largest  sub-project, Urban Tenement @grading, was discon- 
tinted in 1980 with funds re-al lszted 6~ the Squatter .Settlement Improvement 
Project. 

!tk+ B@lanentation Wreement was signed February 23, 1978. By l a t e  1978, 
the a d i t i o n s  precedent to disbrsement were sat isf ied and USS5 m i l l i a r  was 
advanced t o  the JMB. Other dkhrsenrents were for USS1 million in  September, 
1979, US2 m i l l i a r  in Mar&, 1980, and USS2 m i l l i c n  in  kcember, 1980. The 
remaining USS5 million was depcsited @ an escrow account in  December, 1980, 
pending further implementatian. 

S~is repoct represents a regular evaluatiar of the program's progress. 
Major program changes, implmentatian problem; wad the continued deterioraticn 
of the Jamaican eaonomic, social  and po l i t i ca l  amditions produced delays in  
project irnplementaticn. Consequently, adjustments to evaluation schedules were 
aaade. 'Its Roject Paper, -which authorized the f i r s t  $15 million tranche of an 
agprowed $30 milliar program, anticipated t h a t  the secand scheduled evaluation 
wuld take place u p a ~  distursement of the f i r s t  1- and w l d  provide recomnen- 
d a t i a ~ ~  fat zutbr iza t icn  of the s d  $15 miUm follw- loan. Although 
frr?;rl disbursement and project implemntatian is incamplee, t h i s  evaluation has 
been undertaken to assist: the new Jamaican @vernmenC and AID to assess project 
progress dur i i i  the per id 'August, 1979 to mid June, 1981, to identify implemen- 
taticn m t r a i n t s  & suggest m e d i e s ,  and to provide a basis for consideration 
of tfie secmd $15 mi.Uj.cn tranche. The evaluatim team consisted of RHO/Jamaica 
assisted by the Ocx,perative &using EtxPldaticn (CHF) Resident Mvisor. Suppar- 
ting data and comnentary were provided by the Mihistry of Constructicn, Ministry 
of LrJcal Gavenm#nt, Si tes  and Servims Divisial, Jamaica Mortgage Bank, Jamaica 
m r a t i w e  Credit Unicn Ieague, numerous credi t  unions and others active in tk 
s)relter sectar. 

Ibc methodow used involved a review of project docunrents, i n s t i t u t i m a l  
 re^^& and reports, and interviews with thcsc?! responsible for various mnP0- 
mints of the program. 'I&! previous evaluaticn (August, 1975)) was both the 
-line anil model of presentaticn for this report. 



Background: Septelhr, 1979 - June, 1981 

No evaluaticn of the present Jamaica HG program wuld  make sense without 
f i r s t  establishing the general ante.* i n  which project performance must  bc 
measured over the last twenty-one months. 

An evaluation was rn& of the Urbzn and Rural Sbelter Improvement Project 
(532-HG-010) i n  August, 1979. The .report showed that overall implementation 
progress was fa i r  and i2entified a number of problms and constraints for whi& a 
series of xtions were propcsed. The e ~ l u a t i o n  indicated that although t h e  
th ree -e lmt  ikmstraticn project was mving s l w l y ,  with the recomnended 
adjustments,' at least tw of the three sub-projects cculd accelerate their imple- 
mentaticn schedule. Neither the evaluatian team mr anyone else could have 
anticipated the abr ,ma l  and extraordinary conditions which plagued Jamaica 
during the follwing year; conditicns which paralyzed the economy, increased 
violene and brought project activity to a virtual halt. 

. 
Ime year prior to the general electicn of October, 1980 was marked by 

hurricane-caused floods, a continued severe economic decline, increased social 
tensian and escalating political violence. mt refer to the pre-election period 
as the lcngest ad most violent political campaign in Jamaica's history. Civil 
and social precesses were severely tested, producing a climate of suspicion, 
oarspiracy and of ten haplessness. 

'It(o of the three-project subprojects *re particularly sensitive to the 
strains and tensions created in the society a t  large. By their very nature., the 
O r b  tFgrading and W t t e r  Settlenent fmprovement projects dealt with l?igti ' 

density law-incone sites whicb becane particularly vulnerable to mlitical a d  
criminal intimiation. All three projects experienced problems whose origin and 
solutions were external to project remedies. In general, these pre-electim 
external canstraints wre : 

A. A aontinued deter ioraticn of the economy character ized by a decline i n  
producticrn and real inmnes, high unemployment (30-40%), t h e  absence 
of foreign exchange and high inflation. 

B. Escalating political violence and political polar izaticn which ,  when 
d i n e d  w i t h  increased labor unrest, often precluded comnunity devel- 
opnent staff, si te supervisors and mntractors from performing minimum 
on-site duties. 

The pcst electicrr ,perid has been an improvement i n  the overall political. 
and social enairarment w i t h  slw iinproirement of the econany. ' Hot~ever, the new 
government, hindered by a lack of experienced personnel, severe budget problems 
and ~ r s o n n e l  turnover, has moved cautiously w i t h  institutional, management and 
staffing changes. Given the extreme pre-electian political p l a r  izat ion and the 
b r e a k ~ 2  of the manxjement process, the previous sovement 's policies and 
practises are being given clase scrutiny. 

A l l  of the project ooordinating and executing institutions have been 
affected by the pre and past election actions. There have been major changes i n  
senior staff piti- i n  the Ministry of ~ s t r u c t i c n  and the Sites and Services 
Division. Generally, the shortage of experienced personnel for key management 
pasitians has over-brdened the "actingn managers, creating a slow decision . 
making .system. 



. . 
The Urban Tenement Upgrading subproject was discontinued in  1980 after 

considerable effort undz  difficult circumstances had prduced negligible 
results. Of the propcsed $10 millicn sub-project budget, almost $200,000 was 
disbursed. The W a n e  of the  funds were reallocated to the Squatter Settlement 
Improvement sub-project. 'Ihe project cbjectives were rlot achieved, but some 

. lessens were learned. As discussed belaw, the project may be the subject of 
further assessne?t. This account briefly outlines the original project descrip 
tion, basic results & general findings. 

A -Project Descriptim - Urban Tenement Urgrading 

The basic principle underlying the project was that, a shelter solution for 
the urban poor involves the improvement of existing conditions in the camunity,  
maximizing the use of the present physical and human resources to improve both 
the housing stock and the neighborhood. The premise was that limited outside 

, resaxces would have the most imp- if m i n e d  w i t h  the interest, equity and 
integrityof the established 03mnmities. The project recxgnized the inherent 
value of the tenement yard and its role in comnunity oohesiveness. The yard-an 
enclosed a m p m d  belanging to one owner, containing a. average of three single- 
story tiwelling units-is a vital social an3 ecoIylmic force in a neighborhood. 

The project paper lists the follawing sub-project objectives: (a) to 
improve the physical conditions of l i fe  in the selected target areas; (b) to 
improve the general level of sacial elfare; (c) to improve the sense of comnu- 
nity through self-help and lccal leadership; ad (d) to generate special employ- 
ment appartmities for locdl residents. 

'Ibe project was to include several tms of activities: (a) provisiar of 
heme .improvemat loans to property owners for a reha&ilitation of existing 
deteriorated residential structures which were judged to be structurally sound. 
This wuld enotlllpass repairs to walls, framing , roofing, provision for increased 
habitable space (where needed), and repiirs or replaeemt of doors and windows. 
(b) Ppgrading or installation of sanitary and kitchen facilities (enclosures and 
fixtures) where m e  currently exist. (c) Cleaning or repairing of outdoor 
Living space within tenement yatds, entailing mainly resurfacing outdoor areas 
to improve general health oenditicns. (d) W l i t i c n  of structurally unsound 
buildings which represent a clear physical and health hazard to the lives of area 
residents. Such acticns wuld be minimized to avoid major displacement of 
m e .  It was estimated that cnly 10% of the potential 4,000 t~ement yards to 
benefit fm. the program would require clearance. Where demlition was required, 
new mits w u l d  be hilt keeping the yard concept of shared facilities to assure 
iffordable oosts fa:  existing tenants. . 

I)r original plan irmlved 10 project sites, including one area;. 'Central 
-star, in which a Pilot Project had been underway prior to the HG program. 
l)le areas selected far upgrading were depressed ones in which real estate values 

. wcre not agpreciating and k m s  m e  not readily saleable. , 

'hre borrower, the Jamaica Mrtgage Bank (JMB) was to on-lend IiG funds to the 
Wucketl;' Bank credit union$ which, in turn, would make individudl and/or 
aooprative loans for hame replacement and hne imprwement. 'Ihe JMB was charaed 
with the prime' responsibility for overall project implementaticn, coordinating 

effocts of the various agencies, assuring loan and implenentaticrr agreement 
. . 



- onnpliance and structuring and mnitoring financial ampments. The executing 
-: mit was t h e  National Urban Upgrading L h i t  (MNU) w i t h  a local  staff  a t  each 

site. 'Ihe NUUO and overall subproject  implementation responsibility i n i t i a l l y  
rested in t h e  Ministry of Lxdl Government, but in Ppril, 1979 was transferred to 
the Ministry of )3cusing (now Construction). 

T k  project paper and implementatim a g r e e m t  identified the AID-financed 
inputs as $10 million of the  to ta l  $15 millien musing Guaranty Loan and a 
technical assistance program hie! included a resident housing advisor and 
sqplenentary short-term sqpor t .  The GCU-financed inpt s  were $2 million .for 
administrative s w r  t and the constructian of a m u n i t y  fac i l i t i e s .  

It was 'anticipated that t h e  project o u t w t s  would affect  about 60,000 s l u m  - residents i n  10 locaticns, providing home lmprovement loans for approximately 
4,000 yards and 2,800 replacement units, and 1 0  new comnmity fac i l i t i e s .  

Ik $10 d.llicn portia! of the AID Hwsing Guaranty ban originally p r o w e d  
to finanoe this sub-project was a ~ i l a b l e  for disbursement an time. In fact ,  a 

.$S millicn wnstructian advance was made in Wtober 1978 to accelerate b t h  the  
Squatter Settlanent L?lprovemer!t and t h e  Urban Tenanent Upgrading projects . 
Because of implementatim di f f icu l t ies ,  this subprojec t  wts scaled down in i t i -  
a l l y  to $2.5 m i l l i a n  (1979) and finally,  upan terminaticn, . t o  $200 000 (1980) . 
a# remaining funds e r e  reallocated to the  Squatter Settlement Improvement 
project. 

AID'S techical assistance was provided to the t o t a l  g; program i n  a timely 
a d  effective manner through a AID-f tmded. OEG t o  t h e  Ebundatian for  Cooperative 
&using (now called ?he m p r a t i v e  -sing Ebmdaticn, [CBF]). 'Ibis included a 
full-time busing advisot to the JMB mrd Bcecuting Agencies, and over 10 person 
mxlths of s b r t - & n  T.A. in such areas as a m u n i t y  education, training and 
plaraing- Until July, 1980, with the f o r d  departure of FCB advisor ( m d i x  
IV), approximately 75% of the t o t a l  technical assistance was applied to this sub- 

Generally, the GOJ inprts were slaw to materialize. Sune e r e  simply not 
provided. Severe f inmcia l  and budgetary constraints cunbined with a fragmented 
mnagement structure to produce a cumbersome decisicn-making process. This, in  
turn, cwrtrituted to a slcw staff hiring s i tuat i .a .  A fu l ly  staffed unit was not 
in plaoe m t i l  are year after project au tbr iza t icn .  t h o u g h  the GQI did 
w i d e  for dministrative s w r t  throuuh project tenninaticn, no m u n i t y  

ilities =re constructed during the i m p l m t a t i o n  perig .  

C. Disarssia!: Findings and Rxomwndaticns 

The Urban Tenement Vpgrading Sub-Project was an ambitious attempt t o  
hprOue the social, economic and physical a m d i t i m s  in  some of the m5t 
deptessed areas of Jamaica. Under t h e  best of circumstances the project ulas 

to be d i f f i cu l t  and challenging. Unfortunately, almost from the the of 
athacizat ian (late 19771, the general Jamaican social, econanic and poJ.f.tica1 

. envhment deteriorated rapidly, f ina l ly  creating oondit ions that  made ?KO ject 
mlcmentatim virtually in@ossible (See Background) . 



JUtbugh the mxro conditions were important factors in the program's 
. demise, a ntmSer of other factors have been identified as inhibiting project 

S ~ S S .  Wt of these factors wcre identified in the August 1979 evaluation, 
The specific Urbm Umrdig  recamendations of the f i r s t  evaluation described a 
sub-project txlrdened with  conceptml, managenat and i m p l m t a t  ion dif  f i cu l t ias  
that  were cmpunded by grmirlg pa l i t i ca l  tensicn and increasing eco.:mic 
deterioratrcn. In l i q h t  of the f i r s t  e v a l u t i m ,  the sub-project was i n i t i a l l y  
scaled d m  f run $10 n i l l icn  to  $2.5 millim (August, 1979) , and f inal ly  termi- 
nated in  la te  1980 with only $200,000 having been disbxsed. 

The Govement of Jmaica (W) has e.xpressed s t rclg interest  i n  obtaining 
AID sssistance for a new multi-fzceted u r h  md helter develcpnent e f for t  that 
couid incllrdc scme mncepts arid elements of the abmdoned Urban Tenement 
Upgrading Sub-Project. Path the CXU and AID have -reed that  further examination 
of the old sub-project sbuld be a pzrt of overall  feas ib i l i ty  and desiqn 
studies. A s  a result ,  instesd of further detailed analysis, m findings are 
provided which, when m b i n e d  wi th  the previous evaluatian, w i l l  serve ;is p i n t s  
of departure for the feas ib i l i ty  and design studies required for new urban 
init iatives.  

1. Basic m c e p t s  

The f i r s t  evaluatian documented the controversy surrounding the misunder- 
standing concerning preservaticn and rehabili tat icn (the: basic project prin- 
ciple) vs. h a l i t i c n  and replazemist. This ant roversy  continued creating bad 
w i l l ,  shaping public opinicn, encouraging s ta f f  c m f l i c t  and, consequently, 
greatly hirdering the inplemntation of a m l e x  and d i f f i cu l t  project. It is 
hard to fathan why tk  miscnderstznding persisted. The project documents are 
specif ic  on the matter and, furthermore, the project was based on policy as  
a ~ l i e d  in the pi lo t  project ugcm which the Urban Tenanent U~grading prcgram hsd 
been de l ed .  A mmplicated rnmagement structure, po l i t i ca l  interest ,  inade- 
quate staff  selecticn a d  training, and inter-agency canpetiticn have a U  been 
suggested as both mntri tut ing t o  a d  prolcnging the issue. . 
Remmendatim: It is suggested that t h s e  responsible far the implementation of 
a mnplex urban project have a clear understanding of the project with responsi- 
b i l i t y  for achieving that ~urpose vested in a single authority. 

Although the project emphasized upgrading over renewal with the aim of 
maximizing the distributicn and use of limited resources, there is a p i n t  where 
incremental improvements in an upgrading project are so marginal or limited that 

. there is a very rea l  chance of having l i t t le  s igni f icmt  health, shel ter ,  safety 
or psycholcgical impact. Often, preserving orupgrading existing cornnunit i e s  and 
sklter is but one element of a variety of developnent tcols. A ccmprehensive 

may require preservation, renewal, s i t e s  and services and sizeable new 
constzuctiar effor ts  a l l  with sane relation to affordability. 

-datim: Any new major urban develcpnent e f for t  should carefully define 
lits basic concepts in  l igh t  of t h e  experience in  t h i s  project, c lear ly identi- 
fying a level of services that  are hth acceptable t o  the ccmnunity and of 
significant impact. 

In slum projects clomnmity canfidence w i l l  be gaiped i f  some conditicn 
q g e s ,  even though the acticn may te no inqre than regular trash wl lec t icn .  
Ralsing expectations before a program is ready t o  provide something concrete, 
increases the obstacles to comnunity receptivity and participaticn. 



FJxmwndaticn: In wrki r lg  wi th  urhm pcor, there should be early concrete 
evidene t h a t a  prograii is m e t h i n g  more than a .public m m u n m e n t  of purpose. 

Altbugh the  Urban 'Iknement Upgrading Unit included conrmunity develo~;r.ent 
s t a f f ,  there a m x s  to have been insuff ic imt  and l a t e  contact and ccmnunitv 
with both the iv idua l  l e k e r s  and the formal aqd informal ccnmunity that exist 
in t k e  target areas. I t  is understcod that  the selected neighborhds are 
dif f kilt  fo r  cutsi&rs to penetrate and gain zccept-mce. Tnis was particularly 

given tke general deteriorating conditlcns i n  which the project was 
attenpted. -.ever there is evidmce t o  suggest ear1.y and patient comnunity 
contact and educatian mu-ld decrease misunderstanding and enhance comnunity par- 
ticipt ian . 
Remimmdaricn : lhgrotremt or qqrzding ef for t s  in  established m u n i t i e s  
require early and sustained a m u n i t y  educaticn and m u n i c a t i o n .  

2. I m p l m t a t i c n  S t r x t u r e  and M a z q e m t  
' Altbugh t h e  J~naica Kortgage Bmk was charged w i t h  responsibility for the 

oara l l  prqrzq ,  its role was that of a cordinator, convener, m i t o r  and finan- 
'c ia manager. Finm.cia.1 control gzve it sane leverage, but as a pr.ivate bank it 
had no direc t  ccntrol or rnaagement a u t k x i t y  over any of the Ministries or the 

, 

government executing asency, the Natimal Urban Upgrading Unit. The JMB could 
make recamendatims and requests, bu t  it a u l d  not direct ly  affect  implwn- 
taticn. Project succe-ss was tco dependent cn t h e  "gaodwill" and "cooperationN of 
instituticms and individuals who had no formal l ink t o  a central  authority. This 
led W delays in ~~jmnunicaticn and decisions, and obscured accountability. 

Tne U r h  Tenemt  Dpgrzding Project Gas often described a s  an "integrated" 
program, meaning "integrating the sccial services and econcmic act ivi ty  w i t h  
physical upgrzdinq". This implied interacticn and coordination with var ious 
agencies in different sectors. The history of project management and implemen- 
ta t ion too dependat on "advisory" and "mrdinat ing" techniques is not gcd .  

lkmmendaticn: FSrpetience in  Xingstcn suggests tha t  a comprehensive develop- 
ment program targeted for a specific area and relyling cor timely multi-agency 
inplts requires that f u l l  respaxsibility be vested in  a single management autho- 
t i t y  or "urban %atn. 

w l e x  a d  d i f f i cu l t  projects require management and technical s taff  of 
suff ic ient  quality and quantity. Formal uggrading experience had been gained in  
an earlier small pilat project. me of th i s  project 's  senior s ta f f  were a part  
of the Urban T W A ~ I U I ~  Upgrading Unit. In a e i t i w ,  bureaucratic problem and GW 
p e r m 1  i s s ~ s  m i n e d  t o  Zelay staff appointments and reduce the s i ze  of t h e  
staff. Also, i n i t i a l  cmpensatian levels were not adequate enough to a t t r ac t  
qualified and expet ienced laaders hip. 

Recannendaticn: 'he issum of adequate s taff  remmeratim, recruitment and 
training should receive pr ior i ty  a t t en t im before a project is init iated.  

CUr~ently, the Ministry of Cmstructicn (formerly Housing) is' charged wit5 
issuing individual leases, kut it is dependent on tile Ministry of Local Govern- 
ment to declare, acquire and transfer land Sefore the irdividual leases can be 
assigned. In addiean, absentee owners, unregistered t i t l e s ,  and a variety of 
traditiaral tenure agreerents make the declaration and purchase of land a very 



s ~ w  and cuv&rsmc prcccss. The matter 1s turthcr mmp. l y t h e  new 
Gmenwnt's discussion of converting leasehold to f reohold. (Ebr :ncce inf oma- 
ticn and a recomnendcitim, see ~ n t n e n d a t i c n  6 ,  Squatter Settlement Improve- 

\ m ~ n t ,  p. , 

!&st tenemt y x d  mcupmts are renters. tk-;mc improvement and yard 
inproment  1o~m.s were to be ma2e to both "ccoperative yxds"  and amers. Tnus, 
t o t a l  msts of im9rowm'1ts here to  be shared by t e n a t s  and cwners alike. 
Fbsentee lmdlords, d i s p t e d  t i t l e s ,  i n ~ d e q a t e  m m i c a t i o n  , over Lapping 
ministerial fmcticns an rnismderstmdings of recent land acquisition and rent 
legislaticn cmbirwi to prevent resolution of the tenement upjrading cost 
recovery i s s ~ s  kfcre  the project was terminated. 

Reccmnendzticn: Altkaugh project experience was limited, the current impasse 
between l ad lo rds  z ,d  tenmts ovcr mutual r i q h t s  a d  r e swns ib i l i t i e s  arslcles for 
a new q p r a i s a l  of th is  matter prior t o  m y  new tenement yard up3radingdactivi- 
ties. 

5. Reallccatim and Final Accounting 

$200,000 zemaimd a l l s a t e d  t o  the project to insure that  aU legitimate 
expenses had been covered. 

m e n d a t i c n :  A through review of the comnitments and obligatians should be 
undertaken t o  insure that a l l  ocmifments haw been met, with anv unused balance - 
re-dllcczted t o  the Squatter Settlement Inrprovement project. 



A. Sub-Project mscr ipt icn 

The S p l t t e r  Set t l m e n t  Improvement Sub-Project , author ized in 
E k p t c ~ k r ,  1977, w a s  o r i g i n a l l y  a l l cca ted  USS2.5 mil l ion i n  October, 1978 
to undertake the foUcwing a c t i ~ n s  i n  tm o r  three  squat te r  z reas  over a 30- 
month a i s b u r z l l  p r icd :  (a) the provisicn for legal. r-ition of '.:?I. 
sslt"cted s w t t e r  1 (Isnd t en tu re )  through lcng-term l ease  
atrsnc=ents ( 43  yesrs )  ; (5) t h e  preparat ion of a balanced lot sc'lm for 
the physical  z r a n g e m n t  of resicknces;  a d  (c) the i n s t a l l a t i c n  o f  basic 
u t i l i t i e s  a d  se rv ices  for t h e  plottcsi areas;  i n c l ~ d i n g  water s u e l y ,  rmds 
and fat-,paths, cirainzqe, ssweriqe , and e l e c t r i c i t y .  

T k  Jamaica Xortgacje E-mk (JHB) , t h e  borrcwer , is c h x g e d  with pr  Lye - r e s p m s i b i l i t y  fcr. p r o j e c t  m r d  ina t i cn  ad-%mclal management, d i s h r s -  
ing l o a  f w d s  t o  t h e  EGnistry of Ccnstruct icn (formerly the  ~Yinis t ry  of 
W s i n g )  =airst s~luCmissims fo r  work i n  place.  

The p r o j e c t ' s  executinq aaency is the  S i t e s  and Services  Divisicn 
( S S )  cf the :f inis t ry of ~cnstrmtic% (YXX:). Pile S&S, 'through its manqe- 

ment, f i n z x i a l  zrd f e c h i c a l  s t a f f ,  is responsible  f o r  a l l  s i t e  implmeq- 
tatim wrk i x l u 5  k g  mid and tec tmica l  surveys,  s i t e  improvement plm.s, . .. 
re loca t ian  of res idents ,  cont rac t  superv is icn  and issue' of-'individual lease 
a g r e m t s  . 

As specified by p r o j e c t  docmnts, AID'S o r i g i n a l  i n p l t  cons is ted  o f  
the $2.5 mil l ion m r t i c n  of the  t o t a l  $15 rnillicn H3 loan and the  provis icn 
of technical ass i s tance  i n  p r o j e c t  'c'eveloprmt and i m p l m t a t k n .  As 
o r i g i n a l l y  zgreed, t h e  C J  - m n t r i b t i m  of  land, d m i n i s t r a t i v e  casts arid 
mmnmity  f z c i l l t i e s  was cnnservativ21-valued a t  $2 mil l ion.  ALL o f  these 
inplts were increased follcwing t h s  demise of  the  Urban Tenment Upgrading 
Sub-Project arid the  s & s s c p n t  r e a l l c c a t i c n  o f  its $10 mi l l ion  to the 
Squatter Settlement Improvement Sub-Project. 

B. Current Status:  

Prec ip i ta ted  by t he  implementation d i f f i c u l t i e s  of the Urban Tenement 
Upgrading Sub-project n d  the evaluat ion of  August, 1979, t h e  scope of the  
Squatter Improvexnt Pro jec t  has been expanded from a 3-si te  $2.5 mi l l ion  
e f f o r t  to a 12-si te  $12.5 m i l l i c n  p ro jec t .  Fn i n i t i a l  mount  of $2.5 
mi l l ion  was real lcxated i n  November, 1979 follclwed by a $7.5 mi l l ion  reallo- 
caticn in l a t e  198C. 

Of the 12  set t lements  being improved, the degree o f  completion of  
p h y s i a l  work is a s  f o l l w :  100% mi one si te;  80% cr! bm sites; 60% m four 
sites; 30% on t h ree  sites; and just under way on two sites. 

Original  p l a s  called fo r  a thirty-month distxlrsement and implemen- 
taticn pericd. The f i r s t  p ro jec t  disbursement, a $5 mil l ion cons t ruc t icn  
&ace, was made in  October, 1978. TSe ant ic ipa ted  30-nxxlth per iod ended 
in P q r i l ,  1981. A t  t h i s  time, Ju ly ,  1981, t h e  argument can be made t h a t  t,% 
project is a r l y  two m n t h s  behind schedule. 

. . 



Given L!c. cxtrzordinlry cxtcrnal mnditicns and the E ~ c t  that: the 
Squ.Wxr S e t t l m e n t  L~?rocment project expmded five-fold frcm $2.5 
millicn to $12.5 million i n  j c s t  over a year,  it is fa i r  to say t ! ~ t  
satisfactcry progress h a s  been made since the nugust, 1979 evaluation. 

C. Discussicn: Ehternal Fx to r s  , Findings and F!ecomendations - 

The qgrzding of squatter settlements is a canplex task even under 
normal circ~~stances. It requires the coo*raticn,. coordination and gad-  
w i l l  of cjovement a g ~ m i e s  , contractors and the ccmnuni t i e s  themelves . 
Writ circumtznces in Jamaica have not been normal. 

1n' the review of project wrformance, tFX3 general external factors 
have been idmt i f  ied a s  najor mnstraints  t o  project irnpleKatat.ion: (1: 
Unprecedented ecmcmic decline m.d ( 2 )  the lcngest a d  m o s t  violmt ~ l e c -  
tics campaign in Jaiiczii history. In &ditian t o  these external factors, a 
number of other p r o j t ~ t  related issues have surfaced that  bear on project 
s-ss and oonsi&ratim of a follow-cn loan. A review of the external 
factors and other findings is presented belw, with conclusions drawn and 
remmendaticns made as a ~ r o p r  ia te  . 
External Factors 

1. Uhprecedented Economic Decline' 

Jamaica has ampiled a dismal ecc~nomic remrd over the past seven 
years. Between 1974 and 1980 GDP declirm3 by 17.7% while real  per capita 
incane dec l ind  by m r e  thn 23.7%. .;Vong with t h i s  decline in  producticn 
and real  inm.es was a large increase in unemplopent . A t  the l a s t  o f f i c i a l  
measurement, in October, 1980, unemployment stood a.t 26.8%. A great deal of 
undermploymont is hidden in employment data. 

EIWr fzcfors were primarily responsible for the rapid decline in  the 
Jarmican econany: a precipitwus decline in private investment, a ser ies  of 
mexpected shx!cs t o  the external account (a sharp r i s e  in  o i l  prices and a 
major decline i n  reveme f r m  tour i sm) ,  t h e  W1s miscalculaticn as to tk 
ultimate effects of a levy an bauxite production and a ser ies  of deficit: 
budgets f h a n d  by large short-term f o r e i g  borrowings. 

As the emnomic sitcat ion deteriorated , produetics declined or stag- 
nated in all major sectors of the econany. The decline was particularly 
great in the manuf actuting and oonstruction sectors. Production declined 
by 40% between 1975 md 1980 in the manufacturing sector with a loss of 
10,000 job. 'RE mnstruc t im sector h a s  declined by m r e  than 40% s i n c e  
l.975. The loss of jobs totaled 18,000, i.e. . more than one-third of thase 
eaployd in mnstxuctim. 

Ihe Jamaican economy's continued paor performance through 1980 was 
due, as in imediately previous years, to severe shortages of imported raw 
materials and other i n p t s  for manufacturing and agriculture because of the 
scarcity of foreign exchange. 

'Be ecmmic deterioration produced a n*r of problems for the  
. w t t e r  improvement project. Dramatic price increases, t h e  absence of 
foreign exchange for parts,  materials and equipnent, reduction in l cca l  
manufacturing and an increase in  overall  social and plitical tension 
mntritxlted to numrous and lengthy delays. 



E b m :  IT-e island ' s cnly cemnt plants c x p x  i-cnced a stccldy dccreasc i n  
p r d x t i c n  £ran early 1979 through March, 13131. There were numerous p r i d s  
of several nwnths when there was rn g d m t i o n .  Although mLtnaqcmc?nt and 
i h r  problcns wntrikutcc? to pcocir~ticrl d e c l i n e ,  t h e  plant tound it i j c p s -  
s ib le  to get  t2.e foreiqn cxchmge nccfxsrlry for spare par ts  and equil;mcnt. 
Ekm wit!! cx,nibalization of ttx, of the thrce k i l n s ,  it w a s  difficu1.t: to 
mahtain a min ix in  requ1a.r prcduzticn sc!cdule. Although demand d r o p x l  
with thc decl ining mmnic activi ty,  a n t r a c t o r s  still. found it d i f f i c u l t  
t o  m e e t  dezdlincs b u s  of the unavailability of cenmt . 

Itm: It: wcls cormm through most cf 1979 and a l l  of 1980 Eor equipnent 
to s t s i d l e  for wmt of s p e  par ts .  7Yere wre  numerous cccasions when 
s i t e s  h a  to te zDan2onecl or w r k  p l m  ampletely altered due to  equipnnnt 
breakdcwns. ?Ye s c a c i t y  of foreign exchange precludd the impr t  of b t h  
raw materials a d  spare parts. 

Item: Thc overall eamomic decline and increase in social  tension - p r d u c w  an increase in the imnigration of s k i l l e d  personnel. Contracted 
mnsultirq jobs =re cccasicnally delayed or re-bid because of the depar- 
ture of key professional staff. 

Item: Rapidly escalating msts forced frequent adjustment in  design - 
a d  charges in basic elements which, in turn, p r c d u d  delays in implernen- 
tat icn . 
2. R.le l a g  and violent Jmaica electicn per id - 

By the l a t e  f a l l  of 1979, it was-evident that  a general election would 
be called during the follcwing year. 'file pol i t ica l  climate became extremely 
polarized with t h e  Jmuary t o  October 1980 period marked by escalating 
pol i t  iu1 violexe znd intimidation. High ~mmployment and r ising pt ices 
aggravated tk grwing plitioil, tensions creating a situatio;? in which 
there were both spxtaneous and orga~~ized  curtailvents and disruptions of 
govement ad private cct ivi t ies .  The overall situation hzd a negative 
impact on project performance by disrupting -unity developnent a d  con- 
structiar work, limiting s q e r v i s i m ,  disrupting the technical ass i s ta rm 
program and forcing the abandonment of sites. 

Item: Attempts were made by sane campaign workers to intervene i n  the - 
site selection md implmentat ion p r m s s .  Weir goal was t o  ensure poli't i- 
d. sqport by directing t k  benefits of t h e  L i r o m e n t  program to their  
oonstitclency. Although no s i t e s  r e  selected on pol i t ica l  grounds, 
intimidatiar and pressures a ~ l i e d  t o  the' executing agency s taff  fostered 
both delays and cauticn. Sites and Services personnel were frequently 
prchibited f ran supervising on-site war k. A s  i ~ d i s c i p l i n e  increased, m e  
supxvfsots were threatened by the local radical leadership over employment 
and i m p l m t a t i m  przctices. The general spread of armed violence often 
made direct site supervision impossible, producing enumerable delays and 
ellpensiwe remedial ~ i k .  

Item: Sane amtractors lost control of L ! i r  mrk £ma?. In order t o  
a c l c n n p m  any work, several construction managers .were forced t o  inf late  
their labor force or substitute workers. . This resulted in inefficiencies 
and higher costs . 



Item: k c r e a d  n u ~ S x s  of e q c r  ienccd prof cssional and rnanagenrx t - 
perxnnel M q r a t e d ,  creztirg vzcmcies i n  the Sites 'and Scrvices Divisicn 
and i n  the csnsultzmcy znd oontractinq firms b i h i ~ %  a u l d  r,ot he rea6il.y 
find. This fu r the r  r e d u z d  the quali ty and quantity of work carried out .  

Altbough the project was a u t b r  i z d  in S ~ p t e ~ r ,  1977, a constructicn 
advana was cot m x k  a d  m r k  was not  ini t ia ted unt i l  October, 1978. The 
or i g i m l  30-;rcnth schedule m u l d  have ken sat i s f  zctory under normal cmdi- 
tic& for ha or even thrcc l a r g e  w r a d i n g  s i tes .  ~ & v e r ,  it was unrea- 
listic, especia1l.y under the ~ i r c ~ t a n c e s ,  for t e l v e  s i tes .  

Conclusicm: Given t h e  project expansion f r m  $2.5 million and 2 s i t e s  to 
$12.3 milxicn and 12 s i t e s  with no corrrnensrlrte i ~ c r e a s e  in s ta f f  s ize  zd 
the influence of externdl fzctors, satisfactory progress has been made i n  
& 3 2 m t h  i m p l m t a t i c n  period ending June 30, 1981. 

i?mmmendatian: Tmplenre~taticn p e r i d s  should ref lec t  the size and a n -  
plexity of t k  project. Schedules should be amended t o  re f lec t  exper i c c e  
ard unforeseen ccnstraints. A new project delivery plan should be prepare: 
fa r  the reminirig hark. . 

Technical Assistance 

The technic11 assistance packwe provided through an Office of Fkusizg 
dPG to the Ccoperative Musing Fbundaticn produced timely md e f f e c t i x  
inplts. The flexible provisions for the sbrt-term T.A. inpl ts  enabled 
quick a p l i c a t i c n  of expertise where required. Ha~ever, the Squatter 
S e t t l m t  Improvement Project received few of the benefits of the tech- 
n i c a l  assistance prcgrm largely because of extenuating circmstances. ?-=? 

initial focus of t+e T.A. was, appropriately, cn t h e  largest  sub-project, 
Urban Tenement Upgrading. With t h e  f i r s t  reallocaticn of funds ($2.5 
million) frcm the Urban t$grzding subproject  to  the S e t t l e m t  Improvemt 
subproject Wvmnberf 19791, there was a prcportionate s h i f t  in T.A. 
m a s i s .  Unfortmately, the une.xpected and forced 2eparture of t!! C-2 
resident advisor d n c i d e d  with expanded project cperations. The U S 1 3  
resident &using O f f i e r  , faced with t h e  same situaticn as  the CHF alviscr  , 
had to vacate the -post after m l y  4 months. A new CHF advisor w a s  a s s i ~ . d  
in F k b r ~ y t  1981, and a nw U S M I  busing  Offiaer arrived i n  Mzch, 1981, 
but the lazg break ir? the  T.A. program.caused unavoidable disruption t h a t  
handicam project ercpansicn. 



'Ihc &tobm 1980 clcc t itn has procl1lccd amt inaing chanqcs i n  govxn- 
ment policy, irxtitutiorx; 2nd pcrsonncl which arc ciirncd a t  improvinq 
mqcrrm t m r ' l  i :rc)l.t.r;,~nts t icn per forrnmce . 'lhc genx d l  lsck of! cxpcr i.cnccd 
personxl. b x  s l c ~ d  t h i s  prowss of ct~mqc. 221~ K C  ,-.i particularly its 
Sites m d  S r v i c s  Divisicn h x  been subject t o  h t h  thc hflucnce of tho 
brcadcr qoverrmtmt chxiges md riorr~al s taff  a t t r i t i cn .  with stabil ization 
of t k  general envircnmnt, m r k  could be accelcratcd, but staff  vacancic:-, 
and ncw m p i a y ~ ~ ~  inexperienm k x c  slor,rld the process. Lcw wagr?s have a120 
handia,cf& smff recruihcnt.  A new Sitcs m d  Swviccs Divislon rnanaclc- 
ment structure is cmticipatd, kt. wi th  a fcw exceptions, it w i l l  bc Eillcd 
with new and i n e s ~ e r  ierceci prsonncl.  KC,  beaure of its w r ~ i t m e n t  t o  
an inprovcd and acauntabln zd.ministrativc system, h a s  ra :T~est~(~ technical 
assistance for trzining, orientation, and for implcmntation reforms. ?his 
would affect both t , k  present p r o j e t  progress m d  the inst i tut ional  
devel~pnent required for new and/or ex~snded program. 

Canclusicn: The l x k  of sufficent skilled and e.xperienced s taff  hampered 
the pre-electicn irnplmtaticn and continues to impede p t - e l e c t i o n  
insti tuticnal,  reorgmizatim and irnplementaticT, progress. 

Ekamendaticn: AID s b u l d  be ~ r e ~ a r e d  t o  consider h e d i a t e  short-term I 
I 
I 

- - 
T.10, for current project needs. 

Remmendztim: Nnr AU) shelter project ac t iv i ty  &muld mnsider the pro- 
vision of technical a s s i s t m e .  

Based on the recomnendaticvl oont'ained in the previous ev,.l!xition, the 
JMB and t h e  GOJ recxf imed arrmgements t o  insure SF;? t of the L7MB's loan 
repawent obl-igaticns. This matter is unde~  review w l t h  ?he new govermmt 
as a part of. its assessment of the whole cost recovery mechanisn for 
recovering lease payrents and user charges. Scme changes can be anticipated 
i f  the sovement  continues its plan of substituting freehold t i t l e  for 
leasehold. . 
F&ammendaticn: Altbugh the GOJ'S repayment obligation to the JMB seems 
secure, t h e  whole cost recovery process, including cash flow, should be 
reviewed to assure its validity. 

4. l%nagement and Mministratian 

Ihe previous evaluatian identified 'some weaknesses in the project 
administrative system, many of whic!! are t h e  result: of the overall  manage- 
ment structure. The JMB, as brrawer, is financially responsible for the 
program, but, as a private bank, it has no d i rec t  control over t h e  Ministry 
of b t r u c t i o n  or the executing agency, the Sites and Services Division. .I 
T)lb~ghr as reccmnended, tk JMB has  "asserted its role as borrower more I 
strmg1ynf it is ultimately dependent on the gcrod w i l l ,  comnitment and 
ability of t-he MOC and its Sites and Services Division to effect  implemer.- ! 

tatian . I - 
G i m  the situatian,  the JMB is often a U e d  to account for matters 

over whicfi it has cnly l i m i t &  control. Xecently, for example, because of 
the extreme s b r t a g e  of foreign exc!ange, the Ministry of Finance and the 
Lbnk of Jamaica pressured t h e  JMB to e x p d i t e  work so t h e  $5 million i n  an 
external escrw account could be distxlrsed. The pressure a u l d  have been 



Ccnclusicn: Given the ovtxall projmt: managemst structure, thc JMD has - --.- 
perfomtul w J . 1 .  Its future role in new low in- shelter projacrts j s  yet 

Rsczmmdaticn: If the retains a finance =and management role in new lux -- 
=c pro] -c&, considxation s b u l d  be given to clarifying and/or 
~ t r e n g t h e n i ~ q  its mmaqcrent pxi t ion. 

T i  Sites and Services Division is respns ib le  for the preparation and 
srlbmissicn of 1:ouchers to the JME3 which, a f te r  verification, disburses 
funds to the Ministry of Constructi.cn. Ihe internal Si tes  and Serviccs 
porticn of t!x p r o c s s  a ~ e a r s  to be fragmented, slow, and error prone, 
leading to  returned s d m i s s i a ~ s ,  l a t e  payments, and unnecessary s taff  and 
staff/contrxtor t e n s i a ~ .  

F&mmenc'atim: The K C  s b u l d ,  af ter  further analysis, ncdify the finance 
and a m u n t i n g  system of the Sites and Services Divisicn. 

'Ihe Sites and Services Divisim has been responsible for simultaneous 
irrplenentaticn of a large IBRD ;sites and services project and t h e  AID-funded 
settlement im7rovemt project. !he expansion of t h e  l a t t e r  project a x r e -  
sponded with tk deteriorating general conditions in  which Government found 
it di f f icu l t  to  retain, l e t  a l m e  increase, s ta f f  to the  levels required for 
a larger effort .  This whole matter h s  beerr further amplicated by t h e  
pest-election staff  turnover and inst i tut ional  changes (reorganization of 
the cunnunity developnent unit) which has created a leadership void. 

Ih addi t im,  it appears that the Sites  and Services unit has distrib- 
uted s i t e  implmentaticn rssponsibility amcng too many parties ( m u n i t y  
developnent , engineering , .? "nance) making f i n a l  or specif ic  acwuntabili ty 
for site progress d i f f i cu l t  to determine. 

k c a m d a t i o n :  Ccosideration s&uld be given t o  restructuring the Si tes  
and Servias Divisicn to improve and consolidate s i t e  hplanentation 
mjlagement respsls ibi l i t  ies. 

Rcmmdat ion :  'ibe MOC s b u l d  rove rapidly t o  f i l l  key s ta f f  vacancies, 
'uleluding tk provisicn of personnel to perform t h e  mnnunity survey and 
educatian work; 

Rxmnendat im : 
visicn shoulk'be 

In  anticipation of m r e  settlement improvement wrk, pro- 
made for an adequate number of s ta f f .  



Projcct casts have esalatc?d, increasing t h e  cnsts to b t h  t h e  bcne- 
ficiarics and Govemcr,t. A l thxqh h p r o v d  planning, manqmcnt, contract 
(and land acquisiticn p r m s s c s  may ptovidc mrnc mnomics,  the price of a 
f u n 1  improved (scrvicccJ) l o t  may r i se  beyond the means of stme bewfici-  
ar ies to pay for it . 
Reoorrmendntim: Anticipating a conl:ir-,uation of the settlement improvement 
program, s e i a l  ccnsi.dcraticn s b u l c !  be given to reducing the cost pcr plot  
incllld ing greater u z  of s e l f - t ~ l p  and/or labor intensiw construction 
techniques provisicn of reducxd levels of services. 

In general, Jamaica's land teriure si tuation is complex, f u l l  of d i f -  
ferent historical  preccdents, o ~ l f l i c t i n g  c l a i m ,  questionable t i t l e s ,  and 
various rental  a d  leasehold - x r m g m t s .  It is within t h i s  context that 

' settlements are identified or ncminated, declared arid acquired by govern- 
ment t o  be leased by individual occupants once'settlement upgrading has been - 
mnpleted . 

Ihe current process involves three Ministries in  multiple in terac t ims  
that cclncl~;& with government prchase or long-term lease fran the m e r .  
Urder the best of circumstances, the prccess is lcn9 and d i f f icu l t ,  often 
delaying the w r a d i n g  process and indirectly increasing costs. 

Pemmendatim: ' 3 ~  is encouraged t o  oontinue its p i s u i t  of an 
'improved land azquisit im process including ccmmolidation of responsibi- 
l i t i e s  under a single Ministry. 

7. Site Selection 

Qm result  of the Squatter Settlement Improvement project has been to 
publicize the ancept. Under t h e  t e n s  of t h e  Local 'Improvenent (Ccmnu- 
ni t ies  Amenities) Pct oL 1977, hundred of settlements are patentially 
el igible  for h p r o m e n t s .  These include low density rura l  s i t e s  as well as 
high density urban settlements. 

Ccnclusim: Although mt potential  areas probably merit some form of 
inprovement , an uncritical declaration of a l l  suggested s i t e s  w i l l  d i lu te  
resources and a m t r i b t e  to the islandwide "sprawl" pattern which is making 
the provision and maintenance of services very expensive. 

lbammdatian:  Site selection c r i t e r i a  s b u l d  be reviewed t o  insure that 
the selection process is bed on needs (e.g. density, health and sanita- 
tiar), desired servioes and affordability. 

Orrventimal aontracfing practice has cont r ib ted  t o  oost over-runs 
id inplementatim delays, frequently lending i tself  t o  unnecessary public 
cnn t rmrsy ,  external intervention and still further delay. A portion of 
th? problem stems fran the f x t  that  mntractors are often unaocustaned to 
w c  king within 
thc aocidental 
thc occasbcnal 

densely sett led and established aormrmit ies  . Fbr instance, 
removal of a t r e ,  shrubbery fencing, or t h e  corner stcop is 
product of large equipnent working in  dense neighborhoods. 



aAocidcnts" am be reduccd by proper bricfing of contractors, regular 
superviaicn of s i t e  work and closer aupcrvision of the contractor by t h e  
r e s m i b l e  project o f f i a x  . 

A m r e  significant problan is the contracts t h c ~ n s c l v ~ ,  which provide 
few incentives or penalties based an performance. hs a result ,  the  project 
and, ultimately, the bcneficijrins bear t h e  mst of inefficient and some- 
times incff ective contract x r f  ormmcc. 

~ c l u s i m :  A portion of the increased project msts can be a t t r i tu ted  to 
rneven contractor per formance and in.qdequate contractor super vision. 

Fkmmendatim: A ser icus effor t  s b u l d  be made to review t h e  current 
amtract ing process to insure the provision of idequate penalties and 
i r ren t iws .  Ccntract supervision s b u l d  be ~ m r e  closely mnitored by t h e  
m. 



A. Project IXscripticn - 
The $2.5 ai l l im Ihne Improverrent f l b - R o j c 3  (HIP) is designed to 

improve tk bus ing  cccditicrs of  lo;^ i n m  h ~ ~ s c b l d s ,  in both rura l  and 
urban x m s ,  t;y irxreasinq the ava i lab i l i ty  of tam improvcnmt funds. ' f l ~  
Janaia  bIortgqc i?nnk J disburses funds t o  t k  Jmiaica &operative 
Credit L?nicn kyace (JCL). "lk Lmgue on-lends f imds  to  member credi t  
unions which, in turn, make haw i n p r o w e n t  loans t o  menbers. 

Ln, the ear ly  stages of t h e  HI? ,  considerable d i f f i c u l t i e s  were experi- 
enced in att-pting to distinguish tztveen "rural" and "urban" cred i t  union 
membership. As a resu l t ,  the t x g e t  p o g l a t i c n  was e.upmded in l ~ t e  1979 to 
incluiuc!? all mmbers of credi t  unions whose inccmes fe l l  below the estab- 
lished median icwme. 

As noted i n  the Project Paper, the AID i n p l t s  a n s i s t  of a $2.5 million 
EG loan and a re la t ively  mil m u n t  of technical assistance. The JCL"UL 
i n  ts ccnsist of t9.e administrative and staff mts associated w i t h  t k  on- %- cn lng x t i v i t y ,  mai tor ing ,  pranotim and education e f for t s .  Individual 
c red i t  unions w n t r i h t e  f i f teen percent (15%) of the amount of each km 
h p r o m e n t  lea fran their own funds. 

The outplts ,  as or iginal ly  planed,  inclcde the provision of 3,000 
individual improvement Loans and a stranger heme improvgnent loan 
capacity m n g  pzrt icipating c red i t  unions. . 

B. Current Status: Incuts and Outcuts 

After a slcw start (see August, 1979 evaluation) , al?proximately $1.53 
millian or' tb pro jec t ' s  $2.5 million budget has been disbursed. The JMJ3 
and t'le JCUL e-t that the loan w i l l  be f u l l y  dislxlrsed by December, 
1981.. So fa r ,  almost 4,000 loans have been made. The vast majority of 
these have k e n  for amunts less tha $1,000. 

AID'S provisicm of technical assistance through the  Caoperative 
&using -daticn has  teen timely and effect ive  with the excepticn of an 
mxpected 7lnonth bre3k i n  services dt* to the  evacuation of the housing 
advisor (Appendix IV) . A new advisor arr ived i n  January, 1981 and w i l l  
remein in Jamaica u n t i l  the project  has been cunpleted. 

' Ihe JOJ[lL imp~ts have been sat is factory.  Apart-time home improvement 
manaqer has beem provided and sane pranotional e f f o r t s  have been under- 
taken. 'Ihe individual c red i t  unions have contimed to provit* t he i r  f i f t een  
percent (15%) share of each bir;r: improvement loan. 

Generally, giwm the same external  constraints  as the other sub-pro- 
jects, the  perf ormane of the Rane Improvement Loan project  during t h e  l a s s  
22 nmths  has been satisfactory.  'ke c red i t  unions have d e m s t r a t e d  that 
they are viable mad a ~ r o p r i a t e  vehicles for  providing low in- hune 
improvement louls. 



C. biscussicn: Ficd inqs and F~corrmcndat ims 

Althugh the  perfonmce of the sub-project has been gmd, there are a 
number of mremSved ~ S S E S  and features that h v c  ptevcnted the sub-pro- 
ject fran achieving its full potential. These matters are discussed bc lw 
in terms of assisting the present project and providing a basis for a 
follcx~-cn loan. 

1. lkdmical Assistance 

The project has clear ly benefited f ran AID-funded technical assistance 
provid@ by the CH? zdvisors. Pranotiorlal campaigns, improved analysis and 
evaluation techniques and improved loan mmagement are noticeable products 
of this  assistanor. Current e f for t s  have not only assisted with c r i t i c a l  
assesmat of 1- impac,t, bu t  have also mntr ih ted to consideration of the 
present a d  future credit  union role in both the inprovement and hcme 
mortgage areas. 

With eighteen months of cmtinued part-time technical assistance still 
amilable  in  the current OX, t h e  League and the credit  unions cxn be 
assisted in their ef for t  to  expand the hbme improvement s&-project and 
rc?solve sane of t h e  questions about other passible shelter developnent 
i n i t i a t i w s  , e.g . an expsnded m r  tgzge program a d  -per ative ventues . 
If the remaining OiG short-term suFport is devoted to  the Squatter Improve- 
ment Project, there will be a short-f2l.J in  the  provision of special s k i l l s  
to the JOtUL. 

&mmn~.dation : Pddit imal  short-term technical assistance should be can- 
sidered to supat  the continued growth and developnent of credi t  union 
shelter program. 

2. ~ble of the Jamaica Ccopetative Credit Union league (J-) 

Ftmds for the Elme Improvement Loan Sub-Project pass fran the JMB t o  
the JOZDL. The J m  on-lends the funds to member credi t  unicns a t  the sane 
interest rate. A s  a service to its members, the kague also agreed t o  
guarantee repayment of the loans. ' In l a t e  1979, the &ague assigned two of 
i ts staff  members t o  wa.7 with the Improvement Sub-Project on a part- 
time basis. They are r e s m i b l e  for administer ing and promting the sub- 
project. Thus the Jm perform a number of project functicns -prcmotion, 
monitoring, administration, co l l ec t imp  advisor and guarantor - for which 
it receives na fee. Altbugh the previous evaluaticol reammended a .025% 
interest spread for the J a J L ,  to date .JP.?B/JCNL negotations have not 
resulted in  .* cxnfimed agreement tb such as adjustment. 

%ammdatim: The JMB and the JONf, should seek t o  reach an early, 
retroactive agreement ar a -025% to .05% interest  spread for t h e  JOCXTL. 

3. Credit Unim Patt ic iwtion 

I t  has been asslPned that  increase funding for the PIP would not only 
-is@ demand, but w u l d  a l s  generate suff ic ient  incane to cover casts. 
lmis assaxnptiar has graven to  be generally valid, . but  a recent review 
indicated that  a few credi t  mions do .not have the capacity to manage 



sdd i t i cna l  f m d s  m n m i u l l y  w.d effcctj.vc.ly. In these cases,  the poor 
performana, has been reflectmi i n  inadequate dancmd and .ncor management: and 
finance pract ices ,  i n c l d i ~ q  se r ious  undcr-ut i l izat icn of savings d e m i  ts . 
Increasing the s u p l y  of loan money i n  such circumstances would only aggra- 
n t e  these problems. 

Mmrmndaton: - The JQ=UL s b u l d  review t h e i r  c r i t e r i a  fo r  individual  
c r e d i t  micn par t ic ipa t ion  i n  t h e  I I m  L ~ ~ r o m e n t  b a n  Project  t o  ensure 
t h a t  each p a r t i c i p n t  has t !e  capaci ty  t o  achin is ter  . the lcans and make use 
of the funds i n  a f inancia l ly  sound manner. 

m e n d a t i o n  : As resources permit, the J E U L  and the c r e d i t  unions should 
amsickc providing x ld i t i cnd .  t ra in ing  and advisory se rv ices  d i rec ted  a t  
improving loan por t  folics and management prac t ices .  

It has been almost two years s ince  the  median income e l i g i b i l i t y  c r i t e -  
rion was assessed m d  d j u s t e d .  There is sane evidence whi& indica tes  t h a t  
the J$3,000 f i q r e  was tco lw when it was establ ished i n  e a l y  1979. In 
view of the uncertainty surromding the present  median incane f igure ,  
recent i n f l a t i o n  and general  economic conditions, another adjustment may be . 

required. 

Remmmdation: The JBM s b u l d  undertake a new analys is  of household inasme 
make a p r o p r i a t e  adjustments to the  current  median inmne  figure. 



"CQJ should reaffirm its national housing ml icy  xnd 
cornnitrent to principles of the Crbm Upg,-ading Program." 

' M s  r e c m n d e d  action must be clearly understood as a reaffirmation 
of national wlicy ar,d ccmnitmnt as it n ~ p l i e s  to  the Crbm Upgrading Progr:m. 
In shorn, by : \ u , ~  1579, tke largest md mst mbitious sub-progrm ($10 
million out of S15 xi l l ion)  i z s  p lw~ed by inter-?!inis~erial  coni l ic t?  
mI-Lagmnt and administration ive~knesses, a d  conceptual md design midunder- 
standing. Folicy c l a i f i a t i o n  v.as e s s e ~ t i a l  t o  project success as rrany of 
t h e  n = r l n a g a . a t :  and insti tutional problems w r e  based on the misunderstanding 
concerning basic prcgct'z1 concepts. The Prcoject P2per and Implmentation 
Agreaents clearly called for  preservation aRd rehabilitation of existing 
housing stock and t e n m n t  yards. flowever, the National Urban Upgrading Uni t  
ms not prcmting an urban upgrading program but. rather an urban rene~tal 
progran featuring decolit ics and replacanent. 

Although the lipgrading Unit v.as transferred from the Ministry of Local 
GoVement t o  the Ministry of Eousing in April 1979, this consolidation of 
the m m e n t  structure aithin the Ministry responsible for  upgrading policy 
neither corrected conceptual problens nor -roved implawntation. Vpgrading 
Unit mmgexnt remained intransigent in the i r  goal of redefining the progmm. 
Providing new units u7rs seen as f a r  more p l i t i c a l l y  significant than 
incranental irqmvments t o  present structures and services. 

The ~ k s t r y  of Construction, a cornbinat ion of the Xinistry of Housing 
and the  JIiniStry of Public Vorks, f ina l ly  reaffirmed its cormitment to  t h e  
upg'ading and preservation concepts in ear ly 1980, but it was of l i t t l e  
significance. Continued managment resistance, inter-agency feuds and 
coordination problems cmbined with escalating p l i t i c a l  violence and con- 
tinuing econanic deterioration to force abandonment of the program. 

"WEI should reorganize administration of Urban llpgrading 
and Squatter Settlement Improvenent pmgams under one 
Division head." 

The hiwly consolidated hiinistry of Construction u-hicb included t h e  
former Atinistries of Ilousing and Public Korks did combine the administration 
of the tm programs under the leadership of the Si tes  and Services Division 
M a r  i n  early 1980. The reor,aization ins largely a paper exercise 
pmducing no change in the Upgrading Unit ~erformance. 

Although the Si tes  and Senices  Division v,= generally e ~ e r i e n c e d  tt<th 
complex jxnprovenent programs, its director lacked the  authority and s u p ~ o n  
to lrake the personae1 and managanent changes needed t o  change a r e c n l c i t r n t  
and inexperienced Upgrading Uni:. The reorganization put added burdens on 
senior Si tes  and Services Division personnel as they were charged u i t h  the 
respansibility for  expediting the  Urban Upgrading pmgrm v i th  prsonnel  who 
resented the reorganization and its implicit affirnration of project concepts 
to which they sere opposed. 



Under no-1 circumt~mces, the upgrading propnm required well suppx-ted, 
experienced xnd able leadership capable of mrd inn t ing  multi-disciplinary 
uurk in a highly f rxpented  lx-b-m nr~d shelter si tuation. For t h e  year  
preceding t h e  election (October 188@), rmst personnel (as n ~ s t  Jamaicans) 
were jncreasingly pre-occiipicd with pol i t ical  t u m i l  m d  personal s:lf e t y  . 
La-1 conditions had plit icized intbidated h t ; h  the target  co~mnmit ies 
and pro jcxt mnagment . 

"The Urbvl L'pgradi1g Program should reduce its National 
program .and focus on only three areas - Kingston, Spanish Town 
ar;d bbntego Bay. " 

In recognition of t h e  general. irriplmentation d i f f icu l t ies  and increasing 
costs, this recamendation \as c m i e d  out by January E80. 

'The actual 10im and repair ~ ,o r lc  should begin imnediately 
on a yard-by-yard rather than a block-by-bloclr basis." 

This recamendation ~ t a s  not carried out. A block-by-block appmach 
provided o_~prt- imit ies  for  visible cc~rmnity impact and was conducive to  
block organization and .sup~vlz. There %as a reluctance t o  use legal means 
t o  deal with absentee and reluctant landlords. Tirowing pol i t ica l  tension 
reinforced this position. The d . t ? m t i v e  was to  i n i t i a t e  w r k  in t h e  
individual lards where landlord and tenant participation v i a s  assured. Fo 
real t e s t  ms d e  of either approach. 

" I n c m  distribution &ta should be updated t o  ref lect  
the current r e a l i t i e s  of t h e  Jxa ican  econ9nrqr. The resul t s  
s W d  be applied t o  beneficiary e l ig ib i l i ty  cr i ter ia ."  

recarmendation was carried out by the Jamaica ,llortgzge Bank, but 
with pmject texmination, had no impact on the Urban Upgrading project. 

"Construct ion materials s tores  should be established ix7 
each Urban Upgrading project area. " 

- The lack of buildina materials and tezmination of the project precluded - 
any action on this recamendation. 

'"I'he ccmnunity develomnt 
program should be irqroved 
the neighborhood residents 
in the progrard' 

effor t  of the Urban Upgrading 
substantially in order that 
w i l l  understand and part k i p a t e  

This recamendation ms directed a t  a,ccemrunity &cation ef for t ,  one 
that muld create understanding of the process and enl i s t  c o m i t y  sipport .  
Thmugh the technical assistance package provided by the FCH OFG, c o m i c a -  
tions and camunity education miterials %Ere developed in early 1980, but 
pmject termination precluded their use. 

. . 



"The MILXJ should m n k  the  propzm t r u l y  integrated by 
recognizing its re,synsibility to improve the ccnmuni ty 
econcmy scxial sexvice de1:ivex-y systm. " 

The r e c m n h t i o n  r m s  not acted upm. The PJUL'U had l i t t l e  a l~thori ty  
and few resauces to influence and cooxiinzte ,social s e n i c e  and new econcmic 
inputs. 'lke rexmendation nzts discussed within the XZT and later the Si tes  
and Services Division, but there r a s  no systaratic o r  .sustain& e l for t  t o  
use the  limited CFG resource or  t o  drm upon local resources t o  implment 
the reconmendation. 

"The seller-servicer arranga-cent of loan rrrking and 
collection s b u l d  be Lrlenented. " 

The sub-project was te~minated before the loan making \as ini t ia ted.  
Origiml p lans  called for loans t o  be provided through the Korkers' I3m.k 
and the Caribbean F~using Ficance Corporation, or,gmizations esperienced 
with loan appl icz~ion review and collections. The r e m n d a t i o n  ms 
inpr tant  at the time a s  an ar,bument had been presented fo r  loan rmking and 
d l e c t i o n s  t o  be handled by the  JL in i s t ry  of Construction, a solution not 
iu 1iri.e with G o v e m n t  ' s ex'perience in this area. 



The JEL.. munted an educational and p romt iona l  program in early 19N. 
This act ivi ty  had an imredixte W z c t  on disbursements as a nmhr of c r d i t  
unions rmwd t o  i np lmn t  'che proqxn with their members. I t  should be mted 
t h a t  those credit unions pcarticigating i n  the program i n i t i a l l y  prcmte tlre 
bane ibpmvmrit loans n i t h i n  t h e i r  present m t x r s h i p .  811 credit  unions 
lack extension staff and thus find it mre eff ic ient  to m k e t  any n e r  service 
or  program with the i r  present c l ientele .  

"It is recormended that a full-time long-term person be 
assigned by t b  JCCLZ f o r  program promtion and inplanentation." 

The JCKXTL did assign a person in .hovenber 1880 as  part-time mnager of  
the Ebrce Impmvmnt  b a n  Program. This had the effect  of increasing Frogrm 
promtion, hame iqrovment  loans and disbursments from the JYB. 

T h e  application and review procedure should ke changed t o  
ref lec t  the r e a l i t i e s  of each credit union experience. The 
present mthod of reviewing and approving loan applications 
by credit unions should be accepted by the " 

Steps have been taken by the JIB t o  accept t h e  standard credi t  union 
methods of reviewing and approving loan applications. This has irrproved the 
-anent prbcess pmviding a mre eff ic ient  and responsive home -rove- 
mat loan progmn. 

'The munt of the HG loan allocated fo r  this sub-9rog;ram 
sbuld  be reduced froan US2.5 million t o  L 7 l  million." 

This reconmendat ion nas not hplenented. The appointment of a part-time 
JCCUL hame ~ ~ ~ O F B I I E ! ~ ~  loan m e ,  t h e  promtional e f for t s  by the Leagxe 
and the K H  adviser, and m l e s a l e  prchase by JIB of prior credit  union 
kme ixtprovent loans xrade since ' the in i t ia t ion  of the program decreased 
t b e  need fo r  this reallocation of funds. 

'Ybe interest  r a t e  t o  the credi t  union should be reduced 
from 11% to 10.55, with the difference absorbed by the ,?IT?. " 

T k  JHB has not adjusted the interest  spread with t h e  JELL to both 
cover its costs and those of t h e  mmber credit  unions. The assignrent ky 
the JaXh of a  art-time horne i n p r o v e n t  loan nmager has  only s t r e n ~ k e ~ c d  
their case for a mre q u i t a b l e  share of the interest  spread. It now appe-ws 
$bat the JlB w i l l  mike a retroactive settlenent with the JCCLZ regarding t k e  
interest spread. This is strongly encouraged. 



"It is reconmcnded t h a t  the GQJ and JN3 agree on a very 
specific arrmgm.ent for  suppr t  of the JhlI3 loan repaynlcnt 
obiigations in  t h e  context of t h e  cost recovery plan that 
is in effect  for  the k n e f  ic iar ies ."  

An arrangers-lt uzis mde with the Government that  provides GOJ contribu- 
t ions to  the  JXB fmm user charge revenue. The new Government is assessing 
the wble  cost recovery rrec~misn in view of its interest  in converting 
leasehold to  freehold, t h e  increase in project size and the continued 
cost escalations. There is a conmitment t o  reach a new qreerrent wi th  the 
JJlB t o  assure an adequate cash flow t o  meet the difference between the 
revenue recovered over a 4.9-year lease payment period 'and the requirar,ents 
of the JNB 30-ye= loan repapent period with the investor. This mtter 
reqirires early and concrete results. 

"The camunity developr,ent effor t  of the BOH should pay 
special attention t o  the problems of the beneficiaries 
taking on a lease where 'iiiey 2 ~ 1 w  enjoy no such obligation. 1 1  

The ccamrunity developcent st;tff responded t o  this recomndation within 
the growing constrai'nts that  prevented active and regular f i e ld  wrk .  A 
dramatically aianded project in a deteriorating env i romnt  prevented a 
thorough canunity education p c e s s .  Under the new gove~m.ent, mmagerr.ent 
and agency reorgmization have handicapped the camunity deve:Lopment e f for t s  . 
The camnunity educatson effor t  requires rigorous follow up, particularly 
given the dif f icul t f  e s  of the past 18 mnths. 

'm should erpedite p lkn ing  f o r  additional s i t e s  
Squatter Settlement Improvenent program." 

This action recamendation anticipated a inn-fold increase of the 
Settlanent Ingmvement program f r o m  2 t o  5 s i t e s  as a resul t  of reallocation 
of project funds. The JIOX, ~ W c h  became a part of the .Ministry of Construction, 
did move t o  expedite planning fo r  additional s i t e s ,  but this increased 
activitg encountered pmblans with the site identification, s i t e  selection, 
land acquisition and land registration. The long period of pre-election 
tunaoil and post election organizational and persornel changes produced a 
disjointed and slow planning process. As smmfiat anticipated, the  n m k r  
of staff pmved insufficient t o  handle an expanded program. 

In addition, with t h e  denise of the Urban Tenanent Upgrading program 
in 1980, a decision &as mde to reallocate t h e  remaining funds to the Squatter 
Settlemnt Improt-anent program, thus increasing the size of t h e  original 
pmgmm f ive t i m s ,  frcm $2.5 million and trio s i t e s  to'S12.5 million and 
thirteen sites. The resources were not available t o  service a dramatically 
expanded project, with t h e  resul t  t h a t  each d e n t  of t he  project found 
itself q d e r  pressure to do mre with t h e  same staff in an increasingly 
difficult envimment . . . 

cb 



"AID should place a DS/H direct  hire anployee in the 
USllD JY ssion . " 

In l ine  n i th  this recamlendation c ~ d  the e.xp,ulding r c q u i r m n t s  of t!le 
Office of Housing in the Caribbem, a Regional !?ousix~g Office v,ns o~ened 
in bkrch 1930 providing both direct  support for  the J m ~ i c a  program 'and 
a base for  AIL, C a r i b k a  shelter ac t iv i t ies .  Unfortunately, persorial 
accusations and threats associated with the long Jxmic,a.n election c .qaign 
(1980), heighteried pol i t ica l  party p l a r i z a t i o n  md escalating violence 
demanded the sudden transfer of the Regional Ilousing Officer in early 
July 1980. Post election assessment led t o  the placment of a new direct  
hire Fnusing Officer in l a t e  !larch 1981. Although DS/H wrked w i t h  the 
Mission t o  provide project supervision, the ?-month absence of a resident 
Housing Officer further coql ica ted  the project irr;plmentation process. 

"AID sbould extend the FCR/OPG assistance for  24 mnths." 

DS/H Icade the preliminary a r r a n m n t s  for  the OFG extension in  
Januarg 1980. A f o n k l  amendment mas t o  be e~ecu ted  in mid gear. However, 
t7 e situation (public accusation and persons~l threats) that required the 
s dden transfer of the direct hire +using Officer a l s  forced the inmediate 
dtparture (July 1PSO) of the IX3-I Housing Adviser and ~ o s t p n e d  cofisidention 

an extended technical assistance program. It bas only a f t e r  the election 
late Octobsr 1980 that the  local si tuation stabil ized sufficiently to  

reconsideration of the timing, placanent and extension of OPG ac t iv i t ies .  
Late January 1981 bmught a new resident F a  adviser and an extended OPG 
which pmvides for  technical assistance services through January 1983. 

Although general  local conditions during much of 1980 vEre not conducive 
to brqlementation progress, the  absence of technical assistance for  over 
seven months only campoupded implementation problans. 

, with Pinistry of Fi-nance and Planning support, should 
assert stroag leadership in  the implementation of the three 
pros=== " 

The Jamaica bbrtgage Bmk, as borrower and overall  project coordinator. 
has made consistent e f for t s  t o  asse-?t strong leadership over the  esecutz.n.~; 
agencies (the JH3K Si tes  and Services Division and t h e  JCCLL). These e f f o x s  
have been onlymarginally effective as t h e  Jamics  ?.brtgage Eank has no d i r rc t  
control over any g o v e m n t  or private insti tution. Although t h e  bank 1xs 
leverage through its control of the funds, t h e  leve- does not allow Fr  ro 
exercise authority over the rranagement, personnel and administrative prncrices 
of the executing agencies. It can r e c m n d ,  cajole,  n e g t i a t e  md t r y  ro 
coordinate , but, ultimately , in l i e u  of a redef in& rmnaganent structure. 

- its leadership r e s t s  on the interest ,  ab i l i ty  and gxdwi l l  of the p m i e s  
involved. 



This recmx-:ndat ion WE not takc.11 up. The idea of a :-;en.ior goverrrn~rlt 
advi.wzy body to :IS:-1st :cir;h yolicg ismcs t u~d  c c n r d i ~ t i o n  is a mund 
concept .  Tke ccmmttee i C- no substit-utc- f o r  cl.c:trly cielcgatcul u r p l c x e n  ca- 
tion authority in a s inqlc  nannr;emnt unit. TI? d m i x  of t h e  Urban 
T e n a e n t  Q,rx!ir,: Pro jtxt nnd prccccupnc ion vit h ozcalstinl; poli~icnl 
ancl s ~ c i a l  tensions prevent& 'my serious cor ls idcrnt ion of xh1.s recom.cndn- 
t ion. 


