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EXECUTIVE StUUIr.ARY 

Since the reestablishment in 1982 of the foreign donation 
section of the Agricultural Act of 1949, the "regular" Section
 
416 program has become an increasingly important source of food 
assistance. Charged with the dual objectives ot redu: ing surplus
food stocks and feeding needy persons overseas, the program has,
for the five year period ending September 30, 1987, donated 
almost 800,000 metric tons of surplus commodities through the 
auspices of some 70 different cooperating sponsors to 33 
different countries. 

Seeking to address the issues of past program

accomplishments and future program possibilities, AID/Ti (FVA/PPM)
sponsored an evaluation of the regular 416 program. The stated 
objectivcs of the evaluation concern virtually all aspects of the 
program: project design and approval in the field and in
 
W1ashington, project implementation by the governmental and 
nongovernmental cooperating 
sponsors, and project performance and 
impact. Document study, interviews of participants at various 
levels, and site visits of existing projects all contributed to 
an understanding of the program. The Development Assistance
 
Corporation had responsibility for the country studies in Chile,
Mexico, Peru, and Tunisia; Planning Assistance had responsibility
for the Washington-based desk survey and for the preparation or 
this final report.
 

The report contains three chapters which present the results
 
of the 416 program, identify the outstanding issues in the
 
implementation or 
the program, and discuss recommendations for
 
the improvement of the program. 

Overall, the data describe a program with inherent problems
but also with solid results in the field. The field studies,

though perhaps not entirely, representative, illustrate the 
program's ability to: 

- mobilize existing resources and generate additional re
sources over and above the value of the commodities;
 

- strengthen local institutions thereby stimulating
the initiation, iimprovement, and expansion of services; 

- contribute to the increased productive capacities of the 
beneficiaries both directly (through income generating
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activities, family gardens, etc.) and indirectly (through
 
healch related activities, school feeding, etc.)
 

- have a measurable impact on the nutritional status of
 
certain vulnerable populations. 

Inherent program proolems stem principally from the 
difficulties of implementing a constantly evolving legislative 
iandate. After initial passage in 1982, major changes in the 
legislation occurred in 1984 and 1.985. In addition, 
modifications of the rules and regulations and chances in 
available commodities have meant that 416 has never ben the same 
program for two years running. While indefinite resources, 

fle;zible and unrestrictive proqramuning, rapid approval, and 
limited objectives were the op.Draative assumptions in early 1983, 
each has become more -Droblematic during the ensuing five years. 

- Program objectives became increasingly complex as 
evicn ed -by the length of the legislation: initially 
limited to three sentences in 1982, it increased to two 
clauses in 1984 and to more than ten clauses in 1985. 

- Increasing legislative detail undermined the notions of 
flexibility and unrestrictiveness on the one hand and 
rapid approval on the other. The number of issues dis
cussed per project proposal tripled, and approval time 
more than tripled. Even emergency proposals were not im
mune from these effects. 

- The disappearance of milk and the general instability of 
commodity availability during the last year or so has 
created completely new and unfamiliar program circum
stances. The - ull impact of this cnange will only emerge
slowly in the ?Y 1988 requests. 

Program implementacion problems stem as well from
 
inter-agency disagreements about the nature of the program, from
 
management issues, and from project design issues.
 

- Unresolved differences of opinion and interpretation prin
cipally between AID and USDA/CCC have impeded the smooth 
functioning of the program. Fundamental disagreements
 
concerning resource allocation, program emphasis, and
 
program control remain as vigorous in 1987 as they were in
 
1983. 

- Program management problems were more serious in Washing
ton (due in large measure to other program priorities and 
consequen inadequate staffing) than in the field, and 
they were related more to the proposal review and approval 
process than to the implementation of project activities. 
Recent AID/17 efforts have been directed toward the solu
tion of these proniems. 
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- Project design issues have involved the problem of depen
dency, its definition and its consequences. While 416
 
has not resolved the problem in its different guises, it
 
has contributed to the development of program elements
 
which attenuate signifioantly the effects of such depen
dency.
 

Recommendations for the improvement of the 416 program are
 
based on two fundamental concerns:
 

- to identify appropriate program opportunities so as to 
increase the chances for probject impact and reduce to 
manageablc levels the problem of expectations; and 

- to identify potential sources of risk for project imple
mentation so as to increase the appreciation of the roles 
and responsibilities of the different actors and reduce 
the sense of vulnerability of all concerned. 

Appropriate program opportunities are most likely to be found 
where
 

- countries have a tr'adiion (and infrastructure) of helping 
the needy, clear priorities for target groups, a possibil
ity for mobilizing local resources, and commmited eimbassy
 
or USAID staff;
 

- cooperating sponsors have field experience, do not rcquire 
substantial initial investment, limit their objectives, 
and work in concert with other cooperating sponsors; and 

- project proposals specify the criteria for beneficiary 
selection and management, preseent flexible ration alter
natives, and contain a plan for phase-out or termination. 

Potential sources of risk are most likely to be reduced when 

- cooperating sponsors are not permitted to alter their nor
mal program emphasis to accommodate 416 commodities and
 
are capable of absorbing commodities on a "windfall" 
basis;
 

- project objectives are commensurate with the limitations 
of the 416 program and project proposals explicitly 
address the issue of dependency;
 

- program management introduces some form of fiscal year 
planning, improves the proposal review and approval pro
cedure, and adopts alternatives to the present system of 
allocating commodities; and 
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- information and communication are improved between 
Washington and the field (on matters of guidance,
commodity availability, and program rjsks) and between the 
field and Washington (particularly for regular reporting). 

Annexes to the report provide an exhaustive description of 
the 416 program from its inception in 1982/1983 through the end 
oC Fiscal Year 19087. 



The purpose of social science research should be to
 
deepen, broaden, and extend the policy-maker's capacity
 
for judgment--not to provide him with answers. Thus,
 
the test of ef.fectiveness will be not in whether the
 
research leads to a new and unfamiliar conclusion but
 
in whether it clarifies and makes explicit the logical
 
basis for a conclusion already perceived or suspected.
 

-- Ma:x Millikan, "Inquiry and Policy" 



416 EVALUATION
 

CHAPTER I: INTRODUCTION
 

Toward the end of 
1986, the Food for Peace Office of
 
AID/Washinytun began a thozough reexamination of the 416 program
 
including not only the regular 416 program but the sugar quota
 
program as well. In early 1987, a number of organizational

changes were introduced within AID/11 and others were proposed for 
consideration by- AID's principal partner in the 416 program, the 
Department of Agr iculture. 

In this spiri4t of reassesement and reorganization of t-he 416 
program, 'VA/PPL', initiated an evaluation concentrating on the
 
regular 416 program. While the internal review emph asized the 
organizational and operational concerns of the lyashington
 
agencies, the external evaluation addressed a broader scope of
 
issues linking the effects of Washington decisions to the field.
 

REASONS FOR THE £VAL HATION 

Both the internal review and this external analysis stem
 
from similar concerns involving the importance of the program and
 
its complexity on the one hand, and the results of the 416
 
program and the expectations raised by it on the other. 

Importance
 

Since the reestablishment in 1982 of the foreign donation
section of the Agricultural Act of 1949, the regular 416 program 
has become an increasingly important source of Zood assistance. 
Conceived as a temporary program of limited surplus disposal for 
humanitarian ends, 416 may more accurately be characterized in 
1987 by its permanence, its size, and its multiple objectives.
From an analytical perspective, 416 represents a valuable case 
study of the evolution of a successful public policy idea; from 
an operational point of view, 416 may offer some important 
lessons on the difficulties of implementing such policy ideas. 

Complexity
 

If effective implementation relies on continuity (or

stability) of the program environment and on accountability for
 
results, then the sources of concern surrounding 416
 
implementation become immediately apparent. Firstly, the program

has been in an almost constant state of change since 1982, with
 
major changes in the legislation occurring in 1984 and 1985. In
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between, when the wording of the legislation was not changing, 
the implementing rules and regulations were, and when the
 
interpretive regulations were relatively stable, the commodities
 
were changing. In a very real sense, 416 has never been the same
 
program for two years in a row. Secondly, there has been an
 
array of agency linkages including the relationship between USDA
 
and AID/W, the role of the DCC, and the rights and
 
responsibilitics of the USAID missions (or embassy
 
representatives) and the cooperating sponsors. This multiplicity
 
of actors, all with both individual and collective
 
responsibilities and all joined in various combinations and
 
permutations at different points in time, has resulted in a
 
comLei: sharing of tasks and a diffusion of responsibilities. 
Result
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Lhe initial objectives of the 416 program were twofold: to
 
reduce surplus stocks and to feed the needy overseas. While 
seemingly compatible, each objective has been a source of major 
concern for the implementing agencies and in particular for 
AID/W. Clearly, 416 has contribut dI to the reduction of certain 
surplus stoc-s, but the ensuing volatility of available 
commodities has significant consecjtiences for the future of the 
program. -ased on the field studies by DAC, 416 has also played 
a significant role in assisting the needy; unfortunately, no data 
are reported to AID/W on a regular basis thus leaving in doubt
 
the effectiveness of the assistance.
 

Expectat ions
 

Expectations about the 416 program have created a situation
 
of enormous vulnerability for the donor, the cooperating sponsor, 
and most especially for the recipient beneficiary. To a certain 
extent, the apparent characteristics which make 416 so appealing 
conceal contradictions which have never really been resolved: how 
temporary is temporary, how certain are surpluses, and so forth. 
What is clear is the centrality of AID/W in the chain of 
expectations. On the one hand, commodity availability announced 
by USDA transits AID/W very often creating enormous problems for 
USAIDs or embassies faced with cooperating sponsor demands. 
Conversely, the incomplete and irregular arrival of data from the 
field transit AID/W and become a major source of embarrassment 
given the reporting requirements of AID/U and USDA with respect 
to Congress. 

ORGANIZATION OF THE EVALUATION 

Seeking to address these concerns, an evaluation was jointly 
undertaken between June ar ' -"ir-ber 1987 by Planning Assistance 
and the Development Assist Corporation. Planning Assistance 
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had responsibility for the Washington-based desk survey and for
 
the preparation of this final report; the Development Assistance
 
Corporation had responsibility for the country studies in Chile,

Mexico, Peru, and Tunisia. 

The stated objectives of the evaluation concern virtually

all aspects of the 416 program: project design and approval in
 
the field and in Washington, project implementation by the
 
governmental and nongovernmental cooperating sponsors, and
 
project performance and impact. The evaluation therefore
 
requires a number of perspectives, looking backwards and 
forwards, from Tashington and from the field, and from food aid
 
policv makers to food aid ;proyram i7plementors. 

foth the 'ata collection phase and the report preparation
phlase of the evaluation have sought to identify different 
perscectives and present alternative ooints of view.o-awpa rtic" .. .. LL Document 

S int iw ofp i nt at various levels, and sitevisits of existing projects all contributed to Lin appreciation
of a program which can only be understood as an amalgam of these
 
different perspectives.
 

ORGANIZATION OF THE REPORT
 

The report contains three chapters which present the results 
of the 416 program, identify the outstanding issues in the 
implementation of the program, and discuss recommendations for 
the improvement of the program. 

The presentation of the results of the 416 program is
 
organized around three basic questions: what happened, was what
 
happened consi tent with the legislative intent, and did what
 
happened have the desired effects in the field. 
 Three different
 
intcr-Dretations of what happened will be examined and reconciled
 
in order to provide a zlescriptive context for the consideration
 
of two additional aspects of the program. Then, the evaluation 
will compare these descriptive results with the objectives of the 
legislation in order to see the impact of the legislation on 
program imple:mentation. Finally, the evaluation will examine the 
impact of 416 on the populations it was legislatively mandated to 
assist. 

The identification of the issues is organized according to
 
whether they are 
the result of certain historical circumstances
 
influencing the implementation of the program, or whether they 
are the product of certain existing systems and decision-making
 
procedures, or finally whether they are the consequence of the
 
interrelationship of different program elements.
 

Discussion of the recommendations is organized around needs
 
for clearer policy, increased guidance, and improved
 
implementation.
 



CIIAPTER II: RESULTS OF THE 416 PROGRAM
 

Three sources of documentation exist for examining the
 
results of the regular 416 program. The first source comprises
 
the implementing authority and includes the legislation, the
 
rules and regulations, and the various agreements linking the 
implementing agencies. T'ogether, these various documents 
repr.cnt t.he implemcnting agencies' understanding of 
Congressional secon source includs a 
ignd program.arceements and represent the implementing


agencies' attempt to respect the intentions of the legislation.
The third source ar e reports from the field concerning the use of 
the food and re;;rescnt the cooperating sponsors' best efforts to 
honor their contractual obligations. 

Of these different sources, the agreements offer the best 
startins point for a consideration of the results of the program
becausc they re e most complete source and because they
represent the best link between what was happening in Washingtonand what was sup:osed to happen in the field. This chapter 
begins with an analysis of data collected systematically from the 
130 agreens i7ned between January 1, 1983 and September 30, 
1987. 

Comparison of those results with what the legislatien
intended prceents certain difficulties because of the changinc
 
nature of the legislation and because the legislation is more 
explicit about how the program should be implemented than about
what it should accompli Ch. There ,ere early on, however, certain 
prevailing no-ions of the special nature of the program, and this 
chapter ill compare what happened with Ihee impressions. 

The third source is by far the least complete, and the 
analysis will necessarily be more summary. An attempt will be 
made to categorize the different :ypes of 416 interventions and
 
to indicate the kinds of impacts which have occurred.
 

In sum, this chapter is organized around three basic
 
cquestions concerning the results of the 41G program: what
 
happened, was what happened consistent with the legislative
 
intent, and did what happened have the desired results in the
 
field?
 

H ,AT
PPENED? 

Stated in thc most summary fashion possible, the regular 416 
program has since 1983 donated almost 300,000 metric tons of
 
surplus commodities through the auspices of some 70 different 
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cooperating sponsors to 33 different countries. order to
In 

assess in more detail these results, it is necessary to choose
 
different units of measure and to establish several working
 
hypotheses.
 

Since, as the summary statcmcnt above indiatcs, 
the program

donatcs commoditics through the cooperating sponsors to different
 
countries, there would to be thrc
sccm units to ccnsidcr:
 

- commodities, and in particular thc kinds and a.ounts; 
- cooperating sponsors, and in particular the distribution 

of agreements betveen governmental and nongovernmental 
organizations; and 

- countrics, and in particular the gecgraphical 
distribution and the lcvel of development of the 
count rics. 

As wor'..in; hypotheses for the evolut ion of the program, this 
section -,ill consider three alternative interpretations: 

- that 416 is a program which has grown rapidly and in 
potentially worrisome directions; 

- that 416 is a p-rogram w;hich by its very nature exhibits 
a cerLin variability; 

- that 416, despite the vacaries of legislative change and 
commodity availability, has remained remarkably
consistent since its reestablishment. 

The chart on the following page summarizes the indicators
 
used to support the differernt working hyvotheses. In the
 
discussion .'-ich.... thesefollows, indicators will be examined in 
more detail, and an attcmpt will be made to intecrate all of the 
findin:s into an overall context for evaluating the program. 

Growth 

Arzuments for the interpretation that 416 is growing rapidly
and in w-orrisome directions focus primarily on the amounts of 
com..modities handled under the program. An analysis of both 
the
 
amount of growth and the sources of growth are thus necessary to
 
understand -is rgument.
 

The amount of growth can be expressed in three complementary 
ways: total tonnage, average size of the agreement, and average
size of the country programs (the sum of all agreements in a 
given country). The table below summarizes these results for 
each of the indicators. 

T.-L 2. Crowth of the 416 program (in netric tons) 

1983 1984 1985 1986 1987
 

Total tonnage 61,792 119,742 193,334 153,974 269,420
 
Average agreement 3,090 3,991 4,345 4,851 
 13,515
 
Average country 4,414 7,484 10,175 9,057 .6,839
 



TABLE 1. Summary of Indicators by working hypothesis
 

Commodities Agreements Countries
 

Growth : Total tonnage : Average tonnage of agreement : Average tonnage of country
 
: Increase in grains : Average agreement tonnage of : Mexico as a % of total 416
 

small PVOs tonnage
 

Variability Total tonnages of Number of agreements Number of countries with
 
: - NFDM agreements
 
: - cheese Percentage of countries
 
: - butter oil outside LAC countries
 
: - butter
 

Consistency Percentage of to:.-il ton- : Percentage of agreements with : Concentration of assistance
 
: nage to repeating pro- : repeating cooperating spon- : in relatively few countries
 
: grams sors : Concentration of assistance
 

: in LAC and ADC countries
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These summary data suggest a program characterized by important
 
growth during the first three years, retrenchment during the
 
fourth year, and dramatic change in the fifth year.
 

Behind these summary results are three trends which may be 
more interesting than the overall size of the program. First, 
and chronologically the most recent, has been the trend away from 
dairy products to grains. From 1983 through 1985, no grains were 
committed; in fiscal 1986, grains represented some 27,000 metric 
tons. In fiscal 1987, grains increased almost seven times to a 
total of almost 190,000 metric tons. 

A second trend, and at least as important as the shift in 
commodities in its implications, is the growth of the Mexico 
program. The chart below indicates the amount and the percentage
 
of all food committed to Mexico.
 

TABLE 3. Growth of the Mexico 416 program 

1983 1984 1985 1986 1987
 

Total tonnage 21,013 15,765 45,542 52,075 128,596 
% of total 416 34 13 24 34 48 

As the table indicates, since FY 1984, the Mexico program as a 
proportion of total 416 aid has been growing steadily and 
significantly. Mexico's program in FY 1987 constitutes almost 
half of the entire 416 program. 

A third trend is the rise of what might be called the small 
or nontraditional food aid PVO. Since 1983, the number of 
smaller PVO's participating in the program has increased each 
year, and the average size of their programs has increased from 
122 metric tons in 1983 to 6,119 in 1987. The proportion of 
total 416 food being distributed by these smaller PVO's and their 
affiliates has increased from 1% to 30%. Finally, for FY 1987, 
these PVO's handled almost as much food as the traditional food 
aid PVO's (80 thousand tons as compared to 92 thousand tons). 

In terms of these indicators, the trends during the first 
five years of the program suggest the need for reflection on the 
directions of the program. In the span of a single year, the 
program has increased by more than 100,000 metric tons and the 
distribution of dairy and grains has been reversed, from 80/20 to 
30/70. In the span of three years, a single country has come to 
dominate the program. And in the span of five years, the
 
proportion of food to less well-known PVO's has increased thirty
 
times. 

Variability
 

Arguments for the interpretation that 416 may be inherently
 
changeable rest primarily on indicators of supply and demand as
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reflected in the program agreements. These indicators may be
 
categorized according to whether they exhibit regular or 
irregular tendencies, that is, whether or not they may be 
cyclical in nature. 

While the program is still too young to confirm these types 
of tendencies, indicators of demand for and supply of 416 
commodities exhibit a surprising regularity. The following table 
presents indicators of approved demand in the form of signed 
agreements. 

TABLE 4. Indicators of demand for 416 commodities
 

1983 1984 1985 1986 1987
 

number of countries 14 16 19 17 15 
'.um' er of agreements 20 30 45 32 26 

in effect 
% of agreements outside 25 40 51 37 31 
LAC countries 

All of these indicators reflect the impact of the African drought 
of 1985 and may represent the beginnings of cyclical demand for 
416 commodities. 

Another set of indicators of supply of 416 commodities as 
reflected in the signed agreements is presented below. 

TABLE 5. Indicators of supply of 416 commodities
 

1983 1984 1985 1986 1987
 

Tons of "FD. 50,190 67,579 137,472 84,287 48,519
 
Tons of cheese 3,526 7,089 28,280 19,4C6 16,011
 
Tons of butter oil 7,476 11,265 23,040 18,611 8,919
 
Tons of butter 600 33,809 3,724 1,882 3,175
 

Of these commodities, only butter demonstrates a marked 
irregularity. Whether or when supplies of dairy products will 
begin the next cycle is unclear, but large surpluses like drought
 
and crop failure do tend to come in cycles.
 

Two observations may je made on the basis of Tables 4 and 5. 
First, while it is clear that the 416 program has certain 
inherent variations, these nay occur over a longer time frame 
than has been supposed. Second, excluding grains, the 416 program 
for FY 1987 looks far more like the 416 program for FY 1983 than 
for any other fiscal year. 

Consistency
 

The argument for consistency emphasizes countries in the 
first instance and is based on two major characteristics of the 
416 program, its concentration in a limited number of countries 
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and its duration or relative permanence in those countries.
 
First, as a measure of 416's concentration, in the five years of
 
416 program history, the five most important recipient countries
 
have always accounted for at least 70% of all commodities, as the
 
following table indicates.
 

TABLE 6. Geographic concentration of 416 commodities 

1983 1984 1985 1986 1987 

Me-xico 34%: Poland 41%: Mexico 24%: Mexico 34%: Mexico 48% 
Peru 31 Brazil 17 Brazil 16 : Ethiopia 17 : Tunisia 21 
Chile 12 :lezico 13 Poland 13 : Poland 7 : Ecuador 11 
Guatemala 8 Chilc 8 : Ethiopia 12 : Chile 7 : Chile 8 
Indones i 5 : ozm, e 5 Chile 11 : Brazil 7 : .',oz:.bue 5 

Of these countries, !':ico and Chile appear each year a:;ong the 
top five; Brazil arm Poland for three of the five years. 
Together, these four countries have been the recipients of more 
than 60% of all 4]6 commoc'dities. 

This concentration in four countries influences other 
results. Thus, three of the four countries are Latin American, 
and another area of consistency in program implementation has 
been the 3eographic distribution of 416 commodities. Further, 
all four of the countries may b-e considered advanced developing 
countries and overall, more than 70% of all 416 commodities have 
been distributed in advanced developing countries.
 

Secono, as a measure of 416's duration or relative 
mermanence in a limited number of countries, it should be noted 
that 13 have received food during at least three fiscal years and 
seven in at .east foUr or five fiscal years. Within these 
countries there e::ists another source of consistency, the 
cooperating sponsors and the number of programs which are repeat 
programs, that is, the same cooperating sponsor engaging in the 
same activities with Lespect to the same target population. Of 
the 130 agcreements signed since the reintroduction of the 416 
program in 1982, 89 (or 68%) have been with cooperating sponsors 
who have had repeat agreements. 

Reconciliation of the Interpretations 

As the preceeding sections suggest, reasonably strong cases 
can be made for three different interpretations of the evolution
 
of the 416 program. In fact, by grouping the countries having 
received 416 commodities according to certain characteristics, a 
means exists for demonstrating the complementarity of the 
different interpretations. The table on the next page 
categorizes countries according to the duration of their 416 
assistance and according to the total amount of commodities 
received. 
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TABLE 7. Categorization of countries by commodity amounts
 
and program duration
 

Less than 3 FY 4 or 5 FY
 

Group I Group II
 

Angola Haiti 
Bolivia . Philippines 
Burkina Faso . Tanzania 
Cha d 
Colomb ia 
Costa Rica
 
Dominican Republic
 
Guatemala
 
Guinea 

Less than India 
15,000 MT Indonesia 

Jama ica 
Lebanon 
Niger 
Pakistan 
Panama 
Portugal
 
Sri Lanka
 
Sucfan 
West Indies 

Group III Group IV 

More 
15,000 

than 
MT 

Ecuador 
Ethiopia 
Mauritania 
Mozambique 
Tunisia 

: 
: 

Brazil 
Chile 
Nexico 
Peru 
Poland 
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The table below presents the results of Table 7 comparing
 
for each cell the proportion of the countries and the proportion
 
of the commodities.
 

TABLE 8. Comparison of countries and commodities
 

Group I Group II Group III Group IV
 

- of countries 60.6% 15.2% 9.1% 15.2%
 
% of commodities 9.7 23.6 1.6 65.1
 

This table suggests that there are really three situations
 
present in the 416 program. 

The first situation is represented by the Group IV
 
countries; these are the giant repeater programs which account 
for almost two-thirds of all commodities and which account for 
the consistency and concentration of the program. 

The second situation is represented by the Group I countries 
which comprise the majority of the rocipient countries ';ut less 
than ten percent of the tCotal commodities. This group of 
countries contributes to the variability of the 416 program, 
particularly as measureCd by countries and signed agreements. 

The third situation is represented by the Group II and III 
countries and exhibit the somewhat contradictory characteristics 
of being either short-term and large or long-term and small. of 
these two groups, Group III is the more interesting since it is a 
source of major growth of the 416 program. The table below 
compares the proportion of total tonnage of these two groups with 
Groups I and IV. 

TABLE 9. Fvolution of the proportion of total tonnage
 
among country groups 

1983 1984 1985 1986 1987 

1st situation 81% 80% 63% 61% 59% 
2nd situation 19 11 15 11 3 
3rd situation 0 9 22 28 38 

Looked at from this perspective, two trends seem important.
 
First, the growth of the Me:<ico program has been offset by the
 
termination of the Brazil and Poland programs thus yielding a
 
certain consistency among the large 416 program participants.
 
Second, and perhaps more important, the data indicate a shift
 
away from a broad range of smaller programs to the introduction
 
(at the rate of one or two a year) of very large 416 assistance
 
prog rams. 

In sum, the cquestion of what has happened during the five 
years of 416 implementation is not simply and easily answered. 
Because, as will he seen in the next section, the program has 



necessarily defined itself as it has gone along, understanding
 
what happened requires a great deal of retrospective analysis.
 
This ret >spective analysis suggests that some of the prevailing
 
perceptions of 416, and particularly that it is a program out of
 
control, need correction. The analysis also suggests three quite
 
different programming strategies corresponding to the situations
 
outlined above. Which of these situations best conforms to the
 
intent of the legislation will be considered below. 

WAS MIAT HAPPF,ED CONSISTENT WITH THE LEGISLATIVE INTENT? 

Authority to provide foreign donations under Section 416 was 
reinstated by enactment of the Omnibus Budget Reconciliation Act 
of 1982. Language in this legislation is limited to three 
sentences which establish the objectives, identify the 
coordinating mechanism for int.plementation, and fix the 
responsibility for resolving the logistical problems associated 
with the donation. 

The key characteristic of the program was its linkage to the
 
disposal of residual surplus como0o7ities since the program's 
logical basis followed from the indefinite nature of its
 
resources. If the progra relied upon an immediately available 
resource for which no future commitment could be made, then
 
program ing had to be as flexihle and unrestrictive as possible
in ordecr to take advantace of virtually any program opportunity.
If ;rcr-am;min ,as to succeed in slacing the maximun amount of 
com...i. ic in the min ium amout of t ib.e, then. proposal revie'wand ai.psroval had to rapid. If aproval .:as to bc rapid, then 

rc L3'a Ia to b 1.iit in their object ies and simle. 

Indefinite rescurces, flexible and unrestrictive 
pro ram in, rapid approval, and limited objectives--these were 
the omurative assumptions of the implementation of the 416 
aroar~n in early 1983. During the ensuing five years, each 
ass 1i,1ioin became more and more problematic First, objectives
b-came more complicated As a result of this change and ciang. 
in the le7izlation, programming became less flexible and 
unrestrictive. Proposal review and approval time increased. And 
finally the resources really became indefin ie with the important 
reduction in the amount of available dairy commoditics. This 
section will seek to detail these changes. 

Limited Objectives 

Unlike P.L. 480, Section 416 was not encumbered with 
multiple objectives ranging from expanding export markets for 
American aricultural comodities to promoting U.S. foreign
policy. Early internal discussions in ashington stressed the 
need to diStinguish between P.L. 480 with its well-defined 
priorities and its emphasis cn developmcnt activities and Section 
416 which required only that commodity disposition be consistent 
with ot,-er food resource assistance programs. 
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While the relative advantages of the two scurces of
 
assistance have remained sufficiently distinct over time,
 
objectives have become rather similar. From the beginning, the
 
416 program embraced objectives that were broader than
 
humanitarian assistance. By 1984, developmental purp'oses were
 
well-established if not as priority objectives at least as
 
preferred objectives. With the passage of the 1985 farm bill,
 
Section 416 programs explicitly became subject to disincentive
 
and usual marketing (UT) analyses, thus e'panding the scope of
 
416 objectives tc include export considerations. Finally, and
 
inevitably, , 416 procram has become bound up with the pursuit
 
of U.S. forcign policy.
 

The tAk t :,:N,:ure of the addition of objectives is the 
lencjth K th ,:in1aion gcverning the 416 program. Initially 
lizited to n o. es in 1982, it increased to two clauses 
in 158 an- t re tha n tn clauses in 1985. A more detailed 

i. ....oa the following pages. Changes are 
catejori ,cc, rding to three different types of issues:
Rgi!<
addressed hvy t-he 5ilatl'.i-


-technical cc proyrammatic issues involving the intended
 
yurcE of tnc program;
 

-economic i-sucs ccncerninq the effects of donaticns on the 
local economy'; 
-administrative issues concerning the organizational and
 
logistical consequences of the first two types of issues.
 

Tale1 A,0c nstraro thc increasing comple;itv of the prograx 
associated with Ias evolving objectivcs. While the overall 
thru;st of the. ,"roqrnvTay not have changed between 1982 and 1985, 
the accu:.tlation of t.il with respect to the acnievement of its 
objective: made for a vastly more complicated program than the 
r iins l soeed to have.iAticn intended.
 

Fixible and Unrostrictive Proqramming 

Tho principai effect of the increasing detail contained in
 
the legislation was to undermine the notions of flexibility and
 
unrestrictiveness. That is, the additional language provided the
 
opportunity and justification for expanded analysis of the
 
different 416 proposals if the program implementors so chose.
 

To determine whether this occurred, a detailed investigaticn 
of the files of the different projects was undertaken and sought 
to identify as many of the issues discussed as possible. The 
results are limited by a reliance on the written record and by a 
paucity of files for some of the early projects. Table 11 which 
follows presents data on the proportion of prejects for which 
issue data was collected and On the average number of issues 
discussed. 
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TABLE 11. Changes in the number of issues discussed
 

1983 1984 1985 1986 1987
 

% of projects with 55% 35% 39% 42% 63%
 
issue data
 

Average number of 3.5 4.5 5.5 8.0 10.0
 
issues discussed
 

Because of the incompleteness of the data, the conclusions must
 
be somewhat limited, but the tendency certainly seems to be in 
the direction of mere and more discussion of the proposal:. 

Two questions immediately arise concerning the tvpe of
 
issues discussed and the extent to which discussion of them
 
materially imprcved the proposal. As to the former uestion, the 
table on the ne:ct page indicates by year the type of issue raised 
and the- number of times it was raised. In terms of technical or 
programmatic issues, two have been of concern since the inception
of the program. These involve the comodities (availability,
mix, quantity, and presentation) on the one hand, and the 
compleentarity of their use with other programs on the other. 
Two other issues are cf more recent concern. One is fundamental 
and goes to the question of the long-term effects of the proposed
assistance; the other is a generally vaguely phrased request for 
additional information on the plan of operations. In terms of 
the economic issues, Table 12 shows that disincentive and sales
 
issues have remained relatively constant over time, regardless of 
the legislation in effect. Finally, there has been a dramatic 
incrcase in the number of administrative, organizational, and 
logistical issues which arc directly attributable to changes in 
the lecislation concerning Be]lmon and monetization. 

As to the latter cuestion of whether the discussion of the 
different issues materially improved the proposal, the response
 
must clearly be limited to an informed guess. As an indication,
 
however, an analysis was done of approximately 30 proposals
submitted more than once. Pr-esumably, over time, either the 
content of the proposals should change or the number of issues 
raised should decrease. Since in these instances the proposals
submitted annually remained virtually identical from year to 
year, the number of issues discussed should decrease. The table 
below presents the results of this analysis. 

TABLE 13. Issues raised on identical proposals submitted
 
more than once
 

1984 1985 1986 1987
 

All proposals 4.5 5.5 8.0 10.0 
2nd time proposals 1.8 8.8 10.5 5.0 
3rd time proposals - 2.3 7.0 4.5 
4th time proposals - 3.0 6.0 



TABLE 12. Type and frequency cf issues discussed 

1983 1984 1985 .986 1987 
Technical/Prog rammat ic 

-Commodities 4 7 11 11 22 

-Beneficiarics 2 1 3 4 A 

-Cooperating sponsors 3 2 3 2 0 

-Prograi complomentarity 4 2 2 4 13 

-Dependency 0 0 6 3 6 

-Detailed plans of operation 0 3 1 2 7 

Economic 

-Donat ions/sa les/UMR 6 5 10 7 8 

Administrative, organizational 
and logistical 

-Proposal review 2 3 6 5 4 

-Payment of transport costs 3 3 11 2 7 

-Facilities, storage, and 1 1 7 5 21 
distribution (Bellmcn) 

-Shipping requirements 1 0 0 1 4 

-Contributions/use of monies 4 3 11 5 17 

-Management (accounting, 2 2 6 5 13 
staffing, monitoring) 

-Reporting 0 2 5 0 1 



In essence, this table suggests that an acceptable program
 
proposal in one year does not guarantee easier acceptability in
 
succeeding years, even if the proposal does not change.
 

Stated somewhat differently, these various tables indicate
 
that if the notion of flexible and unrestrictive programming ever
 
existed, it existed for a relatively short period of time.
 

Rapid Approval
 

The fact that additional issues were being raised with
 
respect to the different 416 proposals does not necessarily
 
preclude rapid approval, assuming that the proposal review and
 
-pproval process is well orcanized. In fact, approval time,
 

defined as the time krom the date of the initial submission to 
the date of the final signature, has increased every year since
 
the reest1 of the program. The table below presents data
alish ent 

on the proportion of projects for which time of approval data was 
collected and on the average duration of the approval process. 

TABLE 14. Approval times for 416 proposals 

1983 1984 1985 1986 1987
 

% of projects with 70% 57% 55% 74% 88%
 
approval data
 
Average duration of 2.5 4.8 5.0 5.5 8.3
 

of approval (months) 

Additional analysis indicates that these approval periods
 
vary only slightly with respect to the size of the program.
 
Ave-rage approval times for projects of less than 1,000 tons have
 
been the same as for projects of 1-5,000 tons (roughly four and a
 
half months), and slightly less than projects of 5,000 tons or
 
more (about six and a half months).
 

These data chart results for all projects, but it is also
 
necessary tc single out the important case of emergency projects,
 
since rapid approval is even more critical in these instances.
 
The table below presents these results.
 

TABLE 15. Approval times for emergency 416 proposals
 

1983 1984 1985 1986 1987
 

Number of emergency 2 4 18 9 3
 
projects
 
% of projects with 100% 75% 28% 56% 100%
 
approval data
 
Average duration of 2.4 5.1 2.7 4.7 5.4
 
approval (months)
 

Overall, the average time for approval of an emergency 416
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proposal was four months. Unfortunately, much data from the
 
African drought countries was unavailable, but based on existing
 
data, African proposals averaged three months for approval while
 
proposals from other regions averaged five. Emergency proposals 
were by and large processed more rapidly than non-emergency 
proposals, but not significantly enough to be considered truly
 
responsive.
 

Indefinite Resources
 

IThile the increasing complexity of the legislation probably 
accounts for the longer approval times of 1984-1986 noted in
 
Table 14, uncertainty with respect to the availability of dairy
commodities, and particularly milk, are at the root of the 
additional delays noted for 1987. Of fifteen proposals received 
in uashing ton before September 30, 1986, nine were approved
before the end of Nlovember 1986 in an average time of 6 months. 
Of the remaining six, none were approved before the end of March 
1987 and the average time of approval was 9 months. 

In short, for a period of about four months, the 416 program
ground to a halt. When it recommenced during the third quarter
of FY 1987, it was a completely different program than it had 
been before. For the nine -Droposals mentioned above, commodities 
approved included 21.1% grains; the remaining six included 76.3% 
grains. This started a trend which continued through the rest of 
the FY 1987 program, since the remaining ten projects approved
between April and the end of September 1987 also included an 
average of 76,1% grains. 

What had been for years a dairy commodities program became 
in a very brief lapse of time a grains commodities program. The 
full impact of this reversal is impossible to measure since one 
of the principal. indicators will be FY 1988 requests and the 
types of projects proposed. What does seem clear is that the 
indefinite nature of the resources will continue to have a 
dominant impact on the other characteristics of the program.

Additional delays will probably be inevitable until the problem
of commodity availability is clearer; programs will require 
additional flexibility to be able to accommodate commodity
changes; and all of the above will complicate the already diverse 
objectives by increasing the political nature of the program in 
the field.
 

Intentions and Consequences 

Wvhat can be learned from the implementation experience of 
the 416 program to date? There would seem to be four 
interrelated propositions. 

- Temporary programs tend to become ad hoc. 
The last section demonstrated that by sifting through the data
 
with a number of working hypotheses it was possible to 
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reconstruct a certain number of scenarios for what happened.
 
Clearly, however, all of these are retrospectively imposed and
 
might well surprise those who were actively directing the 
program. Statements that the program "grew like topsy" or that 
it "snuck up on the different agencies" suggest that no clear 
direction was available to the imp]lementors. 

- Ad hoc proarams inevitably develop implementation problems 
Well-structured, well-organized programs can at least rely on 
established objectives and procedures as management aids; ad hoc
 
programs have only ill-defined procedures and inadequate
 
structures upon which to rely. Even if the legislation had not
 
changed rapidly, the program probably would have encountered 
difficulties; with the changes iiplementation problems, at least 
from thle ashington [e-spective, became abundant. 1het h
Wasitingtoi-L'- imPlementation p)roblems reflect field prcblems is 
another issue and will be examined in the next secticn. 

-- Im[:lec:ntation orob Ems decrease the legitimacy of the 
ro ra 1 

Whether the implementation problems are controllable (as in the 
case of proposal review) or not (as in the case of commodity 
unavailability), they affect the legitimacy of the program.
Poorly presented or understood guidance, inexplicable or 
unexplained delays, political and administrative problems out of 
proporticn to the amount of food involved, all of these undermine 
commitment to the program in ashington and credibility of the 
program in the field.
 

- Decreased legitimacy forces management to confront the 
problems above simultaneously rather than sequentially.

AID/';'s organizational and operational changes represent an 
effort to address a number of problems simultaneously. The risk 
is that these changes may be treating the symptoms rather than 
the disease; that is, by not addressing the fundamental issue of 
the temporariness of the program, these changes may only be the 
latest in the series of ad hoc responses
 

DID WHAT HA7PPEFED HAVE THE DESIRED PESULTS TN THE FIELD? 

The preceding two sections suggest that an understanding of 
the 416 program is a matter of perspective and choice.
 
Emphasizing certain indicators or focussing on certain years

yields quite different interpretations of what was occurring. At 
the same time, these sections underscore several real problems
associated with the question of the results of the program. 

The first concerns the categorization of the different 
projects according to the type of intervention, since as the 
preceding section showed, definition of program objectives and 
project characteristics was deliberately left vague. The second
 
involves the selection of the different countries and projects,
since as the first section demonstrated, the concentration of the 
416 program in certain countries raises the issue of country and 
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project representativeness. The third involves the measurement
 
of the effects and the impact, since no measures were proposed by
 
the program.
 

Categorization of Project Results
 

Based on a reading of the project proposals, four principal
 
programmatic areas were identified. These are listed below.
 

- Humanitarian projects including major sub-areas for 
institutional feeding and structural adjustment; 

- Human resource development ;projects including major
sub-arc-as for education (school feeding) and health 
(1,1CII) ; 

- Economic develo.ament ing aca ,-road range of activities 
from Food for Work to village self-help to cooperatives to 
food transformzation; and 

- Emerc-encies including floods, earthquakes, drought, 
refugees, and cc forth. 

Clearly, th:e categories contain room for overlap, and in 
additicn, almost two-thirds of all projects had multiple 
object ivc-c. 

The table bc-low presents the proportion of projects with 
objectives in the different programmatic areas. 

ABLE 1C. Categorization of project objectives 

1983 1984 1985 1986 1987
 

Human itar ian 
-Institutional feeding 50% 39% 39% 26% 55. 
-Structural adjustment 20 26 23 16 13 

Human .esource Development 
-Educaticn 60 57 34 48 58 
-'Iealth 45 26 36 57 47 

Economic Development 25 22 14 26 30 

Emergencies 10 17 43 47 13
 

While there are no obvious trends in this table, the data
 
suggest several considerations linked to the intended results in
 
the field.
 

First, while in the most general sense, the project 
objectives are limited to feeding the needy, the different 
categories indicate not only the complexity of translating 
abstract objectives into specific projects but also the inherent
 
constraints of multiple demands on limited supplies of 
commodit ics;. For example, to the extent that the 416 program 
attempts to respond to emergencies, other categories of program
 
objectives will probably be adversely affected.
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Second, while the table demonstrates the potential

flexibility of the program, it may also indicate certain limits 
on this flexibility. Comparison of 1987 and 1983 may suggest 
that during a period of ccmmodity uncertainty, projects favor
 
more traditional objective , (institutional and school feeding)
 
over less traditional objectives (structural adjestment and
 
health). S"tatcd somewhat differently, efforts to shape the 
directions off the program can probably only occur during a period
of commodity stability. 

In the n(d, the categorization of project results (or -. ere 
accurately anticipated project results) show the difficulties of 
attempting to coine limited objectives, flexible programming,
and indefinite rcsources. That the 416 program basically
succeeded in so to viability the and-o attests the of idca to 
the resourcectnc s -f the cooperating sponsors. 

Representat cnc.,- of the Projects 

:hje. te Lrvio. section addressed the cjuestion oL what 
results should bc looked for in the field, there remains as well. 
the uestion of where to look for these results. That is, the 
search for results must distinguish between two quite different 
sets of circumEtances based on whether the cooperating sponsor
had a single ac reement or -iul tiple agreements under the aegis of 
the program. 

of the 72 cooperating Sponsors, 43 (or 60%) had a single 
agreement under the program; of the remaining 29 cooperating 
sponsors, 11 ,ad two agreements, 9 had three, and 9 had four or 
more agreements. Of the former group, virtually nothing is 
known of their results, and their program emphases must be 
inferred from the program p-oposal. Information on the latter 
group exists pLrimarily through the field studies undertaken by
this evaluation. These field studies concentrated exclusively on 
the latter roup and within that group primarily on cooperating
sponsors who had at least three agreements under 416. Overall, 
the coo!perting sponsors evaluated in detail by the different 
studios represent an eighth of the cooperating sponsors, a 
cuarter of the agreements, and a half of all commodities.
 

Clearly, the program, s which were evaluated comprise a 
significant part of the 416 program; just as clearly, they 
constitute a distinctive version of it. n a year-to-year basis, 
there were differences between the sampled and unsampled 
projects; for the total period, two major differences stand out. 
First, a s.ignificantly higher proportion of the sampled projects 

-were en a'.ed.] in human resource development activities (641 to 
38%). Second, a significantly higher proportion of the unsampled 
projectsz;.-r engaged in emergency activities (34% to 12%).
:Iu~manitarian activities (30% to 32%) and economic development
activities (21% to 246) were virtually identical between the 
unsampled and the sampled projects. 
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The field studies which represent the best source of
 
information en the 416 program also probably represent the 416
 
program at its best. That is, the sampled projects were of
 
relatively long duration, with relatively stable (until 1987)
 
ccmmodities, and in program areas clearly compatible with the
 
development of flexible approaches.
 

Heasurenent of Project Results
 

In the same way that a description of project activities
 
required some categorization of the different types of projects,

consideration of the effects and impacts necessitates an
 
organizing framework. This report adopts the hierarchy of
 
results, i: alied y AID's analytical framework and organizes the 
cesults in terms of in:)uts, outputs, purposes, and goals. 

IDi . Unlike many other kinds of assistance, food aid has 
the potential to generate additional resources, or inputs, which 
may then produce additional outputs. The effect of the 416 
prog raw on the mobilization of resources is well-documented in 
the countr'y studies, both with respect to human and material 
resources and with respect to financial resources.
 

First]y, the 416 program has contributed to the mobilization 
of both humIan and material resources. The Peru evaluation cites 
the community kitchens (cgL]_), "organized by women's clubs 
to provide an efficient cooking and feeding center using pooled
material and human resources." (page 10) The Mexico cities 
instances of voluntary labor and the contributions of service 
clubs such as the Lions, Rotary, the Order of Malta, and so 
forth. 

Seconc]l, the 416 program has generated significant 
additional financial resources, both directly and indirectly. 
Directly, the contributions required of beneficiaries in many
 
instances and, in the case of certain U.S. PVOs, the monetization
 
of portions of the food, represent considerable resources.
 
Indirectly, governmental contributions in the form of customs
 
exonerations, rail transportation, administration, and the like
 
represent significant contributions to those in need which might
 
not otherwise have been made. 

While data on the value of human and material resource 
contributions are difficult to calculate, and data on financial
 
resource contributions are incomplete, there seems no question

that the 416 program generated considerable resources over and
 
above the value of the commodities. In this respect, the
 
commodities constitute a catalyst for the generation of other
 
resources, and since these additional resources are directly
to.;ard the most needy, the 416 program had a certain multiplier 
effect. 

Qgt. - In the first instance, additional resources enable 
an implementing agency or a cooperating 3ponsor to improve its 
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management, thereby becoming a more viable and creative
 
institution. In the second instance, improved agency management

should translate into the initiation, improvement, and expansion

of services. The synergistic nature of these different outputs
 
is suggested by the Mexico report's conclusion that
 
"participating Mexican PVOs have 
improved effetiveness,
 
stiengthened development programming, broadened coverage and
 
volunteer activity, and mobilized new donors." (page vii)
 

'lie .fi-cr nF VA'na resvour-c* nn the cooperating
sJonsur is must ciarly dwinontLated in the cases of DIF and the 
GovULnmcnt cf Tunisi. in the former case, the report notes that 
one Af te outcomes of 416 has been "the institutional
 
rehabilitatiun of DIE into an effective leader of the national 
social deveiopineri: &Viort." (page vii) In the latter case, the 
evaluation a Ujues chat the 416 program helped "to ensure that the 
cO iio feeding ')S-OL- LulS WeLe not only on sound footing but 
possessed adjcjuatc infrastructure, trained personnel and had a 
sufficient Lran yori capability to maintain an institutional
 
integrity well into Tu future." (page 19)
 

Examples oZ the initiation, improvement, and expansion of 
services abound in the evaluations. The best example of 
initiacin', services is that cited in the Peru report and stating 

the principal role of the feeding programs seems to be
 
that of pro!mioting community organization, the
 
establishent of woen's clubs, building of community

r.i"chita, and have brought health services to 
communities chat would not otherwise have been exposed
 
to them. (paye 16)
 

improvement of service deliVery has generally involved the 
addition ofucrLain complementary activities, notably health 
education. Expansion of services has tended to be extensive
 
rather than intensive, sometimes promoting maxi ,ization of
 
coverage to thQ detriment of optimization of services.
 

j.OUQ.. The impacts of the 416 program's food and the
 
complementary activities associated with it have been both
 
directly productive and non-directly productive. In the former
 
category are activities such as family gardens, animal raising
 
projects, income generating projects, and the like described in
 
the Chile report (page 18), the Mexico report (page 107 and
 
elsewhere), and the Peru report (page 14). in each of these
 
countries, food has been used to promote economic independence 
amoiC the poor beneficiaries. While the reports indicate that 
such activities are widespread, descriptions tend to be anecdotal 
rather than quantitative. 

In the category of non-directly P[onuct ive Project are those 
wh icih rely on food to increase the knowledge and change the 
attitudes and practices of the beneficiary pcpulations. Reports
from each of the countries acknowledges the incentive effects of 
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food, particularly with respect to health and education. Food
 
has both brought families (an, especially mothers and chi!dren)

into contact with services anj kept them in contact, though the
 
Chile study indicates that this may be less the case with respect
 
to health. (page 18)
 

Whether in the short-term or the long-tcrm, the 416 program
 
has contributed to the increased productive capacities of the
 
beneficiary jop'uloticns studied.
 

___. Fase. in ;art on the categorization of project
objectives notod earlier and in part on data collected by the 
fie-d studi,'us, 41G pc-ooram achievements have beon organiized in 
terms of their contritution to socio-economic developnent, rheir
 
effect iv~nc.-.: in a~iu',iating the effects of emergencies, and 
their pclitical ipact.
 

Of t oIse tb r &- cDZLgarics of im act, the lrgest amount o 
data exists for thM first, which c)mprises nutritional and health 
status, edctic a I n-vc]opent, and economic ocvelopment With 
respect to nutritional status, each of the ev:] uationz attempts 
to assess th. irpact of the 416 program with radically different 
results. _ Chile proqram, and in particular PNAC, presents the 
most comp ruhc n.e data with respect to malnutrition, and these 
indicate Chile's "imprLcsriv maintenance" of nutritional status
 
during tleir c o-ic crisis,. (pages 5 and 11) The .exico
 
program presents no such systematic data, but SHARE undertok an 
e-valui whluich founG that "the )rogram had a positive and 
significant Afoct" on nutritional status. (pages 60-61) The 
Tunisi re ort tatna that "no studies exist to support or refute 
clais to i-Trc'.'d ctatus under the programri," but that "reliable 
anecdotl t[oprts arc that far fewer cases of malnutritiun arc 
being seen in hospitals today." (page 17) Finally, the Peru
 
report concludes that "ration dilution in the past makes it 
extremely doubtful that the food has had an impact on tA, 
nutritional status of the beneficiaries." (pages 16) 

None of the other aspects of socio-economic development 
exhibit quite the range of measures and results PE nutritional 
status. In fact, data regarding health status, educational 
development, and economic and community dovelopment, all consist 
of descriptions of activities rather than of impacts.
 

With respect to the efFectiveness of the 416 program 
i 
alleviating the effects of emergencies, the field studies 
examined the cases of Chile and, cspeciAlly, Tunisia. In both 
cases, conmodities arrived later than drsire6 but not so late as 
to b usclcss; this rosult, combined with earlier discussion of 
the delays may not he the cost appropriato response to an 
emrency requiring fast re.sponn. Becau:e in Tunisia the 
heneficiaries were populations affected by ocnoric adjustment 
measures being tMkon dur ing a period of drought, (page 18) the
 
evaluation wa.s.,s concerned with rea sures such as the number of 
lives potentially saved than with the econom ic impact of wheat 
distribution to the needy. U.ing the value of the wheat, the 
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evaluation concludes that during the two month distribution
 
period, the wheat "may have constituted 17% of available
 
resources for consumption." (page 18)
 

Feasures of the political impact of the 416 prograD are the 
most difficult to conceptualize, but two aspects need mention. 
First, with respect to the positive benefits for the U.S. image 
abroad, each o the evaluations mentions the favorable publicity
generated, even if, as in the case of Mexico and to a lesser 
extent Chile, the traditional markings are absent. These two 
cases also offer the , that commodity instability and 
particularly the oanner in which it is handled will rapidly
attenuate this impact. Second, with rcspect to U.S. foreign
policy coais, tI re *ecvs.ittle doubt that, over and above the 
ipacts noted ahov, the 416 program has contributed to the social 
and politic.l st l ]itv of a number of countries. Indeed, the 
case of Chiln ptn W.( an example of where the symbolic value of 
the tocd .ayhav- been 'ore important than its real value. 

Results Reviitod 

As :,,t be. expect ed with a program which was by definition 
temporary and tv nature 0 bpj, the emphasis was on short--term 
effects rather than long-term impact. Project objectives evolved 
as opportunitien &rcsented themselves, and evaluation measures 
were never a real priority. For these reasons, appreciation of 
the results of the 416 prograv in made difficult. 

On ti_, (),} "'and, the sample of countries evaluated probably
ore-.nt- to Lest case for the 416 program, ond even so is not 
without ni nifictnt difficulties. Apart from the ,uestion of the 
lack of ncninuL. j impalct progrm, questic': e uf the tnc n,,
of cooperating Eonsor capability and commedity stability need to 
A :Qdre rec Whiic reports from Chile and Mexico describe an 
extremely co.petent institutional network, the Peru evaluation is 
hardly £].ttoring. To the extent Chile/Mexico or Peru represent
the norn of t0e cooperating sponsor, the results may k.o better or 
worse tan those described here. Finally, regardless of the 
competence of the cooperating sponsor, the phenomenon of 
commodity uncertainty reduces the impact of the program. 

VIAL CONSIDERATIONS 

Reexamining the three questions which have provided the 
organixing structure for this chapter, it seems that they might
also have been pos ed in a slightly different manner. First, 
rather than a:nkiny what happened, a more appropriate question
might be ''hc ; ( ro rai, in, 416? Previous discussion demonstrates 
that the 416 rjriJrn ,volv.d purtly as a function of Washington's
effortn to, (.0lin, D )roprJte activities in the ficld hut also 
pa rtly Ar.a f unction of thc field's efforts to inf]uence 
Wash in jt-oon ' .Q ic.. 

Swund, rather than seeking to understand the tranulation of 
legislative intent into action, a nore appropriate question migh t 
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simply be why was the A16 program run as it was. The response
 
depends in part on the answer to the previous question and in
 
part on the niche which the 416 prcgram created for itself.
 
There can be little doubt that the program's characteristics
 
responded to a real need on the part of Pashington and the field,
 
and if the program never turned out to be exactly what either
 
side thought it was: or should he, it retained enough advantages 
to be politically vialie. 

Third, rather Han a-dinqj th cooperating s.ponscors

account-able for o . ,ctivr 2 ',hich may not have been made clcar to 
them, a wore,aproriate quetion night he how the.' were able to 
acomplith what thy did given the imprecision of tAe pr~j ran. 
Becausoe to cc 41C :)roc.ram wao a progra;r for which expectationa
could so napi]3.' be a oused and for which com.ocity constraints 
would ine.vitab,:, foIow, cylc:mntation could be especially
painful. 

In the discussion which follows in the next chapter, the
 
report returns to these questions and the issues which they
 
in;ply.
 



CHAPTER III: ISSUES ARISING FROM THE 416 PROGRAM
 

Hany of the issues concerning the 416 program are apparent

in the discussion of program results contained in the previous

chapter. This chapter seeks to categorize them in a slightly

different :vanner and to present additional information in order
 
to increase understanding of their complexity. First, a broad
 
set of cste<ories attempts to organize the issues in three
 
diffc r.nt ways: 

-those isses resulting from the historical circumstances of 
the procram; 

-thosc issues associated with the roles and responsibilities
of the i.yle.nenting structure.; 

-those issues relating: to the notion of fit between 
ensficiir needs, pro,'ram design, and the capacities of 

the assisting organization. 

Second, 'within these broad categories of issues, discussion will 
focus an ecific issues susceptible for improvement. The 
chapter will cemontrate that the interdependency of the broad 
categori<s ccnplicates resolution of the specific issues. 

ISSUE ARISING F5L TIF HISTORICAL C[RCUMSTANCES OF TUE PROGRAM 

These ues are of two sorts. There exist firstly those 
issues which have been built structurally into the program over 
tim:e throuh the i'gislation and thruuu:h the relationships
create Ky the impleomentation of the legislation. These iAsues 

'entalrepresent f. n q:uestions on which there has never existed 
full agreement. There exist secondly those issues which arise
 
periodically and which 
exacerbate the structural issues.
 

Structural issue 

Three k in of structural issues involving program 
rescrces, ,program emphasis, and program control have dominated 
the implementation history of this ,program. 

S0,0UL1_S. The residun! not uro of the commodities available 
for the 416 program means that foreign donations will have the 
last claim on existing stockz after sales and domestic donations.
 
There exists, therefore, between ATD/!,; and USDA (and more 
correctly the Commodities Credit Corporation) a fundamental 
differenc< with respect to the commitment of resources. Given 
CCC's legislative mandate with respect to its surplus commodity
.ssCts, it will seek to ma.iize the proportion of stocks sold 

- 32 
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and, in the event of foreign donations to minimize its costs.
 
Where this priority runs counter to AID/W's programmatic
 
commitments, there must clearly be disagreement.
 

L]OhA~iL. The objectives of the 416 program serve as well
 
to delineate differences between USDA and AID/W with respect to
 
program emphasis. Throughout the history, USDA's primary
 
interest has been in the objective to reduce surplus stocks while 
AID/W's has been in the objective to feed the needy overseas.
 
Programmatically, these interests are reflected in the two basic 
documents necessary for approval of a particular project, the 
agreement and the plan of operations. The agreement represents a
 
contractual a::reement to deliver specified quantities of
 
commodities ot agreed upon dates; the plan of operations
 
represents a statement of intent for the effective use of the
 
commoities. That USDA should focus most carefully on the
 
document with clear !coa1 status while AiD/U should be most 
concerned with the progra, description speaks to the different 
program emphasis (ach acency brings to the program. 

QDLQ1. In the beginning, 416 was exclusively USDA's 
program, but it did not remain so for long. Early on, AID/W 
argued that it should have increased program implementation 
responsibilities by virtue of its experience in food aid, its 
existing staff in the field, and its technical review
 
capabilities in Washington. Since 1983, a series of memorandums
 
of understanding have been negotiated which link the two
 
agencies. From AID/W's point of view, the operative sections are
 
those which divide the labor, retaining program Leview and
 
monitoring responsibilities for itself and assigning logistical
 
responsibilitits to USDA. For USDA, the operative phrase of the
 
ifferent memorandums is that which designates AID/W as the agent
 

of CCC to carry out certain responsibilities and which thus
 
retains overall responsibility for the program for USDA.
 

Put in the best of lights, the subsequent implementation of
 
tie 416 program may be seen as a continuing effort to accommodate
 
these differing points of view; put in the worst of lights, it
 
may be seen as a permanent battle for turf without regard for the
 
consequences in the field. Whichever view is subscribed to, and
 
the truth undoubtedly lies somewhere in between, these issues
 
remain as critical today as they have since 1983.
 

Exacerbating Issues
 

If each of these structural issues has been a more or less
 
constant source of misunderstanding and contentious discussion
 
between the agencies, why have they not been obvious? A possible
 
answer lies in the nature of the resource on the one hand and in
 
the existence of an issue on which these differences could focus.
 

Stated somewhat differently, commodity availability and
 
monetization have been issues surfaced periodically and which
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have crystallized many of these underlying issues. Table 12
 
graphically demonstrates the importance of these issues of
 
commodities, contributions/use of monies, and management.
 

bQJQ'I~Ii~J ,ty. As long as dairy supplies existed 
in sufficient quantity, most of the fundamental differences could 
be resolved. Once there were competing claims on limited 
resources, tIesC fndamental differences could not be glossed 
over. Discussion over the availability and commitment of 
resources quickly became a discussion about the emphasis of and 
the control over the prejram. 

The ensuin. sU rtmuqle rvolves around the question of whether 
the aency centrolling the Eu-ply of commodities or the a:ency 
controlling the ea,,d or commodities really determines tKc
 
procral amphac is. in this context, the debatu about leg ilatcd 
:min i , . ua'ntities and the questions of what they ought to be,
when Ly can -, announced, whoether the agreed-upon minimums can 
he comm[n ic [-a to the fi I! , and ;o forth take on rcal 
significance. At the heart of the matter is the issue of whether 
Section 416 can reduce the effects of the inherent com;:modity 
uncerta inty. 

'onketlij _g . Discission of the financing of complementary 
activities and of monetization represents in Dany ways a 
touchstone for the reiationshi ip between AID/W and USDA. in the 
first instance, the issue involves a matter of principle: Should
 
recipients Rver have to contribute financially in :rder to 
receive donated food? The arguments for and against depend
 

-larqely or the charcteristics of the recipiaent;, And the answer 
h;as never been Arfinitively Euttled. 

in the second instance, the issue involvcs the uotentially
politicl :atter of whether the sale of commodities in oftentjres 
sensitive foreign markets should hn undertaken by PVOs or through 
the established mechanisms of the CCC. 

Finaly, the issue involve tLhe practical matters of whose 
funds are involved, how they will be used, and how they Ai he 
accounted for. From AID/,:'a point of view, ,onetized c:ummodities 
represent additional developmunt resources of increas ij

importance in a period of dcclininq budgets. From USDA's (or 
more accurately CCC's) perv;_,ctive, co::moditios reopresent assets 
of a private corporation which by,,law must account for them. 

In summary, tiee i csues arising from thu hitorical 
ciicun-tancos of the prcyJran provide0 the context for t:he other 
two r.ajor :et: of irsue-. Their effect on the :anancn<. of the 
program will Ve seen in the next section; the impact of 
manage;rent on th o0erations in the field will be examined in the 
last Lection of this Tha wptur. 

It is i:.nd rtan'_ to note that ill of these issues involve 
significant questions over which reasonable people can disagree. 
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Nevertheless, despite the fundamental differences of opinion
 
about the intent of the legislation and the desirability of
 
certain program options, the agencies have managed to implement
 
Section 416. They will, however, continue to experience
 
sometimes inordinate difficulties until these differences of
 
opinion are resolved.
 

ISSUES PERTAINING TO THE RELATIONSHIPS OF THE IMPLEMENTING
 
STRUCTURES
 

These issues primarily concern the management of the 416
 
program both in Washington and in the field; they link, 
therefore, a general context and its specific consequences. That 
is, the notions of structure which implies permanence and 
relationships which imply predictability were insufficiently
addressed by a program which was to be temporary; wheri the 
program could no longer be qualified as temporary, the structures 
and LrelaLionsilips were inadequate for effective implementation of 
the program. 

The discussion which follows is organized around the four
 
basic tasks of management: planning, organizing, staffing and
 
directing and controlling. Each must be examined both from a
 
Washington perspective and from a field perspective.
 

Planning
 

At issue in much of the debate about the nature of Section
 
416 is whether it is a program or a set of discrete projects;
 
this, in turn, is linked to the inherent uncertainty of the
 
commodities and to the question of planning in such a context.
 

A nong the Washington agencies, the questions of whether to 
plan and how to plan for the use of 416 commodities have never 
been resolved. The result has been 

- an absence of long or even short-term goals;
 
- multiple and sometimes contradictory objectives;
 
- a lack of priorities for country or program selection.
 

Under normal circumstances, this result would constitute a
 
planner's nightmare, but since the program has no direct future
 
budgetary implications, the consequences of the situation are not
 
immediately apparent in Wlashington.
 

The consequences in the field are apparent, however, and are
 
best illustrated by the case of Chile. After the legislation of
 
1985 permitted multi-year planning, Chile submitted a five-year

plan for Section 416 activities involving, as the country
 
evaluation states, "a gradual reduction in the size of the
 
program and a shift of allocations from Government to the PVOs."
 
Despite this careful planning, Washington remained unresponsive
 
and the result has been "a Section 416 Program ... divorced from
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meaningful fiscal year planning." As a result, the Chile study 
concludes, "agencies are using commodities as and when they

arrive, but no longer include Section 416 donations in their
 
planning" (page 8).
 

Both the Tunisia evaluation and the Peru evaluation call 
for
 
multi-year planning as well. The .exico evaluation, arguing that
"Section 416 can be serious business only with some multi-year 
guarantee of food availability," (page 116) pinpoints the 
difficulty of multi-year planning, namely that planning without 
the assurance of :ove level of resources is an exercise in 
futility.
 

In the finil 3nalysis, two 3spects of the issue of planning 
must be addressed. The first concerns the source of the 
incentive to -lan: until and unless incentives for planning exist 
in Washington, planning in the field will occur in a vacuum and 
will probably consist primarnly of planning around 416 
commodities and not for 416 commodities. 

The second concerns the information necessary to plan:
whether or not Uashington eventually resolves this issue of 
planning, it rust Aprovide increased and improved guidance to the 
field with respect to developments in the pLogram. If broad 
guidelines outlining objectives and priorities are not possible,
then detailed information :Just be made available in order that 
cooperating sponsors be able to undertake their own dlanning in ai 
meaningful way. 

Organ izng 

Working backwards from the field, the organization of the 
416 program, must consider three broad steps: 

- From receip)t of the food in-country to distribution of 
the food to beneficiaries; 

- From rcceipt of the fully signed agreement to receipt of 
the food in-country; and 

- From receipt of the proposal to receipt of the fully 
signed agreement.
 

Each of these steps involves different organizing principles and
 
must be considered separately.
 

-. With the caveat of the
 
representativeness of the countries evaluated 
(as noted in the
 
previous chapter), the organization of the different cooperating 
sponsors in thIie field seems to have been exemplary. The Mexico 
report concluded that 

all -ponsor agencies visited and the individual offices 
through which they distribute commodities have far better 
logistic systems, recipient records, and trained staff 
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than are common in most other AID-assisted food programs

in the world. (page 97) 

Similarly, the Chile report notes that 
"all three organizations
 
target 
food and other services well, manage food distribution
 
p)roficiently, and collect the 
information needed to measure
 
impact and keep donors informed." (page 17) 

More serious problems were found in Tunisia and in Peru, 
linked principally to offloading of stocks and beneficiary

selection in the former case and ration quantities in the latter
 
case. In both cases, the reasons may be attributed in part to
 
actions elsewhere in the organizational sequence. In the
 
Tunisian casc, problemis were related to the step between
 
,'ignature uf the agreement and receipt of the commodities 
in-count"v, that is the organization of the shipment and receipt

of the commodities.
 

In the Peruvian case, the report states that ",,any of these 
problemns (of ration qutantitics) stem from lack of fiscal yearprog ra:t;ming -procedures for the Section 416 program and commodity
uncertainties inherent to the program." (page 13) The result has 
been that 

Rations change from year to year (depending upon

availabilities) and ideas do not become fixed 
 in the 
minds of handlurs as to who gets what (and why), nor 
the concept of what may be sufficient to have a health 
i,, act. (page 13) 

TheIexico report thatargues "Advanced Developing Countries 
offer the mcst appropriate setting for Section 416 projects," and 
concludes that 

,'.'hile few ADCs can match Mexico's institutional framework,
human resources, and private capital, all can integrate
the temporary commodities into existing programs more
 
effectively than less developed countries. (page 109)
 

If Mexico's characteristics were to be adapted as general

organizational qualifying criteria, many countries would
 
obviously be eliminated, but implementation problems for those
 
that remained would certainl.y be reduced. 

.. This step in the
 
organizational sequence was most certainly the 
least studied by

the eva2l at ion. In practice, once the agreement has been signed
by all three parties, it is transmitted to USDA's Kansas City
Commoity Office (KCCO), which carries out CCC's legislative
responsibility to supply the com.-odities for approved programs. 

KCCO's procedures for procurement and shipment of 
commodities are well-documented and the export schedule provi0es 
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a detailed description of the steps required. Problems related 
to this step in the organizational sequence had less to do with 
KCCO than with the inexperience of certain cooperating sponsors 
on the one hand and the unjustified expectations for rapid 
delivery of commodities on the other.
 

The inexpericnce of some of the PVOs new to food aid was 
evident in their unfamiliarity with the procedures necessary to 
initiate the coiw.iodity flows. For instance, there were often 
delays because the cooperating sponsors did not realize that they
had to identify a freight forwarder before othecr steps could 
occur. Othererwere sometimes either not well-exlained byaects 

:XCCO 

the USAIDs or TAD rc:presentativec or not well.-understood by the 
coopc r t iinn, on- r s, 

Due inr part to their unfaimi iarity with established 
Proccdurec, cooperat ing sponscors often complicated the work of 

by rejuesting specific types of commodities or by changing
the del ivery dates of these commodities. The former problem is a 
relatively recent one, linked to the increasing range and 
presentation of comodities offered under the 416 .program. The 
latter is of longer duration and is linked to long approval times 
and fiscal year deadlines. 

Of these problens, the last is the most acute, since it 
creates expectation, in the contractual agreement that after long 
approval delays, delilcry of the commodities will occur almost 
instn-t aneoUly . That is, more than a few agreements have their 
initial delivery date in the same month or the month following 
the signature of the agreent. This sets unrealisFtic 
expectaticns for XCCO as ,.'ell as for the cooperating sponsors. 

I . ._oa L QJsZ :C i j2Lu The evaluat ion 

resorts from the field are virtually unanimous in their strong 
criticism of this rtep in the organizational sequence. While the 
structure for 416 1proposal review, namely the DCC, was the same 
as for Title II programs, it did not function adequately in the 
case cf tL is program. In particular, criteria for assessing the 
adequacy of a proposal seem to have been almost arbitrary and 
information concerning the whereabouts of the proposal in the
 
review process almost nonexistant.
 

Despite the fact that Regulation 10 outlines in some detail 
the kinds of information that must be included in a Section 416 
proposal, it obviously cannot spell out the .quality of the 
information required. What constitutes an acceptable plan of 
operations requires the judgment of a variety of participants on 
the DCC. T71hat is striking in reviewing the 130 or so agreements 
is the disparity in the quality of the proposals. They range 
fron" 2 to .00 pages (including attachments) and the long 
proposals do not seem to have been more )cersuasive to the DCC 
than the shorter ones. Despite the sometimes frequent cables 
rec'uesting additional informaticn, plans of operation were rarely 
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substantially modified. In short, without adequate review
 
criteria, a completely justifiable review process became 
needlessly tedious and unaccountably long.
 

Compounding the difficulties of the review process was the
 
lack of information concerning the progression of the proposal

through the different steps. hile thc Cdelays were fru'trating

and dismaying to The cooperating sponsors, the lack of
 
information was infuriating. The amnDiuousnes,.; nature CI te
 
procear; encouraged -)arallel efforts, through Congress and 
 even 
throuCh the Prc1ident, to JetermAine where the proposal was and 
whCen it would b aL"prLeVd. Not a few proposals lay dormant for 
months_, only to be La)idl.y resuscitated and approved. A r.ropoosal 
rev iew procc: ,-.th c lear step.- and max imu delays would iuavo 
resolved -,%an'' c[ tc problems. 

In ru;.;, ,uotinc the conclusion of one of the program
evaluators, "it isL difficult to separate (the organizational)inadequacies of country programs from weaknesses inherert in the 
416 concept and ,;ashington admin istrat ion of it." (page 2) On 
the one hand, 

because programmers relied heavily on the best existing
instituLion and infrastructures;, commodity distribution 
ias usually reflected tuIe countries' hijhest cajubijtlies.
Even in 0!exicc, where some U.S. PVOs nt:_w to international 
accivitics became sponsors, local operations soon reached 
aCe-',_ e or superior levels. (page 2) 

On h1e other .C. , aE- the or ev iouL section notecl, AID, USDA, 3ncd 
tha o. .r a cf t'e- DCC were ,na hle and :roably to some extent 
unwiliinj to orcani'e themselves to overcome the weakneses and 
contradictions- of thie prcerram. What is unfortunate is that 
"these limitnions, and the failure to deal explicitly with them,

'clearly reduced effectiveness of 416 progra. in the four 
countrics evaluated." (page 2) 

Staffing 

From the inception of the 416 program, the crucial role of 
staffing the program was recognized. As outlined by the initial 
guidance cable of 1983, three principal- tasks were iocntifihd: 

- close coordination. . .in the development and approval 
of Section 416 projects to assure that they complement
other U.S. assistance efforts; 

- program management and control; and 
- verification of the effectiveness of so)onsor control. 

syst em s. 

The guidance cable .;as most explicit with respect to the 
assignment of the lattcr tw;o tasks, with cooperating sponsors and 
recipient governments to be used "to the maximum extent possible"
for the second task and "U.S.G. representatives" responsible for 
the third. Precup.mably, the first task was to be shared by 
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Washington and the field, but the division of 
labor was never
 
made clear. By and large, the conclusion of the different field
 
evaluations aL staffing by the cooperating sponsors and
 
recipient governments was generally more than adequate, but 
that
 
confusion about responsibilities among Washington agencies and
 
between Washington and the field combined with a lack of staff 
resulted in ineffective support for the projects.
 

Evaiuatiun of staff pterformance of the cooperating sponsors 
ranc e from praise for the Chilean and Mexican programs to guarded
commen.-Idation of the Tunisian program to rescrvations about Peru's 
abilit to . the 416 program. 5ecaussc- suchstaff de,,uately
j udgment s in'.'cl.c hundreds of distribution sites and thousands of 
persons, t: .u.t obviously be accepted with nrudence. . closer 
aprial of the Afican esperience would probably be needed in 
order to det r- the rance tasks and the ofof levels 
proficic-nc,, re-"frd o mer-onnel in the ficld and the
 
a.... 7 uch ocrsonne]. .preciation of staff
 
Derformance of W:;shin ton-based personnel was not nearly so
positive. ? th e mo.t part, they were viewed from the field as
 
sources c. annovanc i
:-i-' and the worst case, sanctions 
(audits and ,susensions).Certainly, not all of the complaints 
were c1m"lt st ,ashington athe victim of 
staffin,. ?robl"c,- bo1t-h with resp"ect to the number of sta f f and
with rospect to the division of labor between AID/U and USDA. 

Bloth problms Cate from the early of the 116da.'s program
an, invclve! -''-tions of 1be t com-etcnce an control. IT 1983, 

, ue¢ rnot onl USDA the rAI / aiT t:a n, .id lack nece-s -r,, n u mbe-) o f 
ersnne abroad to i Eentrogram but also that its few 

representt ives ar, uad were moe attuned to seek ingy ioproved U.S. 
ag 1ltu4- c:Tport mrkctz thann to designing: and ipleting
food a.siotanee prejects. While this arcument .wa n..niab!',
true, its corollary that therefore USDA staff in a-h ington 'oere 
not in a-posit ion to run the program was never accepted by USDA. 
Neither USDA nor MID/U'.-4 was ever able to a'point their desired 
num er of program personnel, and the establishment of essentiall,,
parallel revie.., and Processes .. limitedapproval iss.pated th 
staff t im.e. 

Recent decisions taken by AID/ to distribute country
responc;ibilities for 416 and to moniter the poremosal review and 
approv-l process need to be monitored in order to determine 
w"hether e/ey will be suff icin-t to imorove staff perfor:ancc. 

Becauuse of the staffing problems in shington, certain of
the tasks which were to be accomplished there fell to the USAIDs 
and enSassi. The field evaluations -are unanimous in their 
praise for this personnel; while unable to dedicate even a
majority of their time to the 416 program, it seems clear that
their interventions have been timely nd helpful. Both a more 
careful analysis of the distributicn of tasko WashingtonWctccn 
and its field offices and a determination about the need for 
additional staff should be undertaken. 



41
 

Directing and Controlling
 

Three interrelated issues were addressed by the field 
studies and concerned whether data were collected, whether the 
analysis of such data was incorporated into certain management
decisions, and whether the data were systematically reported to 
Wash ington. 

As to the coillactien of (ta, the field studies indicate a 
range of resionc;es. The Chile report notes the ccuntry's long
experience with food aid recordkeeping and states that MaLt are 
collected on a roj2al.r t-aris (page 10) At the other e.t ren is 
the cvi . cf Tuni.i a where the evaluation observes that "the. 

syster crihed in the Ar,.monthly repcrtin, te n-t cwr. 
ir r ctical, not requir-d h/ 416 and ce-rtainly not carried out." 

Bth He.15-16)ru report and thie Mexico repor t note 
the divcr<nit- of at - col] tion . ' 5ems. The Peru report argues 
that the .eor-i.g sy. or, for nonitoriny the 416 proj t: needs 
. .plific -. n and -'o e appropriate indicators (page 16), while 
the nexico revp 03:0Er that "the t.'pcraty nature of Section 
416 -upport,i c.rrayes development of evaluation ,'ytes related 
to it." (page 96) 

In short, in torns of the collection of data for purposes of 
monitoring and cvaluation, data appear to exist though not in a 
fashion which would permit comparisons from country to country.
Use of data fot irnage ent of the projects also sees wice.Eread 
in the irlctnd cunt e. Even in Tunisia, the report states 
that "monitoring stof detected problemsr- of sales and faulty 
Ointributinn, were <.i 1 ai to help solve :roblerm, nd repoted
through ± syitwenatic [I -i:w-.p mechanism." (page 15) In Chile 
and PerL Gat. were incorporated into decisions concerninc 
beneficiari ., and in e, icC. Le rt.ain organizations have already 
exan.ined thev tm n:a eftcts ef food term inta nn t:h-ir 
activitics. 

v':,r. .l] of the projects have been deficient has been in 
fulfilling, th ir reporting requirements to Tashington. Ne 
cooperatini Lansor has systematically submitted the periodic 
reports described in Regulation 10 and included as a requirement
in the contractual agre-.c nt. Civen tLie limited staff ano 
supervision budget of the pioi:n: in Washincjton, it is not clear 
that submission of these rnportL would have resulted in i"proved 
management of the proyram, but it certainly would have 
facilitated occasional evaluation. 
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ISSUES RELATING TO PROGRAM FIT
 

Certain analysts have argued that successful assistance
 
efforts require "a high degree of fit between program design,

beneficiary needs, and the capacities of the assisting

organization." (Korten, 496) Presented graphically as a kind of
 
triangle, the importance of the interrelationships becomes
 
clearer:
 

prog ram
 

beneficiaries organi2ation
 

Each of the crogr TI ements is thus linked to the others in a
 
mut tallyc uin forcin ::.anne,,.ihich cver time may rCven assume 
sign ificant po1 itical proportions. 

The most succinct c::amicl of this phenomenon is cited in the 
Chi--' - .ert ',:hrrre school feed inc 'pre rans, run by organizations
of eat co,jetence, have provided milk to children for many
'ears. Su-n up the interrelationship of the program elements,

the r ert LL that the "longstanding national commitment to 
a daily glIa ss oI mi 1 for cvery child. .[means that] serious 
ooliticai cons c1nces are expected to follow any atterpt to 
elimiuIat- ilk." (page 24) Stated in terms of the prograrm
elements _bove, elim.ination of milk ruptures the organization's
(P:AC) iity to prcvide a program (school feeding); disruption
of the_rocr . mans that beneficiaries (school children) will be 
de*rived<,w the nutritional value of a glass of milk; and the 
credibility of the organization's commitment to a particular
population will be called into cjuestion. 

,-Oi e the exapple above suggests the potential risks 
inherent in the relationships, the field studies mention a number 
of exan-pes of programs which have gained momentum in the same 
manner. %hat is at stake in this notion of fit is the issue of 
interdependency and whether it is qualitatively different from 
the dependency which so many food aid programs seek to avoid. 

The difference between the two ideas may be by adding
seen 

some details to the triangle above:
 

program
 

technical
 
activities capabil.itics
 

kind/quantity
 
of food investment
 

source of
 
beneficiaries 
 food credibility organization
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Dependency, as addressed generally in the field studies, seems to
 
entail three separate but complementary ideas:
 

- of a beneficiary population whose nutritional status is 
linked to certain types and sources of food; 

- of a programr whose technical capabilities and 
activities depend en food; 

- of an orcani:ation whose finances and credibility are 
invested in food. 

Interdependency L-oc:uc. , c n: 

the 1_vc,;7,l(ff Cct of food on the realization of 
certain activitirs, notably health and family planning; 

- th lenefits of the creation of an absorptive capacity 
for food, incILtding the necessary infrastructure and 
lccistical or,anization; 

- the socio-olitical value of a credible response to the 
Leal ne.ds of diferent .cenonts of the population. 

In short, exawination cf the different relationships must 
emphasize both the "positive" and "negative" aspects because they 
are truly inseparable. 

Issues Involving program Design and Beneficiary Needs
 

While there can be no doubt about the catalytic effect of
 
food for the initiation, i:r.yrovement, and expansion of 
activities, two a-ditional issues concerning the quality of the 
food cation and Lijt- viability of the activities also fiust be 
addressed. 

_ The Mexico rUpOLL wakes an iinportant
link between the kinds andCquantities of food on the one hand and 
the ty-)es of activities on the other. The report posits two 
hypotheses which merit attention: 

Because the ration is small, it is viewed primarily as
 
family budget support and a catalyst for other
 
activities, rather than as a nutritional supplement.
 
(19)
 

- Commodities other than milk serve priinarily to maintain 
income or as incentive for participation in development 
activities. (101) 

These in turn sugcjest that program design concerns (and in 
particular the desire to avoid dependence) and beneficiary needs 
may not always he wholly compatible: What serves as an incentive 
may not entirely respond to needs and yj." ysjj. 
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The Mexico report argues that programs avoid dependency by

focussing on what are essentially design issues:
 

by using food as a temporary incentive for becoming 
self-sufficient, as an inducement to use existing

services, and as short-term compensation for the 
........ of structUral adjustment. (page 105) 

Conversely, as the Peru report points out, dependency seems far 
more probabL e in ro-jectt which focus on need: 

Nes ..e ,never e.)ected to be short term or
tem[porar,, Quite- th.- contrary th- foods have been and 
will centin1e to be the yorogram resources, and 
th1-n1,e to be assured and planned on -a;]t-''car bas is. (page !)
 

hile it is clcar that the distinction between food as a tool for 
change and food as is not
a response to nees unambiguous,

e,'hasis would seem t be important for what constitutes an 
appropriate project for the 416 program. 

,_ 
g..... , l . W'ithin the constraints just
identified of masizing this aspect of the 416 program, two 
issues need mention, the appropriateness of the food and the 
quality of the ration. I,.ith 
 respect to the appropriateness of
 
the food, the iimp-ortance of milk to all the programs except the

Tunisian progra. must be noted. Both the Chile report .,ith its
 
reference to the " ystique" of milk (page 24) and the r.exico 
report .ith its a-lusicns to milk as the symbol of "'Darntal 
concern" and of "low-income group aspirations tcward middle class 

c-ptterns" o101) de:instrate the significance of 
this pa.rticur commodity. Reliance of esoecially vulnera lc.populations on a particular commodity and the expectations
 
thereby established produce the worst scenario for dependence and
 
its conseacuences.
 

Relatcd to the problem of milk 
is that of the dilution of
 
rations. as commodities (anC es ecially milk) become scarce. The
 
case of Peru has already been cited, but the other reports note 
reduction in ration size, coverage, or regularity which are also 
worrisome. If what works as an incentive has marginal or no 
nutritional impact, then the program needs reexamination. The 
question of how much food is enough is perhaps the most poignant 
question of food assistance.
 

___ , In the same way that 
beneficiaries ca n become dependent on donated food, programs can 
too, since, as the ",c::ico roert state, "continued use. . .all,.s
them to avoid testing .hther their services will be acccptec
without it." (page 104) Additional s:tu,,dy of the linkages
et/.e, t of foo,. ty,,.es of s ervices, and continuaLion af ter 

termination of feed ,ould be needed before accurate predictions
concerning ',hen, how, and for how long programs require food as 
incentives or inducement-. 
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Issues Involving Organizational Capacity and Beneficiary Needs
 

While the previous section emphasized the relaionship

between people and the oftentimes abstract notion of program

design, this section concentrates on the relationship ietween the
 
people of the community and the people of the organization

implementing the program. 
This human aspect of development

highighi-s the issues of the confidence of 
the beneficiaries in
 
the cooperatingI sponsor and of the 
influence of the cooperating
 
sponsor on the beneficiaries.
 

CQoi!1ifdin c.g. Alt.)ough food may provide an effective entree
 
into new corunnities, it does 
 not ineciltely crecite confidence 

,ca .Ir ci-nients and dionors. Pather, as the DESMI 
.cs ]] 
 " rat~:, e .tif f to ,in toe confidence of 

s2-4
l.71 r ci(Ients ( - ° Trust and crecibility .a3 
foliri f'fcA;rcc~cr~n-nt 	 the'. cent iouitv the and't on of food

thereor v-r arm i Xico rc'nort describes the effects 
of r '1)t' ., ,-f. [fnnrl. ".i t Li ut ion on th, crdibi ity , f DFSMI 

D'rina these mont!!s, DE5?MI w,,;as forcedi to renege on 
comnitments to benficiaries, fr-n, off olsrene phone

cali.and threats of vi lence, andp.la]cat e irate 
,art ic l,ating bi .s :.hose own credihilit,, was 

i or ..rc i zed 7,r, wit-h D FS I s. (pages 37-3P) 

The renort concludes that "the lack of continuity undermined 
credibilit-,, crippled staff, and alienated beneficiaries."
 
(page 45)
 

As tie MIexico report argues, credibility depends on 
continuitv; c'n tinuit',.en... endson sthif -f0itv:d li,7ery even more 
than on -,rat 't;or quality of commoities; and orderly:
terminaticr, requires advance notice and the dvclopment of
 
contin-ency plans. (pagc 1C7)
 

n ' thilethe DEPMT caise Ce.onstraite the ris's ofbasing rr1 iIi 1 itv,; on a source of food, the DIE case tiiust rates 
the oportunities for inflece. The P-'exico renort quotes PI - 'c 
director as stating that 4-6 created "the b-sis for dial]ogue
between DIF and the community" and that "by renhancing DIF's' the '!Trc,.nahlr,	red ibilitv, food n- .' [the ,;,,ncy],to address 

uch Enfitive.i.. as. ,lannino and. . add.. topics f.... sni1]1% drur, a, <ict ion. "
 
(pge 13
 

Issues Inr.,e n- Prog ram Des!jrln and Orcn-inizatio nai Capacity 

'oo -.rves both -is a c--tast linking beneficiaries and 
mrooamacv~ites nd 7s -a soreOf credibilit, ewe -
ben-fici-ris a.. the 	 Socking to servend orcanizations them; rood 

also sr~,,- ....a fr ,nint fr the. mohil izat-ion of terhnical 
and financr- 1 rsc,,,rces or the the. linkin. organization and 
inpl.me-nta t~en of :r. F- activ~ties. :xa-les of fnnri i-! 
contrihutor to the institlitiona1ization of services: iya be found. 
both aft th' 3evel of the i, Iidul organization and. at the level 

of ros of org-in it ions
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IDD_ 12 _l-Kljatj As before, the 
cases of DESMI and DIF offer examples of the risks and 
opportunities inherent in food assistance. In DESMI's case, the
 
,'Icxico report documents the manner in which this organization's
 
technical capabilities were directed away from development and
 
toward emergency relief: "The food distribution role clearly

d.i Lu teCS DES 's earlier focus on develoement, Since Etaff and 
money have been diverted to the emercency task." (page 45)
Further, .....I invested significant infrastructure (,age 36),.. in 
on the premise that the program would continue. In DIF's case, 
the "exico report arcueS that "its continuing transition fLem a 
paternalictic charitable a.-gency to one cmphasizing self-help and 
productive activities has ben facilitated by its participaticn
in Section A1i " %- s 34 and 109) 

On the one hand, it seems clear that orcanizations which are 
able to integ rate food into an ongoing program run fewer , icks 
than organizations which reorient their programs to accommodate 
food. :'n the othhbanO, this conclusion is somewhat facile in 
the sense that an. i-nificant activity in food assistance 
requires considerable investment and reasonable assurance of food 
availability . The Tunisian casc represents an example of this;
after 20 ye:rs of Title II assistance and a progressive 
phase-over, "the rationale for the [416] assistance was that the 
prog:ram needed infrastructural improvement for which no 
additional resources were available." (sage1) 

, ,Thou , food asistance can certainly drain an erganization, 
there are numerous examples as well of its ability to identify 
and.. mobieJ zcrvious' ,yunknown resources, both publ ic and 
private, and human and material. That certain organizations have 
been able to sustain such contributions is an indicator of 
considerable technical and managerial skills. 

ru- n t r1L The country 
reports describe two different situations: 

- In the more advanced developing countries of Chi].e and 
!!exico, a government agency spearheads the coordination 
effort among local and foreign organizations. 

- In the less ad';vanced developing countries of Peru and 
Tunisia, government tends to be the only actor, but 
remnants of previous food aid col laboration can still 
be activated in times of need. 

The Chile report has virtually no comment en the role of the 
cuordinatn in th country, but the Tlexico report notes 
that "all food-relatcd services must be. approved by DIP, giving 
it the lvcrr e to influence food distribution and complementary 
activities." (page 94) Two consequences are cited: the 
energizing of privit1( participation in social and economic 
dove lopme.nt (page 93) and the "rema rkaLle explosion of innovative 
and useful activity." (page 94) The report concludes that "much 
that is now being institutionalized seems likely to survive and 

http:lopme.nt
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the contribution of Section 416 merits recognition." (page 94)
 

In summary, the experience of the 416 program has served to
 
highlight many of the issues cf food aid in general and of
 
temporary programs in particular. While tho program has not been
 
able to resolve the problem of dependency in its different
 
guises, it has contributed to the development of program elements
 
which attenuate significantly the effects of dependency. 

FINAL C"'0STDr PA"PION") 

,hilc it is possible to consider each of these three broad 
catecorics of issues indlependently or to classify some of them as 
",ashington" problems or "field" problems, they arc in fact 
linK. ,': a common thcme . That theme concerns the relationship
of the notions of program and uncertainty. The Chile report 
cquotcs local officials as cateqcrically emphasizing "the neOd for 
increased certaint, albout allocations and deliveries if Section 
416 is to be a 'program' (p[agos 8-9); but tracing this theme 
back from the field may lead as well to the conclusion that it is 
precisely this uncertainty which is the defining and justifying 
characteristic of the program. 

Starting from the issues relating to program fit, it is 
clear that implementing program elements when commodity
availability is unpredictable represents an untenable demand on a 
cooperating sponsor. On the other hand, the field reports
 
cemonstrato the abilities of certain cooperating sponsors to cope

with such unpredictability. The solution may well lie not in 
criticizing Lhe 416 program but in acknowledging its distinctive 
nature and in applying more rigorous country and program 
suitahilitv standards. 

'ov in to the issues pertaining to the relationships of the 
implementing structures, the observation can be made that the 
temporary nature of the program thwarted certain management
initiatives which might have improved effectiveness. While 
perhaps slow to recognize this problem, AID/U and FFP have begun 
to institute changes which .may resolve some of the problems
noted. What is missing so far is an appropriate proposal review 
and approval process consonant with the distinctive nature of the 
416 program. Consultant James M. Pines has suggested "a reserve 
of approved projects that are not time-specific or dependent on 
'Drticular commodities," and this approach will be examined in 
more deta.l in the next chapter. What is important to note here 
is that creative approaches to the management of the 416 program 
arc not only possible but necessary, and they will require 
reorientation of certain work routines. 

Finally, with respect to the issues arising from the 
historical circumstances of the program, there seems little doubt 
that fundamental disagreements about the nature of the 416 
program have resulted in ambiguous objectives for and guidance
about the program. To the extent that these issues are political 
in nature rather than technical, their resolution is problematic; 
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however, if program history 
is any predictor, this uncertainty

conditions the other uncertainties and makes them more difficult
 
to resolve.
 



CHAPTER IV: RECOMENDATIONS FOR IMPROVING THE 416 PROGRAM 

With hindsight, what seems most interesting about the 416
 
program is perhaps not that it has had very real recent
 
difficulties but that, for a fairly extended period, the program

managed a remarkable juggling act--aropearing to be an easily

available source of food, fulfilling increasing expectations

about the ,uantities of commodities available, providing a ready 
source of assistance for agency management to promise abroad, and 
so forth. Thouch perhaps increasingly far from reality and 
despite constant warnings that 416 was not a simple program,
these initial nercetions .. rsise. Clear!/, the 416 Jrc-ram 
fit in a ver, Frt,,, '.,a fond id gap that its initiators 
could not uosil ,' completell/ envisioned. Jst coar-v, 
in an era of declining development assistance resources, 
rash ington ,..wasz ecun, reluctant to define precisel the 
l imitti n f t r 

Within this --cntext, two fundamental issues must inform the 
identification of recomendations for the improvement of the 416 
program. The first issue is that of expectations, since as the 
!!exico report notes, "successive approvals of the same 416 
Project create a reasonable expectation of continued suoport,
des-ite statutory lan,,age and reiterated statements about the 
tesmorary nature of Section 416." (nage 124))Expectations were 
a major source of the program's strength but also of 
misunderstandings which ultimately weakened its effects. To be 
helpful, recommendations must be realistic about the potential
for and limitations of the 416 program. Pecommendations must
 
resist the "rge to argue that 41 would be a better program iF 
only it were not 416; that is, the program-. would be more 
successful if, for c.._m__, multi-yi-ear guarantees of commodity
availability were possible. Recommendations must, therefore, 
respond to the need to identify apropriate orogram
opportunitie S'ich an aporoach would simultaneously increase 
thE chanc, Fo- )roject i.mpact and reduce to manageable levels 
the ,rohlem of expectations. 

The second issue is that of commit.ment, since as the Mexico 
report observes, "thougl DIF hs .ot come to depend6 on Section 
416, it has placed reasonable reliance on the program and
 
inferred a corresponding implicit commitment that any reduction 
of support would be orderly and with adecuate notice." (ea.o 7)
Commitments twere -)erhaps the scurce, of the program's most 
important succecses, but they ultimately became as well the 
source of its greatest liabilities. To be relevant to the next 
period of the 416 program, recommendations must emplasize the 
last 6 months of nrogram history as much if not more than the 
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preceding 54. Recommendations must, therefore identify potential
 
sources of risk for project implementation. Such an approach
 
would increase the appreciation of the roles and responsibilities

of the different actors and reduce the sense of vulnerability
 
which they all currently feel.
 

ITrF 1 TIFICAlTOIN OF PPOCRAV OPPORTUNITIES 

9ased on the field studies, sugjestions for the
 
identification of .rooram opportunities 7a- be grouped by
countries, by cooperating sponsors, and by project proposals. 

Countries 
Without reference to political factors ahich ma ..r...... ce h a_Iiinfluence 

what the Chile 

the 
oro

selecti on of countries, the reports indicate t
gram is :-ost apr2ropriate in countries where: 

hat the 416 

- there exists a tradition 
!pin- the needy 

of concern and involvement in 

The cases of both Chile and 'Mexico demonstrate the advantages of 
report calls a "national effort. . .to erovide a 

cafety net for those most vulnerable nutritionally (page 17) 
The existence of a sense of socia] 
purpose, the creation of a
 
viable infrastructure, and the development of competent oublic 
and or ivate networks--these are clea r indicatiors of a hiStorv, of 
national effort. 

t-
thgvrnment has established clear priorities for
 
ta ret grcups or for beneficiary populationsE 

The cases of both Chile and Peru indicate decisions about those 
grous .ich Erc most vulnerable. In .exico, DIF has established 
elaborate criteria and analysis for reachincj the "%_oorest of the 
poor" (cae-es 2.4-25), but such breadth may be ina-,ropriate for 
the 41 nrogram. 

- there exists the distinct probability of mobilizing 
additional resources locally 

If the 416 program is to contribute more than food, it must
 
provide the catalyst for the generation of human, material, and
 
financial resources. The cases of both Peru and Tunisia 
suggest

that governments alone cannot provide the impetus for the
 
mobilization of resources; rather, the effort reguires the
 
conjugation of public and private efforts.
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- disincentives to local production and commercial
 
imports are minimized
 

For both domestic and foreign political reasons, concern for the
 
macro and micro-economic effects of 416 are warranted.
 

- embassies or USAIDs have a clear vision of how 416 
comodities can fit 

All of the countries studied have demonstrated, to a greater or
lesser degree, this characteristic. exico's strategy was 
:erha"qP the .-. and s most .ith- northoo.. Peru' the orthodox,

Chile.......Unsia ... hcre in F
'. ... ru.i.nce ca -should jicac , t;e rance of- roles which 1 has pl ae,
inclu. noa .. o .. ribes, the roles of "onc-t me 
institiuitonwlc..te-, tr-.ansition mechanism., and tetorrar 

eTbass- or USA!D management oversight, consistent with 
a m staff presence, can meet AID standards 

Countries '.'here existing are orstaff unwilling unable to invest
 
sufficient ti-e in the mana-ement of the 416 nroc-ram should
 
probahi',' be ...cluded from consideration. Increased staff in
 
ashington, imo.T.roved methods of prooosal 
 review and apprcval,

better methods of co...unication, and any other )ro-r-..
modifications will e..se the burden of local management, but it 
will remain significant. 

Coo' rat inc 0onsrF 

As the initial guidance cable states, the program relies on

the cooperating sponsors for its success; the 416 p'rogram is most 
likely to succeec ',when: 

- there exists one or more demonstrably competent
coo;-eratinc' s,onsors in a country 

While the Mexico procram represents an example of where the 416 
program contributed Lo the ilplantation of several new
cooperating sponsors, by and large, the program relied upon

cooperating sponsors 21ready in e::istance. More importantly,

these cooperating sponsors had already demonstrated their
 
competence under different auspices before submitting *proposals

for 416 commodities.
 

-- there e.ist coordination anong,cooperatina sponsors in 
a given country 

In the best of cases (Chile and Mlexico), formal coordination 
increases the efficiency and effectiveness of the program.

Further, by providing-., a contact point for the embassies or 
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USAIDs, such coordinating mechanisms can ease the management
 
burden. Even where no formal coordinating mechanism exists (such
 
as in the case of Tunisia), the informa2 coordination proved
 
useful in resolving certain problems.
 

- cooperating sponsors limit their objectives 

Because the range of cooperating sponsors and activities is so 
varied, it is difficult to prove this point; but the general
tendenc'.,, wou!d seem to be that the development of specific
activities around limited and well-defined objectives (sucii ds ill 
the case of iEsAP)-5 successful !broad activities andmore than 
geoneoral objectives (such as in the case of DES.I). 

coooerating sponsors have already develo ed acceptable 
nanaement systems .,hich do not roguire further 
i nvest tent 

hilo this characteristic is obviously Linked to the competence
of the cooperating sponsor, the point here is that the 416 
program shculd not ,necessitate any further expenditures for 
logistical or m.a.nagement -upport. 

Project Propos a ls 

In addition to being responsive to the legislation and 
rculatis.. in effect, project proposals would seem to be 
stron,-,est .here: 

- criteria exist for the selection and management of 
beneficiaries 

All of the country studies indicated a concern for the 
establishment of beneficiary selection criteria, but there were 
significant differences in the conception of management tools 
(identification cards, service performance records, etc.) for
 
these beneficiaries. 

- different ration alternatives are presented based on 
various assumptions about commodity mix and quantities 

"ore than establishing that proposed ration goals are
 
nutritionally sound, proposals should offer evidence that other
 
kinds and amounts of commodities can be incorporated into the
 
program. 

a !plan for phase-out or termination is contained in the 
proposal 

With the exception of Peru, each of the country studies indicates
 
thought about the graduation of beneficiaries (Chile) or at least
 
the rotation of beneficiaries (Chile and Tunisia). Formal olans
 
for nhase-over were in effect for Tunisia and proposed for
 
Chile. 3oth beneficiary-level and country-level contingency 
plans should be required. 
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REDUCTION OF PROGRAM P.ISKS
 

Recommendations for the reduction of program risks may be
 
grouped around the issues of program fit, program management, and
 
program orientations.
 

Program Fit
 

Based on the interrelationships between beneficiaries,
 
orjanizations, and -ro-rams, consideration of future 
416 projects
hu that:.... take into acco.nt 

m
- 431 progra commodities are temporary and must not be 
erCEivd as ootentially longer term 

Use of tenorar rv 6 com,-odiGc to support permanent programs is 
inas...ropriate in ost cases, although the Chile report argues
that they "!bc to of orcan li:itod orovision temporary incentives 

intermittent donations intended to maintain coverage short
for 

intervals." !.a..e 28) prorami rcl.ending excessivel on thenro. 

use and continued Etaloe supply of specific commodities should be 
approve d.
 

- coopcrating3 sponscrs should not be permitted to alter 
t.heir normal program emphasis in order to acomodate 416 

1,o organization not alruddy i,,volved in food distrJibution should 
be allow.;ed to com.:.ence such activities with 416 comnmodities. 
Orcanizations alread invol.. ve1%,c shl b r c,.ou o _:Zd Le ed to r.c r te 
food into e:xisting activities rather than beinc permitted to 
introduce new activi ties. Proposed increases in coverage m,!st be 
accompanied by plans for mainta ining such covera-_e after the 
termination of 16 commoditics.
 

- cooperating sponsors must be capable of rapid 
accommodation to abrupt declines in commodity 
availability 

Cooperating sponsors their approach the ofin own to use 416 
commodities must consider them as a aindfall and not count on
 
them for a particular population at a particular time.
 

- project objectives must avoid creating dependency on
 
the part of the beneficiaries
 

Projects must emphasize food as a tool for change of attitudes
 
and behavior and not simply as a response to need.
 

- project objectives must be commensurate with the 
!Liitations of the program 

Unless certain conCitions can be met, the inclusion of
 
development objectives in 116 project proposals is probably
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inappropriate. First, as the Chile report notes, "no ste,,,--s
 
should be taken to promote development impact of Section 416,
 
until programming to feed needy people proceeds in orderly
 
fashion and without delay." (page 28) Second, unless commodities 
can be guaranteed over some period of time, reasonable impact
 
cannot be achieved. Similarly, the evidence suggests that 416 is 
an .napprprin ... re-,monse to certain kinds of emergencies. On 
the one hand, the program has responded( poorly to natural 
disasters; on the other, the exico report argues that it "seems 
especial rt, for compensating poor prople dIu,-n 7 short 
term -conomic c rrcis"(ae107) 

Program ,[nac,-mcnt 

.aseC en .... naement functions of planning, crcanizin ,
 
staffing, and directinc and controlling, the different
articjc'ants in r acero'.'al and iplementatic of thee cvi.., 

411 program -ust renemor that:
 

- some for.- of rclev nt fiscal ear planning must be 
introduc . 

W'hile the Ch ie report urges that "mult i-year planning for 
-Section 416 -rcrn . sould be discouraged in the absence of 

multi-year oo, dit, avilaility commitments," (page 28)
planning will most certainly continue within the cooperating 
sonsors .,d should to T7ashington deciicns.. linked 
Currently, the -ore sophisticated sponsors l!an around 426 
Coe.iti., Trferrinng to treat them as a windfall rather than a 
cuaranteede resoece re c.... sohicsti_ cted sonsors %..,illhave less 
inclination and s lat itude to plan accordingly. AID/W must 
take the initiative to introduce improvements in planning w-,,hich
will facilitate the task of the cooperating sponsors. The "exico 
report sugj,-C',2. t th e 'conversion of the ineffective and long ad 
hoc -reject approval process into a single, rapid annual planning
cycle." ( a go viii) 

- regular information must provide the cooperating 
sponsors with the means to plan 

Two important improvements are already underway within AID/?FP.
First, a revised guidance cable updating the current 416 program

situation is being prepared. Additional guidance will be needed
 
once Regulation 10 is revised. Second, a quarterly sysLt.m of 
signalling commodity availability has been agreed upon. This 
secluence of communications offers an opportunity to begin a 
dialogue with USAIDs and cooperating sponsors; such a dialogue
 
should lead to improved thinking about the projects and
 
eventually to improved planning on the part of the cooperating
 
sponsors.
 

- regular communication must include the risks inherent 
in the program 

While there can be no doubt that Washington communicated at every 
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opportunity the temporary nature of the program, the message was
 
not really received. This suggests that the message was faulty
 
and/or the messenger failed to communicate it. The Tunisia
 
report tends to put the onus on the message: 'temporary is a
 
highly familiar adjective in AID programming frequently subject
 
to being revised to 'less temporary.'" (page 2) The Me::ico
 
report, b proposing the appointment of contact persons in the
 
embassies/US.IDs and, especially, in Washington (page 120) 
indicates the need to improve the messengers. Communication of
 
the risks of the program and especially of the termination of
 
commodities reCuiteb L benSitivity 
which cun Unly be dcqJuired 
over time.
 

- alternatives to the present system of allocating 
commodities can e devised 

number of proposals for allocating commodities have been
 
presented in the field studies, including: 

- "First come, first served" basis (Chile, 9) 

- Programming a guaranteed amount, if possible, while 
retaining contingent proposals for implementation when 
surplus comodities increase (Mexico, 116) 

- Building a reserve of approved projects that are not 
time-specific or de.pendent on particular commodities 

PiPnes-, 4) 

Other alternatives might be envisioned, Dut the last proposal 
seems the most feasible, in part because it ratifies certain 
already exist ing practices. 

- the system. of proposal review and approval must be 
improved 

As a first step, political and technical considerations might
possibly be separated, with political considerations being

examined first. Technical consideration of a project proposal

must 
involve a clear definition of the roles and responsibilities
 
of the review participants, review calendar with
a specific

decision deadlines, and communication of the r':les of the game to
 
cooperating sponsor. . As to the definition of roles and
 
responsibilities, 1 2 has addressed part of its
the problem with 

reorganization, but to the extent 
that techincal review is a

multi-agenc, function, additional changes will be necessary.
Similarly, ETP has instituted a system for tracking the progress
of proposals. When this is fully operational, proposals will 
presumably no longer be delayed through inattention; on the other 
hand, analysis of the delays suggests that constant discussion 
and requests for information are the major part of the problem.
Cuidelines similar to those which exist for the steps after 
signature of the agreement would be useful for the steps prior to 
signature. Finally, communication of the results of the 
definition of roles and responsibilities and of the proposal 
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review steps would enable cooperating sponsors to understand
 
where in the process their proposal is situated.
 

the distinctive features of 416 program shipping need
 
to be made clear to USAIDs and cooperating sponsors
 

Schedulesrespected( forby allshipping must be realistically prepared andthe patis ic 
r e b l e ties signatory to the agreement. The 

agreement represents a ccntractual arrangement and should be 
considered as sucs, rather than as general and easily amendablea 

statem.1ent of intent.
 

-~ uim o. t ion ccsi id I i s, tittoo beneficiarjs should
 
rspect the pr i.nc il of cuit
 

W1hile this ..r. 1 .c.has. not generally a risen, r
 . ......... s... the Ch ile rep .... 
(pages 22-23 raiscs thc issue of commoe' ty distribution in times 

, . of scarcity, ndmbn ics acfnd UA'SIDs should pay particular

attention t, -hr...ro,!m ' implications.
 

- :icnitorinj and evaluation systems should be reviewed 
and systematied 

To date, no serious r-ortfn . 416 results and problems is 
occurring, at lcast to the Washington level. Minimal information 

ere for various reasonsneeds ... defined but (including their 
rclevance and the lack of insistence from Washinqton), thesc
needs ',rc not respected. 7iven the range of cooperating 
snonsr -and projects, there -sa need to desicn reporting

formats of diffuL2rt levels of s2c '- istcation for each of the
 

-different cateIories of ,project ob j ' ctives. on-siteore 
... inonrn:nicicen evaluations would also
 

be useful.
 

Prog rm ODrientat ions 

Dacuse.of the ,ulti-a-,ency nature of the 416 program, 
a.reement to -,L oc,ed_ withl any of the above recommendations wiill 
probably require fairly extensive necotiations. More 
importantly, given the experiences of pa t program history, a
 
rcorientation of attiLudhUu and 3rproaches will 
probably be
 
needed. To this end, tie various actr 
 hould consider that:
 

- currently there exis7t fe'./ incentives to improve the 416 
program, and thes( incentives must be developed 

Aside from a r.. r--actions from the field or procrammatic end 
runs by frustrated cooperating sponsors, 416 is relatively
insulated from soc the src-sure.f that other food programs are
normally subjected to. Tm'ositien of fiscal year constraint. on 
commodity allc-ation .s begun to imposo some order, but thle 
non-budgetarv natre of the surpluses means that an important
piece is. m'i . In addition, tLie alleged temporary nature of 
the commodities has thwarted plannin t] efforts. If 416 is to
increase its efficiency and effectiveness, the program must adopt 

http:Dacuse.of
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and adapt certain programming and budgeting practices, even if 
they are not strictly relevant to the implementation of the 
program.
 

- W1ashington must develop a greater sensitivity to the 
cffects of its decisions on the field
 

Because of thie dispersed nature of the decision-making and the 
...... .c the con £eqLuencess ,uent i of man,.' of actors from the 

of th-or e.e eists a certain inttdecicions, callousnes- thc 
considcr:tion of p -r oposalsa I fact, to a certain 
e.xtent, '.',c:rotlens deveiop .ith a p rcgram or country, the 
r ct...n is to (rop the program or countr,,' rather than seek to 
resolve the rotems The 'perception that the 416 procjram may,
not he- werth all the t rouie it causes :nay or may not be valid, 

..... that the attitude persist, it blunts an
 
i a onorec tho 'olit ical roeprcussion s of dic ions made
r, for 

"I2 n cr - iP', r t-ant y, it ignores the very real consequences for 
bene fici ary D0 ,,13 ,~tIoC.-

'TFINAL C2' IT'' T T I C) 

3y and !:e, the preceding recommendations have ignored the 
ferci n -oclicy i.,plications of the 416 program. The thrust of 

n 'ins._rn., the certainthe rccc !a however, points to pre-ference of 
countries, cooperating sponsors, and projects over others. 
Specifica!]v , ore advanced countries with a demonstrated ability 
to mobilize public and -rivate sector resources are preferred 
over less ('oveloped countries with few potential resources and an 
a!-ost total reliance on the public sector; more exqperienced and 

'
 s -~~~coopoerating (preferably coordinated inr 'cnsors 
some fa.hion) sre preferred ever inexperienced and, sometimes 
more m.ortantlv, isolated PVOs; and projects with a duration 
betw-en short-term emergencics and permanent program support are
 
preferred o':er projects which require an immediate or a permanent
 
r o scense. 

'itrictapplication of these preferences .. uld exclude most
 
of Africa and some of the needier countries of the LAC region;
 
its implications are harder to predict for Asia/Near East, since
 
the 416 program has not been heavily involved in this area.
 

These considerations suggest the need for a general 
reconsideration of the 416 program, balancing the technical 
considerations presented in this report with their political
im-- ic~:C'-'t 
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5049 MA 
Di 

-10/C)/84 1lq.019.0 
567.0 567.0 

189.0 
567.0 

10-12/84 
1-9/85 

%052 1PID/F*;M I 3/10/84-10/11/84 1 7r.0 
4725.0 

12/84
2-8/R5 

608] G/G 

DIF 

12/2/85-5/15/86 11000.0 5280.0 3760.0 5-9/86 

6090 IPHD/ZqMI 9/30/89-5/5/86 14727.0 1200.0 7200.0 1-6/84
5-9/86 

AMFND 1 7/15/86-9/4/86 
409.0 1023.0 )/86 

6094 S?"/FFIAp 4/11r/86-9/1',/86 48.0 
9/F16 

7000 muI, 2/5/86 -10/2/86 990.0 
2970.0 

330.0
990.0 10-2/87 

7701 1-9/87 

7703 

7705 SMFT3 6/4/86 -11/4/86 96.01 
432.0 11- 92/86

1-9/87 

7710 

7712 

7716 

7717 



M F X I C 0 - 3 

CD)-OP 
SP7*EESR" R 

YIMIITFDr 
/S I CNfIF ralF tint 

PRXc';SM 
(IIFl.E 

o'Imw) BUTn'Ri 
Oil. I r T1117) WIFAT OW1NJ IC Df-.IVFWY 

7/701 CARE -9/29/86 5400.0 2200.0 2200.0 10/86 
9100.0 4500.0 4500.0 2-6/87 

AMEND 1 -4200.0 

7/703 DIF 8/27/86-3/30/87 10000.0 1500.0 1500.0 3000.0 5/87 

N4IND 1 -5/8/87 72.0 5/87 

ANlPID 2 -6/10/87 17928.0 5/87 

7/710 IPIID 9/9/86-4/16/87 427.0 665.0 704.0 19636.0 13418.0 5-9/817 

AMEND 1 -6/24/87 500.0 8/87 

7/712 SMFO/rLB 10/24/R6-4/6/87 2640.0 880.0 4-9/87 

7/715 SHIAR. 10/86-6/12/87 750.0 665.0 704.0 2646.0 2698.0 7-9/87 

AMEND 1 -6/26/87 6673.0 7-9/87 

7/716 (DA 10/86-8/18/87 5717.0 2332.0 4000.0 8-9/87 

7/717 MOCA R/13/86-7/7/87 18.2 10.9 3.7 8/87 

MOZAMBIQUE 

CO-OP St1mTrEm 
AMOIEESE/ 
PROCSSE OiFDDAR BmTTFR 

REE SPONSOR /S1(Nm NF"1 I1'T CIIEFSE (N-EESE oil, Bt rl VIi EAT Df3.,V,.RY 

4024 C/c -2/6/84 2850.0 500.0 850.0 1440.0 2-9/84 

5057 G/G -12/20/84 2850.0 500.0 850.0 1440.0 2-8/85 

7601 G/G 8/14/85-11/25/86 1873.1 367.5 457.8 1058.2 R82.1 12/86 
4408.2 735.0 916.0 2116.4 1764.2 2-3/87 



5066 


5072 


5079 


Nuy 

3016/4016 


60)1 


GITF-E 


3018/4018 


S POPR/-1" 


CARE 

LEMw OF PFI)Q /CR1-CF1nr 

G/G 


CD-OP 

SPROD 


CRS 


WFP 


CD-OP 

SPONSRM 


G/G 

1sr L.AY 


1/2q/R5-3/12/85 

-7/8/5 

-7/24/85 


S IM7ITF/

/S ICNF 

-7/20/83 


-10/10/85 


StlBMII )
/SIGNED 


6/4/83 -7/29/83 


AM (IIFF:! 
(Il0.-IFUAT 11 rTFl D EI V EY 

1890.0 

640.0 

5000.0 

4-5/85 

8/85 

8/85 

P A K I S T A N 

NFTM IHT 
AM IFFSPF/
P'F!h3sF1) OlFfIAI-
(3EFrE Q)IEfSE 

BI "r' 
01. iI'rER 

DE.IVF'JY 

54.4 

54.4 

3600.0 

54.4 

54.4 
7, J3 

12/83 

12/85 

PANAMA 

NFEM lrF 

AM al.EENE/
PFWM"S-';D

IEISE 
CIUWleR 
0EIS E 

BMIr 
OIL RIrIrER DFI.IVF3Y 

680.0 
440.0 
343.0 

0.0 
100.0 
82.0 

8/83 
10/83 

1/84 



AMIfF-F/ 

X'34FF SPSIUX)P N r- lirr (3ll- (3ii1i .Il.ilUll',l DELIV

3008 GIG 12/14/8-1/29/83 17526.0 1752.0 3-7/83 

4044 CARE. 1/24/84-6/1H/84 500.0 270.0 7/84 

5069 G/G 2/1/85-9//85 8500.0 1100.0 10/85 

7605 G/G 5/7/87-8/14/87 5296.0 1470.0 9/87 

P II I 1.I P P I N E S 

AM Q!J "l;F/ 

GFF 
CO-op 

SI )OWR 
StI!WprIED 
/SI(ZJ' NFUM tiIT 

PRXISSrn) 
QIFESII 

QuItfX 
(]tF-SE 

BIrTER 
Oil. IllrrEI DEI.IFRY 

3014 CAI 5/4/83-6/17/83 113.4 
6/83 

AMEND 1 2,/l5/84-3/27/84 200.0 
5/84 

AMFND 2 -11/15/84 250.0 
12/84 

4040 clS 3/20/84-6/1/84 1000.0 
7/84 

-6/21/85, 350.0 
7/85 

5014/6014 CAI 375.0 

375.0 
10/85 

3/86 



110 I. A rl p 

-/:ir Ill 111 rItrr 1i1;F (3IF1fF Oi~l. 81 'IrT DFIVFVY 

J009 I.Y12/2/81 -4/29/81 600.0 600.0 600.0 5-9/83 
4021 -9/26/83 360.0 360.0 630.0 360.0 10-12/83 

A.MF7 1 10/,19/81- 11/ 17/81 300.0 1060.0 1580.0 1060.0 1-4/84 

APIEND 2 2/.7,/84-4,'4,'h4 220.0 260.0 260.0 5-9/84 
4027 l -3/-' 4 7800.0 15600.0 4-7/84 

4028 CARE -3/)/84 31,00.0 1000.0 14580.0 4-7/84 

4031 Fn)D RIP1E[-AND -4/16/83 408.34. 
45.1 

4-9/4 
10/84 

5050 WV1 2/27/84-9/27/H4 120.0 
480.0 

290.0 
800.0 

240."1 

1440.0 

150.0 

1070.0 

460.0 
1220.0 

10-12/84 
1-9/85 

5050/6050 WVw 5/9/89-10/29/85 300.0 
900.0 

150.0 
450.0 

300.0 
900.0 

11/85 
1-7/86 

AM I1 5/15/86-5/29/86 400.0 152.0 400.0 5-6/86 

AMEID)2 -6/10/86 500.0 
6/86 

5060 ( 3/19/84-1/31/85 5800.0 13200.0 1-9/85 

AMFMV 1 3/9/85-10/30/85 5850.0 
11/85 

AMEND 2 -5/15/86 1000.0 
5/86 

AMEND 3 -6/11/86 91.0 
5/86 

6093 AIMMSHARFS 
mINDL3ATION 5/21/86-6/30/86 91.0 

5/86 



P i ) P T 11 I. 

MW17 SPOSOR /Si(r-1) t"lI lTo COlfl.TF CIFFIE 1l. Iti r-urr DFIAVEM' 

5047 

5048 

G/G 
IASE 

AMIND 1 

INT. oCIPIS. 
AID (ICD) 

6/8/84 -10/24/R4 

4/1 /85-8/I/Sg 

10/4/fl3-10/10/84 
6/20/84 

],-00.0 
400.0 

900.0 
450.0 
40.0 

90.0 
270.0 

112.5 
337.5 

45.0 
135.0 

10-12/84 
3/85 

R/85 
11/85 
1/86 

11/84 
2-8/85 

S 1 L1.ANK A 

AGRFE 
CD-OP 

SPOtS)R 
SI3M IIVI) 
/sIGNI) WFIM ti' 

AMQlPSF,/ 
PIUCESSE) 0 R 

(lIT EF2E (IEESE 
BtLrE3 
OIL LMF'FlP DFI.VEPY 

4022 

6505 

G/G 
?UN FIWNPItr. 

G/G 

7/19/83-2/2/84 

4/26/86-8/29/86 

2750.0 

750.0 

6/84 

8-9/86 

S U 1) A N 

(D-OP 
SPWFESHOfWR 

St[3Ml7'lF
/S I N ) WTDM lilT 

AM OIEESE/ 
P)C"-qSFID 

CIIEESE 
CliEF 

OIEFSF 
BlfrrDF( 
OIL BtrErr DELIVERY 

5065 c/G 

AMFD 1 

AIf*2h 2 

-3/7/85 

-5/8/85 

-8/9/85 

6500.0 

1094.0 

1366.0 

3-5/85 

5/85 

9/85 



T' A It 7 A r I A 

M-'Op S;tk01111111)I ~ ~ tll fKT ,;Fl + 3W /~ ~In 1~1 ' 1F:Fz;F:/ Ol-xvv IflR Iti+ll -,+1?1 j mS I A )I'I ,/s I c;Nal} t i~nfIM 1I9I ( ']0 1 MF ( 'HFF, ;E O i , M[ WHF ATFI 'EP. . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 
E ,I V F --------- ..--


4073 SAI.V. MI,6sIOo 9/10/-11/11/83 W50.0 
100.0 

70.3 
140.6 

11/83
4-1/84 

5054 

NM) 

SALV. 

1D 

MISSION 

-4/17/84 

-30/25/84 

100.0 

200.0 
400.0 

0.0 
18.0 

40.0 

90.0 
180.0 

4-7/84 

10/84
6-9/85 

5081/6081 

5082 

SAV. MISSION 

SALV. MISS IOrl 

8/14/85-9,/3/85 

8/14/85-10,'3/R5 

450.0 
200.0 

190.0 
80.0 

450.0 

10-12/85 
4/86 

11/85 

7702 SAIV. MISSION 6/12/86-9/1-/86 230.0 

420.0 
100.0 

170.0 

150.0 

230.0 

420.0 

4/86 

10/06 

1-6/87 

T T N I S I A 

CO-op 
SAFYSpR&O)R 

S |lW.7TIFD 
/S I(NFFT 1411M Ii1T 

AMQCIHEF/P~FCXT'ED 
QIEFSE 

CH1EI)ER 
CHEM E 

BIITlF 
OIL BIrFIr IWI-AT DFIVItx 

6091 

7706 

R 

CNS 

11/22/85-6/23/86 

7/28/86-10/29,/86 

1680.0 816.0 347.0 6000.0 

57000.0 

7-9/86 

1-12/86 

W E S T I N D F 1; 

(Haiti, ,laflica, St. LUcia, Iu-ruirlica, Greciadb, Guyana) 

/%C3?1-: SPI" OR !SIGNEq tinAM ltrP 0] 1 FI OI-LFAOIF]ER 1"1IVl t" 

S-- ------------- --

7/720 ET-ITIlE ml]'-( I -7/1/87 2000.0 
6-9/87 


