SOCIALSPROTECTION
EORRTHEIROOREST,
INFAERICA

COMPEDIUM OF PAPERS PRESENTED DURING
THE INTERNATIONAL CONFERENCE ON SOCIAL
PROTECTION (8™ - 10™ SEPT. 2008)




| 2 | SOCIAL PROTECTION FOR THE POOREST IN AFRICA Learning from Experience




Acknowledgement

The organizing committee of the International Social Protection Conference extends its heartfelt gratitude
to everyone who made a contribution, directly or indirectly to the publication of this compendium.
Special thanks go to Armando Barrientos, Julia Brunt, Sarah Ssewanyana, Margaret Kakande, Sulaiman
Namara, Joan Bosworth, Rossetti Nabumba, Grace Ekudu, Stephen Kasaija, Jane Namuddu and Paul
Onapa who worked tirelessly to organize the conference from which these experiences were presented.
Special thanks also go to the entire DRT staff for their support and contribution towards the social
protection conference.

To everyone who contributed papers, we are very grateful. This compendium could not have been
produced without your generous input.

To all our dear speakers and patrticipants, we thank you very much. In the same vein, we acknowledge
the participation of our Ministers-Hon. Suleiman Madada (Minister of State for Disability), Hon. Prof.
Ssemakula Kiwanuka (Minister of State for Planning), Hon. Mwesigwa Rukutana (Minister of State for
Labour) and His Lordship, Hon. Justice James Ogoola (The Principal Judge) who took off their time to
be part of this event.

Last but not least, we thank Development Research and Training, The Chronic Poverty Research
Centre, Brookes World Poverty Institute, The Ministry of Finance, Planning and Economic Development,
DFID (Uganda), Economic Policy Research Centre, Swiss Development Cooperation and UNICEF for
the financial assistance towards meeting the costs of both the conference and the production of this
compendium.

Charles Lwanga-Ntale,
Chairperson, Conference Organizing Committee

SOCIAL PROTECTION FOR THE POOREST IN AFRICA Learning from Experience | 3 |




| 4 | SOCIAL PROTECTION FOR THE POOREST IN AFRICA Learning from Experience




Table of Contents

PART: Messages 7

1.1 Message from the Ministry of Gender Labour and Social Development 8

1.2  Message from the Ministry of Finance Planning and Economic Development 10
1.3 Message from the Principal Judge, Justice James Ogoola 13
1.4  Message from Hon. Mwesigwa Rukutana, Minister of State for Labour 17
1.5 Statement from the Development Partners by Joanne Bosworth DFID 19
1.6 Statement from Civil Society Organisations - delivered by Arthur Larook, NGO Forum 22
PART 2: Social Protection Design Programmes 25

2.1 Social cash transfers as a component of a comprehensive national social protection
programme - lessons learned from facilitating the process of designing,

Piloting and scaling up inclusive social cash transfer schemes in zambia and malawi 26
2.2  We are all poor here’: economic difference, social divisiveness, and targeting

Cash Transfers in Sub-Saharan Africa 43
2.3  Social protection is centuries-old! Culture and social protection for the very poor

in Uganda:evidence and policy implications 54
2.4  Restoration of agricultural livelihoods in northern uganda: addressing the most urgent

needs of idps returning to their homes and fields 69
2.5 Social cash transfers and household welfare in zambia 74

2.6 The government of kenya’s cash transfer programme for vulnerable children:
political choice, policy choice, capacity to implement and targeting from conception to

adolescence 2002-2008 85
2.7  Social transfer delivery mechanisms at the national level: innovations in swaziland and

mozambique 102
2.8  The productive safety net programme as social protection in ethiopia 110
2.9 Social cash transfers: a case for malawi-harry mwalima 121

2.10 Social protection as a means for effective poverty alleviation: strengthening mutual health
organisations (mho) and community-based health insurance (cbhi) schemes

in Sub-Saharan africa- the experience of gtz 135
2.11  Achieving accountability in cash transfer programmes: the case of the social protection

rights component of the kenya hunger safety net programme 140
2.12 0ld age pension coverage in sub-saharan africa: Methodological

considerations and preliminary findings from the ILO Social Security Inquiry 154
SOCIAL PROTECTION FOR THE POOREST IN AFRICA Learning from Experience | 5 |




PART 3: Social Protection, Vulnerabhility And Rights 171
3.1 The Impact Of The Aids Epidemic On Families And Households Of The Elderly In Rural

Uganda: What Are The Implications For Social Protection? 172
3.2 Risks, Shocks And Shock Response In Northern Uganda 182
3.3 Climate Change: Challenges For Social Protection In Africa 190
PART 4: Social Protection, Growth And Assets 203
4.1 Work and Welfare in South Africa: The Relationship between Social Grants and

Labour Market Activity 204
4.2 Building synergies between Social Protection and Smallholder policies 223
4.3 Determinants of the use of Financial Services in Rural Ghana — Implications

for Social Protection 249
4.4 Working out of Poverty - Job Creation And Poverty Reduction In Africa 262
PART 5: Politics And Financing Social Protection In Africa 267
5.1  Affordability of basic social security in Africa: Can African countries afford basic

social security? Can they afford not to have it? 268
5.2  Financing the extension of Social Protection in low income countries in Africa 279
5.8 The Imperative of winning political support for Social Protection in Uganda 290
5.4  Building support to have targeted Social Protection interventions for the Poorest —

The Case of Ghana 300
5.5  Social Protection in Africa: Can evidence, rights and politics converge? 311
5.6  Constraints and opportunities in developing sustainable political support for Social

Protection in Africa: The case for Uganda 324
PART 6: Children and Social Protection 335
6.1 Children and money: Cash transfer to and Microfinance for Children. 336
6.2 Developing an integrated Child-Focused Social Protection model in Rwanda 347
6.3 Community Based Capital Cash Transfer (Ccct) for Support of orphans and vulnerable

children (Ovc) in Kenya 357
6.4 Plugging the holes: Mirroring children in Uganda’s Social Protection agenda 380
6.5 Perspectives for Social Protection in West and Central Africa 393
| 6 | SOCIAL PROTECTION FOR THE POOREST IN AFRICA Learning from Experience




Partat

messages




PART 1: Messages

Message from the Ministry of Gender
Labour and Soclal Development

Hon. Ministers, Development Partners, Representatives from CSOs, Social Protection Experts
All Protocol observed, Ladies and gentlemen

It is a great honour for me to participate in this extremely important forum on Social Protection. | wish
to thank all of you who are present here for taking your time off your very busy schedules to attend this
meeting.

| am aware that Social Protection has gained momentum in Uganda in recent years. Since 1997, the
Government of Uganda has been implementing the Poverty Eradication Action Plan (PEAP) to improve
the quality of life of the population and with a long term objective of reducing mass poverty to a dismal
level within 2 decades. However risk and vulnerability, coupled with high population growth rate of 3.4 %
per annum, has made poverty reduction hard to pin down in real terms. The statistics from the Uganda
National Household Survey Report of 2005/06 indicate that poverty headcounts has reduced to 31%,
but this represents 8.4 million people living below the poverty line, which is unacceptably high.

Statistics from the Uganda Bureau of Statistics and the Chronic Poverty Report reveal that 20% of the
households or 26% of the population representing more than 7 million people are chronically poor,
partly due to the inter-generational transfer of poverty and the livelihood shocks they have suffered over
prolonged periods of time. Based on the current estimated population of the Country of 27.2 million, the
number of the chronically poor should be well over 5.4 million. The majority of the poor were women in
female headed households, widows, orphans, destitute children, internally displaced persons (IDPs),
ethnic minorities, the unemployed youth, persons with disabilities (PWDs) and the elderly.

The multiple nature of poverty compels us to design different Social Protection instruments for lifting
up the extremely vulnerable groups to a standard of human dignity and contribute to their human
development.

Government in line with the Sector Wide Approaches to Planning established a multi-sectoral SP Sub-
committee composed of representatives of Social Sector Line Ministries, Civil Society Organisations,
Research Institutions and Development Partners to spearhead the Social Protection Agenda.

In recognition of the need to address specific concerns of the vulnerable groups who often fail to
benefit from mainstream public programmes due to socio-economic or demographic factors and in
response to demands for affirmative action from various interest groups, the Government of Uganda
has developed a number of policies, which contribute to social protection of vulnerable groups. Some
of the existing Social Protection interventions in Uganda include the Universal Primary Education, the
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School Feeding Programme, the Universal Post-Primary Education Programme, the National Minimum
Health Care Package, the Northern Uganda Social Action Fund (NUSAF), and the National Programme
for Orphans and Other Vulnerable Children. Other specific efforts also being aimed at are enhancement
of financial savings and assets, improving weather shock preparedness to mention but a few.

In spite of the sound Government policies, initiatives and interventions geared towards enhancing
social protection, considerable constraints remain. The main challenge is lack of a Social Protection
Policy framework to coordinate these interventions. The Social Protection Sub-committee has embarked
on the process of formulating the National Strategic Framework for Social Protection. This Policy will
consolidate information on all Social Protection interventions in the country, identify gaps and other
innovative instruments, define the roles of different sectors and promote equity in inter and intra sectoral
allocation of resources thus enhancing coordination.

Nevertheless, the benefits of government’'s universal SP interventions do not trickle down to the
marginalised and disadvantaged groups. In December 2006, the Parliament of Uganda enacted a
law to establish the Equal Opportunities Commission. The Equal Opportunities Act is rooted in Article
32 of the Constitution of Uganda and it is intended to give due and full effect to the constitutionally
guaranteed affirmative action measures in favour of marginalized and disadvantaged groups including
among others women, persons with disabilities, youth, the elderly, ethnic minorities and children. Among
other things, the commission will promote equal access to job opportunities and government programs
that have hitherto eluded the majority of vulnerable groups such as PWDs, Children and the chronically
poor.

In our endeavour to better design, coordinate and deliver social protection services, we must remember
regional and international declarations that we are signatory to.

In March this year, the African Union and Government of Zambia co-hosted a sub-Saharan Africa
conference on Social protection. In this conference sponsored by our partners, HelpAge International
and DFID, African governments including the Uganda government called for several actions within their
respective countries. These include;

GoU in pursuit of preventing hardships for the vulnerable groups has made visits to countries which
have already found solutions to learn and share. These included Zambia, Kenya, Lesotho, South Africa,
Malawi, Austria and Tanzania. The experiences gained, combined with local studies facilitated us to
design and come up with 5 alternative targeting options to be considered for the scheme. These
include:

i) Vulnerability targeting options for the poorest 10% of the poor;
i)  Universal Old Age Pension Scheme;

i) Targeted old age pension of households headed by the elderly;
iv) Targeted old age pension of older persons living in poverty

v) Disability grant

However the challenges faced include the scale of the problem the chronically poor 7 million yet the
scheme will cover only 10% of the poorest poor, targeting, and sustainability among others. These
options are yet to be shared with the members of the Cabinet for their input and approval. This Social
Protection meeting is thus embraced as a golden opportunity for Uganda to share experiences and
come up with better designed social protection strategy.

Ladies and gentlemen | once more take this opportunity to welcome you in Uganda and wish you fruitful
deliberations.

Thank you
For God and my Country
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Message from Proffessor Semakula
Kiwanuka - Minister of State for
Planning - Ministry of Finance Planning
and Economic Development

The challenge of reducing inequality in Uganda (and Africa) and the
strategies that government is applying to respond to this challenge

Hon minister of Gender Labour and social development,
Hon members of parliament

Permanent secretaries

Distinguished participants (in your respective capacities)
Ladies and Gentlemen

On behalf of my ministry and on my own behalf, | take this opportunity to welcome you all to Uganda
and specifically to this conference. It gives me enormous pleasure to have been invited to come and
deliver this key note on a very pertinent subject, namely: Social Protection for the Poorest in Africa;
Learning from Experience

Distinguished participants, the subject of social protection is a growing area of research and policy as
many countries in the developing countries grapple with challenges of reducing inequality, poverty,
vulnerability and achieving growth. It suffices therefore to mention that this conference could not have
been organized at another time other than today/ this period.

Permit me also to mention that the conference comes at a time when the Uganda Government
is heightening its efforts to have in place more effective poverty eradication strategies through the
development of the five year national development plan and it is therefore my sincere hope and
conviction that the experiences that shall be shared from this conference will be of immense use to
inform this planning process and other processes on the African continent.

Distinguished participant, the term social protection is used differently by practitioners, researchers
and academia among others. According to the chronic Poverty Research Centre, social protection
conceptualizes all public and private initiatives that provide income and consumption transfers to the
poor to protect the vulnerable against livelihood risks and enhance the social status and rights of
the marginalized with the overall objective of reducing the economic and social vulnerability of poor,
vulnerable and marginalized groups.

The World Bank suggests that social protection consists of public measures intended to assist
individuals, households and communities in managing income risks in order to reduce vulnerability
and downward fluctuations in incomes, improved consumption smoothing and enhancing quality. The
absence of a universal definition of social protection creates a challenge and | hope this meeting will
address this concern.
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Disguised participants, Governments overarching objective is poverty reduction and great strides have
been made in reducing income poverty among our people. However, of concern is the persistent high
level of inequality in Uganda and in majority of the African countries. There is general evidence that
inequality has a negative effect on economic growth and that if not tackled, it might prevent Uganda
and perhaps more countries in Africa from achieving most of the MDGs by 2015.

Although the Poverty Eradication action Plan recognizes the problem caused by the rising inequality-
slowing down of the growth process and limiting the potential long term benefits from poverty reduction
programmes- it does not contain specific actions to address this phenomenon. This may be attributed
to two reasons: first the limited knowledge and information on practical ways to overcome the various
manifestations of inequality. Second, the false assumption that action aimed at reducing poverty will
simultaneously lead to a reduction in inequality.

Strategies government is employing to address inequality

Government of Uganda has implemented far reaching reforms to ensure that there is fair distribution
of growth across all sectors and regions of the economy. First are the reforms in the agricultural sector
with a view to reducing poverty through increased incomes to the poor. This has been through the
PMA that seeks to raise the incomes of the poor primarily by increasing agricultural productivity and
the market share for subsistence farmers through interventions such as agricultural advisory services,
rural finance and agro processing. Such efforts not with standing, poor targeting appears to have
resulted in benefiting primarily active and progressive farmers with existing assets and good links to
both agricultural extension agents and other officials responsible for service delivery at the local level.

Government has also increased its share of the national budget under the medium expenditure
framework to sectors that can reduce inequality. Universal Secondary education was introduced to
offer free access to secondary education to bridge the gap between the rich and the poor by enabling
children who complete UPE to continue with their education. The extent to which this policy will contribute
to reducing income inequality however remains limited.

On health, the sector has continued to emphasise the importance of financing the Uganda National
minimum health care package and is currently at the stage of designing the national health insurance
scheme as an avenue to reach the poor.

Important to note ladies and gentlemen, some segments of the population seem not to have benefited
much from mainstream development programmes/ interventions. In Uganda were taxation is a challenge,
the best option to reduce poverty and inequality is through emphasizing service delivery that focuses
on the marginalized peoples and regions and this is where social protection plays an important role.
To address inequality in Uganda therefore, Government should consider;

1. Effecting direct fiscal transfers

2. Provision of micro finance through appropriate market product for the poor in general and women,
people with disabilities in particular

3. Require a more equitable distribution of quality health care services beyond mere access to a
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minimum health care package. The marginalized persons especially the elderly and people with
disabilities must be given preferential treatment

4. Fostering equal opportunities and equitable access to services such as education to the vulnerable
and marginalized communities such as the northern and eastern Uganda regions.

5. Replicating tailor made programmes targeting people in fragile environments such as NUSAF,
KIDDP, ABEK among others
As | conclude ladies and gentlemen, | wish to literate that social protection is an important dimension in

the reduction of poverty and multidimensional deprivation and inequality

To effectively achieve social protection, there is need to sensitize technocrats, the public and especially
political leadership on its importance and the role of various actors.

| wish to once again ladies and gentlemen to welcome you to this conference and wish you fruitful
deliberations

| THANK YOU ALL

| 12 | SOCIAL PROTECTION FOR THE POOREST IN AFRICA Learning from Experience




MESSAGES

Message from the Principal Judge,
Justice James Ogoola

The Right to Social Protection in Africa: The Role of Governments.
Political Leaders and the Judiciary

Hon. Ministers and Members of Parliament

Permanent Secretaries

Distinguished Conference Participants (in your respective capacities)
Ladies and Gentlemen

Welcome to Uganda, especially those of you for whom this is a first time.

Thank you for inviting me to give a keynote address as you hold this roundtable meeting on ‘Social
Protection in Africa’.

| was asked to share with you some of my thinking on ‘The right to Social Protection in Africa — The Role
of Governments, Political Leaders and the Judiciary’. While this is a challenging invitation to engage
with, it is also a most relevant one especially given deepening poverty for a large number of our fellow
citizens.

| understand that you represent different constituencies from different parts of the world — united by a
keen interest in issues of poverty eradication and prevention (or mitigation) of the effects of risk and
vulnerability on the poorest. | am further informed that for two days you have been actively participating
in presentations, debates and dialogues as practitioners, researchers, policy-makers and Social
Protection advocates from different parts of the world - sharing experiences and lessons in the design
and implementation of Social Protection programmes, particularly those that seek to address extreme
and chronic poverty.

Vulnerability comes from the notion that certain groups in society are more exposed than others to
shocks that threaten their livelihood or survival. Other groups are so defenceless that they live in a
chronic state of impoverishment in which their livelihood is constantly at risk. Even a small decline in
welfare for such people could be life-threatening or could have permanent consequences for human
capital. It is important to observe at the outset that the vulnerable include not only those who are already
poor but also those who are currently above the poverty line but who are potentially in danger of being
affected by severe shocks and have little ability to manage risk — people who are most likely to “sink into
poverty after a shock has occurred”.

Despite promising economic growth rates and poverty reduction efforts in an increasing number of
African countries, social exclusion of the most vulnerable groups and communities continues to worsen.
Rising income poverty and inequality is one manifestation of this problem. According to the Uganda
Chronic Poverty Report (2005) 26 per cent of the total population of Uganda (now well over 7 million
people) lives in chronic poverty. The number of jobless people continues to rise, and without appropriate
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measures to tackle these problems, this may not only lead to destitution, instability and rising levels of
crime, but also conflict among our peoples. However, more fundamentally, it begs the question about
what consciousness we have about the inalienable rights of our fellow citizens to a descent life.

People living in chronic poverty are at most risk, and this is the category which most requires Social
Protection interventions. They include, but are not limited to: people with disabilities; youth who form
the bulk of Uganda’s unemployed persons; women (mainly the widowed, separated and divorced);
the elderly with no social support; orphaned and neglected children; street children; the landless
(particularly ethnic minorities and indigenous’ peoples living in and around forest and wildlife protected
areas); those affected by HIV/AIDS (especially in instances where the bread winner is ill or has died);
the long-term sick; people in camps for the internally displaced (or newly established resettliement
areas) and isolated communities; people living in marginal areas, particularly those which are prone to
disasters; and those who often rely on own account agriculture or casual jobs.

Chronic poverty in Uganda, and in much of the rest of Africa, reflects deep-seated disadvantages
for the economy and for society as a whole. Its persistence means that a significant proportion of
the national population is not currently benefiting from anti-poverty actions by government and other
non-state actors, with negative implications for the realization of the Millennium Development Goals
(MDGs). Stagnation for such large proportion of the population has a “pull back” factor on the rest of
the population, retards economic growth, and often leads to negative development outcomes. Further,
a large proportion of people living in chronic poverty narrows the taxable base, hence low revenue
collected (vis-a-vis services demanded), while at the same time negatively affecting people’s ability to
purchase goods and services.

Social protection policies and programmes should help to bridge the gap between needs and services.
They help reduce key risks and to break inter-generational cycles of poverty and vulnerability. The main
question for us to consider here is whether, in order to achieve this, the answer lies in technical, political,
economic or even sociological interventions. | would propose that all are vital, but that there is something
which is even more important — the fundamental basis which we adopt for social protection.

People understand instinctively that all people — poor or non-poor - are born with the same rights and
that we have an obligation to protect those rights. The link between Social Protection and the realization
of people’s rights is specifically enshrined in the Uganda Constitution, and is backed up by a range
of international human rights instruments, including the Universal Declaration of Human Rights, and
the International Covenant on Economic, Social and Cultural Rights, to which Uganda is a signatory. |
would like to believe that other African countries, and beyond, have similar provisions in their supreme
laws.

The Universal Declaration of Human Rights (UN, 1948) reminds us that: “Everyone, as a member
of society, has the right to social security (Art. 22); and that, “everyone has ... the right to security
in the event of unemployment, sickness, disability, widowhood, old age or other lack of livelihood in
circumstances beyond his control” (Art. 24).

Similarly, in the International Covenant on Economic, Social and Cultural Rights, 1966 the states which
are party to the Covenant recognise the right of everyone to social security, including social insurance

"African Commission on Human Rights and Peoples’ Rights, Indigenous Peoples in Africa: The Forgotten Peoples, 2006.
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(Art. 9). Several other international, regional and national instruments reaffirm the same message [for
example, the International Conventions on: All Forms of Racial Discrimination (1965); Elimination of
All Forms of Discrimination against Women (1979); The Rights of the Child (1989); and The Protection
and Promotion of the Rights and Dignity of Persons with Disability (2007)]. More recently, in 2006, the
Livingstone Call to Action which arose out of the African intergovernmental meeting recognized that
Social Protection is a basic human right... that directly tackles poverty, contributes to economic growth
and stimulates local markets.

In Uganda, the National Objective and Directive Principles of State Policy XIV “charges the state to
endeavour to fulfil the fundamental rights of all Ugandans to social justice and economic development
and, in particular, to ensure that all Ugandans enjoy rights and opportunities as well as access to
education, health services, clean and safe water, employment, decent shelter, adequate clothing, food
security, pension and retirement benefits.

Distinguished participants, | would also like to observe that Chapter 4 of the Bill of Rights emphasizes
affirmative action for marginalized groups (Article 32); protection of rights of minorities (Article 36); and,
right to education (Article 30).

In summary, the right to social protection is recognized as an important human right for those who are
concerned with breaking the inter-generational cycle of poverty. It enables access to essential services,
and to securing an adequate standard of living for the most vulnerable and excluded. The first primary
objective for us all must, therefore, be to fully recognize Social Protection as a human right and to do
all actions which are necessary to incorporate it into both our conceptualization and design. A related
objective should then be to make Social Protection policies and programmes consistent with human rights
standards and principles. In other words, the policies and programmes must adhere to the principles

», o« », o y, o«

of “Universality”; “Indivisibility and interdependence”; “Equality and non-discrimination”; “Participation

and inclusion”; “Accountability and rule of law”; and “Availability, adequacy and accessibility”.

The specific standards of the human right to social protection are codified in the internationally agreed
human rights declarations, conventions and agreements which | outlined earlier. Once a state ratifies
international treaties affirming the right to social protection, an individual is entitled to claim social
protection from the state, and the state agrees to be accountable to both its citizens and to the wider
international community for this right.

While human rights place obligations and duties on all in society, the state is responsible for the
necessary regulation to guarantee that those rights are realised. Specifically, the state has the duty
to respect, protect and fulfil the right to social protection. The obligations to respect and protect have
immediate effect. The obligation to fulfil (meaning in this case that the state must positively facilitate,
provide and promote the right to social protection) can be met progressively according to resources
and capabilities. But even here, the state must clearly describe how it intends to achieve this - what
legal, administrative and budgetary steps it will take towards full realisation.

This transparency of planning and strategy is essential to avoid policy fragmentation and piecemeal
initiatives. A time-bound “road-map” could in this instance be developed to guide the process of
developing a national social protection policy and strategy.
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The rights approach to social protection embraces both the ethical justification for social transfers and
social justice - the humanitarian imperative to assist people during crises, redress social and economic
inequalities, and ameliorate severe forms of deprivation and distress.

Such concern must motivate not only civil society and NGOs, but perhaps, even more importantly, the
political leadership of our countries — men and women who are charged with the responsibility of setting
the political priorities for our countries’ development and for translating those priorities into actions.

| would like to propose that the extent and depth of poverty and vulnerability in most African countries
today reminds us of the need to invoke the social and economic rights of our peoples, as articulated in
both national and international declarations and covenants.

To-date, some people have approached social protection from the perspective of “providing support
to those in extreme poverty” or “helping those who are in dire straights”. Others still pursue social
protection from the angle of categories of the most vulnerable, such as people affected by HIV/AIDS,
elderly persons, orphaned children, exploited workers, people with disabilities, etc. | propose that
rather than approaching social protection from the point of view of specific vulnerabilities, the focus
should shift to the rights-based spotlight which stresses entitlement, a focus which should quickly
be followed by universal and comprehensive policies — aimed at reducing unacceptable levels of
vulnerability and risk. | further propose that the onus is on the political leadership of our countries,
first, to respect human rights standards; understand social protection as more than charity or simply a
technical response to vulnerability; and then to ensure that social protection policy is consistent with
human rights principles.

Finally, let me conclude this keynote address by stating that Social Protection is not just about
improving the capacity of people to cope with crisis, but can indeed be a positive force in spurring
poor people’s development — and hence more total national development. Through the generation of
increased productivity, the development of human capacity, and building of voice and citizenship, it is
one of the tools we must seek to embrace in order to bring marginalised groups into the mainstream
of development. Yet we should also recognize that despite the existence of various legal frameworks
for protecting the rights of vulnerable persons, such as people with disabilities, the elderly, ethnic
minorities and other chronically poor, translating these noble intentions into actions still falls far too
short of expectations. This is a political question for us all to focus on — not just a technical matter. The
linkage between poverty, vulnerability and economic and social rights is well documented. Increasingly,
poverty is being tied to the lack of access to equal opportunities, inequitable distribution of resources,
and the marginalization and disempowerment of certain groups -- hence the need for Social Protection.
In summary, Africa cannot claim to be sensitive to human rights without it recognizing and providing for
the Social Protection for its most vulnerable groups.
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Message from Hon. Mwesigwa
Rukutana, Minister of State for Labour

The Minister of State, Finance, Planning and Economic Development,
The Principal Judge, Hon. Justice James Ogoola,

Representatives from Development Partners,

Representatives from Civil Society Organisations,

Distinguished Participants,

Ladies and Gentlemen,

It gives me great pleasure to be invited to address this high level stakeholder round table on social
protection for the poorest in Africa. | wish to thank Chronic Poverty Research Centre and Brookes World
Poverty Institute and other partners for their work in linking social protection programmes in Africa and
in particular, Uganda. Similarly | would like also to take this opportunity to thank Development Research
and Training for organizing this workshop.

| am happy to note that this conference has brought together elites from government and civil society
organisations in all Africa to discuss issues pertaining to the development of social protection.

Ladies and Gentlemen, the Government of Uganda has been implementing the Poverty Eradication
Action Plan (PEAP) with a long term objective of reducing poverty to less than 10% by 2015. However,
the risks and vulnerability, coupled with high population growth rate of 3.4% per annum, have to some
extent thwarted the poverty reduction strategies.

Statistics from the Uganda National Household Survey Report of 2005/06 indicate that poverty
headcounts reduced to 31% of our population. This represents 8.4 million people. These live below the
poverty line. This is still very high!

In addition, the Chronic Poverty Report reveals that 20% of the households or 26% of the population
(representing more than 7 million people) are chronically poor. This is partly due to the inter-generational
transfer of poverty and the livelihood shocks they have suffered over prolonged periods of time.

The majority of these are women in female-headed households, widows, orphans, destitute children,
internally displaced persons (IDPs), ethnic minorities, the unemployed youth, persons with disabilities
(PWDs) and the elderly.

In recognition of the need to address specific concerns of the vulnerable groups who often fail to
benefit from mainstream public programmes, the Government of Uganda in line with the Sector Wide
Approaches to Planning has established a multi-sectoral Social Protection Sub-committee composed
of representatives of Social Sector Line Ministries, Civil Society Organisations, Research Institutions
and Development Partners to spearhead the Social Protection Agenda.

The Government has established some of the Social protection interventions that includes;

e The Universal Primary Education,

The Universal Post-Primary Education Programme,

The National Minimum Health Care Package,

The Northern Uganda Social Action Fund (NUSAF),

The National Programme for Orphans and other Vulnerable Children, to mention but a few.
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Government has also put in place the legal framework that addresses some of the Social protection
issues; this includes:-

e The Equal Opportunities Act which is rooted in Article 32 of the Constitution of Uganda and is
intended to give due and full effect to the constitutionally guaranteed affirmative action measures in
favour of marginalized and disadvantaged groups including, among others, women, persons with
disabilities, youth, the elderly, ethnic minorities and children.

¢ The Occupational Safety and Health Act, 2006.

e Employment Act, 2006

¢ [abour Disputes Act, 2006

e Workers Compensation Act, 2000

¢ Disability Act, among others

These laws have provisions that cast some new responsibilities towards Social Protection.

In a bid to formulate a meaningful social protection policy, Government officials have made visits to other
countries which have already found solutions to social protection problems. These countries included
Zambia, Kenya, Lesotho, South Africa, Austria and Tanzania. The experiences gained, combined with
local studies facilitated my Ministry to design and come up with 5 targeting options to be considered for
the scheme to help the poorest of the poor.

These include:

e Vulnerability option targeting the poorest 10% of the poor;

e Universal Old Age Pension Scheme;

e Targeted Old Age Pension of household headed by older Persons.
e Targeted Old Age Pension of Older Persons Living in Poverty.

¢ Disability Grant.

The main challenge however will be how to select the 10% to benefit from the scheme given that there
are over 7 million chronically poor persons.

It is my hope that this meeting will provide the government with an opportunity to reflect on the choices
and challenges they face in embedding social protection programmes into national development
programmes and budgets.

| want to assure you that the Government of Uganda is committed towards fulfilling its constitutional
mandate of providing social protection to its citizens. What is left is for each one of us to play active
roles in the formulation and development of viable social protection strategies that will enable us fulfill
our mandate.

It is my hope that with this high profile participation of government and a cross section of civil society
organisations, you will be able to debate and understand the developments regarding social protection

issues and its implications to development.

Ladies and gentlemen | once more take this opportunity to welcome you to this workshop and wish you
fruitful deliberations.

For God and My Country.
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Statement from the Development
Partners by Joanne Bosworth DFID

Justice Ogoola

Minister of State, Investment

Minister of State, Labour

Chair, National Planning Authority

Officials of GoU

Chair and the Organising Committees
Colleagues from development partner agencies
Representatives of civil society and private sector
Ladies and Gentlemen

On behalf of the development partners involved in the conference, | am pleased to have had this
opportunity to discuss and learn from experience about policies and practical approaches to address
vulnerability and extreme poverty in Africa. The past few years have seen a rapid increase in interest in
social protection by many development agencies, and this is demonstrated by the range of development
partners who have participated here this week. These are: the World Bank, UNICEF, DFID, Swiss
Development Cooperation, Italian Cooperation, German Development Cooperation, ILO, and Irish Aid.
Many of these agencies have public commitments to support social protection in developing countries,
some have set aside specific finances, and they are supporting many and varied programmes on social
protection. Examples include social action funds, employment schemes, social cash transfers, health
insurance schemes, school feeding programmes, and many others, including research and learning
events such as this one. Although we may have differences in interpretation and emphasis, we share
the conviction that social protection is an important component of public policy as Africa moves forward
into the twenty first century.

Increasing interest among development partners is partly responding to the evidence from countries
in Africa and other parts of the world that demonstrate that, far from being an unaffordable luxury for
low income countries, social protection is increasingly affordable and necessary. Similarly, political
commitment to social protection in developing countries is growing. A growing number of African
governments have introduced social protection programmes with and without external financing.
Examples from Ghana, Malawi, Kenya, Lesotho, Ethiopia and Uganda among others are demonstrating
what is possible where governments make the political choice to invest in social protection. Next month
in Namibia, representatives of AU countries will gather to discuss progress in implementing the AU'’s
Livingstone Call to Action, under which 13 countries, Uganda included, pledged to develop costed
national action plans for social protection.

What explains this increased interest, and what have we learned from this conference? There are many
reasons for our increased interest: | will mention three.

(i) Economic growth is a vital basis for generating the resources necessary to improve people’s lives,
but it is not enough on its own to tackle the challenges Africa faces. Economic growth that leads to
rising inequality can lead to social and political discontent. Opening economies to market forces
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and globalisation increases vulnerability to global shocks such as the recent food and fuel price
increases. Urbanising populations may offer more opportunity for concentrating production and
employment and providing services, but large numbers of urban poor and marginalised present
risks to social and political cohesion. We have learnt this week from economic history that social
protection can help both to ease the process of rapid economic growth, facilitating population
movements and urbanisation, and can also be good for growth in itself. So we recognise that as
economic growth takes off in many low income countries, it needs to be accompanied by measures
to distribute the benefits of that growth among the population, including to those least able to benefit
or those (for example people who lose their land rights) who may actually be harmed by the process
of growth.

(i) Social protection is affordable. Many studies and simluations have now been conducted which
show that basic social protection programmes can be implemented at a cost of 1-2% of GDP in
many African countries. But studies and models are not enough: there are a growing number of
cases where African governments (Lesotho, Ghana, South Africa) have introduced social protection
programmes that are viable without external financing, and many others who are doing the same
with external assistance. Again from economic history, we learnt that England had a basic universal
social protection system in the 16th century, based on local resources, at a time when its national
economy was smaller than Uganda’s is now.

(iii)Social protection is increasingly recognised as being an integral component of public spending,
helping other forms of spending achieve their objectives. Cash transfers combined with microfinance
or with policies to raise agricultural production can provide pathways for poor people out of poverty
and into productive lives. Social protection combined with basic health and education services
can improve nutritional, health and education outcomes. Integrating social protection with other
programmes will require improved multi-sectoral co-ordination, and in African countries because
of limited fiscal room for manoeuvre these complementary programmes need to be balanced and
sequenced, but this is not an either/or choice: combining social protection with other programmes
leads to better outcomes.

The conference this week also raised some important questions for development partners, and suggests
ways that we can improve our understanding and our role in this area.

(i) broadening the “menu” beyond cash transfers. Much of the recent evidence has been about the
success of long term predictable and guaranteed cash transfers, and development partners have
been keen to share this learning. But we do recognise that cash transfers are just one of a broader
range of measures, including input subsidies, employment guarantee schemes, contributory
insurance schemes, school feeding, and transformative interventions such as protection of labour
rights. Development partners can do more to work with governments to explore a range of options
and identify those most appropriate to the needs of specific societies. But let’s not throw out cash
transfers in the process.

(ii) Addressing political challenges. The conference showed that the most effective social protection
programmes have been those where governments have acted alone, without development partner
support; or where development partners have supported a clearly government-led and owned
programme. In the absence of government leadership it can be difficult to expand and sustain
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social protection programmes. We were advised to work better with Ministries of Finance, to present
stronger economic cases for social protection interventions. This is good advice, and to follow this
up, members of Uganda’s Social Protection Task Force led by the Ministry of Gender, Labour and
Social Development look forward to an invitation to meet and put the case to the Ministry of Finance
and the National Planning Authority. We also need to bear in mind that it is political leaders and
citizens who are the most important political actors. Increasing awareness of the political, social
and economic benefits of social protection among political leaders, civil society groups and even
the private sector is another strategy we can employ more effectively.

(iii)Short-termism, or is social protection just another donor “fad”? The conference showed that social
protection is a long term agenda, requiring stamina on the part of advocates, and for donors and
other actors to look beyond short time horizons and expectations of quick fixes. Social protection
has not been a “fad” in the developed world, where on average countries spend between 10-20%
of their budgets on social protection, and where social protection is critical to the “social contract”
between governments and citizens. Governments who require external backing for social protection
will also need long term financial commitments from development partners to secure the resources
necessary for programmes.

We also learned in the conference about some of the specific issues surrounding social protection in
Uganda. Uganda has made good progress in developing social protection policies and programmes
but there are a number of challenges and areas where development partners are willing to offer support.
Firstly, Uganda’s social protection policies and programmes are scattered across different sectors
with diffused responsibilities. They need to be brought together to increase coherence and exploit
synergies between the sectors, and more needs to be done to help government to identify the best and
most appropriate interventions for the challenges Uganda faces over the coming years. Development
partners are ready to help in this task. Secondly, social protection is still not widely appreciated or
understood among policy makers or by the public. We can do more to increase understanding and
build support for social protection among the policy community and the public. And lastly, Uganda
has the opportunity to trial approaches to social protection including cash transfers in line with similar
developments in many other African countries. We are ready to support the Government of Uganda in
this task.

Thank you
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Statement from Civil Soclety Organisations -
delivered by Arthur Larook, NGO Forum,
on behalf of the Clvil Soclety

Build on what exists!

Post Social Protection Conference Statement by Representatives of Civil Society Organizations in
Uganda’

Representatives of civil society organizationsin Ugandathat were part of the Social Protection Conference
held in Entebbe between 8th-10th September 2008 are glad to have been part of this important event.
We learnt a great deal on the renewed focus on the Social Protection agenda as shared by experiences
external and internal to Uganda.

As a result of our participation in the said conference, we share the enthusiasm by various participants
especially from experiences elsewhere, but also are now deeply aware of the need for a useful level of
caution that is needed as we take the Social Protection Agenda forward in Uganda. We desire, not just
a ‘welfarist’ or ‘handout’ approach, but one that is more empowering, culturally/ traditionally sensitive
and long- term focused.

This statement therefore reflects our resolve and commitment to work with ordinary Ugandans, our
government and other actors to develop and promote a people- driven Social Protection process in
Uganda.

Social Protection and its Importance

1. We join others in affirming the need for and value in Social Protection defined as social and other
forms of actions by state and non state actors (including family) in response to or as part of ongoing
practices to mitigate the adverse effects of vulnerability and poverty.

2. In Uganda as in many countries in Africa, this agenda is very important because in spite of lowering
levels of income poverty, approximately 26% of Uganda’s population is still trapped in a pervasive and
enduring cycle of chronic poverty. This group is likely to continue being by- passed by opportunities
that economic growth offers, mostly to the ‘active poor’. Such a group excluded from mainstream
and conventional programming must therefore be targeted if their situation is not to degenerate.

Our Philosophical Disposition on Social Protection

3. From the conference and indeed in much of the literature, we see a danger of looking at and
promoting a social Protection approach that is largely remedial and symptomatic in nature, rather

"Uganda child rights NGO Network, Cross Cultural Foundation of Uganda, Plan International, action Aid- Uganda, Network
of Ugandan Researchers and Research Users, Caritas Uganda, Environmental alert, Kabarole Research and Resource
Center, Development Research and Training and the Uganda National NGO Forum.
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that one that focuses on the underlying causes and drivers of the undesirable situation for which
social protection Programmes are meant to respond to . As a result, the response suggested is
rather simplistic and technocratic in nature with a predominant focus on transfers ( mainly cash ) and
attendant pre occupation with who gets the cash, how frequent, in what quantities and for how long
( usually not long).

4. As Uganda thinks through its Social Protection strategy, it has the option of pursuing the ‘welfare’ '
hand out’ and technocratic- they do not have money, give them money’ approach explained above
which in many aspects is fundamentally disempowering because of its pre dominant focus on
income/consumption from the state or other external actors. We also have the option of thinking a bit
more about a more empowering approach with no cash transfers! In this option, the starting point is
a more inward look at community resources, practices and local planning. While we understand the
strains and limitations of traditional protection mechanisms, Uganda’s social protection policy and
strategy should seek to build on, rather than replace such mechanisms.

5. The issue however is not one of either or, rather the need to locate a social protection approach that
is sensitive to culture and tradition. A delicate balance is important, but we should not make the
mistake of borrowing too much from outside lest we peddle an externally driven agenda that at best
makes us dependent and at worst, dislocate our societies further.

Gaps and Challenges so far?

6. Clearly the social protection agenda is not new in Uganda and several state and non state (though
these haven't been documented as much) response actions have been and or are ongoing. In the
case of the state driven ones- NUSAF, UPE, CHAI, Social Security and others, many challenges
have been shared and forecasted in literature, but also emphasized at this conference, including:

® The sporadic nature of many of the response actions, many of which are not communicating to
each other because of the absence of an overarching social protection policy and strategy.

¢ Theshortterm (project mode) nature of many of the programmes exuding concerns of sustainability
and possibilities of keeping the poor in the margins or even killing their resolve and innovativeness.
This is not helped by the fact that most of these programmes are externally conceived to (intended
beneficiaries, by government, donors and even some NGOs) and driven.

¢ The limitation and confinement of social security programmes to the formal sector, leaving out the
vast majority of Ugandans found in the informal sector.

7. The proposed responses are predictable: have a social protection policy and
strategy in place to harness better coordination and policy direction, strengthen
capacity of the lead ministry, more political will which hopefully will be
accompanied by more finances, etc.

8. Our contention however is that an effective response to social protection challenges in Uganda
will go beyond the predictable suggestions above. They will require questioning the efficacy and
delivery mechanisms of social protection programmes, they will succeed if the intended targets
are more involved in planning, they have a better chance of success if located within age-old,
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but dynamic cultural and traditional solidarity mechanisms. Above all, we will need social will as
perquisite to build sustainable political will.

Our Commitment as Civil Society

9. As civil society, we are pleased to be associated with this renewed focus on social protection and
pledge our commitment to :

¢ Intensify our attention and advocacy on social protection as an agenda. Build greater and broader
support for culturally and traditional sensitive approach and ensure that this is more visible in
the national policy agenda, not least the National Development Plan ( NDP) and other inter- linked
policies such as the national budget.

e Specifically, we commit our available resources (time, capacities and research agendas) to
furthering the quest for a comprehensive social protection policy and strategy informed by both
state and non state actors, knowledge, experiences and practices.

e We commit to be part of the implementation of initiatives- projects and programmes that will
ensue from the social protection strategy and where possible devote our own resources to this
cause.

e We commit to building the much needed social will amongst the citizenry in order for them to
directly or through their preferred communication mediums make greater demands for state
responsibility to the welfare of the vulnerable. ‘Social will’ and citizen agency makes it politically
risky to ignore citizen demands and this in our view is an important way of building political will.

Conclusion

Clearly the social protection agenda is an important agenda for development more broadly, but one
that has the potential to significantly contribute to poverty alleviation amongst the poorest sections of
society. For social protection programmes to succeed, we will need concerted effort by all actors and
this calls for effective coordination and leadership. In this regard, we will need a lot of effort to overcome
the constraints and impediments the Ministry of Gender, Labour and Social Development faces in
its leadership and coordination role. Anything less than this may leave the social protection agenda
endemically in the margins.

Civil society Organisations in Uganda are committed to this struggle.

Thank You
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Soclal Gash Transfers as a Gomponent

of a Gomprehensive National Soclal Protection
Programme - Lessons learned from facllitating
the process of designing, piloting and scaling up
Inclusive soclal cash transfer schemes in Zambia
2md Malamd

Bernd Schubert, Team Consuit
Abstract

Using examples from Malawi and Zambia, this paper focuses on the sequence of policy decisions that
have to be taken in the process of developing an integrated national social protection programme in
which social cash transfers are one instrument among others. These decisions include:

* Priority setting: Which categories of poor and vulnerable households should be targeted and what
are the main social protection needs of the prioritized target groups?

* Inclusive or categorical programme approach: Should interventions target poor and vulnerable
households or specific vulnerable individuals like elderly persons, persons living with HIV and AIDS
or OVC?

* Mixofinterventions: Which ongoing interventions reach the prioritized categories of needy households
and to which extent do these interventions meet the main social protection needs? Which additional

interventions (instruments) are required?

* Projectized or institutionalized: Which target groups require temporary interventions (projects) and
which require permanent programmes (institutions) like social assistance schemes”?

* Choice of implementing agencies: What are the comparative advantages and disadvantages of
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Government, NGO and private sector agencies with regard to implementing different types of social
protection interventions?

As a result of this process a core objective of the Malawi social protection policy is to reduce and
eventually eliminate ultra poverty. During the last decade Malawi's ultra poverty rate has stagnated at
22 per cent. It is estimated that about 40 per cent of the ultra-poor households in Malawi are labour-
constrained (no adult household member fit for work or households with a dependency ratio of more
than 3). The other 60 per cent have labour but are unemployed or underemployed.

The two categories of ultra-poor households require different kinds of social protection interventions. For
the labour-constrained ultra-poor households, a Social Cash Transfer Scheme has been designed and
is piloted in 7 districts. Once all the approximately 260,000 labour-constrained ultra-poor households
in Malawi are reached, the scheme will cost USD 52 million per year. The approximately 300,000 non-
labour-constrained ultra- poor households require either employment or a combination of temporary
cash for consumption and productive assets that can be used for income-generating activities. Existing
public works programmes will be reorganised to meet the specific needs of these households. In
addition, innovative cash for assets programmes will be tested and scaled up, if cost-effective.

The paper describes the main challenges faced when designing, piloting, scaling up and financing
social protection interventions in low-income African countries. It analyses the role of the UN, of donor
agencies and of NGOs with regard to providing technical and financial assistance aimed at strengthening
implementation capacity and ensuring financial sustainability of social protection programmes. The
paper concludes by summarising lessons learned and formulating a number of principles for managing
the process of establishing social protection programmes that effectively reach the poorest in Africa.

Key words: Designing, piloting and scaling up inclusive social cash transfers schemes

Choices to he made in the Process of Elahorating a Social Protection
Programme aimed at Reaching the Poorest

In the process of drafting a social protection policy and designing, testing and scaling up social protection
programmes, governments of low-income countries and their partners have to make a number of tough
choices. The main decisions to be taken include:

Priority Setting

Which categories of households should be targeted by social protection interventions and what are
the main social protection needs of the prioritized population groups? In Zambia and Malawi, a simple
needs assessment of different categories of poor households was used for the priority setting. In Malawi,
this was based on data resulting from the 2004/5 Integrated Household Survey (IHS2). According to
the IHS2 52 per cent of the 13 million people of Malawi fall under the national poverty line and 22 per
cent fall under the ultra poverty line. This means that 7 million people living in 1.3 million households are
absolutely poor of which 3 million people living in 550,000 households are ultra-poor.

The distinction between moderate poverty and ultra poverty is important. Persons living in ultra-poor
households suffer from severe hunger during most of the year, become physically weak, tend to sell
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or consume their productive assets (e.g. livestock, tools, seed), give up investing in their future (like
sending children to school), and die from infections that other people survive. For these reasons,
ultra-poor people are slow to respond to programmes, which demand a certain amount of effort and
contributions (like credit and saving schemes).

In the process of priority setting, it became evident that social protection interventions should give
priority to the ultra-poor households. In line with existing policy papers like the Malawi Growth and
Development Strategy, the core objective of social protection is to reduce and eventually eradicate ultra
poverty. A second objective is to prevent moderately poor households from sliding into ultra poverty.

With regard to the causes of poverty it is estimated that out of the 550,000 households suffering from
ultra poverty in Malawi, approximately 300,000 are poor because of conjunctural factors. Conjunctural
poverty is caused by unemployment or underemployment. It involves households with able-bodied
adults who have no access to productive employment. If these households get access to productive
assets, to employment, or to well designed public-for-work programmes, they are able to escape from
poverty.

The ultra poverty of the other 250,000 households is structural as it is related to the structure of the
household. These households have few or no able-bodied adult household members. In statistical
terms, these households have either no household member fit for productive work or have a high
dependency ratio. They are labour-constrained. AIDS affects many of the households suffering from
structural poverty. The breadwinners have died leaving grandparents, who are too old to work, and
orphans, who are too young. Labour-constrained households cannot react to self-help-oriented or
labour-based projects or programmes. Figure 1 summarizes the four categories of poverty described
above.

The 600,000 households in Category A are in a relatively favourable situation. They are just moderately
poor and include household members able to do productive work. They are able to respond to self-
help-oriented projects and programmes in order to overcome their poverty and hunger.
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Figure 1: Households in Malawi suffering from different GCategories of Poverty
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The 150,000 Category B households are labour-constrained and are therefore unable to respond to
labour-based interventions. Households headed by a pensioner, who receives a small pension, or
households regularly supported by the extended family are typical for this group.

The 300,000 Category C households suffer from ultra poverty in spite of the fact that they have
household members able to perform productive work. Many small-scale farmers and fishermen fall
into this category. To improve the economic situation of these households they have to be targeted by
programmes specifically tailored for vulnerable but viable households.

The 250,000 households in Category D are in the most unfavourable situation. They suffer from ultra
poverty. At the same time, they cannot respond to development projects or programmes because they
have no household members able to perform productive work. They have no or little self-help capacity.
This group — the 10 per cent worst off households in Malawi — most urgently requires social protection
interventions. More than 65 per cent of the approximately 1.2 million Malawians living in Category D
households are children.

In the process of economic development, which will be accompanied by increasing opportunities for
employment and self-employment, a number of households in Category A and C will be able to escape
from poverty. Category B and D households will, however, not automatically benefit from economic
development, because they lack employable adults who can make use of such opportunities.
Demographic trends (growing number of old people) and the impact of AIDS (more orphans and more
generation gap households) could increase the number of incapacitated households within the next 10
years. This has to be taken into account when designing the social protection strategy for countries like
Zambia and Malawi.
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Inclusive or Categorical Programme Approach

There is a natural tendency for each Government department or UN agency or NGO to favour a social
protection concept that is focused on its mandate:

UNAIDS, GFATM and the National AIDS Commissions tend to focus on HIV and AIDS-affected
households

Helpage International favours social pensions for all old people
Other departments and agencies tend to focus on different groups of disabled people, on women and/
or on OVC.

Some countries have started their social protection interventions by concentrating on one of these
groups using categorical targeting: Lesotho has started social protection by establishing a universal
social pension scheme. Kenya concentrates on a means tested OVC scheme. By focusing on individual
members of one vulnerable group, these approaches exclude other categories of vulnerable persons
from social protection unless they establish additional programmes that target other vulnerable groups.
South Africa is a model of a social protection concept based on a multitude of categorical schemes.
However, do low-income African countries have the financial resources and the implementation
capacities to copy the South African concept?

Malawi and Zambia have chosen to concentrate on ultra-poor households because these households
include the worst off cases of all types of vulnerable people (elderly, disabled, HIV and AIDS-affected
persons and OVC). This approach is cross-sectoral and inclusive.

Mix of Interventions

Existing and potential programmes have to be assessed in order to identify which programmes reach
which categories of needy households and to what extend each programme meets the needs of these
households. Cost-effectiveness should also be assessed. This is a touchy exercise because it may
turn out that some of the programes implemented by influential stakeholders do not reach the priority
target groups and/or do not meet their needs and/or are not cost-effective. In Zambia and Malawi it was
concluded:

Category C households require interventions that are distinctively different from the interventions
required by category D households.

Category C households need temporary transfers in order to meet their immediate basic needs (food
first). In addition, they require employment opportunities or self-employment-promoting interventions
that result in generating sustainable incomes.

Category D households require regular and reliable social transfers which will empower them to meet
their basic needs and to invest in human capital (the health and education of their children).

For category D households, the following hypothesis was formulated and is tested by the Malawi Pilot
Social Cash Transfer Scheme:Social cash transfers implemented by the District Assemblies as being
a feasible, cost-effective and quick impact mechanism to provide social protection to households that
are ultra-poor and at the same time labour- constrained.
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Projectised or Institutionalised Interventions

This is again a touchy issue but it cannot be avoided. Social assistance for category D households has
to cover all regions of a country in a uniform and reliable manner and requires sustainable financing from
public funds. Social assistance has to be seen as a permanent service like education or health - not as
a project with an exit strategy or a patchwork of many projects implemented by NGOs or CBOs.

For these reasons, there is a growing consensus that social assistance should be seen as a core
government function to be implemented by government officers. This does not rule out the fact that
NGOs implement emergency-related temporary transfer programmes in cash or kind, or get involved
in programmes targeting category C households. But social cash transfer schemes for category D
households should from the beginning — even in the pilot phase — be implemented by government.

Choice of the Implementing Agencies

Which government agency has the capacity, or at least the potential, to eventually reach each and every
village and to provide a reliable service to a large number of the poorest of the poor households?

¢ |n Lesotho the new social pension scheme is implemented by the Ministry of Finance. It has not yet
been evaluated

® |n Zambia the pilot social cash transfer schemes are implemented by the Public Welfare Assistance
Scheme (PWAS) of the Department of Social Welfare which has Social Welfare Officers on district
level. Evaluations conclude that the Department is politically weak and its performance leaves much
to be desired. Capacity problems will be the main bottleneck for scaling up

e Malawi has decentralized most government services to the district level. For the Pilot Social Cash
Transfer Scheme, the District Assemblies of seven districts have been chosen as the implementing
agencies. All activities of the scheme are implemented by Assembly Officers from different
departments (Social Welfare, Community Development, Planning, Finance, and Police). Compared
to Zambia, the implementation capacity of the Malawi set-up is significantly higher. However, this
varies from district to district. Effective leadership by the District Commissioners is essential for the
performance of the scheme.

In general, government agencies in low-income countries are weak and have been further weakened
by two decades of structural adjustment policies. This should not be taken as an excuse for sidelining
government. The most promising approach may be to select a government agency which is politically
well established and has potential that can be strengthened by systematic and long-term capacity
building.

Designing, Piloting and Scaling up Social Cash Transfers as a Component of an Integrated Social
Protection Programme

The social cash transfer schemes in Zambia and Malawi are components of the social protection policies
and programmes of the two countries. They have the task to economically empower those households
that for reasons beyond their control are not able to fend for themselves (category D households in
Figure 1). In order to serve this purpose, the schemes had to be designed, tested and scaled up in such
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a way as to meet the following criteria:

¢ owned and implemented by the government and supported by partner organisations;
¢ feasible with regard to the implementation capacity of the respective country;

e cffectively targeted (low inclusion and exclusion errors);

* meeting the main social protection needs of their target group;

e providing a reliable service in terms of timely delivery;

¢ |inking the target group households to other social and welfare services;

* having the potential to be scaled up to achieve national coverage;

e cost-effective and free of corruption;

e Sustainably financed.

In order to meet these criteria the process of designing, piloting and scaling up has to adhere to the
following principles:

¢ involve stakeholders from household, community, district and national level and organize the process
as participative as possible;

e address households, not individuals;

e design and test the scheme in a systematic, transparent and well documented process;

® Provide appropriate and long-term capacity building assistance.

The following sections summarize the process and the results of establishing social cash transfer
schemes in Zambia and Malawi.

“The preparation, organization, implementation and evaluation of the scheme is documented in a series of reports accessible at www.socialcashtransfers-zambia.org
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ZAMBIA:
THE KALOMO PILOT SOCIAL CASH TRANSFER SCHEME

The Process

The recommendation for a pilot social cash transfer scheme transferring cash to ultra- poor households
in Zambia was first given in a GTZ financed study for the Ministry of Community Development and
Social Services (MCDSS) named ‘Social Welfare Interventions for AIDS Affected households in Zambia’
conducted in April 2003 (Schubert, 2003). The recommendation was accepted and by August 2003 the
GTZ assisted Social Safety Net Project of the MCDSS started to design and prepare a pilot scheme to
be implemented in two agricultural blocks of Kalomo District.

In May 2004, the scheme was launched and by December 2004, the scheme had been rolled out
and covered 1,027 households. A comprehensive evaluation report was published in October 2006
(MCDSS, 2006 a)?. The scheme was the first of its kind in East and Southern Africa and became the
focus of the Livingstone Conference on Social Protection for Africa, held in Livingstone in March 2006
(Helpage International, 2006). Attention to the scheme has resulted in scaling up to four additional
districts and in increasing budget allocations to the scheme by the Government of Zambia and by
donors. The Kalomo scheme served as a learning experience for the development of other schemes.

Organisation of the Scheme

Institutional Setting and Objectives

The scheme is administered by the Public Welfare Assistance Scheme (PWAS) of the Ministry
of Community Development and Social Services (MCDSS). The pilot scheme has the following
objectives:

¢ Reduce starvation and extreme poverty inthe 10 per cent most destitute and incapacitated households
in the pilot region. The focus of the scheme is consequently on ‘generation gap’ households, headed
by the elderly who are caring for OVC because the breadwinners are chronically sick or have died
due to AIDS or other reasons.

¢ (Generate information on the feasibility, costs and benefits and all positive and negative impacts of a
social cash transfer scheme as a component of a social protection strategy for Zambia3.

Based on survey results and consultations at national, provincial and district level, a Manual of Operations
has been drafted, tested and revised during a preliminary test phase (November 2003 to April 2004).
The manual has been further refined throughout the subsequent pilot phase (MCDSS, 2006 b).

Based on the Kalomo pilot scheme social cash transfers have become a core element of the social protection strategy of Zambia (MCDSS, 2005)

“The 10% limit is based on several research findings, among them the results of the National Household Survey carried out by PWAS in September/October 2003. It does not reflect the
financial constraints of the scheme but rather refers to a category of households in Zambia that can be classified as ‘extremely poor and labour constrained.’

5The dependency ratio is measured here as the ratio of unfit members in the household divided by the number of it household members.
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Targeting Criteria and Targeting Process

Targeting is done by Community Welfare Assistance Committees (CWACs) which are the grassroots-
level structures of PWAS. The CWACs use a multi-stage participatory process to identify the 10 per cent
neediest incapacitated households* in their area involving the headmen, the community and the District
Welfare Assistance Committee (DWAC). The two criteria a household has to meet to be considered for
the scheme are:

e Extreme poverty
e Being labour-constrained.

Being labour-constrained means that the household has no household members who are fit for work
and are in the working age group (19 to 64) or that there is a very high dependency ratio (3 or higher)®.
This criterion is used to focus the programme on households that cannot be reached by labour-based
schemes such as food or cash-for-work or micro-credit and are therefore bypassed by most major poverty
reduction schemes operating in Zambia. The targeting process is described in Figure 2 below.

The process from the first community meeting to paying the first transfers to the approved beneficiaries
takes two months. The process is managed by the District Social Welfare Officer and his/her assistants.
Costs for targeting, approval, delivery and supervision (all logistical and administrative costs) amount
to USD 20 per beneficiary household per year.

Figure 2: Targeting Flow Chart
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households without children and ZMK 40,000 for households with children (USD 7.5 — 10). The transfer
is based on an average price of a 50 kg bag of maize. The scheme thus allows beneficiary households
at least one additional meal per day. The beneficiary households are free, however, to spend the
transfers in any way they want. The scheme applies no conditions on how to use the transfers. Itis up to
beneficiary households to decide whether they want to consume, save or invest the money according
to their needs and interests.

The basic assumption of the scheme is that the beneficiary households spend the money wisely.
Experience of the scheme strongly suggests that, in this context, poor people are not irresponsible and
know best how precarious their situation is and what they need most in order to survive and develop. At
the same time, households are not supposed to misuse the transfer, meaning that money should not be
spent on alcohol, gambling or exclusively consumed by one household member. The transfer is meant
for the entire household. It is also assumed that the heads of the beneficiary households (most of them
are elderly women) spend most of the transfer on orphans and other vulnerable children (OVC) living in
their households. Evaluation results indicate that both assumptions are realistic (MCDSS, 2006a).

THE MALAWI PILOT SOCIAL CASH TRANSFER SCHEME

The Process

Since 2004, UNICEF Malawi has advocated that social protection and especially social cash transfers
should be integrated into development plans (like the Malawi Growth and Development Strategy) and
into the budgets of funding organizations (like the application to the Global Fund for AIDS, Tuberculosis
and Malaria). In early 2006, UNICEF organized exposure trips for policy makers and technocrats to
study cash transfer schemes in Zambia and Brazil. Simultaneously, a consultancy for the Department of
Poverty and Disaster Management Affairs (DoPDMA) was financed to facilitate a participatory process
of designing and testing a cash transfer pilot scheme. In the process initiated by the consultancy,

stakeholders agreed on Mchinji District as a pilot region and on using the District Assembly as the
implementing agency for the pilot scheme.

It was also agreed that the scheme targets ultra poor households which are at the same time labour
constrained (i.e., households that have no adult aged 19 to 64 fit for productive work or more than 3
dependants for one fit adult). It is estimated that about 10 per cent of all households in Malawi (250,000)
belong to this category, which cannot benefit from labour-based interventions and are unable to fend
for themselves. More than 65 per cent of the members of these households are children of which 80
per cent are orphans (unpublished data from the Mchinji scheme). A typical household of this category
consists of a grandmother and grandchildren who have been orphaned by AIDS.

Between April and August 2006, procedures for targeting, approval, delivery, training and monitoring
were elaborated, tested and documented in a Manual of Operations and in Guidelines for Internal
Monitoring’. UNICEF also invested in capacity building (equipment and on-the-job training) for officers
on national and district levels.

"The preparation, organization, implementation and evaluation of the Scheme is documented in a series of reports accessible at www.socialcashtransfers-malawi.org
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In September 2006, the pilot scheme started operations. Monthly monitoring reports indicate that the
scheme is progressing as planned. The scheme has been rolled out to 4 village clusters per month. By
August 2007, it had covered the whole pilot area (3,129 beneficiary households).

The scheme is frequently visited by policy makers, donor representatives and technocrats from national
level and from neighbouring countries. It is acknowledged as a realistic option as a core component
of the emerging national social protection policy and programme. In November 2006, Cabinet officially
endorsed the Mchinji Pilot Scheme and decided to scale it up to six additional districts. By end of 2008,
the scheme will cover 7 districts and reach 20,000 households.

Organisation of the Scheme

Institutional Setting and Objectives

The scheme is implemented by the District Assemblies, which have set up Social Cash Transfer
Secretariats for the day-to-day management. On a national level, the scheme is supervised by the
Ministry of Economic Planning and Development and the Ministry of Women and Child Development. It
is integrated into the process of elaborating a Social Protection Policy Framework, which is guided by
a Social Protection Steering Committee and a Social Protection Technical Committee. The objectives of
the scheme are:

® Reduce poverty, hunger and starvation in all households living in the pilot area that are ultra poor
and at the same time labour-constrained.

® |ncrease school enrolment and attendance and improved health and nutrition of children living in
target group households.

e (Generate information on the feasibility, costs and benefits and on the positive and negative impact
of a social cash transfer scheme as a component of a social protection programme for Malawi.

Targeting Criteria and Targeting Process
The targeting criteria are similar to those used by the Kalomo Scheme. In order to qualify, households
have to meet two criteria:

Ultra poor

¢ This means that they are in the lowest expenditure quintile and under the ultra poverty line (only one
meal per day; not able to purchase essential non-food items like soap, clothing, school utensils; are
prone to begging; have no valuable assets).

Labour-constrained

e A household is labour-constrained when it has no able-bodied household member in the age group
19 to 64, who is fit for work, or when one household member in the age group 19 to 64 years, who is
fit for work, has to care for more than 3 dependants (dependants are household members that are
under 19 years of age or over 64 or are unfit for work because they are chronically sick, or disabled,
or are schooling).
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The targeting criteria are used in a multi-stage participatory targeting process:

e Community Social Protection Committees (CSPCs) at village cluster level list, visit and interview
all households that seem to meet the targeting criteria. They then rank all households that have no
labour or have a dependency ratio of more than 3 according to degree of need.

e The CSPCs present the households selected and the ranking to a community meeting in order to
ensure that no households meeting the criteria are left out, that ineligible households are deleted
from the list, and that a consensus on the appropriate ranking is achieved. The community meeting
should also facilitate that the scheme and the targeting process are as transparent as possible. This
methodology has shown to be effective in identifying ultra-poor labour-constrained households.

A Social Protection Sub-Committee (SPSC) at district level (sub-committee of the District Executive
Committee) assisted by extension workers, checks if the targeting process has been fair and transparent
and if the results are correct. The SPSC then approves the 10% neediest households. The 10 per cent
cut off point is based on the assumption that on the average less than 10 per cent of the households
meet both criteria. Further research to verify this assumption is underway.

Amount and intended Use of Transfers

The monthly cash transfers vary according to household size and take into account if the household
has children enrolled in primary or in secondary school: one-person household MK 600 (USD 4),
two-person household MK 1,000 (USD 7), three-person household MK 1,400 (USD 10), 4 and more
persons MK 1,800 (USD 13).

For children enrolled in primary school a bonus of MK 200 is added; for children in secondary school a
bonus of MK 400. This bonus is meant to encourage school enrolment and attendance and to discourage
child labour and premature drop-outs. It facilitates caregivers meeting schooling-related child needs
such as food, clothing, soap, exercise books and pencils. However, no conditions are applied.

On the average, the transfers amount to MK 2,000 (USD 14) per household per month. This amount
is sufficient to fill the gap of MK 1,343 between the ultra poverty line of MK 6,447 per month for a
5.8 person household and the average monthly expenditure of MK 5,103 of households in the lowest
income quintile.

The costs per household per year are USD 168 for the transfers plus USD 30 for operational costs. In
case the scheme would be extended to all the 250,000 ultra-poor and labour-scarce households in
Malawi (10 per cent of all households) the annual costs would be USD 50 million. The scheme would
then benefit approximately 1.2 million persons including approximately 780,000 OVC and approximately
220,000 elderly people.

®Exchange rate: USD 1 = MK 140
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Impact of the Social Gash Transfer Schemes

External evaluations of both the Zambia and the Malawi pilot social cash transfer schemes, report
significant positive impact with regard to food security, health, shelter and education of the members of
the beneficiary households. They also show that the assets of beneficiary households have increased
dramatically. This has improved their productive capacity and reduced their vulnerability to shocks.
Non-recipient households have benefited because the burden of caring for destitute households
(begging) has reduced and the high economic multiplier effect of cash transfers has strengthened the
local economy.

It is beyond the scope of this paper to describe the impact achieved in more detail. The Annex gives a
two-page summary of the impact of social cash transfers on 409 beneficiary households in Mchinji after
receiving the transfers over a period of 6 months. More information can be accessed at the websites of
both schemes (www.socialcashtransfers-zambia.org and www.socialcashtransfers-malawi.org) and at
the website documenting the evaluation reports (www.childresearchpolicy.org).

Some Lessons Learned

e FEvidence from the Zambia and Malawi schemes and from other social cash transfer schemes in
different parts of the world indicates that the impact of cash transfers on the livelihood and well-
being of poor households is immediate and significant. It has been proved beyond doubt that cash
empowers poor households and gives them access to basic needs. Therefore monitoring and
evaluation activities should in future focus much more on scheme performance than on impact.
The research question with regard to performance is: Do the schemes reach the target group that
has been prioritized by the social protection policy (effectiveness of targeting) and do they transfer
an appropriate amount of cash in a reliable, client-friendly and cost-effective way. In summary:
make sure that they get the money — do not worry too much how they use it — the poor are not
irresponsible

¢ |n order to achieve good performance in a low-income African country with limited implementation
capacity, the schemes have to be as simple, straight forward and administratively undemanding as
possible. Conditionality, which has to be monitored, is one example of unnecessarily complicating a
scheme.

e Social cash transfer schemes have to be tailored to the political, institutional and administrative
conditions in each country. There are no blueprints. Even in neighbouring countries like Zambia
and Malawi the schemes had to be organized differently. Some of the factors that affected the
organization of the schemes are: Both countries differ with regard to the degree of decentralization;
Zambia is sparsely populated while Malawi has a high population density; Zambians have identity
cards while Malawians have not.

* |n both countries the weak government structures at national and district level that manage the
schemes are faced with inflexible, slow and highly bureaucratic funding agencies. To achieve an
effective communication and cooperation between implementing and funding agencies was and
still is a major challenge that has caused delays in rolling out the schemes and has disrupted the
timely and reliable flow of payments to the beneficiaries
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¢ |n Malawi, where the schemes are implemented by the District Assemblies, effective communication
and cooperation between different district departments (the departments of social welfare, of finance,
of planning and of the M+E officer) are essential for the performance of the schemes. It has turned
out that the effective communication and cooperation depends on the leadership provided by the
District Commissioner. Where the leadership is weak the schemes do not perform well.

e With regard to political will and political support for social cash transfers, the schemes in both
countries face a paradox. Strong political support is required to ensure sustainability and long-term
financing. The most powerful tool to generate political support are filed visits (exposure to beneficiary
households) of high-level government representatives, members of parliament, civil society, donor
agencies and journalists. However, publicity and enthusiasm can lead to demands for a faster roll
out or even for an immediate national coverage before implementation capacities on all levels have
been capacitated. This danger may be most virulent in an election year.

e Both, the Zambia and the Malawi schemes can be considered ‘child welfare schemes’ because
approximately 65 per cent of the beneficiaries are OVC, mostly orphans. They can also be
considered as ‘HIV and AIDS mitigation schemes’ because approximately 70 per cent of the
beneficiary households are HIV and AIDS affected (Schubert, 2007). Other types of vulnerable
groups benefiting from the scheme are older people (approximately 20 per cent of the members of
beneficiary households are 65+) and the disabled. The schemes cover neither all OVC, nor all HIV
and AlDS-affected households nor all older people, nor all disabled persons in the pilot areas. But,
because one of the targeting criteria is extreme poverty, the schemes reach the worst off, neediest
and most vulnerable persons of all the vulnerable groups listed above.

¢ A social cash transfer scheme that targets ultra-poor households (category D in Figure 1) should not
be implemented in isolation. In the context of social protection programming, social cash transfer
schemes have to be complemented by schemes that target the ultra-poor households which are not
labour constrained (category C in Figure 1). While Zambia and Malawi have achieved considerable
progress in reaching category D households (ultra-poor and labour-constrained), the ultra-poor
households that are not labour-constrained have not received much attention. This is a matter of
concern.
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External Evaluation of the Mchinji Social Gash Transfer Pilot
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Baseline — March 2007
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‘We Are All Poor Here’:
Economic Difference, Soclal Divisiveness, and
Targeting Gash Transfers In Sub-Saharan Africa®

Frank Ellis
School of Development Studies
University of East Anglia

Abstract

Social transfer practitioners are familiar with the social divisiveness that transfers can inadvertently
create. One manifestation of this potential divisiveness is the oft-expressed opinion voiced in community
meetings, or by key informants, that ‘we are all poor here’. This is more often than not articulated by
respondents as a plain statement of fact, not as special pleading or with undertones of victimisation.
This paper examines the circumstances of small economic difference giving rise to the sentiment
captured by ‘we are all poor here’, utilising income distribution data from three Sub-Saharan Africa
(SSA) countries to illustrate important cautionary features that arise for the workable scaling up of cash
fransfers in these countries. The paper focuses on differences in per capita consumption in the long tail
representing up to 60 per cent of the population that typifies national income distributions in the poorest
countries.

The paper first reprises the efforts made by practitioners to narrow down eligibility to cash transfers
to the destitute or ultra-poor, often defined as those unable to attain even the minimum acceptable
level of calorie intake from their own efforts. Both proxy indicators and the deployment of a 10 per cent
cut-off point to determine the scale of cash transfers are discussed. The paper examines inter-decile
per capita consumption differences for Malawi, Zambia and Ethiopia as revealed by national budget
surveys. These show that as a rule of thumb US$2 per capita per month separates the poorest decile
from the next poorest decile in the income distribution, and US$9-10 per capita per month separates
the poorest decile from the sixth decile.

It is deduced, first, that the sentiment ‘we are all poor here’ accurately reflects the very small differences
in personal and family circumstances separating everyone falling within the bottom 50-60 per cent of
per capita consumption in poor mainly rural SSA countries; second, that beneficiary selection in cash
transfer schemes therefore occurs within a context of very close proximity in well-being, life styles,
command over assets and income streams, and real material consumption of this proportion of the
population; and, third, that these wafer-thin differences in consumption capabilities are narrower still
in rural areas than in country averages, since urban income distributions are always significantly less
equal than rural ones.

°l am very grateful to Bob Baulch, Gabriel Demombynes and John Hoddinott for supplying me with the mean decile consumption per capita from recent household budget surveys in Malawi,
Zambia and Ethiopia respectively, on which the economic difference discussion of this paper is based. My colleague Ed Anderson also helped with data extraction. The paper draws on
insights gained while the author worked on the evidence component of the Regional Hunger and Vulnerability Programme (RHVP) in southern Africa, one outcome of which is a forthcoming
book (Ellis, Devereux & White, 2009). The paper has benefited from comments by Stephen Devereux, Nicholas Freeland and Phil White.
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Existing pilot cash transfers are examined in the light of these findings, and it is found that they are unable
fo achieve their destitution-reduction goals without inevitably creating some proportion of ‘leapfrogging’
by recipients above the levels of per capita consumption of non-recipients in adjacent income deciles.
Social divisiveness is explained by small economic difference. The findings place some doubt on the
merits of the 10 per cent rule that has been used to establish cut-off points in pilot cash transfers in
Zambia and Malawi (and most recently Kenya). Without intending to be definitive on such matters, it is
pointed out that categorical targeting such as social pensions avoids social invidiousness because all
citizens understand that if and when they reach the eligible age threshold, they, too, will be entitled to
the benefit.

Keywords: destitution, cash transfers, targeting, income distribution, Africa

‘We Are All Poor Here’

Socialtransfer practitioners are familiar with the social divisiveness that transfers can inadvertently create,
but there is little proper research in this area, rather anecdotal evidence that crops up in a scattered way
in mission reports and scheme evaluations. One manifestation of this potential divisiveness is the oft-
expressed opinion voiced in community meetings, or by key informants, that ‘we are all poor here’. This
is more often than not articulated by respondents as a plain statement of fact, not as special pleading or
with undertones of victimisation. Despite the strenuous efforts by deliverers of social protection to explain
transparently why certain individuals or families are deemed eligible to receive transfers while others
are not, and this includes the involvement of communities themselves in beneficiary selection, a sense
of puzzlement and unfairness about the selection process can nevertheless persist in communities long
after targeting decisions have been made.

There are other ways, 100, that this sense of unfair exclusion affects behaviours around social transfers.
These include the restructuring of household demography in order to meet scheme criteria for inclusion
(e.g. acquiring more orphans, small children, school- age children, elderly household members);
collusion between community welfare committee members and beneficiaries on sharing benefits; so-
called ‘elite capture’ in which community leaders or local public officials ensure their friends and relatives
are on beneficiary lists; and a sense by public officials that they deserve remuneration for helping
manage transfers since this is an extra work obligation not envisaged by their very low salaries. In rare
instances, pooling and equal sharing of a social transfer may occur, reflecting a community consensus
that equity of outcomes is preferable to the targeting criteria imposed from outside™. However, the
more common response is for a lot of individual manoeuvring to occur around gaining access to all or
part of the transfer on offer.

This paper examines the circumstances of small economic difference giving rise to the sentiment
captured by ‘we are all poor here’, utilising income distribution data from three Sub-Saharan African
(SSA) countries to illustrate important cautionary features that arise for the workable scaling up of cash
transfers in SSA. The paper focuses on differences in per capita consumption in the long tail representing
up to 60 per cent of the population that typifies national income distributions in the poorest countries. In
order to set things in motion, the paper first reprises the efforts made by practitioners to narrow down
eligibility to cash transfers to the destitute or ultra-poor, often defined as those unable to attain even
the minimum acceptable level of calorie intake from their own efforts. The paper is concerned solely

"This is said to have occurred in some communities during the implementation of the Targeted Input Programme in Malawi 2002-03.
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with routine and predictable cash transfers, not with emergency transfers, or with ad hoc responses to
temporary seasonal or even spatial food entitlement deficits.

Criteria for ldentifying the Destitute or Ultra Poor

It is well understood that resources for social transfers are limited. Especially in the context of trying to
convince governments that there is political mileage for them in instigating publicly-funded transfers,
their aggregate size needs to be kept to some quite small proportion of government budgets in order to
be remotely acceptable. However, even without political sensitivities around scaled-up social protection,
it has always been the case that those seeking to ameliorate the adverse circumstances of the worst
off in African societies have had to devise complicated methods for delineating their target group
of beneficiaries, and differentiating this group from other, almost as deserving, poor and vulnerable
people.

In the absence of realistically being able to generate data on the true material circumstances of very
poor and vulnerable families in African communities (i.e. to do means testing), practitioners have for
many years tended to utilise ‘proxy indicators’ for identifying the ultra-poor. Proxies can be to do with the
headship of the household (women, elderly, child, disabled-headed households), evidence of lack of
able-bodied adult labour in the household (elderly looking after orphans, carers looking after chronically
sick adults etc.), lack of land for cultivation (unless the transfer requires access to land in order to fulfil
its remit, such as free farm input packages), or plainly inadequate diet (observed to be consuming only
one meal per day). Proxy indicators are often multiple (several criteria must be met simultaneously in
order to secure eligibility), and they may be cascading (two or three basic criteria must first be met, then
supplementary criteria are brought into play in order to refine the beneficiary list).

More recently, it has been proposed by interpreting national-level demographic and household budget
survey data that the poorest and most labour-constrained 10 per cent of households reliably correspond
to the ‘non-viable’ destitute requiring regular social transfers (Schubert & Goldberg, 2004; Schubert &
Huijbregts, 2006). Leaving aside the dubious notion of a ‘non-viable’ person or household (disability
advocates might have something to say about that), this 10 per cent proposition has achieved a certain
authenticity, being used as the basic rule-of-thumb for beneficiary selection in pilot social cash transfer
schemes in Zambia and Malawi, and forming an important focal point for discussion about beneficiary
selection in the recently initiated Hunger Safety Net Programme (HSNP) in Kenya. From the viewpoint of
this paper, the 10 per cent rule provides a useful touchstone because it combines economic difference
and household demography as key factors determining who should receive social transfers and who
should be excluded™.

For those unfamiliar with the 10 per cent rule, the basic model deduced by Schubert and colleagues is
reproduced in Figure 1 below. In this instance, the model is calibrated utilizing the 2004-05 Integrated
Household Survey (IHS2) for Malawi, a nationally representative household budget survey covering
5,436 households. Using household expenditure data, the IHS2 estimated a national poverty rate for
Malawi of 52 per cent, with ultra-poverty estimated at 22 per cent of the population. Figure 1 divides
the implied 1.3 million poor households in Malawi in two main ways: first between the poor (A+B = 0.75

"This paper is not written specifically as a critique of the 10 per cent rule, which has made an important contribution to evolving practice in the targeting of
cash transfers in SSA. Nevertheless, in its conclusions, it does return to the rule and identifies several critical weaknesses for its deployment as a targeting
principle in scaled-up cash transfers.
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million households) and the ultra poor (C+D = 0.55 million households); and second between those
having adequate labour to engage in productive activities to feed their families (A+C = 0.9 million
households) and those lacking such labour (B+D = 0.4 million households). The combination of ultra
poverty and lack of productive labour (measured by a high ratio of dependents in the household) is thus
represented by the fourth quadrant in the diagram (quadrant D) comprising 0.25 million destitute and
deserving households, equal to 10 per cent of all households in Malawi.

Figure 1:  Identifying those most in need of Social Transfers in Malawi-Source:
Schubert & Huijbregts (2006, p.19)
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It is important to note that a 10 per cent rule does not avoid the need to utilize proxy indicators in
eventual beneficiary selection. The 10 per cent rule essentially places a ceiling on the number of
households assisted, and therefore also puts a cap on the budgetary expenditure involved. However,
actual beneficiaries up to the permitted 10 per cent are selected using proxy indicators, amongst
which the absence of able-bodied labour in the household is the critical criterion, and other indicators
are brought into play as secondary or tertiary criteria. This paper returns to the 10 per cent rule in due
course after considering evidence on economic difference in three SSA countries.

Economic Difference and Cash Transfer Implications

Data on income distributions in Malawi, Zambia and Ethiopia are set out in Table 1 below. In each case,
these income distributions are derived from nationally representative large-scale household budget
surveys, for Malawi the 2004-05 IHS2, for Zambia the 2002-03 LSMS, and for Ethiopia the 2004-05
HICES™. In each case the data is presented as mean consumption per capita in descending order
of deciles, converted from national currencies to US$ at the official exchange rates ruling at the time
that surveys were conducted'. Table 2 displays the mean differences in per capita consumption per
month between deciles, derived from the data in Table 1. Finally, by way of having a ‘neutral’ discussion
removed from any single country, both Table 1 and Table 2 provide a column giving the simple average

12The published analyses of these surveys can be found in Devereux et al. (2006); Government of Malawi (2005); Government of Malawi & World Bank (2006); World Bank (2005) and Woldehanna et al.
(2008).
13The exchange rates used to convert local currency data from the surveys into US$ were, for Malawi MK108.9 = 1USS$; for Zambia ZMK4566 = 1US$; for Ethiopia 8.6 birr = 1US$
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of these mean decile consumption per capita figures, and the result is graphed in Figure 2'*. This is
treated in ensuing discussion as a generic income distribution applicable to low per capita income SSA
countries with large rural populations

Mean Consumption hy Decile: Malawi, Zambhia, Ethiopia
(US$ per capita per year)

Deciles Malawi Zambhia Ethiopia Simple

Average
10 760.5 716.0 506.7 661.1
9 347.6 320.6 270.0 312.7
8 260.4 243.4 224.3 242.7
7 211.9 1956.3 197.4 201.5
6 178.4 163.6 176.5 172.8
5 152.0 138.4 156.5 149.0
4 129.3 117.5 136.7 127.9
3 108.9 98.7 120.6 109.4
2 88.3 78.7 104.6 90.5
1 62.2 51.3 80.1 64.5

Source: 2004-05 IHS2 (Malawi), 2002-03 LSMS (Zambia), 2004-05 HICES (Ethiopia)

Consumption Differences hetween Deciles: Malawi, Zambia, Ethiopia
(US$ per capita per month)

Decile Malawi Zambia Ethiopia Simple
Interval Average
9-10 34.4 32.9 19.7 29.0
8-9 7.3 6.4 3.8 5.8
7-8 4.0 4.0 2.2 3.4
6-7 2.8 2.6 1.7 2.4
5-6 2.2 2.1 1.7 2.0
4-5 1.9 1.7 1.6 1.8
3-4 1.7 1.6 1.3 15
2-3 1.7 1.7 1.3 1.6
1-2 2.2 2.3 2.0 2.2

Source: derived from Table 1 (inter-decile differences divided by 12 to convert from annual to monthly
amounts)

These various data and graphs demonstrate that cash transfers to the most destitute in low-income
SSA countries must operate within exceedingly narrow parameters of economic difference if socially
invidious changes in income distribution are to be avoided:

" est the reader objects to this as requiring a population-weighted average, the purpose here is to examine ‘ballpark’ differences between deciles for economies of the type represented by a
Malawi, Zambia or Ethiopia, and therefore a weighted average that would result in undue weight being given to Ethiopia is not required.
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(1) essentially (as a rule of thumb) US$2 per capita per month separates the poorest 10 per cent from
the next poorest 10 per cent in the income distribution;

(2) the gap between the 1st (poorest) and 2nd (next poorest) decile tends to be higher than succeeding
gaps going upwards through the lower half of the distribution (2nd to 5th decile), and this applies in
all three countries;

(8) this may give the impression that the poorest 10 per cent can be satisfactorily identified for policy
purposes as a separate category for social transfers;

(4) the inter-decile consumption gap between the 5th and 6th decile remains at roughly the same level
as between the 1st and 2nd decile;

(5) Progressively steeper rises in mean consumption differences only occur from the 7th decile
upwards.

Figure 2:  Generic Income Distribution and Poverty Line Based on Three Countries
(mean consumption per capita, hy decile, US$ per year)
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Source: see sources cited for Table 1 and in footnote 4 above
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Some important features are deduced or are closely related to these observations. First, the sentiment
of ‘we are all poor here’ is shown most decidedly not to constitute special pleading, but to reflect
accurately the very small differences in personal and family circumstances separating everyone falling
within the bottom 60 per cent of per capita consumption in poor mainly rural SSA countries. Second,
beneficiary selection in cash transfer schemes in such countries occurs within a context of very close
proximity in well-being, life styles, command over assets and income streams, and real material
consumption of 50-60 per cent of the population. Third, these wafer-thin differences in consumption
capabilities are narrower still in rural areas than in the national averages shown in Table 2, since urban
income distributions are always significantly less equal than rural ones. Indeed if we take Malawi as an
example, US$9 per month separates the 1st from the 6th decile in rural areas, compared to US$18 per
month in urban areas, and US$9.7 per month overall®®.

The generic data provided in the last column of Tables 1 and 2 and graphed in Figure 2 can be utilised
to demonstrate the implications of per capita cash transfers of varying amounts, as shown in Figure 3.
Of course, cash transfers are typically provided to households, and some cash transfer schemes adjust
for household size while others do not. Ideally a cash transfer should adjust for household demography
as well as household size; after all a 5-person household containing one adult and four small children
has different consumption requirements from one containing three adults and two teenage children,
even if in both instances the adults are unable to participate in productive labour for one reason or
another. However, administrative feasibility places restrictions on how sensitive in practice variations
in the level of cash transfers to households of different compositions can be. The main point made by
Figure 3 is that there is exceedingly little room to manoeuvre at the bottom of the income distribution if
the problem of ‘leapfrogging’ the material consumption of cash transfer beneficiaries above adjacent
households in the income distribution is to be avoided.

Figure 3:  Income Distribution Implications of Varying Levels of Cash Transfers

(US$ per month)
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Expenditure Deciles Source: As for Figure 2,
(in descending order) with illustrative additions.
'5The measure of inequality provided by the Gini coefficient for these three countries is 0.26 (Ethiopia), 0.34 (Malawi) and 0.35 (Zambia) in rural areas; and 0.44
(Ethiopia), 0.48 (Malawi), and 0.46 (Zambia) in urban areas. See references provided at footnote 4.
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In Figure 3, a US$2 transfer per month to an individual very nearly brings a mean individual in the
bottom decile up to the same mean material consumption as the next decile. A transfer of US$10
to a 5-person household would have this effect, but note that the same US$10 given to a 4, 3, 2, or
1-person household would bump up such a mean individual increasingly above successive adjacent
consumption deciles. In fact, if by design or accident an individual were to receive US$8 per month, this
would leapfrog their material consumption from the first into the sixth decile of the income distribution.

In conversations with practitioners, it is apparent that it is thought this problem can be avoided if the
10 per cent selected are scattered across the lower income deciles rather than being confined to the
lowest decile. This is unfortunately not true. Dividing individuals into deciles (or for that matter into any
other equal shares of the population) is done by strictly ordering per capita consumption per person
from the highest to the lowest, thus all individuals in the lowest decile have lower per capita consumption
than all individuals in the next decile and so on. It follows that selecting the 10 per cent eligible for
cash transfers from across several deciles merely means that some rather better off people have been
selected in preference to the 10 per cent poorest, and therefore the potential for leapfrogging up the
income distribution is made more likely rather than less likely'.

The question arises as to how well existing cash transfer pilots have performed in terms of operating
within the narrow parameters that avoid socially invidious alterations in the income distribution positioning
of beneficiaries. Two schemes (or sets of schemes) are examined briefly in this regard: the Zambia pilot
cash transfers and the Mchinji cash transfer scheme in Malawi. The original Zambia pilot cash transfer
is the well known Kalomo scheme funded by GTZ and implemented by the Government of Zambia,
starting in 2004. This was also the first scheme to apply the 10 per cent rule. The Kalomo scheme
initially provided 1,027 beneficiary households with US$6 per month, with no variation for household
size. For a one-person household at the mean of the bottom decile of the Zambia income distribution at
that time, this would have catapulted the individual concerned from the first to the fourth decile of the
income distribution (see Table 1 above). Similar effects in lesser degrees may have occurred for two- or
more-person households. Average household size in the Kalomo scheme was 3.8 persons (Schubert
& Goldberg, 2004).

In Zambia, the Kalomo scheme was followed by four other pilot cash transfers, each testing different
aspects of cash transfer delivery, in Monze, Kazungula, Chipata and Katete districts (Ellis, 2007). To
take one more example, the Kazungula scheme provided 554 destitute and incapacitated households
with US$7.5 per month (if they had no children) and US$10 per month (if they had children) from 2005
to 2007. In April 2007, these amounts were raised to US$10 and US$12.5 respectively. Again, the
income distribution effects of such transfers depend on household size and composition; and in the
case of single person households could have bumped their material circumstances up to the levels
experienced by individuals in the fourth decile'.

In Malawi, a pilot social cash transfer was initiated in Mchinji district in 2006 implemented by the
government with technical support from UNICEF. This has since been extended to three more districts.
Monthly cash transfers vary according to household size, and take into account if the household has
children in primary or secondary school. The income distribution effects of the Mchinji scheme are

'6The argument here has been developed from per capita consumption data and magnitudes might differ slightly if household level deciles were used instead, depending on the relation-
ship between household size and per capita income across the income distribution.

""This takes into account the impact of inflation on the real purchasing power of the Kwacha between 2002-03 and 2005 when the Kazungula scheme started.
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summarised in Table 3. The left side of this table provides the level of cash transfer by household size.
The right side of the table examines how such transfers (on a per capita basis) effect the position of
individuals with respect to the prior income distribution.

Tahle 3: Cash Transfers in the Mchinji Scheme and Income Distribution Effects

(Amounts per month)
A. Cash Transfer Amounts B. Income Distribution Effects
HH Cash Cash Transfer Decile | Mean Cons. Decile 1
Size Transfer Transfer | per Person No. per cap + Transfer
(persons) (US$) (MK) (MK)* per Person
1 4 600 600 1 726 1,326
2 7 1000 500 2 1,020 1,226
3 10 1400 467 3 1,249 1,192
4 13 1800 450 4 1,478 1,176
5 1,724

* mean rural decile consumption per capita per month from IHS2 adjusted for inflation of 31.5%
between 2004-05 & 2006-07

Source: Schubert & Huijbregts (2006, p.12), own calculations based on IHS2 data

It can be seen in the last column of Table 3 that the amount for a single person household risks
catapulting the individual from the first to the upper reaches of the third decile (MK1,326 compared to
MK1,249). However, this effect diminishes as household size increases since the scheme transfers less
per capita at each successive household size (from 600 to 500 to 467 to 450 MK per capita). But the
effect of school attendance payments (MK200 for a primary pupil and MK400 for a secondary pupil)
is not factored in here, so that a 4-person household with 3 school-age children could achieve a per
capita income of between MK1,800 and 2,400, giving them the equivalent consumption per capita as
the fifth or sixth decile®.

The pilot cash transfers in both Zambia and Malawi were designed, of course, in full knowledge of
the income distribution data that is presented here™. It was appreciated early on that a cash transfer
could not bring the per capita income of a household up to the poverty line, because in doing so all
10 per cent recipient households would leapfrog their way up to the fourth or fifth decile of the income
distribution (this follows automatically if the poverty rate is around 50 per cent). As stated in Schubert &
Goldberg (2004, p.6), ‘The transfer does not lift beneficiary households out of poverty. It just lifts them
from critical poverty, which is life-threatening, to moderate poverty’. This seems sensible enough, but
the problem is that there are another 30-40 per cent of non-recipient households that are also in varying
degrees below the poverty line, and in very low- income rural areas this proportion is even higher (‘we
are all poor here’), so that invidious comparisons between households are bound to occur when some
receive a benefit and others do not.

'6These observations are made with respect to the mean rural consumption per capita in the bottom decile, and would vary in
magnitude depending on how far below or above the mean consumption any individual family was.

"“The thinking behind the design of these pilot cash transfer schemes is traced in project documents that are accessible on
websites: www.socialcashtransfers-zambia.org and www.socialcashtransfers-malawi.org.
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Broader Implications

This paper has the limited objective of demonstrating the narrow parameters of economic difference
within which cash transfers must operate if they are to avoid creating ethically dubious social tensions
between included and excluded groups. It seems almost certain that existing social transfer pilots,
notwithstanding the sensitivity of their design, have breached these parameters at least to some degree.
This is because they deliver cash transfers to households, and households vary in their demographic
size and composition, so that some beneficiaries will have ‘leapfrogged’ the standard of living of non-
beneficiaries in the same communities.

In a prospering society where people’s standards of living are generally on an upward path, such
difficulties at the margin would be unlikely to matter too much, and indeed could be considered a small
price to pay in order to secure the adequate nutrition and basic needs of those left behind while the
majority move forward. Moreover, in such a scenario, those moving forward are unlikely to feel resentful
of those receiving help, since the level of such help will be significantly below their own material situation,
or what they are able to aspire to in the foreseeable future.

However in Sub-Saharan Africa, and especially in rural areas of the poorest countries, such a process
is hard to distinguish. Most community members consider (essentially correctly) that ‘we are all poor
here’. Moreover, opportunity is not rising at a rate (nor has it been doing so historically) for fractionally
better-off individuals to see an improvement in their circumstances coming into view round the corner.
For this reason, social transfers in SSA often involve seeking tiny variations in circumstance that ordinary
people do not perceive as real differences in order to select a lucky few people as transfer recipients.
This inevitably creates social tension and division, as well as personal strategies to work around the
selection criteria that are proposed, or the organisational means of implementing them.

The narrow economic differences that separate the bottom 50-60 per cent of the population in many SSA
countries place some doubt on the merits of the 10 per cent rule that has been used to establish cut-off
points in pilot social cash transfers in Zambia and Malawi (and most recently Kenya). First, arising from
the evidence of this paper, it is exceedingly difficult using this rule to avoid propelling the consumption
level of some beneficiaries above that of non-beneficiaries in the same communities. Second, any such
single proportion clearly cannot be expected to apply evenly across geographical and social space,
even if it can be delineated satisfactorily at a national aggregate level. It follows that it will over-capture
the kind of households it seeks to target in some places (wrong inclusion) while under-capturing such
households in other places (wrong exclusion).

Third, it is doubtful that the labour-capability difference between households that is critical to keeping
the proportion down to 10 per cent is as clear cut as the rule suggests. The productive deployment
of labour is not just a matter of labour supply but also of labour demand. Households containing
labour entirely unemployed, or significantly underemployed, differ little in their material conditions from
household lacking economically active labour, and indeed may even be worse off due to the higher
food consumption needs of adult household members. Fourth, even if labour is productively deployed,
it is possible that its returns are insufficient to meet basic nutritional requirements (the ultra-poverty
line), which in all the countries mentioned in this paper is double or more than double the 10 per cent
proportion of poorest households.
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Space limitations prohibit a proper exploration here of what these considerations imply for scaled-
up social protection in Sub-Saharan Africa. There seems little doubt that categorical targeting (child-
support grants, old-age pensions) avoid to a considerable degree the social divisiveness (as well as
the administrative intricacy) attendant on trying to separate out an especially deserving sub-set of the
poor from amongst the larger proportion of poor people that are little differentiated from each other
in terms of the material conditions of their lives. Categorical targeting has the considerable added
advantage of establishing a right to the social transfer for all those who meet the simple criterion that
defines the category (such as the age threshold in the case of social pensions). Moreover, in the case of
social pensions, social invidiousness does not occur because all citizens understand that if and when
they reach the age threshold, they, too, will be entitled to the benefit.
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Social protection Is centuries-old! Gulture
and social protection for the very poor
InUganda:Evidence and policy implications

John De Coninck and Emily Drani. The Cross-Cultural Foundation of Uganda, Kampala®

Abstract

In spite of continued growth, millions of Ugandans remain in long-term, extreme poverty. They are
also likely to continue being by-passed by the opportunities that economic growth offers, mostly to
the "active” poor. Recognising the above, Government and other development actors are turning their
attention to policy initiatives geared towards “social protection”. We find that these initiatives might
borrow much from elsewhere, in the process neglecting the cultural context, and failing to build on
existing indigenous protection mechanisms that are susceptible to being strengthened.

This paper presents findings from research conducted by the Cross-Cultural Foundation of Uganda,
a local NGO, on the interface between culture and “traditional” social protection mechanisms for
the very poor in Uganda. Research has focused on the prevalence and functioning of “traditional”
social protection mechanisms, the reasons for their survival (or withering), their beneficiaries, and
opportunities for strengthening or revitalising them. Policy implications, especially whether elements of
these mechanisms might be susceptible to further strengthening, are also suggested.

Ourfield data presents amixed picture, with several traditional social protection mechanisms overlapping,
some withering away, others adapting to new circumstances. In some areas, communities evolve in a
cultural context that is still much informed by the values and practices associated with ‘tradition’ and
with ethnic culture. We suggest that policy initiatives for social protection could, for a start, usefully take
this context into account.

Secondly, the paper suggests that policy could build on (rather than substitute) these traditional solidarity
mechanisms. If these today appear insufficient to address all the economic and social challenges that
the very poor face, they can nevertheless (at least at times and for a time), turn to the opportunities
such mechanisms offer, or at least invoke the values of solidarity that have (and do still) inform them, for
support. Some mechanisms have indeed shown resilience, adaptability and a degree of inclusiveness
that can provide opportunities for future growth. The recent restoration of the kingdoms and other cultural
institutions in Uganda offers a favourable context for some of these practices to be revived in a way that
responds to current challenges. Social responsibility to help one in need (such as by the youth to the
benefit of the elderly) can be capitalised on, especially using channels people are familiar with. Thus,
the clan often provides a potentially effective system through which common values and principles of
solidarity can be reinforced, such as with regard to collective initiatives for food security, support to the
very vulnerable, and education and responsibility for children/orphans. The paper also indicates that
cultural leaders in some areas still derive legitimacy — especially in domains relevant to social protection
— that point towards a need to include them in policy implementation. They often provide a recognised

“We are very grateful to Eward Kazibwe and Rose Tino for ably conducting much of the field research, and to DRT for funding this research.
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source of information and can act as a point of information dissemination. They also frequently retain
responsibility, for instance, to mobilise collective action geared towards addressing critical concerns
of the very poor.

Emerging results also indicate that these mechanisms display several limitations. One is the reciprocal
nature of any benefits, at times excluding the very poor. We therefore suggest that supporting such
mechanisms will have to take these limitations into account, such as by incorporating different types of
contributions that are not necessarily monetary.

Introduction
Rights, values and informal social protection mechanisms

This paper is informed by a perception of social protection that adopts a "political” or "transformative”
view which extends social protection to address both causes and symptoms of extreme poverty and
thus considers equity, economic, social and cultural rights, rather than confining its scope to targeted
income and consumption transfers. It is also informed by a perception of social protection that goes
beyond ‘public actions’ and ‘a set of policies and programmes’ — to a citizens’ perspective that includes
not only formal (‘public’ and ‘private’), but also non-formal systems and values of social protection, such
as those based on kinship and traditional values of solidarity and reciprocity.

The national context, culture and social protection

In spite of lowering levels of poverty, millions of Ugandans remain in long-term, extreme poverty and
are likely to continue being by-passed by the opportunities that economic growth offers, mostly to the
“active” poor?'. Recognising the above, Government and other development actors are increasingly
turning their attention to “social protection”. This has in part been justified by the observation that family
and other informal support mechanisms are under increasing strain, although the 2006 Uganda National
Household Survey indicates that 21% of households look after an orphan, without public assistance.
Such a figure exemplifies the strength of social networks to protect the very poorest from shocks and
guarantee a minimum standard of living. It is these “informal systems,” and the cultural context that
informs them, that constitute the focus of this paper, although culture is often negatively perceived
in Uganda, as “backward”, “primitive”, and therefore generally to be avoided. This study adopts the
perspective that, while this may often be the case, there may also be positive aspects of local culture?
that are essential to inform how individuals and communities act and define themselves.

Similarly, social protection policy initiatives might borrow much from elsewhere, without building on
indigenous protection mechanisms that could be strengthened. We argue here that, while government
will have to play a lead role in most social protection initiatives, it is likely that these will be more effective
if they clearly reinforce, whenever possible, existing informal, family- or community-based mechanisms.
One objective of this research is to give an indication of the validity of this statement and, if this is the
case, to suggest what could be done to reinforce these mechanisms.

“'The chronic poor account for about a quarter of Uganda’s population (Chronic Poverty Research Report, DRT, 2005).
2\We define culture as “as a constantly changing set of values, identities, traditions and aspirations that govern the way we relate as individuals,
communities and nations. It informs one’s sense of pride, belonging and motivation to be productive”.
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Research in Buganda, Ankole and Lango

To examine the prevalence of such “traditional” social protection mechanisms, how they operate, the
reasons for their survival (or withering), their beneficiaries, how they affect the social capital of the
poorest; and opportunities for strengthening or revitalising them, we conducted field work in three rural
areas: 4 villages in the traditional kingdom of Buganda; 3 villages in a pastoralist environment (Ankole)
and 3 in a region emerging from conflict in the North (Lango). In addition to reviews of the literature, field
work included observation, semi-structured and life history interviews, focus group discussions and
wealth ranking exercises with approximately 340 respondents, from December 2007 to July 2008.

In Buganda, all respondents had experienced political, social or economic shocks, to varying degrees,
mostly related to civil strife and the HIV crisis. As an ethnic group, the Baganda represent about a fifth
of the national population. With norms and traditions revolving around the institution of the king, or
Kabaka, they entered what was for many a period of mourning after their kingdom was abolished in
1966, until the Museveni regime restored it as a “cultural institution” in 1993. This restoration, though not
without its detractors because of its ‘a-political’ nature, provided a fresh impetus for the monarchy and,
more broadly, for Kiganda culture (the two being inextricably linked) to re-surface.

Ankole, to the West, was also a “traditional kingdom?”, similarly outlawed at the same time as Buganda’s.
Contrary to Buganda, however, it was not restored in the 1990s, in part because the rather monolithic
cultural make up in Buganda (excluding the significant immigrant communities) is not replicated in
Ankole. Today, rural Ankole communities are still categorised along two sub-ethnic groups, described
to us as the Abaliisa, primarily cattle keepers (or Bahima in the literature), while the Abahingi (or Bairu)
are cultivators, though a significant population of both groups has diversified into other activities. The
monarchy was associated with the dominant Abaliisa and, with a move to individual land ownership;
much of this went to members of the political elite, eventually creating patron-client relationships
between the Abaliisa land-owning elite and the Abahingi agriculturalists.

Lango, in Northern Uganda, for long exhibited less centralised governance structure features, dominated
by clans, than in the kingdoms. The last two decades of insurgency, as the Government has battled the
Lord’s Resistance Army, was cited as the major factor contributing to extreme poverty. This insurgency
has led to loss of life and property, trauma, disability, abduction, and disruption of social and economic
activity. Before government decided that people go to camps, their way of life was dominated by the
need to be constantly on the run. Food supply dwindled with fields abandoned. However, the shock
with the longest impact was reported to be the loss of cattle to rustlers from neighbouring Karamoja,
especially in 1988 and 1989 when, we were told, “almost everybody lost their cattle. This brought
complete poverty...” The effect of this loss is still felt and at least in part explains the deeper and more
widespread poverty witnessed in this region of the country. In addition, households are often affected
by famine, when rains fail. Finally, although the epidemic has affected all parts of Uganda, HIV/AIDS
has especially affected areas where armed conflict has been intense.

Poverty and vulnerability in the study areas
The nature of extreme poverty - and vulnerability to extreme poverty - in Uganda has been largely

documented. The 2005 report on Chronic Poverty describes its extent and complexity, including the
“web of inter-related factors” that account for its persistence, including lack of access to productive
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assets, lack of education, and constraints on other forms of human and social capital. Poor people
can become chronically poor as a result of shocks, including insecurity and HIV, and more long-term
processes, such as land fragmentation. To these must be added gender inequities. In sum, “with no
surplus to save, low levels of human, social or political capital and few productive assets, escape routes
for people in chronic poverty are profoundly limited”.

In the study areas, our respondents identified the very poor (typically constituting at least 10-15% of the
local population) as those without access to means of production, often without food, and those without
social or other means of support. Women and children were generally worse off, with the latter rarely
attending school. Alcoholism, defaulting on loan repayments leading to loss of assets, especially land,
and crop failure contributed to this. In Buganda and Ankole, the very poor included old people, often
migrants, sick and neglected by relatives; in Ankole, those without cattle, who often look after cattle for
a minimal wage and whose children do not attend school as they too tend animals for others. Widows
evicted from their marital homes by their in-laws were also singled out, as well as orphans staying
with elderly grand-parents or as part of child-headed households, unemployed school drop-outs, and
poor people with a disability or families with disabled children. In Lango, the very poor also included
direct victims of the war, widows whose husbands were killed, children who had been abducted and
maimed, street children, including the traumatised; the elderly abandoned in camps and those who
turned to begging. It also included those entirely dependent on NGOs, and young girls who resorted
to marriage, to transactional sex, had left school and worked as bar attendants or brewers of local gin.
Older childless individuals and unmarried men, especially prone to food deficits, ridicule and isolation,
also featured.

Community Social Protection and Welfare Mechanisms
A plethora of mechanisms at play

In all villages, both the poor and non-poor cope with shocks, using various mechanisms either of a
“traditional” or of more recent nature, but informed by long-standing values of solidarity. All these operate
in interlocking and overlapping ways; they have neither clear cut boundaries, nor do they always have
a rigidly defined membership. Respondents, anthropologists and other sources help us to re-construct
a rich and complex picture.

If we take the example of Buganda (see diagram below), we can identify “traditional” mechanisms which
include a number of family-linked systems. The clan (ekika) is valued for giving a sense of identity and
pride, belonging and friendship, as well as help in times of difficulty, when death of a family member
occurs. The extended family at different levels provides an important coping mechanism for a large
number of orphans and widows, reflecting the extent to which the strong bond of family togetherness
was appreciated. It also provides a mechanism of incorporation of foreigners into a nuclear family, but
has been affected by the devastating deaths of fathers, uncles and aunts due to HIV/AIDS. Some of our
respondents were of the view that in-laws were the most dependable. Beyond the family, community-
based systems (the community itself, munno mukabi - an informal, community-based, mutual help
group that pools resources to respond to emergencies) denote the value of solidarity itself. Some of our
respondents named their communities as the most important means of coping, because whenever they

% Chronic Poverty Research report, 2005, p. 33.
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are faced with a difficulty, the clan or in-laws arrive when village people have already done the biggest
part. Other ‘'mechanisms’ included friendship: belonging to a group of friends or some kind of network,
however informal, applied to the very poor among our respondents, even though this might not translate
into material benefits, but results in “belonging” and “recognition”. There were also self-help groups of
recent creation: while the practice of group formation was until the 1950s not part of Kiganda culture,
there are now numerous? and often based, we were told, on “omukwano nfanfe” (true friendship).
All groups have members and a leadership structure, and some were to some extent triggered by
the desire to access external benefits. The poorest were however often excluded from such groups
because they could not raise the required amount for membership, even by contributing their labour.

In the other study areas, somewhat similar pictures arose. Thus, in Ankole, “traditional” mechanisms
also included a number of family-linked and community-based systems, friendship mechanisms, and
self-help groups. All the poor persons we interacted with mentioned “friends” as their main source of
assistance. Contrary to respondents in Buganda, however, many also spoke of government support as
a major coping mechanism, such as with free primary education, which some called “bursaries for poor
children”. These positive feelings were not extended to the traditional ruler’'s government: reflecting our
earlier remark, Abahingi respondents pointed out that land distribution had excluded them. As a result,
they were locked into servitude, roaming from place to place in search for work or land to hire.

In Lango, traditionally, a number of social and territorial groups to which individuals belonged, owed
their loyalty and were moulded into Lango culture also existed. These included the clan (atekere), the
lineage (Jo Dogola), the family at different levels, age groups and others. Traditional leaders (Rwot and
Jago) had their sphere of influence corresponding to a clan or alliance of clans. Water and grazing
rights were vested in the village community. As elsewhere, the clan and groups of clans had protective
economic, social, religious, legal and security functions. Women ‘belonged’ there and were passed
on through inheritance, while cattle were the most important from of clan property. The clan system
was described as ‘strong’, and there was always someone responsible for the very poor, including
people with a disability, the destitute, orphans, and the elderly. Individuals could also seek help within
a lineage. Forming self-help groups has nowadays helped to cope with the crises resulting from the
insurgency: some of these groups exhibit elements of solidarity and hard work. But many respondents
felt that the responsibility for taking care of the poor has been left to NGOs, in the process fostering a
‘dependency syndrome’, especially in camps.

Ancient traditions abandoned in the face of contemporary challenges

In all the villages visited, respondents told us that the level of support from these mechanisms has
declined because of changing circumstances, such as increased poverty, HIV/AIDS and weakening
of values. In some cases, mechanisms have altogether disappeared and remain a memory for the
older people. Thus, in Buganda and Ankole, with the demise of the kingdoms, the tradition of the
omukaago (blood brotherhood) vanished, as did the olusuku ggandalyasajja (a household garden of
plantain, sweet potatoes and cassava) and the ekyagi or ekitara (a granary in Buganda and Ankole
respectively) to ensure food supply at difficult times, in part at least because the latter were enforced by
the king’s chiefs. Beyond this, our elderly respondents noted that in the past there was much sharing
and cooperation between people of the same village. For instance, responsibility for raising children and
orphans belonged not only to a family but to a community, the “whole village or clan”, so a child would

“These typically include youth groups involved in HIV/AIDS awareness, piggery, and caring for the elderly;
widows associations; farmers associations, women'’s groups for various economic activities
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not suffer from the loss of parents. In Buganda, these disappearances, we were advised, are especially
associated with the gradual weakening of the Buganda monarchy, the custodian of values and norms,
from the time of its co-option by the colonial authorities. In Ankole, the landless would get land from
those who had more. However, today everything that was free has turned commercial: “one cannot get
free milk or even free obushera (a millet drink)”. Similarly, the practice of blood brotherhood broke down
because of the monetary economy: “the value of friends was replaced with cash...Money compensated
for many things...there was no need of omukago”. Other forces were at play too: the clan was observed
to have weakened, especially in Lango and Ankole where, in the past, people of the same clan usually
resided in the same locality and the bond would be strong. Over time, with land scarcity and population
growth, young people have been moving away in search of work and land. Finally, where traditional
administrative structures have been re-instated in the 1990s, these remain largely ceremonial because
their mandate is limited to cultural matters and they exist alongside government structures.

In Lango, multiple crises have weakened traditional solidarity mechanisms ‘across the board’. One
direct consequence of cattle raiding as been the demise, for instance, of Jo Awi Dyang — keeping cattle
in one kraal, with one person looking after several people’s cattle. After the raids of the late 1980s, there
are no cattle to justify the existence of such a structure. Similarly, the extended family no longer plays
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the role it used to play. Some of the poorest respondents pointed to their children as a source of support
when fleeing, but others had to find refuge in camps because they had nowhere else to go. Relatives
still take care of orphans, but now prefer to support from a distance without the additional burden of
providing housing, food and clothing. Support given to a poor relative is based on pity, mindful of what
others might say if there is no care: ‘These days our people have copied a culture that came from
Europeans and prefer or say that ‘I want my own thing’ and not ‘ours’.

Adaptation and incorporation: the evolution of community groups

With time, people thus found that traditional mechanisms based on kinship and family relations could
no longer support them in the face of “modern shocks”: new ways to cope were devised, but based
on ancestral values and practices, and informed by changing contexts, evolving ethnic mix and the
availability of external support. We take two examples, the munno mukabi groups in Buganda and the
communal labour groups in Lango.

Munno mukabi changed over time, but has remained true to
its original principle: a way of life, an abstract reference to the “The community has
spirit of sharing especially during times of death, sickness and weakened”
celebration of marriage. With time, some communities perfected
the system by choosing munno mukabi leaders and registering + Berna, a 76 year old widow
members, establishing “munno mukabi groups”. The restoration in Buganda explains: “In
of the monarchy in 1993 and the current drive to strengthen th:! n_ast, IhF:le wgr::bclose
Buganda’s cultural roots and institutions spurred the process. LELIIDL DL TTE

. , , and the community. Children
With the emergence self-help groups with a bias towards were a responsibility of all

income generation, “pure” munno mukabi groups were however community members and
becoming less attractive. Younger people joined the new groups they were well mannered.
leaving the pure munno mukabi mostly to the older generation. Today my children are my sole
Many young people thus reminded us that munno mukabi is responsibility.”

just about death or sickness, yet they have other compelling
demands such as HIV/AIDS and large numbers of orphans to « Some of the elderly met in

care for. Because of this, munno mukabi groups changed: some Lango received food from
started income generating activities (often after an exposure, village members who Wel’e_
travel or training event elsewhere), while others evolved into new not related to them. According

to Mzee Amos, however,

in the past, the community
would collect and contribute
food for every poor person
regardless of clan. It was the

self-help groups but retaining the principles of munno mukabi,
highlighting its role not only as a coping mechanism, but as a
societal value. As munno mukabi increasingly turned towards
economic benefits and monetary values, the very poor, unable

to make financial contributions, have however found themselves community’s responsibility
excluded. and not enforced: everyone

would do it willingly. In those
In Lango, the evolution of work groups is also instructive. days people were food-
Traditionally, solidarity mechanisms included the wang tic (‘work secure - it was easy to give
line’) comprising twenty to forty people in a village, headed by the food to the poor. These days
won wang tic (guardian of the wang tic). He was responsible for the poor who have no land
order at the beer party after work, when each member would work and no relatives survive on
on their fields in turn. It was an economic group, but it would also occasional sympathy.

open up fields for the elderly, while young women would provide
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A ‘modern’ youth group helping old people hased on traditional values

In Luguzi, a group of youth (8-18 years) are mobilised hy the Local Council Chairman and a female mentor
to help the elderly and vulnerable, in accordance with the cultural value of supporting those in need. The
youth, who are all schooling, spend their holidays hy repairing pit latrines, kitchen sheds, slashing and
cleaning their compounds. When they work at an old person’s home, the youth prepare their own food and
do not expect any payment from the heneficiary.

The youth help to clean around horeholes and roadsides. They are sensitised ahout HIV/AIDS, collective
responsihility, helping one another and team work. They also visit schools and other villages where they
undertake campaigns on HIV/AIDS. They are encouraged not to focus on being monetary rewarded, but
on the spirit of solidarity. The youth feel they henefit from their work hecause they make friends and feel
gratified hy helping the elderly.

Survival and evolution of a traditional system

An active munno mukabhi group had existed for many years in Luguzi village hut was disrupted by the 1981-
86 war which displaced group members. Upon return, a new group was formed. While retaining the initial
principle of munno mukahi of supporting those in need, it incorporated income generation initiatives.

In the new group all memhers make an equal mandatory monthly contribution equivalent to US cents 50.
An additional collection of money (amahugo) is made to support a hereaved memher. Those who do not
have food or money to contribute when required, borrow to meet their commitment.

Some group members participated in further training that triggered an appreciation of the need to he
enterprising and to share knowledge on farm and livestock management: “... everyone must be helped to
improve and cooperate. Without unity we will remain poor....” The group purchased cooking utensils and
gas lamps that are hired out at social events. Some of memhers engaged in livestock rearing and formed a
sub-group through which they collectively sell milk to a large commercial dairy.

With increased incomes, memhers started supporting other social events, such as weddings and
graduation celebrations: “A child’s uphringing is not only for its parents but for the entire village.”
Although they mentioned their limited capacity to help HIV/AIDS affected members, they found means to
support them: families, rather than individuals, were enrolled as memhbers so that a family could continue
to henefit even if the active memher hecame ill. Members are involved in community activities and have
the capacity to make individual contributions to support non-memhers in times of ditficulty. However
support to a community member often depends on his or her contribution towards solving other people’s
problems.

cooked food to an old person living nearby. Colonialism turned the wang tic into a territorial unit with its
previously elected leader now appointed village chief, responsible for tax collection, maintaining law
and order and mobilising members for forced labour. People responded by creating awak cooperative
labour groups, whose leaders were elected and whose membership transcended wang tic boundaries.
Following the 1960 drought, a majority of the peasants, unable to provide millet brew, also became
unable to access cooperative labour. The requirement that the beneficiary of labour offers millet brew
was abandoned but, with an increasingly monetised economy, awak members were also in constant
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need of money to buy necessities. This led some awak
teams to turn to wage labour teams, mostly for the benefit
of the richer farmers, called akiba, where the group sets
a day to work on a farm for pay, the proceeds are saved
and divided amongst members at the end of the year. The
system further evolved when the millet brew, from a token
of appreciation, became an item for sale. Today, akiba
groups collect money, usually weekly (about 0.50 US
cents), from which the poor can borrow without interest
but, we were told, they target economically productively
individuals, often leaving the very poor out. New
mechanisms have therefore developed: alea alea and
kwanyu kalulu, for instance, are groups where members
cultivate each others’ fields in turn after picking numbers.
The major requirement here is that one should be strong
enough to dig. For people considered poor and elderly,
the groups upon request will cultivate, provided the
beneficiary pays back the group from the harvest, either
in cash or in kind, within 12 months. Another mechanism
is leja leja, labour practised daily by the poorest peasants
and households. Those who participate in leja leja receive
very low pay, often resulting in continuous debt with the
rich peasants to refund cash advances.

Philanthropy and minimum safety nets

Overall, where traditional solidarity mechanisms survive,
we found that a resident is assured of the absolute

A ‘modern’ youth group helping old
people hased on traditional values

In Luguzi, a group of youth (8-18 years)
are mobilised by the Local Gouncil
Chairman and a female mentor to help
the elderly and vulnerahle, in accordance
with the cultural value of supporting
those in need. The youth, who are all
schooling, spend their holidays by
repairing pit latrines, kitchen sheds,
slashing and cleaning their compounds.
When they work at an old person’s home,
the youth prepare their own food and

do not expect any payment from the
heneficiary.

The youth help to clean around horeholes
and roadsides. They are sensitised

about HIV/AIDS, collective responsihility,
helping one another and team work.
They also visit schools and other villages
where they undertake campaigns on HIV/
AIDS. They are encouraged not to focus
on being monetary rewarded, but on the
spirit of solidarity. The youth feel they
henefit from their work because they
make friends and feel gratified hy helping
the elderly.

minimum requirements, such as shelter, food and a burial

place. In Buganda, for instance, everyone, including the very poor and immigrant workers, are buried
on common, obutaka land or other land acquired by a clan member for burial. Mechanisms based on
family structures such as the clan, extended family and in-laws, as well as friendship and community
support benefit the very poor, either as blood relatives or adopted members. In Ankole, among the
Abahingi, the poorest are mainly supported by family and friends, while the very poor Abaliisa are
mostly helped by the extended family and the ‘sub-tribe’ as a whole. Even those who move away from
their ancestral homes in search for land or work usually move as a group of family, clan members
or neighbours. Everywhere, out of sympathy and a persistent spirit of sharing, the poorest are often
provided with a range of benefits. Many orphans and children of very poor parents are cared for by their
grandparents or aunties who cater for their housing, medical and other support. Other very poor people
may eventually become part of a ‘host family’. Immigrant workers can be provided with housing, or land
to build a temporary shelter and grow food. Households with disabled children can be supported by the
communities. Some widows we met were rendered homeless after their husbands’ deaths but are able
to cope using traditional mechanisms, sometimes translated in shelter and land to grow food.

These mechanisms are not without drawbacks: cooption into a ‘host family’ for the very poor can, for
instance, result in the assisted person sometimes living in a a relationship of “master-and-servant”
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which can include quasi ‘forced labour’ — cultivating, collecting firewood or water. This can result in
disempowerment, as the very poor in a Buganda village said: “We pray for the rich to get wealthier
because they help the poor.” Secondly, exclusion of the very poor from the benefits of traditional welfare
mechanisms can deepen as these evolve. Examples include community groups mentioned above:
these are normally subscription-based mechanisms, where the requirement to contribute and the
reciprocal nature of support exclude the very poor. Similarly, in Ankole, we noted that, at many clan
meetings, contributions are made to a welfare fund (intended to support only the contributors).

Social Gapital Building

If traditional solidarity mechanisms make a contribution to the welfare of the very poor, do they also build
their 'social capital’?

Access to information

Our respondents described a number of cultural mechanisms through which people, including the very
poor, access information. These included the clan, as in Buganda and Ankole, where information is
shared, such as on death, last funeral rites or land matters. In addition, every clan or sub-clan normally
convenes “okumanyagana” (interacting with each other - “kumanyana” in Ankole) where men and
women are encouraged to take part, meet children and interact with other people from their lineage.
People may be mobilised through radio announcements or by word of mouth and are asked to carry
along some money for development programmes. While it is normally the active poor who make use
of these opportunities, the very poor maintain relatively strong linkages with their clans and will make
an effort to travel and attend these functions. Traditionally, information was also passed to everyone,
including the very poor, through traditional administrative structures. Until 1966, in Ankole too, information
was passed on through the Kingdom’s hierarchy of administrative structures. This information was
shared by everyone including the very poor but mainly related to the payment of oppressive taxes. In
Buganda, the poor also had access to the “kitawuluzi” (the chief’s court), where information would be
shared as well as disputes settled. With the chiefs’ reinstatement in the 1990s, they are a conduit of
information and are engaged in activities to revive Buganda’s norms and values, such as fundraising for
the Kabaka's Education Fund, and traditional marriage ceremonies or last funeral rites. The very poor
are included in all these events, as they were in village meetings where Local Council Chairpersons
provided information, including on government initiatives. They also stated that no one objected to their
contributions and they felt that they were heard. When the elderly speak, we were told, they are listened
to and their ideas are welcomed, because of age, experience and exposure. Many respondents also
shared information through friends and by virtue of their membership in self-help groups. Some groups
have also undertaken awareness raising activities and study tours. In Ankole, the very poor, particularly
the elderly, widows, casual workers, and the landless observed that friends were their most important
source of information for personal development. In Lango, community groups were also an avenue for
sourcing information for elderly and isolated people. At regular group meetings, issues of common
concern are discussed and, in the process, a communal spirit is strengthened but, as elsewhere,
membership requirements preclude the presence of the very poor from such fora.

Risk management

In Buganda and Ankole, the main risks identified by the very poor include death, illness, loss of assets
(e.g. land to credit institutions, or cattle theft), and drought. Many of the very poor have over the years
managed their risk through traditional structures and institutions. The clan and the village are prominent
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in this respect. In Ankole, it also includes wealthy land and cattle
owners as patrons: At the same time, there exists in Ankole a | Inthevillage: A sense of belonging
strong bond among the Abaliisa as a sub-tribe and this provides
a form of initial social capital, mirroring the belief that any person
who works cannot be poor. Many of the poorest manage risks
through casual labour orlwl farms. Today, suph a worker vyho going down to the stream, they
works.for a wealthy Omuliisa is able to acquire cattle, possibly pick it to fetch water for me”
as a gift from the employer, and escape poverty: “Such a person Abbas Ssemuko

can even be given the wealthy man’s daughter in marriage
because it is believed he will make it in life.” Identifying with « “l have night blindness...the
a clan, especially in Buganda, along with family and village, people always assist to yuide
is still one of the most common forms of social cohesion and me home” Andrew Lukomeye
many benefits accrue from this. In addition, belonging to a clan

*  “My legs are paralysed...I just
put my jerry can at the roadside
and when the children are

motivates positive social behaviour, and provides a source of esteem — which reduce conflict. However,
when feeling inadequate, the very poor often choose not to relate with their clan mates, and there is also
a widely held view among some of the very poor that clans only help those who are already prosperous.
In Ankole, the clan was a source of protection, as people stayed close to each other for protection
against wild animals and to search for food together in times of drought. Many still identify with a clan,
many of which have ‘ebigombe’ - groups of rotating funds. While remarking that the clans help those
who are already well off, the very poor expressed their pride in identifying with their clans.

Staying or growing up in a village regardless of ethnic background, entitles a person, including a very
poor person, to some benefits, especially a sense of belonging and security. As part of the community,
the very poor are expected to participate in communal work and to attend marriage and other cultural
occasions. Through this participation, the village recognises their presence and they are offered support
when they encounter difficult times. This sense of belonging and recognition empowers them to take
up local opportunities to their benefit, even if only sustenance at village ceremonies. In Ankole, during
community events such as a marriage, the poor may not be invited, but participate in the preparations
such as fetching water and firewood and stay around to enjoy the occasion. Participation is concretised
in Buganda and Ankole in bulungi bwa nsi (burungibwensi in Ankole). Literally “for the good of the
country”, this refers to community work, when everyone in the village volunteers in activities such as
maintaining community roads. In the past burungibwensi was also employed to fight off wild animals.
On a typical day of bulungi bwa nsi, the village chief would in the past sound a drum and everyone
would assemble to undertake the specified activity together. Bulungi bwa nsi is still practised in most
of the villages visited, although the drums have been replaced by word of mouth and the King’s chief
replaced by a Local Council Chairperson. Indeed, in these villages, the roads and water wells were in
good condition, which was attributed to bulungi bwa nsi in which most members of the community took
part. The very poor said that they are informed of such occasions and they participate, thus improving
their social standing in the community. As members of a group told us: “The very poor people provide
labour during bulungi bwa nsi... and it is through such communal events that their role is recognised
and whenever they get into difficulty we reciprocate by helping them.” The “bulungi bwa nsi” tradition is
being revived by the Buganda kingdom as part of a five-year development plan.

Recognition and a sense of helonging for the very poor

For the very poor, traditional mechanisms play a vital role to ensure individual recognition - a gap that
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government and NGOs do not fill since they often target the active poor. Thus, by attending meetings
and ceremonies and contributing to discussions, the very poor are able to interact with persons of all
levels including local opinion leaders and to feel valued. Through such occasions, the very poor also
keep informed about local affairs. By residing in the village, participating in activities such as bulungi
bwa nsi and benefiting from community solidarity, the very poor also feel connected, trusted and part of
the neighbourhood. These result in tangible benefits: they have networks of friends who provide mutually
beneficial relationships and friendships that ensure they are settled citizens and are able to survive,
even with little or no public assistance. Some were provided with land to grow their food, or given houses
to reside and expressed satisfaction with their membership of the village community. We also noted that
the very poor did not appear to face stigma. Those who became part of families (e.g. immigrants) and
communities, enjoy the sense of security that stems from being known and accepted.

Some drawbacks are also evident: the nature of the information available is limited, especially on matters
critical to individual and collective survival (such as land). Community meetings focus on parochial
issues and avoid those with political overtones. In Ankole, remote communities are especially cut off from
externally-oriented information. Lack of access to information, in spite of people’s requests, provides
an indication of a critical gap between the people and their government leaders, which traditional
mechanisms are unable to bridge. Because the very poor do not belong to self-help or munno mukabi
groups, they can also miss opportunities to improve their livelihood through exposure to new ideas, as
well as the opportunities to influence decisions concerning village priorities. The very poor can be tied
into exploitative relationships - they become dependent on friends or “relatives” instead of being able
to build their self-confidence and self-sufficiency.

Conclusions and Policy Implications
Ethnic culture and “traditional” social protection mechanisms count

Communities evolve in a cultural context that is still much informed by the traditions, practices and
governance systems associated with earlier generations. In particular, the ways in which the very poor
survive are informed by values and practices, though evolving, that many residents continue to relate
to ethnic culture. In Buganda, these are still firmly associated with the monarchy. In Ankole, cultural
practices and values manifested through various welfare mechanisms are similarly entrenched. In
Lango, in spite of a weakening of cultural mechanisms to support the poor, those that exist still have
their roots similarly grounded. Traditional systems today, as opposed to the past, are often not sufficient
to address the growing economic and social challenges that communities are facing. Nevertheless,
they adapt and when the very poor experience extreme hardship, they can (at least at times and for a
time), turn to them and to the values of solidarity, trust and participation that have (and do still) inform
them, for support. Hence the help to beggars, the elderly who are isolated and others, dictated by clan,
family or community solidarity, or by values which, if not adhered to, will bring disrepute and shame to
the person who disregards them. This can provide more effective, culturally familiar (and at least more
immediate) support than turning to government programmes.

Policy implication: social protection policy initiatives could usefully take this cultural context into account.
Anti-poverty initiatives should build on existing solidarity mechanisms (rather than substitute them), use
them as entry points, and utilise existing structures and the values that guide them. The restoration of
the traditional cultural institutions offers an opportunity in this respect. This could take very practical
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forms, such as borrowing on the ekigagara (stretcher to carry the sick for treatment) of Western Uganda
to improve its design and promote its use elsewhere.

Some of the mechanisms assume positive characteristics

Some mechanisms have shown resilience, adaptability and a degree of inclusiveness that can provide
opportunities for future growth. We note in particular:

Groups are a cultural phenomenon The principles of helping one in need have been retained and
incorporated in new development groups because they are considered to be an important means to
support one another. These include munno mukabi, the akiba and alea alea groups, mwezikye (which
organise funerals in Ankole), clan-based and other self-help groups. Many of these focus on savings
and credit as a strategy to tackle poverty. These often prove more vibrant, better culturally-rooted and
therefore sustainable than groups inspired by external actors (NGOs, Government) and often driven by
the prospects of outside support.

Policy implication: Groups often express a social responsibility to help one in need which can be
capitalised on. They can provide conduits for the poor to organise themselves and benefit from
government programmes. Social protection programmes could, for instance, aim at empowering
community women’s associations to reach the most vulnerable. The alea alea that digs in turns, if
aided with improved technology, can for instance increase acreage and improve food security. These
can help the very poor since they may not require a financial subscription on their part. Similarly, the
traditional savings culture and organisations can be taken advantage of in the design of programmes
that seek to augment household incomes, including developing these organisations’ capacities in
savings and credit management, as well as project planning. Groups can be linked to sources of credit,
thus enhancing the tendency to save (rather than consume) group surpluses.

Strong family ties (immediate and extended) are still considered the first option for support in times of
hardship and celebration for many among the very poor, although the extended family is often straining
from demands being placed on its better-off members, while ‘individualistic tendencies’ were often
decried by our respondents.

Policy implication: The commitment and loyalty within families make them viable points of entry for
support especially for orphans, the elderly and people living with disabilities. Supporting saving
mechanisms within the extended family could also be considered, especially where these savings are
tagged to future benefits. e.g. an education fund for the children in a family or clan.

The clan still provides a sense of identity, belonging, pride and security for many people, including the
poorest. In Lango, for instance, a woman who had grievances against her husband aired them to the
clan and he was brought to order; in Buganda, clans remain strong self-mobilisation tools.

Policy implication: The clan provides a potentially effective system through which common values and
principles can be reinforced, such as with regard to collective initiatives for food security, support to
the vulnerable, education and responsibility for children/orphans. In same cases, clans can provide
a ‘home’ for very vulnerable individuals and groups to be registered and identified to benefit from
mainstream development programmes. They could also provide points of entry for campaigns related
to HIV, the fight against corruption, etc.
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Additional opportunities

Food security - The ekyajji, ekitara and olusuku — the compulsory homestead granary and plantation
provide opportunities, if adapted to current circumstances.

Policy implication: development programmes can incorporate an aspect of ‘food security for all’ by
restoring the principle of saving seed and food in rural communities. This could include collective
efforts to establish home gardens recognising non-monetary contributions such as labour, to enable the
very poor have a stake in the food and seed stored. Access to the very poor would have to be assured,
and the possibility of restoring granaries at parish or sub-county level could be investigated.

Harmonising administrative authority — Traditional cultural rulers at village level, such as the Omwami
in Buganda or the Won wang tic in Lango, in spite of their diminished powers, still often mobilise
communities for public functions and handle local disputes, including conflicts over land. In places,
they also mobilise community action not only to maintain wells, roads, and bridges but also to support
the very poor in times of critical illness or death.

Policy implication: For the poor who are vulnerable to risks, such as loss of assets, including land
and cattle, traditional institutions can be recognised and empowered by law and policy to protect
such assets at low cost to the poor while maintaining harmony. Traditional local structures can also be
recognised by local government to mobilise communities and participate in local governance and in
designing programmes that benefit the poor. In some areas, a seat for cultural leaders on local councils
might be both acceptable and useful.

Youth support to the elderly - Reviving values that encourage the support that the youth give to the
elderly/vulnerable (repair simple structures, compound maintenance) and incorporating this into
development initiatives will occupy the youth’s time constructively and lay a foundation for future social
responsibility. Some existing experiences may be instructive in this respect.

Policy implication: Research can be undertaken to explore how cases where the youth support elderly
and vulnerable members of their communities can be scaled up. Given past experience, structures can
be created within clans to revive charitable work, taking advantage of the clan youth wing, where these
exist. Youth can be trained in basic construction skills and teamwork for social responsibility.

Communication: Information is essential for empowerment and in communities where meetings were
not held, the very poor proved less informed about issues such as the productive use of the land or
land eviction, resulting in anxiety and limited commitment to contribute to community development
initiatives. ‘Traditional values” are important in this respect: the elderly can, for instance, contribute in a
village meeting because of their wisdom.

Policy implication: The poor can make a contribution to local debates and programmes that concern
them: giving them space is a step to empowerment and enhances the relevance of development
initiatives. Providing regular and relevant information to the very poor is part of this and local cultural
leaders, as recognised sources of information, can act as a point of information dissemination in this
respect.
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These mechanisms display limitations

Where reciprocal benefits are involved, the very
poor are often excluded. Thus, significant support is
often only enjoyed by paid up members of self-help
groups. Secondly, the solidarity mechanisms inspired
by traditional values of “togetherness” “community”
and “neighbourliness” can assume exploitative
characteristics.

Policy implication: Programmes that take advantage
of existing informal structures should recognise their
inherent limitations. Compensatory mechanisms could
include strengthening the values and practice of munno
mukabi and other groups to include the vulnerable and
the very poor by incorporating types of contributions
that are not necessarily monetary, or that can be
deferred, and introducing training, competitions, tours,
awards and other incentives for groups to include and
care for the very poor. Rural communities practising
munno mukabi and other group-based values can
be given technical advice on savings and credit, and
simple investments to broaden mutual support and
better address current challenges.

Revival of Buganda’s traditional
mechanisms: The model home concept

The Buganda kingdom launched a model
village in Gombe, under the 5 year

royal development drive. The model

home concept is implemented by a

local self-help group called Home to
Home. Its membership is open to any
resident. It follows a concept of livelihood
improvement called “model home”,
referring to the characteristics of a typical
Kiganda home. The project centres around
3 themes: home hygiene, food security
and income generation. Every home is
required to:

 Practice good hygiene, including a
well ventilated kitchen with a fuel
saving stove and a clean hathroom.

» Ensure availahility of food all year
round, with staples, herbs, fruit trees,
and a vegetahle garden, as well as a
“Kahaha’s garden” with at least 50
hunches of matooke (plantain).

- Start income generation activities,
such as rearing local chicken,
goats or pigs. The matooke from the
Kabaka’s garden can be sold and the
money saved to pay school fees in the
future.

The group also still undertakes munno
mukabhi, offering assistance to members
at times of death or sickness. The group
also assists non-members such as old
people, disahled persons and those
suffering from HIV/AIDS.

Group members say their initiatives have
resulted in greater solidarity. Kingdom
officials are impressed hy the work done
-hlending positive aspects of culture
with modernity. Gomhbe was officially
recognised as the kingdom’s model
village, prompting the Kahaka and people
from other areas of Buganda to visit.
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Restoration of Agricultural Livelihoods In
Northern Uganda: Addressing the most urgent
needs of IDPs returning to their homes and fields

Rilla Norslund
Senior Advisor, Agriculture Sector Programme Support, Uganda

Abstract

One of the components under the Danida-supported ASPS (Agriculture Sector Programme Support)
targets Internally Displaced Persons (IDPs) returning homes after years in camps. The Restoration of
Agricultural Livelihoods in Northern Uganda Component (RALNUC) aims to restore basic infrastructure,
empower returnees to purchase agricultural inputs of their own choice, train returnees in good agricultural
practice, re-establish private agro-input dealers while replacing years of dependence on handouts with
short-term, targeted support that allows for choice and the dignity that comes from being an active
participant in the development of your livelihood and community.

Working with local governments, communities, farmers’ organizations and NGOs, the programme
mobilizes communities to identify pressing public works which can be undertaken by the communities,
and for which they are paid in vouchers. The vouchers are redeemable for agricultural inputs at local
agri-input dealers’ shops. The input dealers are at the same time assisted to stock their shops with
relevant items, having registered with the Uganda National Input Dealers Association (UNADA) and
paid a deposit for the stock.

The community organize themselves into groups for the public works, and these groups are also the
target of agricultural training, including improved varieties and good agricultural practice. This aspect
of RALNUC is subcontracted to District Farmers Associations.

The programme tries to address a number of the needs of farmers returning home after years in
camps. The programme is seen as transitional, assisting people to move from dependency on feeding
programmes to self-sufficient and eventually economically active farmers. Vouchers for work are
implemented for three agricultural seasons, followed by two seasons of gradually reduced support, at
the end of which local government and private sector service delivery should be ready to fill any gap
left. Support to Farmers Associations and advisory services continues, and through an agreement with
DFID and CARE Uganda, Village Savings and Loan associations are introduced. A single season of
cash for work after the third seasons of vouchers for work has been piloted in two sub-counties, and
during the current season is being implemented in all fourth season sub-counties.

An independent impact assessment system has been set up, with an NGO carrying out interviews
at the end of each season, and results look promising, with improved infrastructure, improving
confidence and security and the private sector coming in behind the programme.
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The programme targets one of the poorest areas of Uganda, and helps to bring a marginalized region
back into mainstream Ugandan society, and supporting the returning farmers to take advantage of the
agricultural potential which is their greatest asset.

Introduction

The RALNUC programme in Northern Uganda has after 3 years of implementation proved to be a
great success, highly popular with farmers and local leaders and resulting in a number of replica
programmes. A transition programme rather than a social protection programme, RALNUC aims to
restore the agricultural livelihoods of people displaced by the war in Northern Uganda who are in these
years returning to their homes and fields.

The idea for this type of programme emerged as peace returned to Northern Uganda. Within Danida’s
ongoing programme of support to the agricultural sector (the ASPS programme) funds had been left
unallocated for just such a scenario. To make sense within an agricultural programme the support
needed to address those challenges facing returning IDPs as they struggled to rebuild their lives and
livelihoods as farmers. Infrastructure needed to be improved - particularly roads needed to be reopened
to improve the security for people needing daily access to their fields and to link farmers to input and
output markets; IDPs who had been receiving seed packages for years needed access to seeds and
other agricultural inputs of their own choice through local private sector suppliers; social structures
needed to be re-established; access to basic financial services were needed and training and advisory
services on modern farming methods needed to be made available to people who had been cut off
from national advisory services and development activities for years.

Starting with a pilot in three sub-counties the idea of RALNUC was first tested in 2006, and expanded
in the following seasons, rolling out to 12 sub-counties once the programme was fully up and running.
Adaptations to the original model were made as experience was gained and lessons learnt, though the
basic model has changed little.

The Model

Sub-county Selection

Sub-counties are selected by District leadership to participate in the programme.

Communities are assisted to develop community development plans (normally feeding into the District
Development Plans).

Planning public works

Public works within the community plans are selected for implementation under RALNUC. Activities are
budgeted in terms of labour days and financial requirements

Beneficiaries are organized into groups according to the labour requirement of each of the public works
and Project Management Committees are established and trained.

Implementation of public works

Public works are carried out with supervision by the District Farmers Association and technical
backstopping by the District technical departments

Participants are paid in vouchers at a daily rate set by the District Works Department
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Agricultural inputs

Working with the Uganda Agro Input Dealers Association (UNADA) input dealers are mobilized and
trained to participate in the programme. UNADA assesses farmers’ input needs and works with input
distributors to procure and transport inputs. Distributors and input dealers are offered access to credit
facilities. Farmers redeem vouchers for inputs at the UNADA registered input dealers.

Extension services

An NGO, AT Uganda, is contracted to provide extension services to farmers; farmers are organized
in groups according to choice of production activity. Demonstration plots are established and training
carried out at these sites. A media campaign providing general information on the programme and
extension messages is sub-contracted to a media company.

Coordination and information

At the national and policy level, the ASPS programme coordination unit oversees the activities of the
project including coordination between the various implementing agents

At District level, ASPS has an implementing unit including an adviser and field supervisors who ensure
coordination of district and field level activities.

Media activities sub-contracted to a media company through the project include radio announcements
and programmes, farmer listener groups, live talk shows, newsletters and posters. The aim of this
aspect of the project is to inform potential beneficiary communities about the opportunities of the project
as new sub-counties are started up, provide information about agricultural inputs including what is
available where and at what prices, to support the extension activities in the field with general extension
information and messages and to provide general info about the project, also for policy decisions and
future replication.

Transition process

After three seasons, participating households will have been able to cover the most pressing needs for
agricultural inputs. In the fourth season, as a transition to normal private sector activities, the budget
per sub-county is reduced to half and paid in cash rather than vouchers. The following season, the fifth,
there are only agricultural extension activities and no public works activities. By the sixth season most
public works will have been completed, community structures re-established; the private sector will be
starting to emerge and the programme moves on to other sub-counties. .

Other activities and spin-offs

A Village Savings and Loans programme implemented by CARE Uganda’s Sustain programme and
funded by DFID is linked to RALNUC and in most of the sub-counties where cash-for-work activities
are being implemented, this programme is also being rolled out. This gives groups the opportunity to
access capacity building and support for setting up of village saving and loans associations.

The groups mobilized under RALNUC are also targeted for other activities and are well placed to
take advantage of national programme such as the National Agricultural Advisory Services (NAADS)
programme which is rolling out to cover the whole country in the coming year.
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The District Farmers Associations have been contracted to implement several activities under RALNUC
and this has had the advantage of strengthening these associations and giving them an opportunity
to raise their profile and earn income to re-establish themselves as farmers start to demand their
services.

Achievements and impact
By the end of 2007, about half way through the programme:

e 55,000 households had participated in voucher for work activities receiving payment in vouchers
and to a lesser extent cash;

e 20,000 households (42 per cent women) had benefited from training activities based on over 420
demonstration sites of a wide range of crop and livestock activities chosen by the groups;

e Two input distributors and 39 stockists were participating in the programme.

254 projects were selected and implemented including 1500 km of community roads, 386 acres
woodlots 43 community water points, cattle crushes, community markets, tree nurseries, 2 cattle dips
and dams.

Impact evaluation is carried out at the end of every season by independent consultants. These
evaluations; so far available for the first two seasons only, indicate good results with a wide range
of benefits accruing to the target communities. Access to inputs closer to home, and the security of
proper roads are amongst the outcomes which are most universally appreciated, and which are almost
immediate benefits. A study on the dynamics behind high sales of ox-ploughs in exchange for vouchers
indicates that farmers are increasing acreage under the plough, although it is still early to get accurate
figures, many of the ploughs having been sold in the last season.

Lessons

The major lesson has been that it is possible to address many of the needs of IDPs in restoring their
livelihoods in a manner which is not based on free handouts; and that there is widespread willingness
to engage in public works in exchange for vouchers. While the continued existence of projects giving
free agricultural inputs was initially seen as a threat this has not proved to be the case. Households
appreciate vouchers which give them the freedom to choose.

Other more practical lessons on the challenges of this type of programme include the issues outlined
below:

Initial plans for public works included very small budgets for inputs beyond labour. However, based
on lessons learnt in the first seasons of implementation, this budget has been increased to ensure the
quality of the public works carried out. Under-allocation of funds for culverts, for example, seriously
undermines the value of investment in re- opening roads.
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The complexity of a programme which aims to address several of the most pressing needs of IDPs re-
establishing their agricultural livelihoods means that administration requirements both in terms of human
and financial resources are considerable. The programme includes a large component of procurement
and this in particular requires careful management and monitoring, not least because perishable items
such as seeds are amongst the major items procured.

Agricultural inputs are not the only items urgently needed by returning IDPs and the temptation to find
ways to turn input vouchers into cash grows for each season households participate. It is therefore
important that this type of programme be a relatively short-term transitional programme with the
vouchers meeting a real need. In the longer term, policing the use of vouchers would become a major
challenge. There may be opportunities to use simple electronic methods to pay for inputs. These are
currently being explored.

Conclusions

The value of addressing a range of the challenges facing IDPs rebuilding their livelihoods in a manner
which strengthens the private sector, re-establishes social and community structures and maintains the
independence and dignity of the beneficiaries is clear from the experience of RALNUC. After a long
period of humanitarian support, households have few resources and there is little private sector activity
to meet their needs for inputs and output markets. Efforts to support the restoration of livelihoods should
do so by rebuilding these structures rather than replacing them.
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Social Gash Transfers and Household
Welfare in Zambia

Gelson Temho, Esther Schuring, Nicholas Freeland, Brian Mulenga, Sheila Nkunika, and Bernadette
Chimai®

Abstract

The Zambian government is currently piloting social cash transfers in five districts in order to determine
the effectiveness of the programme in reducing extreme poverty. This paper reports the results of a
study that was conducted in one of these districts (Kalomo) to determine the impact of the social cash
transfer interventions on household welfare. With a sample size of 886 households, of which almost
half were beneficiaries, the study used propensity score matching techniques but with standard errors
estimated using a more efficient weighted regression approach, where the weight is one for all treatment
households and equal to the estimated odds ratio for comparison households (see Hirano et al). The
results indicated that the programme had positive and significant impact on the value of small livestock
owned and consumed, agriculture-related expenses and the value of crop sold from the 2007 harvest.

Key words: social cash transfer, propensity score matching, welfare

Introduction

Poverty reduction has been a major issue of concern amongst countries which have large proportions
of their citizens under the poverty line. Most of the strategies to reduce poverty have aimed at providing
economic opportunities to help poor households improve their own welfare. Most of them have been
successful in improving the lives of those households which have the potential and manpower to seize
the opportunities provided by these strategies.

However, a proportion of the poor fails to benefit from such pro-poor strategies because they are
incapacitated and do not have the potential to help themselves out of poverty. This sub-group of the
poor has been the target of most social protection strategies like food aid, agricultural input distribution,
asset distribution, social cash transfers and other initiatives. However, the needs of the poor are usually
more than one and vary from household to household. In view of this, various stakeholders have been
advocating for social cash transfers as more appropriate social protection strategies because they
are flexible enough to allow households to decide how to use the cash given to them as they are the
best judges of their own needs. Others argue that giving cash transfers allows households to invest in
productive enterprises that may enhance their income-generating abilities and eventually improve their
welfare permanently (Gertler et al., 2006).

%Gelson Tembo and Bernadette Chimai are Lecturer | and Staff Development Fellow, Department of Agricultural Economics, The University of Zambia; Esther Schuring is with GTZ in Germany; Nicholas
Freeland is Director, Masdar International Consultants; Brian Mulenga is RHVP Zambia Country Coordinator, Palm Associates Limited; and Sheila Nkunika is with the Ministry of Community Development and
Social Services, Government of the Republic of Zambia
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Yet, there are concerns that cash transfers may have negative impacts of discouraging households
from improving their welfare for fear of falling out of the eligible beneficiary category and may result
in overall dependency on cash transfers (World Food Programme, 2007).There are also concerns that
cash may cause inflationary effects on food prices, especially in remote areas where the costs of
transporting food supplies from the main market to the local areas are high (Regional Hunger and
Vulnerability Programme, 2007).

The concept of social cash transfers is relatively new to most countries in the sub-Saharan region and
Africa as a whole. As such, several countries in the region are still trying to determine their feasibility
and impacts through pilots. The nature of these pilots vary in several aspects like target population,
magnitude of the transfers and the presence or absence of conditions attached to the transfers.

In Zambia, an unconditional cash transfer pilot schemes has been operating in southern and Eastern
provinces under the Ministry of Community Development and Social Services (MCDSS)/ German
Technical Cooperation (GTZ) Social Safety Net (SSN) Project to identify viable social protection
strategies for Zambia. The first pilot was officially launched in May 2004 in Kalomo with the beneficiaries
receiving their first benefits in 2005. The scheme was set out to meet the following two main objectives:
(a) reduce extreme poverty amongst the poorest 10 per cent in the district, mostly, but not exclusively,
focusing on incapacitated, low capacity and child-headed households, and (b) generate sufficient
information on the feasibility, costs and benefits, and impact of Social Cash Transfers as viable social
protection options in Zambia. Since its inception, several qualitative and quantitative studies have been
conducted on different aspects of the scheme. However, no rigorous impact evaluation study has been
conducted to determine the impact of the cash transfer scheme on the welfare of the beneficiaries and
the extent to which its objectives are being achieved. Clearly, the need for a more scientific evaluation of
impact in the pilot areas is essential for enriching the body of knowledge available on SCTs in Zambia.
This study evaluates the impact of the Social cash transfer scheme on the welfare of its beneficiaries in
Kalomo district.

The remainder of the report is organised as follows; Section 2 describes the methods and procedures
of the study. Section 3 presents a descriptive analysis of the data and the impact evaluation results. The
report concludes with study conclusions and recommendations in Section 4.

Methods and Procedures

Data and Data sources

An optimal target sample size of 1,200 was determined using power calculations. Allowance for
anticipated non-response was made by oversampling. Thus, in the end, a sample of 1,300 households
was picked through a two-stage stratified cluster sampling scheme. The first stage involved the selection
of Area Coordinating Committees (ACCs) to be visited using Probability Proportional to Size (PPS)
procedures in SPSS2%. In PPS, ACCs with larger household populations had a higher probability of being
selected into the sample than those with smaller household populations. Eight ACCs were selected using
this procedure and were used as inputs for the next stage. The second stage involved the selection of
the programme and comparison households from each selected ACC using stratified random sampling

“Different administrative and geographic units are used to divide a district for the purpose of efficient and effective targeting. The CWACs and ACCs are the grassroots structures of the Public Welfare Assist-
ance Scheme (PWAS) which is a national social welfare scheme responsible for coordinating all social welfare interventions down to the grassroots levels. Both the CWACs and ACCs are committees elected by
members of their respective communities. As geographic units, the CWACs are used to define specific areas with a certain number of villages, and in turn the CWACs define the ACCs, that is, ACCs are made
up of a certain number of CWACs.
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procedures in Stata. The desired sample was allocated into the two strata of participants and non-
participants equally. Within each stratum, the households to be sampled were selected randomly such
that each household had an equal probability of being selected into the sample. The households were
selected and listed according to the ACC and Community Welfare Assistance Committees (CWACs)
they belonged to. The sample was spread over 60 CWACs and 18 wards. At the household level,
interviews were successfully conducted with 886 households and information received from 3,994
household members representing an overall response rate of 74 per cent. The household data were
supplemented with community-level data collected using a community questionnaire administered to
formal gatherings of community leaders in each CWAC. The data from the questionnaires were entered
in Microsoft Access and later converted to SPSS for data cleaning and descriptive analysis and to Stata
for advanced modelling.

Results
Descriptive statistics
Demographic characteristics

Of the 886 interviewed households, fifty-four per cent were receiving the transfers thereby representing
the treatment group, and 56 per cent were female. The overall average household size for the sample is
4.51, 12 per cent less than the national average of 5.1 (LCMS, 2006). The beneficiaries have, on average,
smaller family sizes than non-beneficiaries and the differences are statistically significant. Two-thirds
(64 per cent) of the household heads are female in both groups with the proportion significantly higher
among the beneficiaries. Overall, the household heads are mostly elderly (average 58.91) with most
of them widowed. The beneficiaries have the significantly higher average age and larger proportion of
widowed heads. Average age of household members is significantly higher among the beneficiaries
with a value of 34.02 years. However, almost half of the members in both groups are children aged 14
years and below. Overall, beneficiaries had a significantly higher household average age of 34.02 than
the 30.48 for the non-beneficiaries. Beneficiaries also had a significantly larger number of the elderly
members aged 61 years and above, and a smaller number children 14 years and below. Except for the
nearest secondary school, most of the community facilities are within 10 kilometer distances from the
homesteads in both the control and treatment groups. This should mean that these places are within
the reach of the households. The nearest secondary school is about 26km away from the homesteads
making it very difficult for the vulnerable households to access. Even though the difference in the
distance between the control and treatment group is statistically significant, no group can be said to
be better off as covering such distances would require the household member to spend money in both
groups.

The number of orphaned children is significantly higher for beneficiary households than non-
beneficiaries. The reverse is true for children with both parents still alive. The effective dependency
ratios are significantly different for the two groups with the non-beneficiaries having a lower ratio of
1.94 compared to 2.20 for the beneficiaries. This means that the burden of dependency among the
beneficiaries is higher than among the non-beneficiaries. The number of effectively active members
is also significantly higher for the non-beneficiaries as is the number of members who are fit to work.
In terms of education levels of household heads, the average number of years of education received
is 2.67, significantly higher for non-beneficiaries (3.29) than beneficiaries (1.92). Education levels are

| 76 | SOCIAL PROTECTION FOR THE POOREST IN AFRICA Learning from Experience




SOCIAL PROTECTION DESIGN PROGRAMMES

generally low for the household members are generally low for the entire sample even though the non-
beneficiaries are significantly better off. Even the highest average number of years of education in both
groups is below the basic education requirement of 9 years. All of them fall within primary education
only. The overall enrolment rates for children are equally low at 78 per cent, although significantly higher
among beneficiary households (81 per cent) than non-beneficiary households (76 per cent).

To determine the nutrition levels of the household members in the survey, this study used number of
meals and anthropometric indicators. The average number of meals eaten by children (2.42) and adults
(2.38) in the 3 days before the interview was almost the same. The differences were even statistically
significant in the treatment group. In a population, children less than five years old are considered
for assessing nutritional status, as this age group is most sensitive to changes in food intake. Under-
nutrition prevalence rates are generally high in Zambia and manifest in the form of stunting. Although
many Zambian children appear to receive inadequate food for growth and development, national
nutrition surveys reflect Southern Province as being nutritionally better off than other regions (CSO,
1992, 1996, 2002; NFNC, 2003). In the current study, a distribution curve based on the height for age
indicator reflects more children falling below two standard deviations, indicating a higher number of
children are stunted.

Weight for height, an indicator that measures current nutritional status does not show any children as
being wasted. This is not surprising, as wasting is associated with a sudden deprivation of food intake
due to natural disasters, disease epidemics or conflict. None of these conditions have occurred in the
recent past in Southern Province.

The Body Mass Index?” (BMI) indicator is widely accepted for determining the nutritional status of
adults. The average BMI for the study population is 21.5. The distribution curve shows that the majority
the population, is above18.5 (with the average BMI = 21.5). This is an indication that under-nutrition is
not a problem among adults in communities in the study. The focus of the current intervention is to put
in place conditions for addressing under-nutrition. As a significant number of people have BMI of over
25, this study raises a concern for overweight adults who may require different of support, which is not
part of the intervention under valuation.

The adult population falling below 18.5 is 7 per cent in the treatment group and 5 per cent in the control
group. It appears there is no improvement in the treatment group. However, this is not conclusive,
as available baseline data is not available for comparison. It is important to appreciate that that the
beneficiaries involved the 10 per cent of the most disadvantaged group in the community. While the
nutritional differences were not determined at time the intervention was initiated, it is possible there has
been some improvement that is contributing to the minor difference.

Economic Activities
In Zambia, most rural households depend on agriculture as their main source of food and income. The
most important asset, therefore, would be a piece of land for production. The productivity of a household

depends to a large extent on the amount of arable land available. If land is too little, productivity can
only be enhanced by use of farming technologies that are usually too expensive for rural households.

ZBMI of 18.5 — 24.99 is considered acceptable (weight in kg divided by height in meters squared)
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On average, a household in the sample owns about 2.38 hectares of land. The average amount of land
owned by a household in the control group is significantly higher (2.71 hectares) than in the treatment
group (1.99 hectares). Of the total land in possession, the average size of land put to crop use both in
the 2005/06 and 2006/07 Agricultural seasons was less than 2 hectares. There was a decline in crop
area in 2006/07 agricultural season of about 7 per cent in the treatment group and 4 per cent in the
control group from the 2005/06 season. In the treatment group, crop area was less than half of that in
the control group in both seasons. On average households grew two types of crops in each of the two
seasons. There are significant differences in value of crop harvested between the control and treatment
groups in both the 2005/06 and 2006/07 seasons as the value is higher in the control group. These
differences could be attributed to some extent to the lower crop areas alluded to earlier. However,
instead of the value of harvest declining with crop area, there is a surprising 14 per cent increase in
value of crop harvested in the 2006/07 in the treatment group. This may indicate that the beneficiary
group may be better off in terms of value of harvest.

Livestock and poultry production is another agricultural activity that serves as an important source of
food and income. At the time of the survey, the average value of livestock and poultry owned by the
households was about ZMK39, 594, most of them small livestock like chickens and goats. The treatment
group owned 47 per cent more livestock and poultry than the control group, although this difference is
not statistically significant. The average value of livestock purchased from the cash transfer was about
ZMK9, 899. The value of livestock owned by both groups declined substantially from 12 months before
the survey. Even though the treatment group seems to be better off, the differences are not statistically
significant.

Total household income includes income that is received by households from the sale of agricultural
commodities and handicrafts, employment, off-farm income-generating activities and gifts. The average
income received by a household in the 12 months before the survey was ZMK383,349, most of it coming
from off-farm activities. Total income is significantly higher in the control group than the treatment group.
This could be because the cash transfer scheme targeted the low income earning households in the
community as beneficiaries. Even when distinguished by source, the non-beneficiary households were
still better off than the beneficiary group with almost all the differences statistically significant.

Average consumption expenditure of the households during the 12 months before the survey was
about ZMK506, 299. Average household consumption expenditure for the treatment group was slightly
higher than the control group. The same could be said about non-food expenditure. In contrast, food
expenditure is higher in the control group than in the treatment group. However, these differences
are not statistically significant. The only statistically significant differences are in agriculture-related
expenses where the beneficiary group has higher expenses. Ownership of assets is usually quite low
among the vulnerable in rural areas. Most commonly owned assets are basic necessities like houses,
fields, blankets, cooking utensils and agricultural hand tools. In this study, on average a household held
assets that had total value of K582, 280. In the control group, the average value of assets was K643,
430 and K509, 324 in the treatment group. As expected, the control group had a significantly higher
value of assets than the treatment group and could also be an indication of the selection criteria used
for the intervention.
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Factors affecting households’ participation in the social cash transfer programme

The participation of a household in the social cash transfer programme is determined by several factors.
Table 1 shows some of the prominent factors affecting a household’s participation in the programme
with their parameter estimates, marginal effects and elasticities. The results show that a household’s
participation in the program is affected by the age of the household head. This was statistically
significant at one per cent significance level with a marginal effect of 0.0057 and elasticity of 0.7460.
The marginal effect implies that if the age of the household head increases by one year, the probability
of that particular household participating in the programme increases by 0.0057. The elasticity of 0.7460
implies that a one per cent increase in the age of the household head increases the probability of a
household’s participation in the programme by 0.7460. The number of elderly members in a household
also affects participation in the programme. The results indicate that the number of members 61 years
and above in a household affect participation. The marginal effect for this variable indicates that if the
number of members 61 years and above increases by one, the probability of participation increases by
0.0728. Similarly, by increasing the household members above 61 years by one percentage point, the
probability of participation increases by 0.1095 per cent.

Tahle 1. Factors affecting households’ participation in the cash transfer programme

Variahle Variable description Parameter Marginal Elasticity
estimate effect
Constant (1) @) )
-0.567
(0.44)
hsex Sex of household head 0.218 0.0863 0.0740
(0.19)
hage Age of the household head in years 0.0144 == 0.0057 0.7460
(0.0053)
hedu Education level of household in years -0.0399 * -0.0158 -0.0981
(0.021)
medu Average education of male members 0.0201 0.00796 0.1004
in years (0.019)
fedu Average education of female mem- 0.00995 0.00393 0.0472
bers in years (0.019)
dsingle Single dummy 0.620 0.240 0.0082
(0.44)
ddise Divorced/Separated dummy 0.156 0.0622 0.0089
(0.27)
dwido Widowed dummy variable 0.346 -~ 0.136 01777
(0.19)
hhsize Household size -0.0651 -0.0257 -0.3047
(0.044)
cOto14 Number of children 14 years and 0.0155 0.00613 0.0341
below (0.057)
mo61plus Number of members 61 years and 0.184 ~ 0.0728 0.1095
above (0.10)
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nmoth Number of children with only the 0.0501 0.0198 0.0364
mother alive (0.049)
nfath Number of children with only the 0.128 0.0504 0.0241
father alive (0.087)
nnone Number of double orphans 0.0597 0.0236 0.0281
(0.061)
tland Total land/farm size owned by the -0.0197 -0.00779 -0.0447
household in hectare (0.014)
kmroad Distance to nearest main road in km -0.0178 -0.00704 -0.0193
(0.019)
Kmprim Distance to nearest primary school 0.000572 0.000226 0.0016
in Km (0.015)
kmsec Distance to the nearest secondary -0.00188 -0.000744 -0.0451
school in Km (0.0035)
kmhosp Distance to the nearest hospital 0.0105 0.00415 0.0939
(0.0075)
kmub Distance to the nearest under-five -0.00949 -0.00375 -0.0379
post in Km (0.013)
acc? Siambala 0.554 * 0.217 0.0264
(0.31)
acc3 Inkumbi -0.501 ** -0.187 -0.0463
(0.25)
acc4 Bekilumasi -0.727 ¢ -0.263 -0.0950
(0.29)
acch Choonga -0.744 >~ -0.264 -0.0619
(0.29)
acc’ Siachitema -1.036 *** -0.362 -0.1929
(0.23)
acc11 Kabanga -0.552 ** -0.206 -0.0699
(0.26)
acci12 Siamafumba -0.902 *** -0.316 -0.1203
(0.25)
Observations 673 673

Robust standard errors in parentheses
*** p<0.01, ** p<0.05, * p<0.1

Source: Kalomo social cash transfer impact evaluation survey, August-September 2007
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Marital status of the household head was also found to affect a household’s participation in the program.
This is because it is expected that if the household head has a spouse, their productivity and hence,
welfare will be better than that of a household that is headed by a single head. From the results in Table
1, compared to a married household head, the probability of a widowed household head participating
in the programme is higher by 0.136. Another factor of interest in determining participation is the
education of the household head as it represents a head’s capacity to find descent employment and
benefit from mainstream economic benefits such as micro loans. As expected, the marginal effect for
this variable was -0.0158 indicating that by increasing the head’s education by one year, the probability
of that household participating in the programme is reduced by 0.0158. The similar effect is observed
in the elasticity which implies that a one per cent increase in the number of years of education of the
head reduces the probability of the household’s participation in the programme by 0.0981 as shown by
the elasticity. The most important factor determining household participation in the program was age
of household head in years. This is in line with findings from most social protection studies (Schubert,
2005) that the neediest are the elderly as they are left with the responsibility of taking care of their grand
children following the demise of their parents mostly due to HIV/AIDS.

The differences across Area Coordinating Committees (ACCs) also had a significant effect on
participation in the programme. The marginal effects indicate how higher or lower the probability of
a household in a particular ACC participating in the programme is, compared to the probability of a
household in Kanchele ACC, depending on the sign of the marginal effect. The marginal effect for
Siambala, for instance, indicates that the probability of a household in Siambala ACC participating in the
programme is 0.217 higher than the household in Kanchele. The results also show that the probability
of a household in Inkumbi participating in the programme is 0.187 lower than that in Kanchele. The
differences across ACC can be attributed to the variability in the operations, such as identification of
eligible households, selection of programme beneficiaries of different ACCs and CWACs within ACCs.
The differences can also be attributed to the differences in the population of the ACCs.

Impact of the social cash transfer programme on heneficiary household

Table 2 below presents the results of the impact of the programme on beneficiary households. The
results of the impact estimate indicate that the programme had positive impact on the value of small
livestock owned by the households at the time of the survey. This result was statistically significant at one
per cent level of significance at both household and per capita levels. This is because most beneficiary
households could only afford to purchase small livestock such as chicken, guinea fowls, doves and
goats as the money (ZMK 40,000 or about $11) they get per month is not enough for them to purchase
big livestock. Moreover, the most immediate need for the beneficiaries (extreme poor household) is
food and, therefore, only a small portion of the cash received is invested. The results also showed
that the programme had a positive impact on agriculture-related expenses of beneficiary households.
This was statistically significant at one per cent significant level at both the household and per capita
levels. This is attributed to the fact that most beneficiary households used the money to purchase small
guantities of fertilizer and seed as they do not benefit from government’s subsidized inputs due to their
inability to meet even the subsidized costs of inputs. Although the results indicated negative impact on
value of crops sold from the 2007 harvest at household level, the programme had positive impact at per
capita level. This was statistically significant at 5 per cent level of significance.
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Tahle 2. Impact of the social cash transfer on the heneficiary household

Outcome Variahle description Impact estimate
Variahle Per household Per capita
(1) (2)
hin Household income (ZMK) -210,518 *** -40,446 e
(55979) (11919)
ofin Off-farm income during past 12 months be- -179070 -34085 o
fore survey (ZMK) (51838) (10715)
vist Value of livestock owned by the household at 40260 8693
the time of survey (ZMK) (37570) (8830)
vsls Value of small livestock owned by the house- 40792 e 8182 e
hold at the time of survey (ZMK) (11022) (2489)
texp Consumption expenditure during past 12 29154 9650
months before survey (ZMK) (51395) (8488)
scexp School-related expenses during past 12 10174 1592
months before survey (ZMK) (17521) (2771)
agexp Agriculture-related expenses during 12 18374 e 4508 i
months before survey (ZMK) (5877) (1172)
busex Business-related expenses in past 12 months 2133 511
before survey (ZMK) (1627) (359)
crpi Value of crop sold from 2007 harvest (ZMK) -27959 * 4895 >
(13988) (1939)
vas Value of assets owned by the household -227405 * 32551
(ZMK) (125796) (21264)
vpas Value of productive assets owned by the 3875 1490
household (ZMK) (11435) (2598)
area06 Crop area in hectares in 2005/06 -0.4125 -0.1111401
(0.5171) (0.1333422)
area07 Crop area in hectares in 2006/07 -0.6194 -0.1743029
(0.4013) (0.136246)
pschen Proportion of school-age children enrolled 0.0360
(0.0294)
pschat Proportion of school children missing at least -0.0064
1 day (0.0338)
bmi Average body mass index for adults over 19 -0.2940
years (0.2762)
haz Average height-for-age z score 0.1001
(0.1452)
waz Average weight-for-age z score 0.1473
(0.1493)
Observations 546 546

Robust standard errors in parentheses
*** p<0.01, ™ p<0.05, * p<0.1

Source: Kalomo social cash transfer impact evaluation survey, August-September 2007.
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The programme did not have significant positive impact on most of the welfare indicators probably
because it has only been in existence for a few (3) years and, therefore, the beneficiary households
are still in the process of building their livelihoods and adjusting their attitudes as a result, the impact
of the programme on most welfare indicators is yet to be established. A good example is education for
the children; it takes quite some time for a poor household to appreciate the value of educating their
children at the expense of the children generating some income through supplying their labour. This
is further supported by the fact that most indicators have positive although statistically insignificant
coefficients. Moreover, the Kalomo programme has no conditionalities attached; therefore, households
are left to decide what to spend their money on. This has a potential of spreading the programme’s
impact thinly across the target population.

Conclusion and Recommendations

This study evaluated the impact of social cash transfers on beneficiary households in Zambia’s Kalomo
district. The results indicated that the programme had positive and significant impact on the value
of small livestock owned by beneficiary households, agriculture-related expenses at both household
and per capita level and per capita value of crop harvested in 2007. From these three indicators, it is
clear that the beneficiary households are improving their livelihoods mainly through agriculture, which
is the main economic activity in Kalomo. Most other welfare indicators considered also had correct
signs despite not being statistically significant. However, the results also indicate that the treatment
households have unambiguously lower household incomes than do comparison households. Thus,
the cash transfer is yet to show impact on the recipient households’ income-generating capacities. It
is important to understand that the SCT is targeted at the extremely poor households, who, perhaps,
need more time of propping before they can fully rebuild their livelihoods. The scheme under study did
not provide enough variation in the size of the cash transfer to enable studying the effects of the size of
the transfer. The types and magnitudes of impacts expected to be achieved will obviously depend on
such design factors.
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The Government of Kenya’s cash transfer
programme for vuinerable children: Political
choice, policy cholce, capacity to Implement
and targeting from conception to adolescence
2002-2008

Roger Pearson,
Senior Social Policy Specialist, UNICEF Ethiopia; Carlos Alviar, Cash Transfer Specialist,
UNICEF Kenya®

Introduction

The Kenya cash transfer programme for vulnerable children was conceived in the run-up to the Kenyan
parliamentary elections at the end of 2002. Conception stemmed from the realisation that some of the
other elements of social protection in Kenyan society, especially family and communal mechanisms,
were breaking down in the face of the growing HIV/AIDS pandemic®. The publication of the Children
on the Brink report® in 2002 pushed the debate on the consequences of the demographic momentum
leading to increases in the numbers of orphans in Kenya as a consequence of HIV/AIDS. UNICEF further
highlighted the issue in the course of the 2002/03 parliamentary elections through a media campaign
that aimed to inform the public, stimulate discussion, and challenge parliamentary candidates to pledge
to address the issue with seriousness if elected. Half of the members of the 2003-07 Parliament signed
that pledge.

One potential point of action that arose in the 2003 post-election discussions, notably in a parliamentary
committee set-up to address the Orphans and other Vulnerable Children (OVC) issue, and in a committee
of the Ministry of Home Affairs charged with developing a national plan of action for OVC, was whether
the time was ripe for the state to launch a cash transfer programme aimed at supporting very poor
families with young children affected in some way by HIV/AIDS; these might be poor families that
were fostering the young children of relatives or others that had passed away as a result of HIV/AIDS,
or poor families themselves looking after people sick as a result of HIV/AIDS. By 2004 a first phase
pilot programme was in place targeting 500 households. It was a partnership between UNICEF (with
partial funding from Sida) and the Government of Kenya with funding from taxpayers. The aim was to
implement such a programme at small scale to see whether the concept would work before devising
a larger pilot programme. If the results of evaluation showed the programme to be efficient in terms
of resource transfer and if it improved outcomes for vulnerable children then this could lead to an
expansion. By 2006 other partners, notably the World Bank and DfID were keen to become supporters
of the programme. By 2007 the second expanded pilot phase was underway, scaling up to over 40
districts by 2008 with 80,000 households likely to be enrolled by the end of the 2008/09 financial year

“Any opinions expressed in this paper are the authors alone and do not necessarily represent the opinions of UNICEF.
“Csete, J. Kenya; In the shadow of Death; HIV and children’s rights in Kenya. Human Rights Watch, June 2001, Vol. 13. No. 4(A)
“UNAIDS, UNICEF and USAID. Children on the Brink: A Joint Report on orphans estimates and programme strategies., (2002)
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and with a well budgeted evaluation at the half-way stage. The Ministry of Finance, happy with high
expenditure rates from its previous allocations, doubled its allocation to the programme in 2006/07 and
2007/08 budget year and then tripled its allocation in the 2008/09 budget year. From an allocation of
around $800,000 in 2005 over $9 million is budgeted as a contribution from Kenyan taxpayers in the
2008/09 budget year. How could such a programme, innovative for Kenya in its design and ambition,
grow so quickly?

This paper describes of four key strategic elements that required action by the promoters of the
programme from inception in 2002 to 2008 and will continue to receive attention as the programme
further matures. First, stimulating discussion among a wide set of stakeholders on the pros and cons
of such a programme with a focus on forcing a political choice to either support or reject in an informed
way the scaling-up of such a programme; the use information-rich media campaigns at the time of
the 2002 and the 2007 parliamentary elections were a key trigger for widespread debate in Kenyan
society about this type of programme among the public. Actions included furnishing information,
calling for meetings, producing information notes and inviting the media and policy makers to observe
the pilot programme in action. Second, more detailed technical discussion on the costs and impacts
of the programme and how this might vary using alternative programme models and ensuring that
they are included in designing the evaluation work that would help to answer these questions; the
aim here being to ensure that policy makers have all the information they need to make an informed
policy choice. Third, focusing on the capacity to implement a programme design that can be taken
to scale; this requires high levels of investments at the front end in terms of human, infrastructure and
organizational resources required to maintain and expand the programme even when outcomes, in
terms of numbers of beneficiaries reached are low at the beginning. This is a required risk in that heavy
investments are made in capacity building for a programme (management information systems, payment
mechanisms etc.) early on in its evolution when it is not at all clear that it will indeed be maintained on
the portfolio of poverty reduction programmes and may never be scaled-up to the point where the
front-end investments pay for themselves in terms of the efficiencies of scale. Four, working intensively
at community level on a targeting mechanism that can be replicated across different communities and
cultures and that is demonstrably efficient and fair both to central level managers and programme
funders, and to communities themselves, in reaching the intended target group. A key issue all cash
transfer programmes have to address is who benefits and who does not. The borderline group of
families who have just failed to qualify, and whose circumstances are usually not all that different from
those enrolled, is always an issue that requires sensitivity and community mechanisms where reviews
of decisions can take place. We argue that attention to all four of these strategic elements has been
crucial to the evolution of this programme so far and continue to be key as the programme moves into
an accelerated expansion phase.

Cash transfer programmes in Africa compared to the rest of the world and
the role of international development partners in helping to build such
programmes

Why should the UN and other international development partners be helping the Kenya state develop
a cash transfer programme for vulnerable children? One of the founding principles of membership
of the United Nations is that member states should have in place a mechanism to transfer resources
from the better off elements of society to the very poorest. The principle is articulated in the United
Nations Declaration of Human Rights (UNDHR), and the covenants and conventions that follow the
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declaration.
UNDHR Article 22: “Everyone as a member of society, has a right to social security, and
is entitled to realisation of national effort and international cooperation and in accordance
with the organisation and resources of each state, of the economic, social and cultural
rights indispensable for his dignity and the free development of his personality.”

UNDHR Article 25 “ Everyone has a right to a standard of living adequate for the health and
well-being of himself and his family, including food, clothing, housing and medical care,
and necessary social services, and the right to security in the event of unemployment,
sickness, disability, widowhood, old age, or other lack of livelihood in circumstances beyond
his control. Motherhood and childhood are entitled to special care and assistance.”

Since the purpose of the funds and programmes of the UN is to help build member state capacity to
work towards the fulfilment of the articles of the UNDHR and the associated covenants and conventions,
it is clear that it is a core function of the UN to support such endeavours if it has the capacity and the
state requests such assistance.

It is hard to explain why the funds and programmes of the UN and other international partners have
done so little to build state capacity in Africa for social security systems, including an element of cash
transfer, between 1950 and 2000. When the Kenya programme was being devised, one could only
point to South Africa as an active large-scale programme in the rest of the continent. This was a
programme with deep roots stretching back to the 1950s when it was targeted at poor white South
Africans that had opened up to all South Africans soon after the end of Apartheid. But we live in a world
where cash transfers to the poorest are a cornerstone of social programmes outside of Africa, notably
in Europe and the Americas, both north and south.  The reason they have proved so popular is due
to their demonstrable good value, efficiency and worth, not only in fulfilling the state’s duty to reduce
poverty, but in stimulating economic growth in often depressed pockets of the economies, creating jobs
and more income and hence ultimately improving tax collection. Some who read these words would not
be doing so if their families in the past had not benefited from cash transfers provided by the state.

It is sometimes thought that African countries cannot afford simply to give cash to the poorest members
of society. Table one® presents the proportion of GDP and government expenditure if a sample of
African countries developed a programme providing the equivalent $15 per month per household to
the poorest 10 per cent of all people. The appropriate level of transfer, target group, size and type of
programme will depend on local conditions and available resources. For Kenya such a programme
would represent 0.5 per cent of GDP and 1.7 per cent of the government yearly expenditure (using
2004 figures).
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Table 1: Cost of transferring $15 per month to the poorest 10 per cent

3
Government
2 Expenditure
GDP
;
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B.Faso

Therefore the amounts required as a proportion of the overall economy or government expenditure are
smaller than one might have guessed. Indeed, in countries with mature social security systems far
more is transferred to the poor than is shown in Table 1.

Why have international organizations, funded mainly from successful economies where cash transfers
have been a core intervention for their own poor, not invested in cash transfer programmes in Africa”?
For decades international development partners have funded transfers to the poor in Africa but only
as long as it comes in the form of something other than cash, often delivered not by the state but
through civil society organizations contracted by the international development partners. Since these
resource flows are often not channelled through the Ministries of Finance, it is hard to capture exactly
how many resources are transferred and hence what proportion of the overall economy these transfers
represent.

Typically, this programme model has high overhead costs that are easily bettered in terms of efficiency by
scaled-up cash transfer programmes. Free food is a well established form of resource transfer in Africa,
for example, but, as has been well documented for thirty years, it is an inefficient way of transferring
resources to the poor. Food as a vehicle for resource transfer requires an expensive logistical chain
and, of course, free food potentially distorts incentives for local production, wholesale and retailing of
food at the point of disbursement especially if disbursements become routine over a period of years®.
There are many other examples of programme strategies that aim to deliver resources to poor people
but without actually putting cash in their hands, e.g. programmes that deliver school uniforms, supplies
or a hot meal to poor families via contracted civil society organizations. Very few, if any, can claim the
efficiency in terms of overhead or administrative costs that well managed cash transfer programmes
can deliver. Typically, large-scale cash transfer programmes can be run with less than 20 per cent
overheads. In Brazil, Colombia and Mexico, administrative costs are less than 10 per cent. Mexico’s
Progressa programme has administrative costs of less than 5 per cent®®. In contrast, most civil society

¥Pearson, R. Alviar, C. Hussein, A. The Evolution of the Government of Kenya Cash Transfer Programme for Vulnerable Children between 2002 and 2006 and prospects for nationwide scale-up.

In Social Protection Initiatives for Children, Women and Families, page 289-317 The New School, New York, USA and UNICEF. Editors Minujin, A. Delamonica, E

2This is not to say that free food distribution is always wrong. Where there is a shortage of food and a poorly developed cash economy free food distribution is often the only way to support people living in food
deficit areas.
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organizations operate in small sub-national pockets and despite all efforts to keep their costs down
cannot compete. Civil society administrative costs vary hugely but most fall within the range of 30-60
per cent administrative costs. These are financial resources that end up in the towns and capital cities
where the civil society organizations have their bases and hence do not have the economic multiplier
effects in terms of stimulating local economies that cash transfer programmes can generate.

Therefore, in Africa outside of South Africa, where cash transfers are a new concept and where many
other resources transfer programmes of long standing are in place, it is natural that cash transfer
programmes are sometimes perceived as a potential threat to business by service providers of long
standing who provide transfers using what might be termed more traditional delivery mechanisms. This
constituency is large and must be serviced with information on the efficiency and impact of pilot cash
transfer programmes as they grow to stimulate informed discussion about alternative ways of delivering
resources to poor people. This has been a key element of the rationale for such a heavy investment in
Kenya on political and policy dialogue around the cash transfer in Kenya, two of the four key strategic
programme elements this paper describes.

Poverty and wealth in Kenya

Kenya is a country of around 35 million people, half of whom are under eighteen. Fifteen million
Kenyans are defined as ultra poor, meaning living below a poverty line of US$ 1 per day. After a period
of stagnation in the late 1990s, the economy is growing at a pace faster than population growth even
in 2008 with the post-election violence clearly causing contractions in some areas. However, even with
a growing economy the proportion of Kenyans living in poverty has been increasing in absolute terms.
Economic growth is driven by a relatively small portion of the people living in Kenya.

A recent report by the Centre for International Poverty Research (CIPR)** estimated the proportion of
Kenyan children living in absolute poverty as 20 per cent of urban and 74 per cent of rural children. An
analysis by the Central Bureau of Statistics® reported increasing geographic and socio-demographic
disparities, with rural poverty ranging from 16 per cent to 84 per cent. Kenya’s Poverty Reduction
Strategy Paper® identifies the main correlates of poverty in Kenya as: location, household size,
educational attainment of household head, sex of household head (female headed households are
poorer), type of agricultural output (subsistence farmers versus cash crop farmers), and ownership or
livestock and of selected durable farm tools. To this must be added, the debilitating and far-reaching
effects of HIV and AIDS. 6.2 per cent of Kenyan adults are estimated to be infected (1.15 million people)
and climate change in the Horn of Africa affecting pastoralists that live in the 80 per cent of Kenya
categorised as arid or semi-arid.

There are three broad categories of ultra poor in Kenya. One group lives in arid areas where the
economy revolves around pastoralism, who, for various reasons do not own an economically viable
number of animals, and who do not have any other economic assets. A second group comprises
people who were otherwise poor anyway but who have been affected by HIV and AIDS to the point
whereby the economically active members of the household are either ailing due to HIV/AIDS or have
died, leaving the older generation, if they are still alive, looking after orphans. This category can be

%Caldes, N. Coady, D. Maluccio, J. The cost of poverty alleviation transfer programmes; a comparative analysis of three programmes in Latin America.
Food Consumption and Nutrition Division, Discussion paper 174. February 2004. IFPRI.

%Centre for International Poverty research (2003). The Distribution of Child Poverty in the Developing World.

*Central Bureau of Statistics, Government of Kenya, Geographic Dimension of Well being in Kenya: A Constituency Level Profile, Volume II, 2006
%Government of Kenya (2004). Investment Programme for the Economic Recovery Strategy for Wealth and Employment Creation, 2003-2007.
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found all over Kenya but especially where poverty was greater anyway and where HIV/AIDS has hit
particularly hard in Nyanza and Western provinces, especially those living close to Lake Victoria, and
also among communities living close to the Trans-African highway from Mombasa, through Nairobi and
Nakuru to the border of Uganda. A third group are poor communities living in urban slums around cities
and towns where transient populations of migrant labourers live together with people who have lived
in urban slums for several generations, and migrant labourers working in large agricultural businesses
such as tea plantations and pineapple farms.

The numbers in the first category form a subsection of the 2 million plus people who have regularly
been given free food hand outs as part of humanitarian drought relief programmes in arid districts for
the last 25 years. Funding for these programmes has come from the USA, Kenyan taxpayers, whose
funds purchase food surpluses from large farms mainly in Western Kenya, and cash grants notably
from bilateral and multilateral European aid programmes. Neither the second group nor the third enjoys
support through a similarly coherent programme of long standing. They are supported by a large
number of actors that aim to provide in-kind support for the second group through a myriad of funding
sources, notably the U.S. government PEPFAR initiative.

Tahle 3:  Trends in estimated numbers of orphans. Source: National Plan of Action for
Orphans and other Vulnerahle Children, Government of Kenya. 2005

1985 1990 1995 2000 2005 2008
Maternal

AIDS 0 1,196 72,965 362,539 635,208 655,358
Non-AIDS 583,738 595,451 577,670 533,335 481,097 460,692
Total 583,738 596,647 650,635 895,873 1,117,205 1,116,051
Paternal

AIDS 0 2,394 71.893 263,755 416,777 430,300
Non-AIDS 908,512 896,738 829,476 776,433 736,198 727,110
Total 908,512 899,132 901,369 1,040,188 1,152,975 1,157,410
Dual Orphans

AIDS 0 1,011 61,919 234 514 351,473 326,347
Non-AIDS 240,372 204.910 163,598 131,380 105,585 94,975
Total 240,372 205,921 205 517 365,894 457,058 421,322
Total Orphans 1,251,878 1,280,858 1,326,487 1,570,168 1,813,122 1,852,139
All AIDS - 2,785 91,487 427,392 755,800 813,730

orphans

Source: Takona and Stover, estimates based on ANC data and DHS 2003
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Within this contex, the Children’s Department of the Ministry of Home Affairs aimed to focus its support,
whatever that may be, on helping ultra poor households support their children so that they would have
access to health services and be able to attend school. As a result of many changes in society the
traditional support offered by households and communities was perceived when the programme was
being planned as not being as strong as perhaps it was in times past and hence the rationale for a more
interventionist state expanding social protection for the poorest in society.

Actions would focus to start with in those parts of Kenya where, due to HIV/AIDS, it was thought that
poverty was increasing at a faster rate. Those areas of poverty served by the long-standing free food
distribution programme would not be left out of scale-up plans, but would be focussed upon, after the
programme had scaled-up in HIV-affected communities.

Another issue key to this decision that the state was mindful of was the mushrooming of private sector
orphanages driven by increasing numbers of orphans due to HIV/AIDS (Table 2). A key concern here
was the often poor quality of these private sector services, their often tenuous funding base and the
fact that when the state has intervened it has been found that many of the institutionalised children have
families after all. Indeed, recently the state has introduced legislation making it clear that unregistered
orphanages are illegal institutions. From an economic and psychological health point of view, while
there will always be a necessity for some institutions to look after children who cannot be placed in a
family environment directly or even after some time, it is far cheaper and beneficial for children to be
fostered in a home environment

The core poverty programmes in Kenya in 2004

In the case of Kenya, it is not true that the state invests little in programmes with a social security
objective. Transfers from the state to the very poorest have been a feature of Kenya'’s state spending for
many years. Allocations to core poverty programmes as defined by the Ministry of Finance were US$390
million, US$637.5 million, and US$1.18 billion in the financial years 2002/3 to 2006/07 respectively. In
the 2005/06 financial year the allocation represented 4.9 per cent of GNP and total expenditures by
government amounted to 27 per cent of GNP. A key problem with these programmes is that expenditure
rates are often low. Well over a third of the resource allocations remained unspent early in the decade
due to programme management capacity problems especially at decentralised levels. Recently there
has been a policy of decentralising management of core poverty programmes to the constituency level
in an effort to improve efficiency. Several mechanisms now operate at this level, including among other
programmes, the Constituency Development Funds, School Bursary Funds, and the Local Authority
Transfer Funds. So the cash transfer programme needs to be seen in a programming environment
where a number of changes are being implemented in the way the state manages its entire social
protection portfolio. A key question when adding a new programme to the list is: how would it interact
with these other programmes and would it be able to demonstrate that it is at least as efficient as these
other programmes? Hence the importance of ensuring that the programme did not under invest in the
third of the four key strategic elements, capacity to implement.

Policy discussions leading to the genesis of the Kenya programme

The possibility that the state would start to develop a cash transfer programme from scratch delivering
cash direct to families affected by HIV/AIDS without going through civil society intermediaries was
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discussed 2004 in a number of policy dialogue arenas including around the development of the national
action plan for orphans and other children made vulnerable by HIV/AIDS, an exercise sponsored by
the Ministry of Home Affairs, and well supported by many civil society organisations, World Bank, DFID,
USAID and UNICEF®".

The intended result of a cash transfer programme was to support poor families to support their and other
children they may be fostering to grow within their families and communities instead of in institutions.
The subsidy should work as an incentive to providing continuous and adequate care to these children.
By design, it would not be large enough to take beneficiary households out of poverty. It should also not
lead to dependency, by virtue of the fact that | would only cover something like twenty per cent or less
of minimal total household expenditures for very poor households. However, by allowing for a larger
investment, at the household level, in children’s human capital, through better nutrition and health in the
early years and longer access to education, it would help to lift the next generation out of poverty.

The main mitigating factors against starting a cash transfer programme were that there was no previous
experience of a state-run cash transfer programme and, two, doubts expressed by several members of
the national OVC Action Plan Steering Committee that poor people could be trusted to make good use
of cash handed to them. The main arguments in favour was, first, that the state did have the capability
to send small amounts of cash on a regular basis to large numbers of people over a wide geographic
area; approximately 600,000 retired civil servants receive their pensions via the post office network
with over 400 outlets in Kenya. Second, Kenya is a country where citizens pay a considerable sum
in taxes. Over $5 billion were collected in taxes in fiscal 2005/06 amounting to 22 per cent of Gross
Domestic Product. Together with $1.5 billion in borrowing and $0.5 million contributed by international
development partners, the Kenyan budget is in the region of $7 billion. Third, tax collection has been
increasing due to an expanding economy and a more aggressive revenue authority, and this has
continued despite the damage to the economy caused by the post-election violence in early 2008.
Fourth, the efficiency argument for cash transfers versus transfer of commodities via the NGO or private
sector; if the administrative costs of the programme could be such that only 10-20 per cent of total
resources went into overhead costs, this would beat contracting civil society organisations which cannot
operate at that level of efficiency.

To move the political and policy dialogue forward, the Ministry of Home Affairs and UNICEF decided to
launch a pilot programme to start learning some practical lessons about implementing such a programme
and develop an information base on costs and impacts on outcomes for children. Cash transfers were
added to the overall GoK/UNICEF country programme learning district strategy, essentially a strategy
of intensive support to building local and community capacity in three very different parts of the country
with an evaluation programme focussing measuring impact, and costs of expansion. The entire range
of support that UNICEF provides to government programmes all converged in the early years of the
millennium in three very different parts of the country: urban slums, an arid semi pastoral district and a
poor coastal area.

By December 2004, a targeting mechanism had been devised for the pilot using a community-driven
mechanism with public participation in making the final decision on which households should be
enrolled. 500 households were enrolled in each of the three locations and were being provided with
KSh. 500 (approximately $6.50) per child per month on a “pre-pilot” basis. By early 2005, workshops

¥"The national plan of action for orphans and other children made vulnerable by HIV/AIDS. National OVC steering committee, Ministry of Home Affairs. 2005
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were being held with members of each of the communities involved, which totalled nine, three each in
the four districts to learn lessons and modify the programme design. Early results showed that the pre-
pilot had a positive impact on the welfare of the beneficiaries mainly in terms of access to education,
health and nutrition. It was learnt that funds were mainly spent on school uniforms, textbooks, food, and
cooking oil.

That there was now a programme on the ground became a major boost to encouraging political
discussion and policy debate on the merits and worth of such a programme. Politicians and policy
makers in government could now travel to very diverse parts of the country to see a programme in
action on the ground and decide for themselves whether the programme was capable of targeting the
very poorest and whether the money was being well spent or not. The importance of targeting became
clear as it was plain in the pilot that several very poor households had somehow not been enrolled while
several less deserving households were in the programme. The issue of capacity to implement became
clearer as a key issue that would have to be addressed well if the programme was to have a hope of
expanding to national scale. Indeed, it was crucial to have the programme in place with all its problems
to serve as a benchmark against which a new improved programme could be designed that would be
capable of being eventually scaled up to national scale.

Tahle 3:  Per cent of households in phase one reported spending cash on:

Food 86
School fees 67
Clothes 54
Repay debts 41
Medical expenses 37
Paraffin/firewood 32
Income generation 24
Livestock 22
Home improvement 22
Saved/cash in hand 16
Transport 12

The evaluation of the pilot highlighted the following lessons®. Access to health, education improved
marginally. Use of funds included rent, school uniform, food, and sometimes ARVs. There was little
evidence of abuse in expenditures (see Table 3). Traditional coping mechanisms (e.g. Zakat; alms
giving in Islamic community) were not undermined.

Selling assets in times of stress is a fairly common coping mechanism, but also a destructive one when
productive assets are sold, thereby depriving the seller of future income. The evaluation showed that
the pilot seemed to have been effective in reducing beneficiary households’ need to sell assets; just 9
per cent of beneficiary households compared with 15 per cent of control households reported selling
assets in the six-month period since they received the first lump-sum transfer. Both groups sold assets
mainly to provide food and medical care for the families (72 per cent for beneficiaries and 62 per cent

%Evaluation of cash transfer programme in Nairobi, Kwale and Gaissa Districts. Report submitted by the independent consulting firm,
Acaia Consult, to the secretariat of the Ministry of Home Affairs cash transfer programme, January 2007.
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for non-beneficiaries). Beneficiary households were also more likely to have aquired assets over the
six-month period since receiving the lump sum (11 per cent of beneficiary households compared to 7
per cent control group households reported purchasing assets over the period). It was clear that the
amount being disbursed was too small and this led to discussions with the Ministry of Finance around
what level of disbursement would be the most appropriate. Most community members were in favour
that some sort of conditions should be imposed on the beneficiary families in order to continue to benefit
from the grants. Exactly what was not all that clear and this issue became a point of debate between
DfID partners who were generally against conditions and World Bank partners who were generally in
favour based on their experiences in Latin America.

Policy discussion, capacity building and targeting in phase two

As experience with the programme grew, and early fears that poor people might not use the money
wisely, or that no appreciable impact would be seen, confidence around scale-up grew. The greatest
impetus to scale-up the programme came from visits to beneficiary households by policy makers rather
than through review of formal evaluation results. Simply through talking to a few households made it
abundantly clear that the cash transfer made a huge difference in the lives of the beneficiaries leaving
senior officials with a keen desire to scale the programme up.

Work accelerated on estimating to what extent it could be scaled-up. What were the cost estimates and
what parameters might affect costs? Where would the resources come from? To what extent could the
Kenyan taxpayer afford to contribute, and which international partners were willing to add their support
to the programme and under what conditions? And would these be guaranteed or they were just
promises? There were many uncertainties.

Estimates were produced based on knowledge gained in phase one on what the likely costs of the
programme would be (Table 4) and what proportion of government budget the programme would cost
(Table 5)**. The absolute level of the transfer received intense discussion and review. An important
factor was experiences coming from varying levels of transfer compared to poverty lines and impact in
Latin America*

Tahle 4: Estimated cost in US$ millions of grant by number of children with varying operational costs

Operational overhead cost (%) 300,000 children 500,000 children 750,000 children
10 37.4 62.3 93.5
15 39.1 65.1 97.7
25 42.5 70.8 106.2
40 47.6 79.3 119

Table 6 was produced for a technical note to inform discussion led by the Ministry of Finance to determine
what the level of the transfer should be in the expanded second phase of the programme. The first part
of the table showed the value of the transfer in cash transfer schemes in Latin America against their
national poverty lines. The key point made was that all but the Honduran programme had delivered

*Allen, K. Campbell, P. Chatterjee, S. Ismail, OCA. Pearson, R. Renshaw, M. Can the Kenyan State put the 300,000 most vulnerable children in the country on a Cash
Transfer Programme by the end of 2010? Division of Policy and Planning Working Paper, 2007, UNICEF.
“*Handa, S & Davis, B. (2006) Conditional Cash Transfers in Latin America and the Caribbean: A Review of the Experience, Development Policy Review Vol. 24(5):513-536
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significant impacts on outcomes for children. The value of the transfer in Honduras was the lowest and
impact evaluations had shown little impact on outcomes for children leading the cancellation of the
programme.

Tahle 5: Cost of a grant for 700,000 children using 2006 hudget figures

Operational overhead costs 10 % 25% 25%
Per cent of gov. exp 1.9 2.1 2.4
Per cent of GDP 0.4 0.5 0.6

Two scenarios were presented for the case of rural Kenya based on different assumptions about the
potential benefit structure of the expanded programme. Scenario 1: with a flat transfer of Ksh1,000 (and
thus an average transfer per family of Ksh 1,000), and an average family size of 5.5, the transfer was
estimated to represent 8 per cent of the national poverty line, and 16 per cent of the ultra-poor line. This
latter figure is more appropriate for the typical beneficiary of the Kenyan programme; they are virtually
all from among the very poorest of society. Scenario 2: if the transfer is based on the number of OVCs
with a cap of 3 per household, and assuming an average transfer of Ksh1,500 per family, the value of
the transfer is about 25 per cent of the ultra-poverty line.

Tahle 6: Comparison of Average Value of Transfer in Latin America and the Caribhean and Kenya

Monthly Monetary Benefit Monthly transfer | Transfer % of
poverty line
Brazil — Bolsa US$18 per extremely poor family; US$24 12%
Familia $5 per child up to 3 kids
Colombia — Familias | US$20 per family; $6 per child primary; US$50
$12 per child secondary
Honduras — PRAF I US$4 per family; US$5 per child US$17 8%
Jamaica — PATH US$9 per eligible household member US$45 16%
(child, elderly, disabled)
Mexico — US$13 per family; US$8-17 per child US$20 23%
PROGRESA/ primary; US$25-32 per child secondary;
OPORTUNIDADES one time grant US$12-22 per child for
supplies
Nicaragua — RPS US$18 per family; additional US$9 per US$25 18%
family with a school aged child; US$20
once per year per child for mochila
Kenya (rural) Ksh 1000 flat transfer Ksh1000 16% (ultra
scenario 1 poverty-line)
Kenya (rural) Ksh 1000, 1500, 2000 depending on Ksh 1500 24% (ultra-
scenario 2 number of OVCs poverty line)

Assumptions for Kenya: Figures were given for rural poverty line only (Ksh2228 per capita). Average family size
of 5.5 is assumed, ultra poverty line is half of full poverty line; scenario 2 assumes that the average transfer per

family will be Ksh1500.
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This value is still on the low end of the international rule-of-thumb. The decision on the transfer value
involves a trade-off between ensuring the programme has a behavioural impact on recipients, while
at the same time making sure that there is sufficient coverage across the country and among the very
poorest.

Based on these calculations, a flat transfer of Ksh1,000 may run the risk of not inducing behavioural
change; even under scenario 2 the average transfer value ends up at the low end of the 20%-40%
range that is desirable for a scheme of this type but might be more difficult to administer since it
requires different rates of payment to households based on the numbers of children defined as
vulnerable according to the targeting methods.  After much discussion, the decision was to pay a
flat rate of Ksh 1,500 per household whatever number of eligible children (it turns out that on average
beneficiary households have just over three children). It was a pragmatic choice leading to a simpler
programme to administer, than one with a variable scale depending on numbers of eligible children,
and at a value of disbursement providing close to the 20 per cent of the national poverty line figure
that experience had shown from Latin America would lead to outcomes for children in areas such as
health care and educational outcomes. At the same time, programme managers thought that this level
of disbursement would be far too low to cause people to stop other efforts to find income and hence
encourage dependency, with this last issue.

Negotiations took place with commercial banks and the state-owned Kenya Post Office on a contract for
making transfers through them to poor households. Experts in setting-up cash transfer programmes of
national scale in Latin America were recruited to help refine targeting procedures, design management
information systems, develop manuals for use at local level, and to work intensively with the Ministry
of Home Affairs to build a secretariat that could handle the programme management for scaling-up
as capacity grew. The secretariat has taken on the work of managing the capacity building strategy,
the management information system, the communication strategy, the monitoring systems including
spot checks and development of corruption control mechanisms including fielding community-level
complaints, oversight and management of the evaluation and working on programme documentation
and financing agreements to allow multiple international partners to contribute to the pool of resources
required to reach programme targets before the full burden of the programme can be borne by the
treasury.

Discussed at length was the issue of whether the programme should involve “conditionalities” other
than the condition that beneficiaries be ultra-poor. Some favoured the applying of conditionalities, a
system that would only allow continuation of disbursements if certain conditions were met by families,
including, for example, making sure that all children in the household regularly go to school, while
others favoured a programme with no conditionalities. The case against conditionalities is that without
them overhead costs, especially those related to the development and management of computerized
information systems to monitor compliance, and other forms of checking that the conditionalities are
being adhered to, are not required. This results in a simpler management system and cost savings
which can be applied to the front end of the programme in the form of more beneficiaries for the same
overall cost. The argument is that while these sorts of systems might work in more developed societies
they would be too complex to manage well in Kenya. The argument for conditionalities in Kenya is that,
first, the communities in the phase one pilot turned out to be in favour of some form of conditionalities
themselves as did the Ministry of Home Affairs programme managers. There is a political element here
in that since government has recently made education free, it is easier to argue with Ministry of Finance
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for allocations to the programme if part of the argument is that it is helping to make state investments
in other areas more efficient. Another argument in favour is that the management information systems
required to monitor conditionality are in any case required as a tool to manage the quite complex pay
role for the programme requiring payments to be sent to many different post offices every two months;
it is far less complex to rely on a computerised payroll rather than scaling up with a manual pen and
paper system. A robust household targeting system including an element of central level oversight to
supplement community-based targeting is also not realistic unless the oversight is computer-based.
Central oversight helps to curb potential efforts to slip in households that do not meet criteria for
enrolment to the beneficiary list. Enrolment of families that should not be enrolled is an expensive
error given that families, once in, do not exit the programme for several years. And, lastly, there is a
difference between declaring that a programme will be managed with a conditionality element and
actually following through on a large scale. The Brazilian programme is often pointed to as an example
of a programme that declares conditionality but with little follow-through.

The evaluation focuses on the following key issues. First, to evaluate the welfare and economic impacts
of the programme amongst those who benefit from it against matched benchmark communities that are
not benefiting from the programme. A key element here is what is the fraction of total household costs
in the targeted households that is being covered by the cash transfer? Experience from Latin America
shows that when the fraction dips much below 20 per cent of total household costs then the programme
runs the risk of having no discernable impact on outcomes for children such as improved educational
outcomes and improved health outcomes. This was the case with a programme in Honduras where
the cash transfer hovered at around covering 10 per cent of total household expenditures. When the
evaluation results showed that the programme was having little measurable impact on outcomes for
children it was cancelled. In contrast, programmes in Brazil, Mexico and other states that ran at closer
to 20 per cent could demonstrate outcomes for children and this resulted in greater political support
for the programmes and hence improved funding and scale-up; second, to evaluate the operational
effectiveness of the pilot including the very important fraction of costs that are required to administer the
programme being able to distinguish the extra costs in “conditional” communities versus programme
areas where no conditions apply; and third, to evaluate the extent to which the programme reaches
those in greatest need (targeting effectiveness).

Evidence on targeting effectiveness will shed light on the extent to which mechanisms in use are
cost efficient, transparent and accountable in reaching the most in need, and most importantly that
minimize exclusion errors. Information on operational effectiveness will inform programme design
with regard to effectiveness so that modifications can be made if and when scale-up occurs. For
instance, the payment delivery mechanism needs to be tested for security, accessibility, timeliness
and value for money. The evaluation will use a quantitative household surveys in a longitudinal/panel
design, quantitative community surveys in a repeated cross-sectional design, qualitative focus group
discussions with beneficiaries and other community members, in-depth interviews with beneficiaries
and those responsible for programme implementation, an operational review and a simple costing study.
Household and community surveys will be carried out in locations selected at random for inclusion
within the scheme.

The household survey will research beneficiary and non-beneficiary households in beneficiary areas
and a sample of households in non-beneficiary areas. Having two treatment groups (with and without
conditionalities) and comparison control groups will allow the evaluation to provide information on the
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impact of the transfers versus the conditionalities, thus making it possible to test conditionalities within
the Kenyan context.

Tahle 7:  Estimated pace of proyramme expansion (households have on average three children)

Financial year Households enrolled
2004-2005 500
2005-2006 3,000
2006-2007 8,000
2007-2008 22,500
2008-2009 60,000
2009-2010 80,000
2010-2011 100,000

The evaluation design involves a baseline and a follow-up survey in intervention and reference
communities, and intervention communities are split into those with conditions and those without. While
the baseline survey has taken place, the follow-up survey will not take place until 2009. However, some
results from the baseline are available and are being used to improve roll out of the programme to new
areas. Monthly expenditure per person among households enrolled in the programme in evaluation
households was running at 51 Kenya shillings per person per day in programme households (March/
April 2007 baseline survey or 75 US cents per day. The transfers therefore cover around 20 per cent
household expenditure. This means that the 1,500 shillings transfer rate has been set just about right
for programme impacts to be expected based in the Latin American experience. The rates were set
based on an analysis of the poverty line derived from the 1997 household expenditure survey. More
recent data was not available, so the result coming from the baseline was particularly reassuring for the
programme managers*!

With respect to household level targeting efficiency, in other words understanding to what extent the
programme enrolls truly poor households and excludes the not-so-poor, around 84 per cent of the
beneficiary households were found to be living on less than $2 per day (38% on less than $1)in the
baseline survey*?; this figure compares favourably with the large programmes in Latin America, quite
an achievement given that the American programmes benefit from being implemented in an easier
environment than Kenya. However, there is space for improvement and the targeting process is under
adjustment based on the targeting analysis.

The targeting design has grown out of lessons learned from the first phase. First, districts are selected
based on the capability of government to expand the programme. Here there is tremendous pressure to
expand that has to be balanced against Ministry of Home Affairs’ capacity and budget availability. First
districts are selected. In 2007 expansion plans by district were being determined mainly by ranking
based on poverty rates, estimated levels of HIV and hence numbers of orphans being generated by
poor HIV- affected households, and information on the extent to which districts are being covered
mainly by the US President’'s emergency programme for HIV/AIDS which contracts NGOs to deliver
resources to children affected by HIV. Districts with a high coverage of such programmes are put lower
down in the roll-out schedule. Table 7 provides a current estimate of the rate of expansion in terms of
numbers of children that will be enrolled in the programme.

“IPearson, R. Alviar, C. Hussein A. op.cite
“2Kenya OVC-CT programme operational and impact evaluation. Baseline Survey report. July 2008
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Within the district the poorest locations are selected by committee decision. Within the locations a
committee is formed, they are told what the budget allocation is for the location and hence approximately
how many households can be enrolled in the scheme. A survey is carried out to determine the ultra poor
households based on a combination of community knowledge and objective criteria such as the quality
of building. Extra weight is given to households with no able-bodied persons, with disabled children,
foster children and so on. In a second stage, data is entered into a management information system
to check on the criteria and to rank the households. The ranked list is then discussed in a community
meeting to make a final determination on which households will be enrolled in the scheme.

Adjustments to the targeting process will give priority to those districts with the biggest numbers of
hardcore poor OVC households (ensuring that minimum efficient coverage rates are defined) and will
make more rigorous the poverty and vulnerability requirements in order to reduce the inclusion errors.
The adjustments take into account the Base Line results from the Operational and Impact Evaluation
and are being done using the Kenya Integrated Budget Household Survey (KIBHS).

The Post-Election Crisis affected more than 600,000 people all over the country. The cash transfer
programme’s response to this emergency was to double its coverage from 12,500 to 25,000 households.
The response wanted to provide faster support to the most vulnerable households, often being the most
affected in periods of crisis and left out of social policy interventions. This initiative and the increasing
support to the programme within Government structures and international organizations will enable
the programme to reach around 70,000 households by the end of 2008. The initial target of 100,000
households will be obtained before planned. It will be possible to reach a total of 300,000 households
by the year 2012. This is above the equivalent of the total hardcore poor OVC households in the country
according to the latest KIHBS data and translates to around one million children benefiting from the
programme.

Conclusion

Four key strategic elements of programme management that have guided the evolution of the Kenya
cash transfer programme for vulnerable children. The political element, underpinned by stimulating
of dialogue on the value, merit and worth of the programme is even more important in 2008 than it
was five years ago. Government is allocating more resources now than in 2004 and hopes to allocate
larger sums as the programme expands. The more resources are allocated, the more intense political
debate will become. The programme therefore needs to deliver the right kind of information and this
requires well executed evaluation with a substantive budgetary allocation made in the early stages of
programme design. Second, it must be taken seriously as a potential policy option with key actors such
as the Ministry of Finance, the Ministry of Planning and parliamentarians understanding the financial
implications of the programme and how these estimates update as costs change with programme
maturation. Third, managers must be forward-looking in terms of what human resources will be required
as the programme expands and be willing to look at alternative business models. Should all work be
carried out by civil servants or might it be more efficient to limit the role of civil servants to contracting
the private sector and civil society organisations to help manage the programme at local level restricting
civil servants to oversight over their programme execution? And fourth, the programme must work
towards an efficient transparent targeting mechanism and have the monitoring elements in place to be
able to read how efficiency is varying from place to place and between competing programme designs
as they are tested.
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Cash transfer programmes can only be one element of a broader social protection strategy involving
many elements. Several of the other key programmes extant in Kenya today were briefly described in
this paper. The government is currently looking at all of these programmes as part of an overall review
of social protection in Kenya. In a number of Latin American countries when such reviews have taken
place, and where evaluative data on the impact and efficiency of cash transfers have been available,
it has often been a policy response to scale-back some of the older legacy programmes in order to
provide more resources for cash transfers. The Kenya cash transfer programme is too young and
unproven for these kinds of changes. It has to prove its worth. When the results start to come in from
the impact evaluation in a year, the political and policy discussions that continue around the programme
will be enriched by the information the evaluation will provide. And those results will depend on the
hard work of all those associated with the programme from community to senior management levels.
In the meantime, anyone wanting to see for themselves the impact of the programme needs only to
go and visit some of the beneficiary households. It is an inspirational experience, especially knowing
that the majority of the resources applied to the programme are derived from Kenyan taxpayers with
international partners only playing a supportive role.

unicef ¢

Photo. Activists march past Parliament in the course of the 2007 parliamentary election campaign. The 2007 parliamentary elections
saw a renewed campaign by UNICEF modelled on the 2002 campaign. With respect to the cash transfer programme this was an
opportunity to grab public attention, especially taxpayers that listen to the radio, watch the TV and read papers, let them know that the
programme existed and make them aware of the early results on targeting efficiency and how the households use the money. In 2008
the Ministry of Finance tripled their allocation to the cash transfer programme over 2007 levels. (Photo R. Pearson)
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Abstract

Ensuring efficiency and effectiveness of social protection is vital for developing the sustainable political
supportrequiredforthe long-termintegration of such programmes within national development strategies.
Typically, around a half of the administration costs of social protection programmes is attributed to the
delivery of the transfer. Whilst delivery costs for social transfers such as food and agricultural inputs are
typically high due to their bulk, delivering cash in rural areas can also be problematic and costly due to
the lack of infrastructure, and the risks of cash-in-transit heists and leakages due to corruption.

Cash transfers in southern Africa have typically been delivered through government departments and
NGOs, often in conjunction with payment outlets such as post offices. A number of small-scale pilots,
such as the Dowa Emergency Cash Transfer in Malawi, have experimented with innovative technologies
such as smart cards and mobile banks. Due to the costs of establishment, however, such innovative
technologies have greater potential to improve efficiency and effectiveness of social protection schemes
at national scale, rather than in one-off pilots. This paper outlines the experiences of two countries in
southern Africa — Swaziland and Mozambique — which have investigated the feasibility of innovative
delivery mechanisms for national social protection schemes.

Swaziland is in the process of finalising an alternative delivery mechanism for its Old Age Grant
which will likely involve a public-private partnership between Standard Bank and Swazi Post and
Telecommunications (SPTC). The delivery of this quarterly transfer to the over 60s has been problematic
ever since the transfer was introduced in October 2005. Swazi Post and Telecommunications initially
had responsibility for disbursement through its outlets across each of Swaziland’s 55 tinkhundla
(regions), but this was then taken over by the Department of Social Welfare which made disbursements
through tinkhundla offices. The prohibitively high cost of this, including transport, insurance, and the
opportunity costs of lost staff time, together with failure to deliver on time, led to the government seeking
an alternative delivery mechanism.

Mozambique’s Programa de Subsidios de Alimentos (food subsidy programme) is a cash transfer
programme that has evolved from its inception in 1990, and targets various vulnerable groups including
the elderly, sick and female-headed households. Delivery of the food subsidy programme is carried
out by the National Institute of Social Action (INAS), an autonomous body of the Ministry of Women and
Social Affairs (MMAS), through their regional delegations, but costs have been extraordinarily high,
thought to be up to 40 per cent of the total transfer value. INAS is also investigating the feasibility of
alternative delivery mechanisms.
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This paper outlines costing information for current and proposed delivery systems for Swaziland’s Old
Age Grant and Mozambique’s food subsidy programme in order to highlight the potential for cost-
effective and efficient delivery of national social protection programmes in southern African countries.

Key words: social transfer, delivery system, pull mechanism, push mechanism, Swaziland,
Mozambique

Introduction

Social protection programmes are increasingly being developed to reduce poverty throughout Africa.
A key component of such programmes is social transfers to recipients, which can take different forms
including cash, vouchers, agricultural inputs, medicines, school fee waivers and food. Cash transfers in
particular seem to be growing in popularity based on emerging evidence of positive impact (Farrington
and Slater, 2006). Ensuring efficiency and effectiveness of social protection is vital for developing
the sustainable political support required for the long-term integration of such programmes within
national development strategies. Typically, around half of the administration costs of social protection
programmes are attributed to the delivery of the transfer. Whilst delivery costs for social transfers such
as food and agricultural inputs tend to be high due to their bulk, delivering cash in rural areas can also
be problematic and costly due to the lack of infrastructure, and the risks of cash-in-transit heists and
leakages due to corruption. This paper looks at the various mechanisms for delivering cash transfers,
and then focuses on ways in which Swaziland and Mozambique are attempting to increase the cost-
efficiency of national cash transfer programmes.

Pull and push mechanisms

Conceptually, the process of delivering cash transfers is separated into “pull” and “push” mechanisms.
Typically, Cash transfers in Africa have been delivered using “pull” mechanisms, which “pull” recipients
to a set location at a set time to receive their transfer. Government offices can be used as the pay
point locations, or government parastatals such as the post office (for example the old age pension
in Lesotho is disbursed by both the Post Office and local government pay points). These have the
advantage that they are usually well distributed across a country, and their locations are often known
by potential recipients. But there are significant costs associated with pull mechanisms, both to the
government and to the recipient. The physical transportation of cash to often remote, rural areas
is costly, requiring insurance and other security mechanisms in order to reduce the risks of cash-in-
transit heists. The liquidity of the resource also raises the risk of leakages from fraud and corruption
throughout the payment process.

It has been suggested that delivery costs for social transfers typically amount to 2-4 per cent of the
transfer, and represent about half of the administration budget (Bankable Frontier Associates, 2006).
But in reality, the cost of delivering is much higher due to leakages in the system: and determining
the exact nature of these costs is impeded by poor record keeping and weak financial monitoring. In
Lesotho, the Old Age Pension costs 6 per cent of the total transfer amount per transaction. And this
excludes the cost to the recipients, who have to pay transport to get to the pay point, and then also have
the opportunity costs of lost labour time (often of up to a day, including travel and waiting). For some
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vulnerable groups targeted by cash transfers, such as the bedridden elderly or physically disabled,
travelling to a pay point is not even a feasible option. Given the growing popularity of cash transfers as
a social protection instrument, it is not surprising that governments and donors are investigating the use
of “push” mechanisms as a more cost-efficient alternative.

The more progressive delivery mechanisms involve “pushing” the money to recipients. “Push”
mechanisms push the transfer to the recipient typically via a bank account, smartcard or cell phone
(or a combination of the three). They necessitate public-private partnerships, such that the delivery is
outsourced, but obviously there is still a need for a link with a government department to hand over the
recipient lists every month (based on registration information, taking into account those that have left/
joined the recipient list). The advantages are lower costs, improved access to financial infrastructure
and the benefits that it brings, greater security and convenience (recipients can access funds at any
time, and in some cases use their cards for direct payments, reducing the intermediate stage of getting
cash). There are also benefits beyond the targeted pension recipients, as the increased demand for
financial infrastructure increases the availability nationwide, benefiting a wider range of citizens.

A variety of innovative technologies have been proposed and piloted to increase the effectiveness of
delivery of cash transfer programmes in southern Africa. The costs and benefits depend upon specific
local conditions such as rural infrastructure, the technological capacity of the recipients, installation and
operating costs. Such technologies are aimed at reducing the risk to the implementing agency when
transporting and distributing the transfer, ensuring efficient distribution to recipients, and reducing the
management load on donors and implementers. These include smart cards, cell phones, mobile ATMs,
GPRS devices and biometrics.

Smart cards are the same size as credit cards but contain an integrated circuit (or chip) that stores
personal information and the specifics of entitlement to a cash transfer. They do not require access
to a remote database at the time of transfer, and thus the cash transfer can be assigned to the chip
remotely, and accessed by the recipient when they insert their card into a reader at a retail outlet. In
this way each transfer can be guaranteed to each recipient at any given time, and there is no need for
the retailer to have constant GPRS connection to a central database, as details are stored on the card.
With cell phones recipients who are provided with a handset could receive their cash transfer through
an sms, which they can transfer for cash through the financial infrastructure. Although this has not yet
been tried for social transfers, the technology for cash transfers via SMS exists and is already being
used in Kenya under the M-PESA scheme (Vaughan, 2007). Alternatively, recipients can be provided
with bank accounts into which their transfers are deposited, and debit cards to enable them to withdraw
the transfer through pre-existing or mobile ATMs. Such technologies also have wider applications in the
delivery of other social transfers, such as conferring eligibility for healthcare and education benefits.

A number of small-scale pilots have experimented with innovative technologies such as smart cards
and mobile banks. The Save the Children-UK emergency cash transfer in Swaziland in 2007 involved a
partnership between Standard Bank and the Post Office, giving recipients the choice of receiving their
cash through a bank account or over the counter at the Post Office (Beswick, 2008). In Malawi, the Dowa
Emergency Cash Transfer programme in 2006-07 involved a public-private partnership for the delivery
of the index-linked cash transfer. Opportunity International Bank Malawi provided biometric smart
cards with fingerprint identification to recipients, and then provided a mobile bank through the district,
where cash could be drawn. This scheme worked out to be very expensive, as biometric smart cards
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cost $5 per card, and the limited duration and small real extent of the programme meant that synergistic
benefits were not capitalised upon (Pearson and Kilfoil, 2007). Due to the costs of implementation,
however, such innovative technologies are more likely to improve efficiency and effectiveness of social
protection schemes at national scale.

A number of national governments are beginning to take stock of alternative push mechanisms following
growing evidence on the burdensome cost of administering and delivering cash transfer programmes
using the pull mechanism. This paper now turns to the experiences of two countries in southern Africa —
Swaziland and Mozambigue — which have investigated the feasibility of innovative delivery mechanisms
for national social protection schemes.

Case study: Swaziland’s Old Age Grant

Swaziland’s Old Age Grant was introduced in 2005, following a speech by King Mswati Il at the
opening of parliament which stressed the need for programmes to assist the elderly. The scheme
targets Swazi citizens over the age of 60 who do not have pension income from other sources (Ellis,
2007a). Itis implemented by the Ministry of Health and Social Welfare. In 2005-06 there were 28,000
recipients, and this increased to 49,000 in 2006-07. The budget for 2007-08 was E65million*3. The first
two quarterly payments of the Old Age Grant were disbursed by the Post Office, until they defaulted
on their commitments, sparking outcry by the recipients. The furore was such that parliament was
recessed until an alternative delivery mechanism could be found, and this involved the Ministry of
Health and Social Welfare disbursing the cash itself through pay points in each of the 55 tinkhundla
(districts) countrywide.

The Ministry of Health and Social Welfare did not really have the capacity to deliver the Old Age Grant;
there were unacceptable delays in transfers reaching recipients, and the operation was extremely costly.
Based on figures available in early 2007, the cost of disbursing the transfer was E527, 376 per quarter,
or 4.92 per cent of the total transfer value per quarter. This figure takes into account the physical costs
of delivery, such as transport costs, fuel and insurance, and includes hiring temporary staff and daily
subsistence allowances paid to fulltime staff, but does not include the opportunity costs of fulltime
ministry staff. In a case of “all hands on deck”, Ministry of Health and Social Welfare permanent staff,
including qualified social workers, spend on average 2-3 weeks every quarter helping to make the
payments, during which period their core jobs are neglected.

Realising the unacceptability of this situation, the government put out a call for tender in late 2006 for
private sector partners to propose solutions for delivering the Old Age Grant. Two organisations were
short listed, namely, the Swazi Post and Telecommunications, using a traditional pull system through
post office outlets, and Standard Bank, who proposed issuing bank accounts and debit cards to the
elderly in an example of a push mechanism.

The Standard Bank proposal involved opening bank accounts for all recipients, thus concurrently
“banking the unbanked” and providing improved access to financial infrastructure. According to the
proposal, if a recipient kept a balance of at least E20 in their account, they would not be subject to
banking fees, and could access their cash through a network comprising 12 Standard Bank branches

“At time of writing, E1=15c, or E100+US$15
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(and 25 other bank branches); 27 Standard Bank ATMs (with a further 10 planned to be in operation
by the end of 2007; 40 ATMs belonging to other banks); and over 8000 Point-of-Sale (PoS) devices in
Swaziland. Standard Bank committed to absorb the cost of opening the accounts, and provide training
to the recipients. The proposal allowed for an increase in the number of recipients with bank accounts
over time, with decline in cost per transaction to government as the percentage with bank accounts
increased: with 0 per cent of recipients banked, cost to government would be E18 per transaction
(equating to 7.5 per cent of the value of the transaction), but this cost declines to E10 per transaction
(equating to 4.17 per cent of the value of the transaction) when 100per cent of the recipients are
banked. In comparison, Swazi Post and Telecommunication’s proposal, which involved 52 per cent of
recipients receiving their transfer in a post office (at E22 per transaction), and the remaining 48 per cent
receiving through a tinkhundla centre (at E34 per transaction), equates to 11.57 per cent of the value
of the transfer.

Waning political imperative to make a decision on the Old Age Grant in Swaziland has contributed
to a delay in a decision being made. A task team was appointed to evaluate the options, headed by
the Minister for Enterprise and Employment. During technical meetings in 2007, concerns over the
coverage of financial infrastructure in the remote, rural areas resulted in the task team asking both
short listed parties to work together to implement a joint solution that would give recipients the choice
of receiving the Old Age Grant through a bank account or post office. Although a joint solution was
presented in late 2007, government has, as yet, not made a decision, and disbursements continue to
be undertaken by the Ministry of Health and Social Welfare. However, the excitement over the potential
Standard Bank/Swazi Post and Telecommunications delivery system led to Save the Children UK using
this mechanism in their 2007 emergency cash transfer programme (Beswick, 2008).

Case study: Mozambique’s Food Subsidy Programme

A similar situation exists in Mozambique with the country’s Programa de Subsidios de Alimentos (PSA,
food subsidy programme). PSA is a cash transfer programme that was first introduced in 1990 under
the Gabinete de Apoio a Populacao Vulneravel (GAPVU, Bureau of Support to Vulnerable Population) in
an attempt to address ongoing poverty amongst groups of the population that had not benefited from
structural adjustment programmes. It has evolved since then to target various vulnerable groups of the
population, including the elderly (who account for over 90% of recipients), sick, and female-headed
households. There were 96,000 recipients in 2006, and 101,800 in 2007 (Ellis, 2007b). The value of
transfer made under PSA is dependent on the size of the household, and varies from MTN70 per month
for a single person, to MTN140 per month for a household with 4 dependents or more*. Delivery of the
food subsidy programme is carried out by the National Institute of Social Action (INAS), an autonomous
body of the Ministry of Women and Social Affairs (MMAS), through their regional delegations.

A key role in the system is played by the permanentes; respected and literate community members
who identify potential recipients, help them with the registration procedure, inform them of payment
days, and liaise with INAS officials to make the transfer. But the costs of delivering the PSA have been
extraordinarily high, thought to be around 40 per cent of the total transfer value. A report commissioned
by INAS in 2008 looked at delivery costs within 4 of the 19 national delegations, and found that delivery
costs range from 37- 44 per cent of the value of the transfer. Given that there are calls for the remuneration
of permanentes — currently only receiving a monthly stipend of MTN300 (less than a quarter of the

“At the time of writing MTN1=4¢; MTN100=US$4.21

| 106 | SOCIAL PROTECTION FOR THE POOREST IN AFRICA Learning from Experience




SOCIAL PROTECTION DESIGN PROGRAMMES

minimum wage) to be raised, which would further increase costs, INAS has also been investigating the
feasibility of alternative delivery mechanisms.

Options that INAS are currently exploring include reducing the costs of their own delivery, or partnering
with private sector operators. Without any firm commitments from government, and given the
commercial sensitivities of costing information, many companies are reluctant to take the time and
thought required to go into detail on specific proposals for how they might deliver the PSA, and at what
cost. However, despite this, the feasibility report did manage to obtain costing information from two
potential partners, representing two different systems of delivery: a commercial bank using biometric
(fingerprint identification), and a commercial entity known as Pay shop using Point-of-Sale devices.

The commercial bank operation data proposed came from Banco Opportunidade de Mozambique
(BOM). This entity forms part of a global network, whose sister company, Opportunity International
Bank of Malawi, already has experience in delivering cash transfers using smart cards and mobile
banks in the Dowa Emergency Cash Transfer (Ellis, 2008c; Devereux et al, 2007). Under their proposal,
PSA recipients would be issued with bank accounts. In these accounts the recipients would have to
keep a minimum balance of MTN100; they would be charged MTN1 per transaction, and they would
have to make a minimum of one transaction in every 6-month period to ensure the account remains
active. The recipient would be issued with a generic bank card showing their account details (for their
own information), but photos and fingerprints would be stored centrally, meaning that to withdraw their
cash, the recipients would only need to present themselves to the bank, and their identity would be
verified with their fingerprint. In the 5 delegations where BOM already has a presence, the cost per
transaction to government would be between MTN7.3 and MTN78, depending on various modalities of
operation (for example, whether the recipient comes to an existing bank branch, which is cheaper, or
whether BOM has to set up additional payment posts, which costs more).

The option for using Point-of-Sale devices comes from Pay shop, which is a company owned by the
Mozambique and Portugal post offices. It is currently providing PoS devices to post offices, and to
water and electricity companies in Mozambique (1o enable customers to pay their bills). It began rollout
in Maputo and Matola and aims at national coverage in all the major towns by the end of 2008. Under
this proposal, it is possible for Pay shop to install Point-of-Sale devices in retailers and petrol stations
throughout the country, and/or in INAS offices. Projected costs per transaction range from MTN5 to
MTN10 per transaction, based on a pilot number of recipients.

INAS is currently considering the scope of these options, and also the potential for improving the cost-
efficiency of delivery through their existing mechanism. Accurate costing information is impeded by
the absence of a standard accounting software in the organisation, which means that breakdown of the
costs from each delegation varies widely. There are also no budget lines for fixed capital/equipment
expenses, which means that they are often mixed in with operational costs and overheads, further
reducing transparency and accountability. Evidence of “borrowing” the budget from a programme
such as PSA to cover other INAS costs was also noted when attempting to find costing information. But
purposes of comparison with the proposals above, the current delivery cost per transaction is about
MTN45.
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Conclusion

For all the success of social transfer programmes in southern Africa in terms of impact, questions
are raised about the cost-efficiency of such programmes; particularly as increasing evidence of those
using the pull mechanism is that they have high delivery costs. The various push mechanisms of
delivery of social transfer programmes, as being considered in Swaziland and Mozambique, represent
considerable opportunity (see, for example, Devereux and Vincent, in prep). As well as the potential
for increasing cost-efficiency of the Old Age Grant and PSA respectively, they also offer a number of
benefits to the recipients. Most notable amongst these is the convenience of being able to access their
transfer at a time and in a place of their choosing, as opposed to having to come to a set location on a
set day. But beyond this, the various push mechanisms outlined here would increase access to financial
infrastructure, which would have synergistic benefits in terms of allowing recipients (and others in the
wider community) to securely save money, and also to receive money more easily from other sources,
such as remittances. As yet, push mechanisms for delivery of social transfers have only been tested
in small-scale pilot schemes, but both Swaziland and Mozambique are looking into the possibility of
using them to deliver their national Old Age Grant and Food Subsidy Programme respectively; and
preliminary costing information supports that, as the theory would suggest, they will be most cost
efficient when used at scale, and have the potential to offer significant delivery cost savings over the
current pull mechanisms used.
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The Productive Safety Net Programme
as Soclal Protection In Ethiopia

Matt Hohson, Save the Children UK

Abstract

The Government of Ethiopia’s Productive Safety Net Programme (PSNP) has been heralded across
Africa as an example of how social protection is both affordable and practical. As a result of innovative
programming, continued international donor support and favourable media, the PSNP dominates the
social protection environment in Ethiopia, and muffles the call for additional Government measures to
protect the poorest and most vulnerable.

The following questions, however, remain: Is the PSNP really a social protection instrument? Is it enough
to provide social protection on its own? Is it effective in reaching those who most need support? Are there
people excluded from assistance due to quota systems? How are the most vulnerable groups reached
through this programme? What other policies, instruments and measures are needed in Ethiopia to
complement the PSNP and ensure a comprehensive social protection framework exists?

Having been implemented for three years in sedentary agricultural areas with mixed results, the PSNP is
about to be rolled out to pastoral areas in eastern Ethiopia. Implementing the PSNP in both agricultural
areas and in pastoral areas, Save the Children UK has unique insights into the challenges and constraints
of implementing this instrument in diverse natural, social and economic environments.

Whilst the PSNP is a step forward in recognising the need for social protection per se, social protection
in Ethiopia should not begin and end with the PSNP. This paper will present insights into:

1. how a single social protection instrument (such as the PSNP) can most effectively be embedded into
mainstream development strategies in Ethiopia (such as the Government’s PASDEP*);

2. how such an instrument can be improved, and,

3. how the PSNP should be complemented by other policies, laws and enforcement mechanisms to
address extreme/chronic poverty.

For more information, please contact Matt Hobson, Save the Children UK, Ethiopia Programme, Tel:
+251(0)11 629 3469; Mob: +251 (0)911 254 275; Email: Matt.H@scuk.org.et

Key Words: Social protection, productive safety net programme, Ethiopia, Livingstone, nutrition,
education, health, legal protection, Africa, social transfers.

“Plan for Accelerated and Sustained Development to End Poverty (PASDEP) is the Government of Ethiopia’s strategic framework for the five-year period 2005-2010
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Introduction

Ethiopia is the political capital of Africa and therefore holds an important place in the continent’s political
economy and in the world’s view of progress in Africa. In 2006, the Government of Ethiopia committed
itself to the Livingstone Process and remains committed to establishing a social protection framework
in Ethiopia. The Government has one of the most internationally heralded social protection instruments,
the Productive Safety Net Programme (PSNP), which holds significant currency within African social
protection policy debates.

Nonetheless, Ethiopia ranks 169 out of 177 countries*® with an average per capita income of less than
$120 per year. The proportion of people who the Government considers absolutely poor ($0.5pppd)
in Ethiopia is approximately 44 per cent*” while 77 per cent live under $2 per day®. Those that are
vulnerable to shocks oscillate between 5 and 15 million people a year, often depending on conditions
beyond the control of the vulnerable. With conditions such as these, it may be overstretching to put
all of Ethiopia’s social protection eggs in the PSNP basket — as other complementary policies and
programmes are needed.

A broad social protection framework in Ethiopia that addresses wider social and economic issues is
now needed as a matter of priority. Economic growth, human capital development and social protection
are increasingly seen as the three elements of national development strategies. This three-pronged
approach aims to increase national levels of welfare, raise economic productivity and strengthen social
cohesion*. Some considerable progress has been made to reach higher levels of economic growth in
Ethiopia® slower progress has been made to realise human development and social protection — for
example, malnutrition rates in some regions can reach as high as 63 per cent. Action should be taken
now to rectify this.

This paper discusses the design, implementation and impact of the Government’'s PSNP and will
urge policy makers in Ethiopia to strengthen their commitment to social protection as envisaged at
Livingstone. The paper makes recommendations about the current PSNP, as well as other instruments
and programmes that should be implemented to create a meaningful social protection framework that
works to protect and promote the poorest in Ethiopia, as well as remove obstacles that render children
and other groups vulnerable to not realizing their rights and obstruct their escape from poverty.

Background to the Productive Safety Net Programme in Ethiopia

In Ethiopia, the national average for children underweight for their age in 2007 was 38 per cent. Regional
nutrition disparities are high and in some parts of Ethiopia, chronic malnutrition (children being short for
their age) rates reach as high as 63 per cent of under-fives. In other areas of Ethiopia (particularly lowland
areas, where droughts are frequent), acute malnutrition levels remain fairly constant with between 15-20
per cent of under-fives acutely malnourished (children being thin for their height). 77 per cent of the
population lives on less than $2 per day and 44 per cent of the population live below the national poverty
line (about $0.4 per day)®'. As a result of this, and due to a lack of predictability in resources, in 2005

42007 UN Human Development Report
“"Government of Ethiopia’s Household Income Consumption Expenditure and the Welfare Monitoring Survey,1999/2000
“UN Human Development Report 2007/2008, Country Facts Sheet, http:/hdrstats.undp.org/countries/country_fact_sheets/cty_fs_ETH.html
“#Social Protection for the Poor and Poorest in Developing Countries: Reflections on a Quiet Revolution, Armando Barrientos and David Hulme, March 2008, BWPI Working Paper 30
%Annual economic growth has averaged 11% from 2002/3, European Community, Country Strategy Paper and National Indicative programme for period 2008-2013, Lisbon, December 2007, p.8
S'All figures from the UN Human Development Report 2007/2008, Country Facts Sheet, http:/hdrstats.undp.org/countries/country_fact_sheets/cty_fs_ETH.html
FMOH, 2005
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the Government of Ethiopia began to implement a key initiative to support vulnerable, food-insecure
households: the PSNP. The PSNP is one part of the Government’s Food Security Programme, which
includes Other Food Security Programmes (OFSP) and Resettlement. The PSNP is a major Government
and donor undertaking intended to put into practice “a gradual shift away from a system dominated by
emergency humanitarian aid to a productive safety net system”®. It was motivated by the regularity of
emergencies and institutionalisation of “emergency” aid, a consequent need to separate the chronically
poor from emergency (acute) cases and a recognition that the chronically insecure should be treated
differently from acute cases in order to encourage the chronically insecure to “qualify” out of food
insecurity. The PSNP aims to be a social protection measure with a focus on food security that helps
individuals, households and communities to:

a) manage risks - by providing cash or food or a combination to bridge production deficits in chronically
food-insecure farming households that are not self-sufficient even in good rainfall years;

b) protect household assets - by making it unnecessary for households to sell off assets in order to
allow them to consume;

c) Build productive assets for the community - by using labour to construct community assets.

The PSNP has been credited with providing millions of Ethiopians with the support needed to directly
and indirectly build household and community assets to move out of the cycle of poverty. The PSNP
reached 5 million people in 2005, 7 million in 2006 and in 2007/8 reaches some 8.3 million. The PSNP is
an innovative and welcome step towards a predictive and stable safety net as well as towards ensuring
that MDG 1 is met®,

However, on its own it is not enough to provide adequate social protection to those households that
need protection from food insecurity and poverty the most. The food distribution programmes fail to
provide anything more strategic than a short-term response to food-security risk that may appear
counterproductive to sustainable development. It is a one-dimensional tool that focuses on perhaps the
most pressing issue in Ethiopia (food security) but does not address social protection concerns outside
of food security debates.

Conceptual and design concerns with current PSNP
1. PSNP has contradictory ohjectives

The PSNP aims to be a safety net that supports those with no other means of support, while at the
same time aiming to be a productive instrument that promotes development. This leads to conflicting
demands on planning and expenditure approaches. A safety net should be inclusive in order to ensure
that all households that need a safety net receive resources from one. There are many reasons why
a household might need a safety net and funding has to be provided in a way that reaches them all.
Promoting development, on the other hand, requires a vision about where development potential for
each district or sub-national locality lies. Promoting development, therefore, needs to take an approach
that will be flexible, depending on local variations, and produce an impact that will be seminal and

%PSNP’s Project Implementation Manual, 2005
#Millennium Development Goal 1 is to eradicate extreme poverty and hunger
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sustainable. There are many reasons why the multiple objectives of the safety net are impractical and
not feasible. These include:

a the usual (and intuitive) point that a safety net is precisely to target the poorest people and catch
those who fall through production and productivity gaps; typical beneficiaries of a safety net do not
have the capacity to be productive (either temporarily or permanently). For the households with
productivity constraints, the productive goal and requirement of the PSNP is operating against safety
net objectives (which is to catch and support the poorest, regardless of ability to exchange labour
for safety net support);

b the assumed lack of productive potential of the poorest people relied on their inability to take part in
agriculture, which provides the only livelihood option in rural areas. If, for example, a complementary
programme to encourage poor households’ diversification into rural non-farm livelihood options was
designed and funded, the PSNP might stand more chance of meetings its stated objectives.

The PSNP therefore needs a systematic, complementary development programme to be implemented
alongside it. There is no current attempt to develop a systematic approach to address the need for
other programmes to operate before graduation can occur. Programmes do exist, but they are ad hoc,
depend on the whim and policies of donors and do not take up anything like the amount of energy that
is expended on the PSNP. And yet, by its own admission, PSNP will never lead to “graduation” without
those other programmes. So long as those other programmes hardly exist, the PSNP will have to go ad
infinitum, which defeats the original objective of setting up the PSNP, which was to put an end to giving
everlasting emergency aid. Donors and the government need to recognise the need for, and then
establish and implement, a proper development programme that works with the PSNP in a way that will
lead to graduation.

2. PSNP has no consistent definition of “Graduation”

Neither the PSNP’s implementation manual nor any other document establishes a definition of graduation
that includes both the ability of a household to look after itself on a sustainable basis and be resilient to
shocks. There are, however, significant references to the objectives of the PSNP: addressing the long-
term consequences of short-term food deficits (such as chronic malnutrition). Save the Children UK
believes that graduation from the PSNP is when a household can afford to meet all household members’
food requirements, without the resources it receives through the PSNP. This means consideration needs
to be given not only to wealth and all the various types of income earned (properly valued when in kind)
but also how income is earned, how assets were acquired and how both wealth and income might be
affected by shocks and other issues. In practice, graduation from PSNP should only take place when:

i. all members of the household, regardless of age, can access sufficient quantity of food;

ii. allmembers of the household, regardless of age, can access food of a quality that enables a healthy
and active life (i.e. a diet which provides all the necessary nutrients to avoid malnutrition);

iii. households can afford to access sufficient quantity and quality of food without the cash/food it
receives through the PSNP;
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iv. a household’s ability to meet food requirements does not compromise children’s rights —
e.g. children should not be engaged in paid work to meet food requirements.

3. PSNP wage rate is inflexible and size of resource transfer is inadequate

The principle in the PSNP is to pay a daily wage rate that will buy 3 kgs of grain a day. The wage rate
does not do this. The design issues are that:

¢ Even if the size of the payment were sufficient to buy 3 kgs of grain, that ration still leaves out the
pulses and oil required under for the SPHERE guidelines for emergencies. Given that the SPHERE
guidelines are for emergencies and designed to keep people alive, rather than enable them to meet
their development needs, this may be considered to be a poor threshold for an adequate PSNP
ration. The SPHERE guidelines are clearly not adequate to meet the body’s requirement for a full
long-term nutritious diet.

e For payments to cover the cost of food under the SPHERE guidelines or the cost of a proper diet,
it will be necessary to design a system that allows the size of payments to vary over time, and for
different geographical locations, depending on prices faced by households in local markets. Partly
due to the rise in global food prices, and partly due to local constraints, households in Amhara
region of Ethiopia in 2008 can only afford to buy one-third of the food they could buy when the PSNP
started. Staple food prices in Amhara region have risen by between 250-300 per cent between 2005
and 2008%. The wage rate has risen by 33 per cent during the same period.

Implementation concerns with current PSNP

4. The targeting of people entitied to heing enrolled onto the PSNP has both design and implementation
issues. Recent studies suggest that the targeting issues that first arose are no longer so pertinent.
However, there are still significant numbers of people believed to either be in receipt of PSNP benefits
unnecessarily (included inappropriately) or entitled to receive PSNP benefits but not on the PSNP list
of beneficiaries (excluded from benefits). Part of the reason for these targeting errors is:

i. unofficial quota systems for processing people through the PSNP and especially processing Direct
Support beneficiaries. In theory, beneficiary households that cannot provide labour (which could be
for a variety of reasons, such as pregnancy, disability, age, etc) but which otherwise meet the PSNP’s
targeting criteria ought to benefit from the PSNP on the basis of need alone. These households are
called Direct Support beneficiaries. In practice, districts vary enormously in how they provide Direct
Support and operate on the basis of a quota system. The result is that the percentage of Direct
Support recipients is remarkably constant within woredas, with some providing as little as 2 per cent
direct support across their PAs whilst others provide 9 or 10 per cent. Getting woredas to provide
direct support on the basis of need is a major area for improvement.

ii. due to financial constraints and political pressures. The implementation of the PSNP relies heavily
on donor funding and there are domestic political concerns about the PSNP creating household
dependency.

ii. (lack of) community involvement in the process. The involvement of community and/or kebele

#Monthly market data collected in market towns in Meket woreda, Amhara Region, by SC UK between 2005-2008.
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(Ethiopia’s smallest administrative unit) level leaders does not mean the same thing as community
involvement in identifying beneficiaries. Engaging the community more systematically into the
targeting process will minimise inclusion and exclusion errors more rigorously and ensure community
acceptance and buy-in to the programme as a whole.

5. Timeliness of PSNP payments to heneficiaries. The concept that “a safety net delayed is a safety net
denied” is generally accepted — but this acceptance of principle does not translate into practice.
At the time of writing (June 2008) when drought is biting and food prices are soaring, beneficiaries
of the PSNP had only received two out of the last six PSNP payments they were entitled to%. This is
not a one-off occurrence and has been a regular feature of the PSNP implementation over the last
four years. Improved administration, updated systems and better planning need to be implemented
as a matter of priority if the next phase of the PSNP will not continue to deny a safety net to those in
need.

Recommendations on improving the Productive Safety Net Programme

Policy makers in Ethiopia (and those who are considering a Government Safety Net programme in other
countries) should:

a) defuse the “productive” objective in the PSNP from the intuitive notion of a safety net as providing for
those who cannot provide for themselves;

b) recognise the need for, establish and then implement a complimentary development programme
that works with the PSNP in a way that will encourage poor households’ diversification into rural non
farm livelihood options;

c) ensure the wage rate of the PSNP is flexible and market based, so that the wages received by those
who benefit from the PSNP are meaningful on the local markets. This does not mean that the PSNP
should be paying a wage that is comparable with market rates. It does mean that the wage should
be locally relevant and sufficient to access food of a quality that enables a healthy and active life (i.e.
a diet which provides all the necessary nutrients to avoid malnutrition);

d) enable woredas to provide direct support on the basis of need;
e) engage the community more systematically into the targeting process in order to minimise inclusion
and exclusion errors more rigorously and ensure community acceptance and buy-in to the programme

as a whole;

f) improve administration, update systems and plan more effectively to ensure that a safety net delayed
is not a safety net denied;

g) review any definition of graduation to ensure that it includes the ability of a household to look after

itself on a sustainable basis, be resilient to shocks and provide sufficient access to a healthy diet for
all of the members of the household.

$Community interviews conducted in Legambo woreda, Amhara Region, by SC UK staff in June 2008.
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New pilot Productive Safety Net Programme in pastoral areas of Ethiopia

By rolling out the existing PSNP beyond sedentary agricultural areas, an attempt is being made to
address the 10 million people who live in pastoral areas in Ethiopia. The Government is encouraged
to adopt this PSNP in pastoral areas. Some of the lessons learned from implementing the PSNP in
sedentary agricultural areas, are applicable to pastoral areas. Policy makers in Ethiopia are encouraged
to take this opportunity to learn from the experiences above, and where appropriate to apply tailored
lessons to the pastoral context especially in terms of positioning the PSNP within the drought cycle
management model.

The PSNP as a complete social protection instrument in Ethiopia

Given the problems that the country faces, there is little doubt that the PSNP contributes towards social
protection in Ethiopia. The PSNP aims to protect some of the chronically food-insecure households in
Ethiopia and attempts to provide support for these households to meet their food needs. The PSNP aims
to prevent households from deteriorating further in terms of their food insecurity, by having to deplete
their household asset base or migrate to seek labour. The PSNP even tries to promote households and
facilitate their graduation out of chronic food insecurity — although as emphasised above, this dual
mandate is problematic and does not work in practice. Nonetheless, the PSNP is one-dimensional in
that it only focuses on food insecurity. For a social protection framework to exist across Ethiopia, there
are other important elements that policy makers are urged to consider and take into account: ‘two-thirds
of the [Ethiopian] population believe in full public support in the case of old-age, invalidity, ill health, and
unemployment.’s®

Establishing a comprehensive Social Protection framework in Ethiopia

Based on current Government policies and practices, an analysis of the gaps and constraints to social
protection in Ethiopia was undertaken by 45 representatives of civil society in Addis Ababa, Ethiopia®’.
The analysis indicated that above all, there are three specific social protection issues to be addressed
and remedied by policy makers:

1. The lack of an inclusive safety net programme excludes those in urban and pastoral areas (as well
as those in some rural areas) who need protection during lean periods in household production, as
well as those that need support throughout the year. It is estimated that approximately 10 million
people are in need of improved and additional ‘safety net’ type assistance in Ethiopia.

2. Low, unpredictable household resources negatively impact the achievement of MDGs 1, 2, 3, 4 and
5 (i.e. household access to adequate, nutritious food, education and health services). Basic services
are inadequate as evidenced by 64 per cent of people over 15 years of age being illiterate, 38 per
cent of children 0-5 years of age being underweight and one-third of people unlikely to survive past
the age of 40°%,

3. Legal protection for the poorest households is inadequate and affects the poorest of households
disproportionately. The majority of households (which are outside of urban areas) are dependent on

Shttp://www.ilo.org/public/english/protection/secsoc/downloads/publ/1519sp1.pdf, p.16
$Minutes from this meeting are available from SC UK on request.
Human Development Report 2007/2008, Country Facts Sheet, http://hdrstats.undp.org/countries/country_fact_sheets/cty_fs_ETH.html
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unreliable sources of income to survive and there is a high ratio of labour to jobs, creating inequitable
working practices. In addition, the lack of a civil registration system is not only a contravention of
international legal instruments, but also impacts negatively on vulnerable households that are reliant
on the succession of scarce resources from one generation to another. Without addressing these
issues in Ethiopia, the poorest households will not receive the legal protection they are entitled to
and these households’ socio-economic status has little chance of improving (and therefore MDGs
being met).

Why are these issues ctritical to provide Social Protection in Ethiopia?

As well as access to adequate and nutritious foods, the issues identified by civil society are critical to
social protection in Ethiopia because they will begin to address:

Access to Health services in Ethiopia

400,000 children under five die each year in Ethiopia. More than 70 per cent of these deaths are due to
five diseases i.e. pneumonia, diarrhoea, malaria, measles and malnutrition (and often a combination).
Utilisation of health services is very low at a national average of 0.3 visits per person per year® and
the poorest consistently have the lowest utilisation rates®. The Government allocates 7 per cent of its
national budget to health ($2 per person) and falls short of its commitment in the Abuja Declaration to
allocate 15 per cent of its national budget to health.

Access to quality education in Ethiopia

Ethiopia is a signatory of the UN CRC and committed to achieving the second and third MDGs. The
Government abolished school fees in 1994 but still almost three million children are out of school.
There is wide variation in enrolment rates between regions - Addis Ababa has a 150 per cent GER and
pastoral regions such as SNRS with a GER of only 23.3 per cent. In SNRS only 18.3 per cent of girls are
enrolled in school, as compared to 27.6 per cent of boys. Ethiopia has failed to meet MDG 3 (Eliminate
gender disparity in education by 2015).

Legal protection

Despite Ethiopia ratifying the CRC which requires every child to be registered at birth (Art. 7), there is an
absence of a functioning Civil Registration System. This undermines the existing rights framework in the
country and has important practical implications, such as clarity over land and inheritance rights. There
is currently no independent policy that protects orphans and vulnerable children®” and no specific
social security mechanism to protect this group. Studies show that the poorest rural households in
Ethiopia generate sizeable amounts of their income from casual, agricultural labour. However, despite
there being a legal minimum wage rate this is rarely enforced. Due to the surplus of labour available
on the market, the poorest of households are subject to inequitable practices of employers who rely on
their power to undermine legal obligations.

%FMOH, 2005
0AImost 24 per cent of women in the richest households have had an assisted delivery compared with less than one percent in the poorest households (MOH, 2004).
%"Review of the Legal and Policy Framework Protecting Orphans and Vulnerable Children, SC UK, 2008
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What would a Social Protection framework look like in Ethiopia?

The fgure below shows a social protection framework that addresses these issues.

Social Services
Equitable access to quality
child, maternal and elderly
healthcare.

Social Assistance
Predictable and sufficient cash
transfers to the poorest 20% of
households

SOCIAL PROTECTION

IN ETHIOPIA:

Address factors that:

1. render poorest and

marginalized vuinerable

to not realizing rights

2. ohstruct an escape

Social Insurance from poverty. Seclal Equity

A permanent Safety Net Programme Legal frameworks tkat protect
with 10-year timeframes, which is Vulnerabie groups” social and

implemented in highland, pastoral economic rights and independent
and urban areas. forums to adjudicate on

protection issues.

Is this affordahle?

The ILO has modelled the immediate and medium-term costs and financing options for a package
of basic social protection measures in seven African countries®. The package examined comprises
a universal pension (of US$ 0.5 per day), a disability benefit of US$0.5 per day, and universal child
benefit (of US$0.25 per day), and universal access to basic health care and education in seven African
countries. They also examined the costs of replacing the universal pension and child benefit with a cash
transfer to the poorest 10 per cent (as in Kalomo, Zambia). Their analysis projected costs over a 10-30
year period and found that a pension at this level should cost between 0.3 and 0.6 per cent of GDP; a
universal basic health care package would cost between 4 and 11 per cent of GDP; a universal basic
education package would cost 1.7 and 6.4 per cent of GDP; and a universal child benefit for all children
under 14 would cost between 1.5 and 4.5 per cent of GDP. A cash transfer programme targeted to the
poorest 10 per cent would cost between 0.15 and 0.7 per cent of GDP. It is notable here that the cash
transfer elements of this package, which are generally more controversial than basic services, are
substantially cheaper than basic services, which states and donors have already committed themselves
to finance. Looking at revenue projections for this period, they show that international aid for financing
will be needed in poor countries in the medium term but by the mid 2020s, the need for external
financing will have decreased substantially.

%Pal, K, Behrendt, C., Leger, F. Cichon, M., .and K. Hagemejer (2005), Can low income countries afford basic social protection.
First results of a modelling exercise, Issues in Social Protection Discussion Paper 13, Geneva: ILO.
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The costs of a social protection package of course need to be balanced against the relevant GDP of
a low income country. Importantly, any discussion of whether low income countries, can afford social
protection must be balanced by an examination of the costs of not providing effective social protection®s.
For example, studies around the world indicate that there is a direct correlation between providing
regular, adequate cash transfers to poor households with children and a reduction in malnutrition®4. The
Lancet® puts the financial loss of early childhood malnutrition at 22 per cent of total life-time earnings.
Drawing conclusions from the ILO, The International Poverty Centre and the Lancet Studies together
may be premature without a detailing cost-benefit analysis, but the indications are strongly in favour of
introducing such a social transfer scheme in Ethiopia.

Fit hetween the PSNP and Government of Ethiopia’s commitment to Social Protection

The financial costs of investing in social protection also need to be measured against the political
investment already made in designing and delivering the Government’s second PRSP, entitled the Plan
for Accelerated and Sustained Development to End Poverty (PASDEP)®. The PASDEP’s stated objectives
are to achieve macro economic growth — with a particular emphasis on greater commercialization of
agriculture and the private sector - and a scaling-up of efforts to achieve the MDGs.

Establishing a comprehensive social protection framework such as the one identified above in Ethiopia
will address 3 of the 5 Government-identified barriers to achieving greater growth and realisation
of the MDGs: access to education (resulting in improved human capital); enhanced economies of
poor households (contributing to removing fear of investment; low risk/low/return trap) and improved
nutrition and access to health (the early childhood trap)®’. In addition to this, there are tangible benefits
for Ethiopian policy makers in establishing a social protection framework that also complement the
Government's PASDEP strategy:

a) Social protection interventions can address market failures (eg. lack of access to financial capital),
thus protecting and in some cases raising poor households incomes and contributing directly to
economic growth.

b) Social protection, through preventive or protective (e.g. cash transfers) measures can play an
important role in supporting and maintaining the productive participation of the poor in economic
activity.

c) Social protection can stimulate productivity and growth at the macro level®.

Conclusion

The PSNP has contributed to social protection in Ethiopia, and should be recognised as being the
innovative and pioneering model that it is. Nonetheless, it has fallen short of providing a comprehensive
social protection framework for the poorest in Ethiopia, due to design and implementation shortcomings.
As a matter of priority, policy and decision makers in Ethiopia should:

8Social Protection for the Poor and Poorest in Developing Countries: Reflections on a Quiet Revolution, Armando Barrientos and David Hulme, March 2008, BWPI Working Paper 30 p. 17.

®The International Poverty Centre, The impact of unconditional cash transfers on nutrition: the South African Child Support Grant, Working Paper No. 39, Sept 2007.

%The Lancet Series on Earl Childhood Development appears in Volume 369, Jan.6, 2007.

%PASDEP is Ethiopia’s guiding strategic framework for the five-year period 2005-2010.

As part of the analysis to address these issues, the Government recognises that underlying causes include population pressures coupled with a poor productive resource base, low investment in human
capital, low levels of infrastructure, a “Low-Risk/Low Return” trap and an “Early Childhood” trap.

#\World Bank, Social Protection Sector Strategy: From Safety Nets to Spring Board, World Bank, Washington, D.C., 2001,

SOCIAL PROTECTION FOR THE POOREST IN AFRICA Learning from Experience | 119 |




SOCIAL PROTECTION DESIGN PROGRAMMES

1. movetomakethe commitments made atLivingstone areality, such as costed plansforacomprehensive
social protection framework in Ethiopia, as well as modelling the costs of not implementing a social
protection framework in Ethiopia;

2. review the conceptual and implementation constraints of the PSNP as matter of urgency and before
April 2009, when they are due to make a decision on the future funding cycles of the PSNP;

3. adopt social protection policies that would ensure delivery of the PASDEP and MDGs in Ethiopia,
such as:

¢ 10-year funding cycles for a comprehensive safety net programme that reaches agricultural,
pastoral and urban centres;

¢ Universal cash transfers for the poorest 20% of households in Ethiopia;

e | egal protection for children (including orphans and vulnerable children) through the
introduction of a centralised Births and Deaths register;

® Income protection for poor rural workers, through effective legal instruments and enforcement
mechanisms;

e FEquitable child, maternal and elderly health access.
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Soclal cash transfers:
A case for Malawl

Harry Mwalima

Introduction

Malawi has completed drafting the Social Protection Policy within the same period it has piloted a Social
Cash Transfer Programme. Drafting of the policy has been a protracted process that has been achieved
after lengthy discussions that have spanned three years. The Social Cash Transfer Programme, which
started as a pilot in August 2006 has been met with mixed reactions as demonstrated in this brief.

Background

Over the years, various attempts have been undertaken to reduce poverty and vulnerability in Malawi.
Most of these efforts have only managed to alleviate the suffering of the poor temporarily. Some of these
attempts are briefly stated below:

Structural Adjustment Programmes

The Malawi economy registered remarkable growth from independence from mid 1960s up to late
1970s. During that period, real output growth averaged 6 per cent (Owusu & N'gambi, October 2003).
Being an agro-based economy, this growth did not translate into industrial development and was poorly
distributed with the estate agriculture benefiting the most. From 1979 exogenous shocks set in amongst
which are:

¢ High import costs due to global oil price increases and disruptions in trade routes due to the civil war
in Mozambique- the high costs of freight were estimated at between 30 to 40 per cent of the value
of imports (Bhalla et al, 1998);

¢ Influx of refugees from Mozambique and droughts during the same period;

e Commodity terms of trade (the ratio of export to import prices) between 1977 — 1980 fell by 35 per
cent. This was due to the fall in the prices of the main exportable commodities tobacco, tea and
sugar; and

® Policy weaknesses and slippages exacerbated the effect of these external shocks. In the 1970s,
the Government budget was around 5 per cent of GDP, but towards the end of 1970s it had risen to
10 per cent and in 1981 it rose to 34 per cent of GDP (Bhalla et al, 1998). This forced government
to borrow at high interest rates, from external sources and the central bank, thus fuelling inflation.
Inflation averaged 17.39 per cent between 1983 and 1988 (Sahn et al, 1990).
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The country found itself with increased balance of payment deficits, which reached 19.6 per cent of GDP
by 1979. The economy’s underperformance was blamed structural weaknesses. In order to address
these weaknesses and attain sustainable growth and poverty reduction, Malawi sought bail out from the
International Monetary Fund (IMF) and the World Bank (WB). Between 1981 and 1994 Malawi adopted
the IMF and the WB Structural Adjustment Programme (SAP) reforms in order to reduce the debt burden
owed to them and help make debt repayments on the older debts owed to commercial banks and
governments. The major areas of focus of the SAPs included the liberalisation of the agricultural sector,
parastatal sector reform, privatisation, trade liberalisation, financial sector reform, (e.g. exchange rate
liberalisation, interest rate liberalisation) and the rationalisation of the National Budget.

From 1995 to date, Malawi has implemented three Fiscal Restructuring and Deregulation Programmes
(FRDPs), another form of SAP supported by the World Bank. Government also undertook a series of
Enhanced Structural Adjustment Facilities (ESAFs) supported by the International Monetary Fund (IMF).
In parallel to the introduction of the Poverty Reduction Strategy Paper (PRSP) approach internationally,
the IMF has adopted Poverty Reduction and Growth Facilities (PRGF) as its main instrument in Malawi.
The donor-supported SAPs did not impact favourably on livelihoods, food security and the general
welfare of the poor in Malawi.

The National Safety Nets Programme

As one instrument of operationalising the Malawi Poverty Reduction Strategy (MPRS) in 2002, the
Government with support from key donors; the World Bank and the Department for International
Development (DFID) developed a safety nets programme that did not live to become a programme.
The National Safety Nets Programme (NSNP) did not materialise into a programme due to the following
key factors:

¢ The short term nature of the programme did not convince policy makers to be a vehicle for reducing
poverty;

e There was little government commitment as funding to the coordinating institution, the Ministry of
Economic Planning and Development (MEP&D) and later the Department of Poverty and Disaster
Management Affairs (DoPDMA), was meagre and there were limited staffing levels; and

e Lack of a policy to guide stakeholders and bring harmony to the programme.
The Social Protection Programme

The Malawi Growth and Development Strategy (MGDS) which is now in its third year of implementation
is the successor to the Malawi Poverty Reduction Strategy (MPRS). The Social Protection Policy draws
reference from the Malawi Growth and Development Strategy (MGDS). Social Protection together with
Disaster Risk Management constitutes the second theme in the MGDS and is recognized as a key
element of Malawi’s national policy to reduce poverty and protect human capital.

The Development Assistance Strategy (DAS) lays down the policy and strategies for enhancing efficiency
and effectiveness in the mobilization and utilization of aid to achieve the development outcomes
outlined in the Malawi Growth and Development Strategy (MGDS). The DAS aims to achieve these
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outcomes through the operationalisation of the norms of the Paris Declaration on Aid Effectiveness. The
development of the Social Support Programme as an integral part of the MGDS reaffirms Government’s
commitment to achieving the outcomes as outlined in the DAS. Naturally, Development Partners are
to support the Government to achieve these outcomes. This has created an opportunity for Malawi to
develop the Social Protection Policy and Programmes. The Policy has four key themes which are:

¢ Provision of Welfare Support;

® Protection of Assets;

® Promotion through Productivity Enhancement; and
¢ Policy Linkages and Mainstreaming.

The evolution of social protection espouses new thinking in tackling poverty and vulnerability in Malawi.
The key element in this endeavour is the recognition and acceptance by all stakeholders that sporadic,
short-term and stand-alone programmes will not in the long term contribute in reducing poverty and
vulnerability.

The 2005 Integrated Household Survey (IHS 2005) reports that 52.4 percent of approximately 12,800,000
Malawians live below the poverty line consuming no more than MK44 per day. The situation for these
households is a daily struggle to sustain life. The situation becomes perilous in times of crop failure
coupled with unfavorable market conditions. The current state of affairs is of failing job creation amidst
low agriculture productivity being the mainstay of the economy. With rising population growth, the
Government with the meagre resources at its disposal, is left with few choices but to pay close attention
to social service provision at the cost of economic growth. With circumstances of chronic disasters, the
Government is more constrained as the meagre resources are now diverted towards saving lives. This
defines a situation where the poor and the vulnerable apart from not contributing to economic growth,
are also a drain on the economy.

While the core vision for almost all Sub-Saharan countries is to attain sustained economic growth with
the hope of achieving prosperity for all through trickle down effect, the current socioeconomic situation
does not sorely favour such ambitions. “Economic growth programmes alone might not translate
into improved lives of the poor and the vulnerable in the short to medium term” (MGDs, 2005). This
acknowledgement calls for a two-pronged approach that embraces social protection as complementary
to the economic growth agenda.

The Social Cash Transfer Pilot Programme

Many Sub Saharan countries have adopted social cash transfers as tools within the realm of social
protection for supporting livelihoods of those segments of the population that cannot construct viable
livelihoods by themselves. However, some policy makers are skeptical of their potential in uplifting the
poor and the vulnerable out of destitution.

Glohal and Regional Perspectives on Social Cash Transfers
Through high profile international and regional conferences on cash transfers, organized by the African

Union, the United Nations, World Bank and now joined by DFID and other international institutions,
many governments in Africa are urgently embracing these attractive initiatives. There are a number of
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cash transfers being undertaken world wide. Some of the programmes include the following: the Foster
Care Grant, Care Dependency Grant, Disability Grants, Family Allowances, Old Age Pensions, Child
Benefits (Support Grants). From Malawi, a number of government officials and other stakeholders have
attended these high-level meetings and workshops some of which include the:

e Third International Conference on Conditional Cash Transfer programme held from 26 to 30 June
2006, Istanbul, Turkey;

¢ |International Conference on Social Protection held in Livingstone, Zambia from 20 to 23 March
2006;

¢ Bolsa Familiar study visit of senior government officials to Brazil in April 2006;

e Visit to Chipata, Zambia in May 2006 by implementers in the Ministry of Women and Child

Development, the Department of Poverty and Disaster Management Affairs and officials from Mchinji
District Assembly;

e National Social Protection Technical Committee study visits to South Africa, Lesotho, Kenya and
Ethiopia from 4 to 15 November 2007,

¢ Regional Social Cash Transfer workshop held in Mombasa, Kenya from 26 to 28 February 2007;

¢ Training of the National Social Protection Technical Committee (NSPTC) members by the Economic
Policy Research Institute (EPRI) held in Cape Town from 26 to 29 September 2007; and

e Social Protection Experts meeting on Social Protection Kampala, Uganda 28 to 30 April 2008.

Itisfromthe above forathat practical experience coupled with ongoing research in Malawi that social cash
transfers are seen as an important intervention for Malawi now and not tomorrow. Social cash transfers
not only will enable the poor and the vulnerable to be self-sufficient but will overwhelmingly enable them
to contribute to the socioeconomic growth of Malawi. Malawi is learning from the experiences of the
countries that have long trodden through social cash transfers of various kinds. Of particular interest
are not only countries within the sub-Saharan Africa region but even global pioneers of cash transfers
such as South American countries and Far East Asia. Below are some of the international and regional
experiences that we draw lessons from:

The Brazil Experience

During the Quito conference held in March 2003 on the first workshop on conditional cash transfer
programmes (CCTs), 8 countries attended the workshop and these are Mexico, Brazil, Colombia,
Costa Rica, Honduras, Jamaica, Nicaragua and Turkey. At that time, Brazil had merged a number of
programmes including the Bolsa Escola (a scholarship for children who were attending elementary
school), Cartao Alimentacao (reduction in nutritional deficiencies and infant mortality), the programme
for Eradication of Child Labour and the Auxilio Gas (Cooking Gas Subsidy) to create the Bolsa Familia.
This merger led to the creation of a new Ministry - the Ministério do Desenvolvimento Social e Combate
a Fome (Ministry of Social Development). This merger reduced administrative costs and bureaucratic
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complexity for both the families involved and the decentralised administration of the Programme.

The Bolsa Familia programme in Brazil serves as one of the most important learning interventions.
It is a conditional cash transfer programme that targets a household. The conditionalities are school
attendance of children between 6 to 15 years, and nutrition and vaccination monitoring of children from 0
to 6 years old. The programme is implemented in 5,564 local municipalities. The key ministries involved
in the programme are the Ministries of Health, Education, Planning and Finance. The Programme uses
a single registry that is controlled by the Federal Government. All Brazilians have a social Identification
Number and this is used by other Government Departments.

e Families with per capita income of up to %2 of the minimum wage (R$195) or monthly family income
of up to three minimum wages are put on the Programme

* The single registry is a tool for the social and economic identification and characterization of a poor
family. The single registry will identify the person, the address of the person and his or her social and
economic characterization. including the income of the family, and education levels of members of
the family. Currently, there are 11.2 million households on the scheme.

The South African Experience

The Government of South Africa introduced a number of programmes with the objectives of reducing
income inequalities that existed during the Apartheid regime and to reduce the poverty head count at
household level through redistribution of income. The South African Social Security Agency (SASSA) is
a public entity established following the adoption of the South African Social Security Act of 2004 and
the Social Assistance Act of 2004. SASSA is a public entity that does the processing of all applications.
It liaises with different departments to collect the correct details about applicants. (For example, doctors
have to provide medical reports for applicants for disability grants; the judiciary provides adoption
documents for families that have adopted children). Companies are contracted to pay transfers to the
beneficiaries.

South Africa (SA) uses “means testing” as a basis for individuals to qualify for the different types of
social grants. Thus, poverty assessment of individuals is done through means testing, that is, SASSA
evaluates the income and assets of the person applying for the grant in order to determine whether the
person’s means are below the stipulated amount/threshold. The means test varies from one grant to
another. There are seven types of grants in South Africa as follows:

An old age grant (R870/month);

Disability grants (R870/month);

War veterans grant (R 890/month);

Foster child grant (R620/Month);

Care dependency grant (R870/month;

Child support grant (R 200/month); and

Grant in aid (R200/month) is an additional grant awarded to persons who are in receipt of old age,
disability or war veterans grants and are unable to care for themselves (Ministry of Economic Planning
and Development, 2008).

N ok N
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In the SA model, there is integration of services. The Ministries of Home Affairs, Social Development,
Health, Local Government and Judiciary are more integrated playing their specific roles. One stop
service has been initiated in the Western Cape. Civil society has also been able to organise jamborees
where the communities are able to process all the necessary documents to facilitate poor people to
access the social security services. Beneficiaries have three options of how to collect their monthly
grants. These options are:

e Banking system;
* Atold age homes or institutions; and
e Through a computerised pay out system in cash.

With regard to monitoring and evaluation, South Africa has a central/single registry system. All this
data is stored electronically and it is thus easy to verify details of the applicants for the social security
programmes and also facilitates effective monitoring of different schemes, in terms of effectiveness and
impacts on the livelihoods of the beneficiaries.

The Jamaican Experience

In Jamaica prior to the creation of the Programme of Advancement Through Health and Education
(PATH), a number of programmes were reportedly operational which had different target groups, high
administrative costs and were inefficient. PATH as a programme comprises an educational grant for
nutrition, pregnancy, disabilities, poverty and for the elderly. By 2003 the Government spent US $23
million. This was approximately 0.32 per cent of GDP. (Mexico CCP workshop on Conditional Cash
Transfer Programmes (CCTs) Operational Experiences: Final Report Quito-Ecuador).

Strengths and Opportunities for Social Cash Transfer Programme in
Malawi

Politicians, government officials, civil society organizations and Development Partners have become
aware of social cash transfers. A number of meetings and workshops have been undertaken on social
cash transfers for these key policy makers, implementers and beneficiaries. During these meetings and
workshops the following strengths and opportunities have been observed:

Social Responsihility

All governments have an obligation to ensure all their citizens live decent lives. Social security is a
human right according to the Universal Declaration of Human Rights (1948) Article 22. Social cash
transfers targeted towards the poor and the vulnerable ensure that this moral responsibility is attainable.
Cash transfers enable households and individuals access food, clothing, shelter, school fees, uniform
and books. Dignity and sense of self worth of beneficiaries is restored, with individuals breaking out
of the seclusion to become active members of society enjoying higher returns (Devereux, S. October
2006).

Economic Multiplier Effects

Cash transfers of whatever magnitude will have some positive economic multiplier effects on the

| 126 | SOCIAL PROTECTION FOR THE POOREST IN AFRICA Learning from Experience




SOCIAL PROTECTION DESIGN PROGRAMMES

economy. The introduction of public works programme in the United States of America during the
depression of 1930 was in part a measure to encourage consumption (XIV). South Korea introduced
public works programmes during the Asian financial crisis of 1997 in order to boost spending so as
to avert economic collapse. According to a study on the Dowa Emergency Cash Transfer, the local
transfers benefited from the programme due to increased turnover. The study also found out that the
economic multiplier effect of the cash transfers was around 2.1 (Pearson, Jr. & Kilfoil, June 2007).

Promoting Local Productivity
The money going to the districts is very important as it encourages local productivity.

e The 2006, MK200 per person per day for ten days public works programme enabled beneficiaries
to procure subsidized fertilizers for their gardens. This equally is noticeable in the Mchinji cash
transfer pilot programme where in the same year some households had applied fertilizers in their
maize gardens.

¢ In Mchinji some elderly women interviewed during the cash transfer payout day reported using the
transfer to buy fertilizers and employing ganyu4 to work on their gardens.

e According to the report from Mchinji District Assembly (District Assembly, May 2007), beneficiary
households investing in housing, livestock (chickens, goats, pigs) education, health care and
agriculture inputs.

Overcoming Threats and Challenges for social cash transfers in Malawi

Social cash transfers though very attractive could well be contentious in Malawi if not properly managed.
There are a number of challenges in scaling up the pilot programme which have to be addressed at all
costs. If these threats and challenges can be overcome, the nation might benefit from the cash transfer
programme. Failure to overcome these might as well mean moving slowly towards growth in the face of
a modest economic growth. These challenges can be analysed as follows:

Sustained Donor Support

Longer-term financial support from donors will contribute to decisions on the social cash transfers. We
now see a number of countries embarking on the programmes in Sub- Saharan Africa. Some of these
countries like Lesotho, Swaziland and Kenya have already factored cash transfers into their annual
budgets. These are models for Malawi to follow.

Uncertainty of Economic Growth

Most governments are unwilling to undertake social cash transfers for fear of failing in sustaining such
interventions amidst uncertain economic progress. This concern, though compelling, only postpones an
increasing and unavoidable future responsibility due to a number of factors facing Malawi as indicated
below:

e Slow economic growth;

® Increasing population size; and

¢ A large unproductive labour force.
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Political Interference

Politicians recognize the political strength of social protection and in particular social cash transfers.
Two negative aspects of these interventions are that they would face the following:

¢ |Implementation of a programme like the cash transfer could be misdirected by a corrupt administration
and hence cannot be effective in reducing poverty and vulnerability; and

e The government-in-waiting would be unwilling to support such a vote-winning intervention.

Dependency Syndrome

Cash transfers have a bad reputation of being associated with creating or perpetuating dependency
amongst recipients. Unfortunately, the poor and the vulnerable in our situation are already dependent.
What is required is to ensure that they become self- sufficient. It must be realised, that the situation of
those targeted with cash transfers enables them access basic goods and services for their livelihoods.
The Mchinji cash pilot programme demonstrates that the cash has managed to positively contribute
towards high enrolments and attendance, good health, improved nutrition and investment in productive
assets (Miller. & Tsoka, 2008).

Inflationary Pressure

Some scholars have advocated against cash transfers as interventions that fuel inflation in very poor
societies. Indeed, monetary injections will somehow fuel inflation; however, this depends on the volume
and could be more pronounced if the injections are big enough to enable beneficiary households to shift
expenditure to luxuries. As long as transfers are minimal, expenditure will be confined to basic goods
and services, and it is not likely that there would be some alarming inflationary pressures (Campbell et
al, 2007).

Social Cohesion and Social Exclusion

A number of experts have advocated for universality on the basis of attaining social cohesion. However,
this adherence ought to take into account the volatility of the social fabric prevailing at a point in time
and space. In societies where we have political tensions, and where tribal values are very different
and strong, this could be a source of tension and possibly conflict. Just because some individuals in
a community will be jealous as they do not directly benefit from a development intervention is not an
adequate moral justification for not undertaking such an intervention. At all times we have the haves and
the have-nots. Rather, policy makers and practitioners should be more concerned that the intervention
should not overwhelmingly widen the disparity between the beneficiaries and the non-beneficiaries,
thereby making the non-beneficiaries worse off.

Low Capacity of Implementing Assemblies

Many practitioners, researchers including policy makers have blamed decentralized institutions of
lacking capacity to undertake development interventions. In Malawi, this assertion is echoed more

| 128 | SOCIAL PROTECTION FOR THE POOREST IN AFRICA Learning from Experience




SOCIAL PROTECTION DESIGN PROGRAMMES

by the Central administration, making it more difficult to entrust local assemblies with more devolved
authority. This is a paradox as the Central machinery itself is not so dissimilar from the Local Assemblies.
Not only are assemblies denied of professional human and financial resources, but the revenue base is
also very narrow, making it difficult for them to demonstrate their full potential. Local Assemblies on the
other hand have more organized and coherent structures than the Central administration. Not only does
their size give them this advantage, but their chain of command is also undemanding.

Competition from other Programmes

e Advocating for old age pensions as a foundation for social cash transfers would only encourage
proliferation of stand-alone poverty and vulnerability programmes which encourage Ministries and
Departments to compete and create fiefdoms; and

e Stand-alone exclusive poverty and vulnerability programmes would not only be costly, but would
also put a heavier strain on the capacity of district assemblies.

Malawi should therefore avoid a trap where it finds itself implementing exclusive programmes in the
name of an OVC (Child Support Grant) cash transfer programme, an old age pension scheme, Persons
with disabilities social cash transfer scheme, and a Chronically Ill/HIV and Aids Impact Mitigation Cash
Transfer scheme.

The Path for Malawi

The Malawi social cash transfer pilot programme has provided an important learning opportunity for
policy makers and practitioners alike, in an unprecedented manner. This is a regular, predictable,
non-contributory transfer to ultra-poor and a labour-constrained households which enables them meet
their basic needs and allows the households to build assets in to escape from shocks and make them
economically less vulnerable. This is arguably the only available programme in Malawi that would reach
the ultra-poor. Other pro-poor programmes meant for the OVCs living in the world of HIV and AIDS,
looking at the scale of the response, are still inadequate and most needs on the ground are not met,
and it remains to be seen if these needs will ever be met (Save the Children, Help Age International,
and Institute for Development Studies, 2005).

Malawi needs to have a simple social cash transfer that inclusively targets all vulnerable groups who
are ultra-poor and labour-constrained. According to estimates from the Integrated Household Survey
of 2005, the ultra-poor, labour constrained households are more in Phalombe 7.1 per cent and lowest
in Salima 5 per cent. This implies that 10 per cent of the households that are proposed to be on this
programme can be reached. The challenge rests with targeting and this requires adequate investment,
if the programme is to be meaningful. In the first three interventions in traditional authority areas in
Mchinji, some village pockets posted higher inclusion errors due to inadequate investment in training
and engaging extension workers. For Malawi in general, of particular concern were the Starter Pack
and the Targeted Inputs Programme where traditional authorities were entrusted with registration of
beneficiary smallholder farm families without supervision. There is no substitute to using proxy means
test combined with community targeting in the cash transfer programme as the situation stands now.
Triangulation could be applied in order to achieve lower inclusion errors. In the initial programme roll-out,
there will be need to invest heavily in targeting, which is a one-off activity, until after five years during the
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retargeting exercise. Annual retargeting should be discouraged as this leads to heavy compromise on
the impact of the programme. Households that are deemed ultra-poor but do have some labour should
be put on other programmes as stipulated in the policy.

The Proposed Social Cash Transfer Programme

Below is an outline of the proposed Social Cash Transfer Programme, which is a result of the Pilot that
is underway in five out of the earmarked seven districts in Malawi. It is expected that by December
2008 the Pilot will be in all the seven districts following cabinet directive of 8 September 2006. Given the
positive tentative impact coming out from the external evaluation, the Cash Transfer Programme is likely
to form part of the National Social Protection Programme (NSPP).

Introduction

The ultra-poor estimated at 22 per cent of the population are characterised by low incomes, high illiteracy
rates, food insecurity and high rates of child malnutrition. Their situation has been compounded by the
growing HIV/AIDS crisis which has increased their vulnerability to risks and shocks. However, many of
the programmes that have been developed targeting them have not managed to reach them, but have
ended up benefiting the non-poor. This has over the years forced the Government to provide for them
with ad hoc periodic welfare support which has, over time proved to be unsustainable.

The Government with technical and financial assistance from UNICEF and the National Aids Commission
(Global Fund) has since 2006 successfully piloted the Social Cash Transfer programme in Mchinji,
Salima, Machinga, Likoma, Mangochi, Chitipa and Phalombe districts. This inclusive, multi-sectoral and
integrated programme that directly provides cash to the ultra-poor who cannot support themselves will
draw efforts, resources, experiences and expertise from government, civil society organisations and
the communities within the context of decentralisation.

Rationale, Goal and Objectives

Considering that many programmes have failed to reach the ultra-poor, Government with other
development partners is developing the Social Cash Transfer programme as one priority programme
that would go a long way in improving the socio-economic security of poorest households caring for
orphans and other Vulnerable Children (OVC), the chronically ill, the infirm, the elderly and persons
with disabilities. Cash transfers on a monthly basis will be provided to these ultra-poor households. It is
expected that the programme will therefore contribute to:

¢ Households with members not fit for work generate an income on their own;

® Increasing economic activities through market strengthening and income generation;

e Reducing income inequality;

e Social and political stability;
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e Fulfilling human rights and freedoms.

e Attaining household food security - At household level the cash transfers are spent mostly on food
and other necessary commodities such as salt, sugar, soap, cooking oil, clothing, school-related
expenses and on medical care. People on ARV medication use some of the money for transport
to the hospitals and for improved nutrition. Monitoring by the District Assemblies indicate that the
money is spent wisely. Instances of misuse are rare and are dealt with by the community committees
that provide counseling to beneficiaries.

e Supporting economic investment - On average, beneficiaries households invest one quarter of the
money for purchasing labour for their gardens, fertilizer, small livestock such as goats and chicken
and for improving their shelter3. These small investments serve as income-generating assets which
increase their resilience against shocks.

e Strengthening human capital, through breaking the intergenerational cycle of poverty - Considering
that the majority of the members of the beneficiary households are children, the transfers can be
regarded as an investment in human capital. There is increase in school enrolment, attendance and
educational achievement4.

e Economic multiplier effects - The beneficiaries spend their money locally, consequently stimulating
rural employment and rural production especially in agriculture, low-cost housing and trade. The
transfers are a direct cash injection into the rural areas where it is scarce.

e Social cash transfer supports programme sustainability - The Government can sustain the social
cash transfer programme with support from the development partners who are willing to contribute
financially. Additionally, the social cash transfer has potential to enhance the Government’s
commitment to the decentralisation process. This will have the following outcomes:

o]

District assemblies’ capacities will be strengthened;

o Implementation of the programme within national social support programme will help assemblies
better manage social protection interventions, especially interlinked programmes;

o Other non-social protection programmes will be better managed because duplication of efforts is
reduced;

o Financial overheads will be reduced; and

e Strengthening linkages - The Linkages Guidelines developed by the social cash transfer programme
secretariat (MOWCD) together with Mchinji and Likoma District Assemblies, describes how the DAs
link the cash transfers programme to other social-economic services in the district. This will be
implemented through close collaboration with various government departments at district level,
NGOs, extensions workers, Community Social Protection and Child Protection Workers as well as
with CBOs. Strong linkages have been established with the health services, the education services
and agricultural services. The social cash transfer programme also strongly complements the
Inputs Subsidy Programme falling under the third policy area in the Social Protection Policy. It is
also recommended that, the cash transfer programme should also be complemented with the Home
Based Care (HBC) and psychosocial support.
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Goal

The goal of the Programme is to contribute to national efforts to reduce extreme poverty, hunger and
starvation and to strengthen family and community capacities to care, support and protect orphans
and vulnerable children, the chronically-ill, elderly and persons with disabilities. This will be achieved
through the provision of cash assistance to ultra-poor and labour-constrained households, including the
elderly poor persons.

Ohjectives

e To reduce poverty, hunger and starvation in all households living in ultra-poverty and are at the
same time labour-constrained;

¢ To increase school enrolment and attendance of children living in target group households and
invest in their health and nutrition status; and

e To enable individuals living with HIV and Aids access medical treatment.

Targeting Criteria

The Programme will target households that are ultra-poor and at the same time labour constrained
and with persons above the age of 65. This criterion is used in order to focus on those households that
are not able to access or to benefit sufficiently from labour- based interventions like public works or
from piece-meal work. This programme will target 10 per cent of the ultra-poor households in Malawi
estimated at 260,000 (IHS 2005) inclusive of the estimated 100,000 elderly persons that are deemed
left out on the current programme.

The targeting process will involve a multi-stage participatory approach. The Community Social Protection
Committees (CSPCs) which is a sub-committee of the Village Development Committee (VDC) will target
beneficiary households according to the programme operational manual (Schubert, 2007). The SPSC
will approve the 10 per cent neediest households per village. The 10 per cent cut-off point is based
on the assumption that on average, approximately 10 per cent of the households meet both criteria.
Statistics from the 2005 IHS indicate that on average less than 10 per cent of the population meet the
targeting criteria.

Financing of the Programme

In the pilot programme, the Government of Malawi provided the infrastructure in the form of human
resources and mechanisms for delivering the programme. UNICEF provided technical and financial
assistance for the design of the programme; while the Global Fund and the Pool Fund consisting of
the WB, DFID, CIDA, and NORAD supported the piloting of the programme in 7 districts. USAID, Child
and Family Applied Research Grant, UNICEF New York and Boston University School of Public Health
financed the external evaluation. In the context of social support, a basket fund mechanism will be
developed to fund the implementation of the national social support programme.

Level of Transfers and Costs of the Proyramme
Monthly disbursement of cash will be made to the beneficiaries by the District Assembly. The monthly

cash transfer will vary according to household size and take into account households with children
enrolled in primary or secondary school, as well as whether a household has a member who is on ARV
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treatment. The child bonus is designed to encourage education, while the ART support is to enable
persons on ARV access the service which is mainly available at district hospitals. Below are proposed
monthly transfers that will be paid out:

e 1 person household MK 1,000 (US$7);

e 2 person household MK 1,400 (US$10);
e 3 person household MK 1,800 (US$13);
® 4 4+ person household MK 2,200 (US$16);

e ART support K700; and
e Bonus for primary school-going child of MK300 (US$2.1) and for secondary school-going child of
MK600 (US$4.2).

The total programme cost per annum has been estimated at US$52 million. The cost of the programme
will include transfers and administration costs for a five-year period.

Programme Implementation

The implementation of the Social Cash Transfer Programme is multi-sectoral in nature. At national
level, relevant government ministries/departments, non-governmental organisations (NGOs) and
development partners will collaborate on issues of policy and coordination in the implementation of
programmes to reduce poverty. Within the spirit of the decentralization process and emphasising
on community participation, the DAs will be responsible for the implementation and management of
the programme. A multi-sectoral Social Protection Committee will verify and validate the process of
identifying beneficiaries and making payments to eligible household heads. At community level, a
participatory process will be engaged where the Community Social Protection Committee (CSPC) will
identify the neediest households with the involvement of community leaders, village members and
extension workers in the impact area to ensure transparency in the selection process.

The Ministry of Economic Planning and Development will be responsible for identifying funds for
the programme. At sector level, the Ministry of Women and Child Development (MoWCD) will lead
the implementation process coordinating the technical aspect of the programme from development
partners. Political support will also be garnered from other key participating ministries that include, the
Ministry of Persons with Disabilities and the Elderly and the Ministry of Education.

Monitoring and Evaluation

With the leadership of the District Monitoring and Evaluation Officer, district assemblies will produce
monthly monitoring reports to be consolidated at the secretariat in the Ministry of Women and Child
Development. Guidelines for internal monitoring are in place to track input deliveries and cost-
effectiveness. The Secretariat will also produce monthly monitoring reports for timely adjustments to
costs and implementation of activities. The Ministry of Economic Planning and Development (EP&D) will
monitor and evaluate the programme’s contribution to poverty reduction and national development.
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Abstract

In most developing countries, systems of social protection are limited to the formal sector (civil servants
and private-sector employees). The informal sector often relies on voluntary community-based
insurance systems, such as MHO or CBHI schemes, which often face managerial, organisational and
administrative shortcomings and are prone to severe fluctuations in their finances. In close collaboration
with its partners, the German Technical Cooperation (GTZ) has developed the following instruments
and approaches suitable to tackle these deficiencies and to sustainably strengthen the capacity of
MHO and CBHI schemes:

e Software programmes Simins and InfoSure:
e ‘Centre for Health Insurance Competence’ (CHIC)
e Social cash transfer schemes

The application of these strategies has had a positive impact in a series of countries in Sub-Saharan
Africa. They helped to build up national or regional capacities for health insurance development and to
analyse systematically the political and socio-economic context, needs and expected costs in order to
enable MHO or CBHI schemes to become financially and organisationally viable in the long-run.
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Research question

Within the last decades, a number of developing and transition countries have established more or
less well functioning social health insurance schemes, based on the principle of solidarity: People pay
according to their means and receive services according to their needs1. Its mandatory character
facilitates the creation of large risk pools and the option of cross-subsidizing premiums. However, social
health insurance is regularly linked to the formal sector, targeting civil servants, military and police, and
private-sector employees. This inevitably leads to the exclusion of those working in the informal sector,
which in most developing and transition countries comprises the vast majority of the population2.

One option to close this gap is the implementation and strengthening of voluntary community-
based insurance systems, such as Mutual Health Organisations (MHO) or Community-based Health
Insurance (CBHI) schemes. These non-for-profit schemes are mainly run by cooperatives, churches or
community-based self-help groups and enjoy a growing popularity. As a consequence, their number
has risen exponentially in West and Central Africa in recent years, currently covering about 2 million
peopled. In many communities, these schemes have assumed an important role not only in improving
access to health services but also in achieving participation of the respective communities in the health
care development process. This again entails a positive effect on the empowerment of civil society4.
Nevertheless, MHOs and CBHI schemes face a series of substantial limitations: Due to their size, their
voluntary character, the low financial resource base of their members and their lack of experience with
health insurance, MHO and CBHI schemes often face managerial, organisational and administrative
shortcomings. Moreover, they are often prone to severe fluctuations in their finances. For example,
irregular contributory capacity of their members or covariate risks, such as natural disasters or epidemics
may eventually lead to the financial collapse of the schemeb.

It was the aim of GTZ to develop instruments suitable to tackle these deficiencies and to sustainably
strengthen the capacity of MHO and CBHI schemes so that they become financially and organisationally
viable in the long-run.

Methodology and Implementation

The following instruments and approaches were developed and employed by GTZ in close cooperation
with national and international partners:

e Software programmes Simins and InfoSure
e ‘Centre for Health Insurance Competence’ (CHIC)
e Social cash transfer schemes

Simlins

This health insurance simulation tool allows the modelling of the financial development of MHO and CBHI
schemes over a 10-year period6. Simins assesses the influence of key variables, such as population
coverage, health insurance contribution, co-payments, health care costs, and utilisation rates, on the
income and expenditure of health insurance schemes. By varying selected key variables, it is possible
to make medium-term predictions and to determine the broad requirements for financial viability in the
long run. Herewith, Simins allows the assessment of contributions, utilisation rates, and health care
costs, illustrates the implications of initial policies, and predicts the impact of these schemes on the
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overall structure of health financing and on public finance6. Concerning Mutuelles in Sub-Saharan
Africa, Simins has been employed for predicting the health insurance coverage in Rwanda if certain
assumptions were met. The creation of three scenarios provided a basis for discussion regarding the
further design of a political framework which favours the establishment and multiplication of MHO and
CBHI schemes?.

InfoSure

InfoSure is a monitoring and evaluation tool, which supports the design, implementation, survey, and
continuous monitoring of health insurance schemes through the collection and analysis of health
insurance data8. It contains a clearly structured questionnaire for quantitative and qualitative data,
as well as a quality check and an analysis tool to evaluate the information and generate a report.
An exchange of information is facilitated through an internet-based database and user platform to
publish case-studies, reports, and international comparisons. In Sub-Saharan Africa, InfoSure has been
applied, for example, in Togo (Mutuelle de la Confederation Syndicale des Travailleurs du Togo) and in
Senegal (Mutuelle de Sanghé). Both analyses facilitated the discovery of innovative approaches and
structural weaknesses and laid out strategies for new developments within and across different health
insurance schemess8.

‘Gentre for Health Insurance Competence’ (CHIC)

CHIC is a tool for networking of MHOs and CBHI schemes on regional level9. It builds on the strategy to
transfer complex financial, technical, and managerial tasks to a higher-level institution which provides
these services on a paid-for consultancy basis. Within this approach, a CHIC assists its members
by taking charge of management and technical support, by developing insurance products and
quality standards, and by carrying out seminars and training events. It also represents the interests
of local initiatives at political level. Consequently, by pooling resources and utilising synergies to
accomplish tasks and activities, CHIC allows MHOs and CBHI schemes to work more professionally
and efficiently9. Within the last years, first competence centres have emerged in Tanzania and Nigeria.
In Tanzania, a CHIC is closely attached to the Tanzanian Network of Community Health Funds (TNCHF),
a state-registered non-governmental organisation representing numerous community-based health
insurers10. There is currently a high demand in TNCHF expertise in the fields of health financing and
health insurance. In Nigeria, the Catholic Church has founded a Catholic Health Insurance Programme
(CHIP) on the CHIC model as a result of a CHIC Management Seminar for health insurance schemes
in Minna11. This seminar, which comprises a planning game, was replicated in 2004 in Dar es Salaam,
Tanzania, in 2005 in Mamou, Guinea, and in 2006 in Kibuye, Rwandai2, 13. Being part of the CHIC
competence-building strategy all courses have been carried out with great success. The feedback of
the participating organizations was very positive, rating the content highly relevant and easily applicable
within the daily management of health insurance schemes. Besides providing participants with current
perspectives on health insurance and health insurance management, the seminar opened up the
possibility for discussing various aspects and levelling positions of various interest groups9-13.

Social cash transfer schemes

GTZ designs basic social protection interventions in order to help the most vulnerable in society to
overcome crises withoutlong-term loss of income, and to prevent them from adopting coping mechanisms
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which have a negative impact on human capital14. Social cash transfer schemes provide regular cash
grants to destitute households with no or little self-help potential. The target groups of this work stream
are the poorest of the poor, who are beyond the reach of self-help promotion. Support is particularly
focused on older people, people with disabilities, and families affected by HIV/AIDS. The programmes
are a contribution to protecting people’s livelihoods and safeguarding children’s opportunities to develop.
It is an important objective to financially enable households to care for ill or disabled family members
and to allow the allocation of money, for example to regularly pay contributions to health insurance
schemes. Beyond its broader goals and by reacting to demand-side deficiencies, social cash transfers
consequently present an alternative instrument for the enhanced utilization of MHO and CBHI schemes.
In particular, the respective families are able to meet the transport costs to and from their respective
health care provider14. Social cash transfer schemes have accomplished extremely successful results
in Zambia15, 16. GTZ and other development partners assisted the government to implement a pilot
scheme in which social cash transfers are distributed to 11,000 households, generating significant
improvements in nutritional status of the beneficiaries, increasing children’s school attendance, and
boosting the local economy15, 16.

Outcome

The application of the above-described instruments and approaches has had a positive impact in a
series of countries in Sub-Saharan Africa. They helped to build up national or regional capacities for
health insurance development and to analyse systematically the political and socio-economic context,
needs, and expected costs in order to facilitate the sustainability of MHO and CBHI schemes. This
in turn facilitated improved access to health care provision for poor and informal segments of the
population.

Recommendations

GTZ examines the potential for a stronger cooperation between locally based health insurance schemes
and develops concepts for linking existing MHOs and CBHI schemes with local, regional, and national
structures, as well as with public and private forms of health insurance and social protection schemes
in general.
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1. Carrin, G., James, C. Reaching Universal Coverage via Social Health Insurance: Key Design Features
in the Transition Period. WHO, Department of Health Systems Financing and Resource Allocation.
Geneva, 2004.

2. GTZ. Sector Project Systems of Social Protection. Social Health Insurance - A contribution to the
international development policy debate on universal systems of social protection. Discussion paper.
Eschborn, 2005. (http://www.gtz.de/de/dokumente/en-contribution-international-policy-debate.pdf).

3. Waelkens, M.P,, Criel, B., Soors, W. The role of Social Health Protection in Reducing Poverty: The
Case of Africa. ESS Working Paper No. 22. 2005. (http://ssrn.com/abstract=703561).

4. Huber, G., Hohmann, J., Reinhard, K. Mutual Health Organization (MHO) — Five Years Experience in
West Africa. Concerns, Controversies and Proposed Solutions. GTZ. Sector Project Elaboration and
Introduction of Social Health Insurance Systems in Developing Countries. Eschborn, 2003. (http://
www.gtz.de/de/dokumente/en-mutual-health-insurance.pdf)

5. Health Insurance in low-income countries. Joint NGO Briefing Paper. May 2008. Not yet published.

| 138 | SOCIAL PROTECTION FOR THE POOREST IN AFRICA Learning from Experience




SOCIAL PROTECTION DESIGN PROGRAMMES

6. Simlns-Health Insurance Simulation Model. Summary. GTZ-WHO. Eschborn-Geneva, 2005.
(http://www.gtz.de/de/dokumente/en-simins-summary.pdf)

7. Schmidt, J.O. Health insurance coverage: Prediction for Rwanda using Simins tool. GTZ. Kigali,
2005.

8. InfoSure Health Insurance Evaluation Methodology and Information System. Part Zero: Introduction,
Guideline and Glossary. First Edition. GTZ. Eschborn 2001. (http://www.infosure.org)

9. CHIC - Centre of Health Insurance Competence. The GTZ initiative to promote community-based
health insurance schemes. Factsheet. GTZ. Eschborn, 2005 (http://www.gtz.de/de/dokumente/en-
factsheet-chic.pdf)

10. TNCHF. Tanzania Network of Community Health Funds. CHIC-Management Seminar in Dar es
Salaam, Tanzania 22 — 26 March 2004. Seminar Report. GTZ. Dar es Salaam, 2002. (http://www.gtz.
de/de/dokumente/en-chic-seminar-report-tz.pdf)

11.Social Health Insurance — Systems of Solidarity: Experiences from German development cooperation.
GTZ. Eschborn, 2004. (http://www.gtz.de/de/dokumente/en-social-health-insurance.pdf)

12.Documentation de I’Atelier CHIC: Formation de gestion en assurance maladie Mamou, République
de Guinée : 23-27 Mai 2005. GTZ. Mamou, 2005. (http://www.gtz.de/de/dokumente/fr-documentation-
chic-mamou.pdf)

13.Documentation de I'Atelier CHIC: Formation de gestion en assurance maladie Kibuye, République
du Rwanda : 13-17 Février 2006. GTZ. Kibuye, 2006. (http://www.gtz.de/de/dokumente/fr-
documentation-chic-kibuye-rw.pdf)

14.Policy-Brief. Grundsicherung und Sozialtransfers. GTZ. Eschborn, 2008. Not yet published.

15.Wietler K. The Impact of Social Cash Transfers on Informal Safety Nets in Kalomo District, Zambia.
A Qualitative Study. GTZ. Ministry of Community Development and Social Services (MCDSS). Berlin,
2007 (http://www.gtz.de/de/dokumente/en-impact-cash-transfers-safety-nets-zm.pdf)

16.Evaluation Report. Kalomo Social Cash Transfer Scheme. GTZ. Ministry of Community Development
and Social Services (MCDSS). Lusaka, 2006. (http://www.gtz.de/de/dokumente/en-kalomo-scts-
evaluation-report-zm.pdf)

SOCIAL PROTECTION FOR THE POOREST IN AFRICA Learning from Experience | 139 |




SOCIAL PROTECTION DESIGN PROGRAMMES

Achleving Accountabllity In Gash Transfer
Programmes: The Gase of the Soclal Protection
Rights Gomponent of the Kenya Hunger Safety
Net Programme

Stephen Barrett

Abstract

The need to develop strategies which effectively reach those living in chronic poverty and which
recognise the intergenerational and multi-sectoral nature of poverty has led to widespread recognition of
social protection as an essential component of national poverty reduction and development strategies.
To-date particular emphasis has been placed on social assistance or social transfers — regular, non-
contributory cash or in-kind payments provided to individuals or households with the objective of
decreasing chronic or shock-induced poverty.

While many of these schemes have proved extremely effective in combating poverty, this paper argues
that too little attention has been paid to-date to ensuring that standards of accountability, transparency
and participation are respected. In particular, it is argued that mechanisms for achieving accountability
to beneficiaries have not been taken sufficiently seriously. Grievance mechanisms have tended to
suffer from fundamental design flaws that have either meant that they have remained inaccessible to
vulnerable people at community level or have proved vulnerable to manipulation by local elites.

Moreover, grievance mechanisms associated with cash transfer programmes have also failed to
acknowledge that the intended recipients of social transfers often lack the resources to protect their
rights vis-a-vis programme implementation systems or more powerful fellow community members or
to provide the necessary feedback to programme officials and policy-makers. Their vulnerability to
exclusion and inability to publicly voice their concerns can undermine the accuracy of beneficiary
targeting exercises, and limits feedback to programme managers when operational ineffectiveness
threatens to undermine the social and economic benefits that the programme seeks to achieve.

Drawing on HAI's experiences to-date in implementing the Social Protection Rights component of the
Hunger Safety Net Programme (HSNP) in Kenya, this paper stresses the importance of respecting
rights-based operational principles within cash transfer programmes. In particular, HAl argue that the
development of effective accountability mechanisms at both community and institutional levels is critical
fo ensure the effectiveness and efficiency of programme operations as well as to ensuring that direct
social assistance is politically sustainable in the longer term.

Social Protection policy implementation: the story so far...

Despite global economic growth, just under a billion people are living on less than a dollar a day, with up
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to half of this number in chronic poverty®.7° Even if the Millennium Development Goals (MDGs) are met
in 2015, millions will continue to live in poverty. The need to develop strategies which effectively reach
those living in chronic poverty and which recognise the intergenerational and multi-sectoral nature of
poverty has led to widespread recognition of social protection as an essential component of national
poverty reduction and development strategies. In addition, social cash transfers are increasingly
understood in terms of a social policy commitment to empowerment, human rights and social justice,
as well as an investment in broad-based and inclusive economic growth.

Social protection instruments include, but are not limited to, social assistance or social transfers which
are regular, non-contributory cash or in-kind payments provided to individuals or households with
the objective of decreasing chronic or shock-induced poverty (e.g. child benefit, old age pensions,
disability grants). It is widely recognized that social protection schemes complement and increase
returns on investment in other areas of social and economic development. In fact, at an empirical level,
many would claim that the debate about whether social protection instruments are a cost-effective
approach to fighting chronic poverty is already won. As a more progressive understanding of social
protection has gained currency, donors, civil society and national governments have increased their
focus on it as an essential strategy for combating poverty.

National governments throughout Africa have demonstrated commitment to the development and
implementation of social protection policies. The Livingstone Call for Action of March 2006, agreed by
13 countries and supported by the African Union, urges the inclusion of costed social transfer plans
in national budgets and policies within the next three years. This has been followed up through the
Livingstone |l policy process, which earlier this year saw 6 national and three regional consultations
led by the African Union. These meetings brought together a wide range of development actors,
including African governments, furthering the process of building political will and discussing design,
implementation and financial issues. The consultations will culminate in the AU ministerial meeting in
October, which has social protection firmly on its agenda.

Progress in implementing the Livingstone Call for Action is being made and a wide range of social
protection instruments have been launched in a number of developing countries, including the poorest.
A range of approaches have been adopted in different contexts depending on local priorities and the
wider development context. The more successful models have emerged as a result of local ownership
in identifying needs and developing appropriate and affordable social protection mechanisms. These
schemes have provided further evidence that investment in social protection packages, specifically
cash transfers, can work in a variety of contexts in the South also.

However, despite clear evidence of the positive impact and affordability of direct social assistance™,
widespread concerns remain amongst policymakers over introducing enduring entitlements, particularly
where national tax bases are low. Even though donor governments are demonstrating increasing

#World Development Indicators 2007, World Bank

Chronic Poverty Research Centre, The Chronic Poverty Report 2008-09: Escaping Poverty Traps

"It is becoming increasingly accepted that social protection provision, especially direct social assistance, is not only cost effective but also affordable. A recent International Labour Organisation (ILO) study of
12 low-income countries (6 in sub-Saharan Africa and 6 in Asia) estimated that the cost of providing a social pension in each country would, in some cases, be less than 1% of Gross Domestic Product (GDP).
Estimates show that extending a minimum national package (child benefit, old age allowance and disability grant) to all low-income countries in Sub-Saharan Africa would cost 3% of the $25billion increase in
aid to Africa agreed at the G8 in 2005. This may reduce the need for aid expenditure on humanitarian assistance, while providing an estimated poverty reduction impact of 40% within less than a decade.
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commitment to financing of social protection provision”?, many African policymakers and opinion leaders
remain unconvinced about the long-term sustainability of social protection mechanisms. Indeed, it is
well understood that comprehensive social protection programmes will require a broadening of the tax
base in the longer term and Africa’s emerging middle class of potential tax-payers remain skeptical that
public financial management and governance systems are sufficiently robust to guarantee that such
a broadening of the tax base will actually translate into effective and efficient policy implementation.
There is widespread lack of faith in a socialized approach to managing risk and vulnerability and those
that can afford it are often more likely to trust the private insurance sector with their money than support
increased public expenditure on social protection programmes.

Governance standards within social protection initiatives: a risk to political and fiscal sustainahility?

Unfortunately, suspicions about governance standards have frequently been proven correct and
the prestige of cash transfer programmes has often been damaged by the absence or inadequacy
of independent quality assurance provisions linked to mechanisms that promote accountability,
transparency and appropriate public participation. In addition to operational errors associated with
implementing complex programmes in challenging environments, reviews of a number of cash transfer
programmes have also identified a range of ways in which means-tested programmes can become
vulnerable to maladministration, manipulation and abuse. These include relatively simple cases of
nepotism and bribery within the targeting process as well as systematic exclusion of marginalised
groups and political manipulation at different levels. Such problems not only undermine the effectiveness
and efficiency of the programme and the political sustainability of social protection instruments, but
also constrain the contribution that the implementation of social protection policies can make to the
development of the social contract.

Many of these risks are products of the power imbalance and associated ‘accountability deficit’ that
often characterizes the development agency-beneficiary or service provider-service user relationship.
Recipients of cash transfers often lack the resources to protect their rights vis-a-vis programme
implementation systems or more powerful fellow community members or to provide the necessary
feedback to programme officials and policy-makers. In particular, vulnerable groups (including women,
older people and minorities) are frequently discriminated against within community-based targeting and
appeals processes leading to significant exclusion errors. Moreover, the most vulnerable community
members — particularly women - are frequently subjected to social pressure not to complain. Their
vulnerability to exclusion and inability to publicly voice their concerns can undermine the accuracy
of beneficiary targeting exercises, and limits feedback to programme managers when operational
ineffectiveness threatens to undermine the social and economic benefits that the programme seeks to
achieve.

Of course any large-scale social protection programme is a political as well as an economic and social
resource which can be easily manipulated to reward political supporters and punish opponents (Sharp,
Brown & Teshome, 2005). Politicians from different political parties tend to associate themselves with
cash transfer programmes in areas where many people have been targeted or criticize the management

"2For instance, social protection forms one of ‘four pillars’ of the ILO’s Decent Work Agenda. The G8 Summit Declaration on Growth and Responsibility in the World Economy (June 2007) called for investment

in social protection systems. Social Protection is one of UNICEF’s priority themes for public advocacy and partnerships within the 2006-2009 Strategic Plan. The World Bank'’s ‘Social Protection Sector Strategy:
From Safety Nets to Springboard’ reflects an approach to social protection as a strategy for empowerment by helping the poor to ‘take on higher return activities with less concern about the risks’. In 2005, the
UK's Commission for Africa recommended an investment of US$6 billion per year up to 2016 in social transfers in those countries where appropriate levels of political support were emerging (particularly through
Ministries of Finance). In its 2006 White Paper ‘Making Governance work for the poor’, the UK Government argued that social protection should be seen as the fourth essential service, alongside health, educa-
tion and water/sanitation. The German government is supporting the development of social protection in a number of countries through financial support to social security schemes and was also influential in
ensuring the inclusion of statements on social protection at the 2007 G8 summit.
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of the programme in areas where the number of people targeted is relatively small. Representatives of
the incumbent political party may also promise enrolment in the programme to their supporters and
threaten their opponents’ supporters with exclusion. For their part, opposition politicians may even
deliberately promote the exclusion of certain groups — sometimes by spreading false information - so
that, at a later date, they can seek support from those that feel that they were unfairly excluded. Although
common, such problems tend to remain localised rather than pervasive or systematic. Nevertheless,
the damage done to the prestige of the programme and to public understandings of the rights and
responsibilities associated with citizenship and public service delivery can be considerable.

Therefore, while it is inevitable that such programmes are used as a political resource in any society, it
is crucial for the longer term effectiveness and political sustainability of the programme that incidents
of abuse and manipulation are detected through a monitoring process and that vulnerable groups
are actively supported to hold service providers to account. There are two types of accountability:
upstream accountability of service providers involved in the delivery of the transfer scheme to national
governments and development partners, and downstream accountability of service providers to
beneficiaries and potential beneficiaries’™. In the first instance, downwards accountability requires
transparency (including provision of up-to-date information on eligibility criteria implementation
arrangements and beneficiaries to all relevant stakeholders). However, accountability also requires
enforcement in the event of maladministration and/or rights abuse. Enforcement can be achieved through
a range of instruments including complaints and appeals processes, redress mechanisms (including
compensation in instances of gross rights abuse), mediation and/or third party arbitration, beneficiary
advocacy and independent oversight linked to authorities with executive decision-making power. In
the specific case of means-tested cash transfer programmes, accessible grievance procedures and
other accountability mechanisms that make provision for submission of complaints and appeals against
targeting decisions are critically important.

Achieving accountabhility: lessons from existing social protection
programmes

As part of preparations for the launch of the HSNP Social Protection Rights component, HAI conducted
a review of international experiences in the design and implementation of grievance mechanisms for
cash transfer programmes. This review concluded that grievance mechanisms associated with cash
transfer programmes have suffered from a range of design flaws that have tended to limit the contribution
that they can make to assuring the effectiveness and efficiency of programme operations. Moreover,
although a range of institutional models have been developed in different settings, consensus has yet
to be reached on what constitutes best practice in any given context.

The Ethiopian Productive Safety Net Programme is, for example, designed such that the organisations
responsible for receiving and adjudicating on appeals are the same as those that are responsible
for beneficiary selection and de-selection. These overlapping roles can make it difficult for officials
to adjudicate objectively in appeals lodged against earlier beneficiary selection decisions. This
direct conflict of interest fundamentally undermined the capacity of the appeals mechanism to fulfil
its objectives including the minimisation of exclusion and inclusion errors and directly contributed
to wider weaknesses within the PSNP such as dilution of resources, politicisation and exclusion of

™Katherine Bain, Frank Braun and Jaime Saavedra (2005), Voice And Accountability In Transfer Programs In Latin America And The Caribbean, World Bank
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vulnerable community members such as women and older people™. The PSNP also lacks a true focus
on beneficiary advocacy and rather confines itself to a rather more mechanical approach to complaints
and appeals that fails to recognise that beneficiaries of social transfer programmes are rarely in a
position to adequately defend their rights or articulate their needs.

Elsewhere on the continent, the Kalomo Social Cash Transfer Scheme in Zambia charges District Social
Welfare Officer (DSWO) with providing oversight of the beneficiary selection process (including dealing
with any complaints that cannot be resolved further down the chain of command). The DSWO is also
responsible for ensuring that training meets quality standards, that substructures are completing their
assigned tasks and, most importantly, that payments reach beneficiary households in full and in a
timely fashion. A limited grassroots-level beneficiary advocacy function is also provided by Community
Welfare Assistance Committees (CWACs) who are responsible for counselling potential beneficiaries
during the application and appeals processes. However, the Kalomo programme lacks any form of truly
independent oversight and both the CWACs and the DSWO are integral components of the programme
targeting and beneficiary selection/de-selection processes. The inherent contradictions present in
the CWACs’ dual role have been one of the few significant weaknesses in an otherwise successful
programme. The recent final evaluation of the Kalomo programme notes that CWACs frequently failed
to carry out formal means-testing interviews, left households off registration lists from which the poorest
10 per cent were selected, and allowed ineligible family members to enrol on the scheme. Moreover,
the CWAC mechanism focused primarily on targeting processes and remained a largely ineffective
advocate for the most vulnerable households™.

The institutionalisation of a ‘beneficiary advocate’, such as an Ombudsperson, can empower potential
beneficiaries in their relationships with programme management structures and thereby promote
effectiveness of the programme by increasing transparency and reducing corruption and malpractice.
Empowerment of beneficiaries implies ensuring that people understand the benefits to which they
are entitled and are aware of avenues of redress in the event that access to entitlements is unfairly
impeded. The institutional frameworks associated with beneficiary advocates vary significantly from
place to place and very much depend on the specific institutional and legal basis of a given transfer
programme.

For example, Turkey’s conditional cash transfer programme has instead established provincial-level
Boards of Trustees to provide independent oversight and deal with complaints and appeals. Membership
includes locally elected representatives, provincial social service directors, NGOs and police. The
programme also features a national CCT unit which receives and classifies appeals for further handling.
Yet these boards have proved insufficiently connected with the grassroots and remain inaccessible to
the most vulnerable. As such they fail to adequately acknowledge that beneficiaries of social transfers
often lack the resources to protect their rights and provide necessary feedback to policymakers.
Another example is the state-managed Jefes y Jefas CCT programme in Argentina which provides an
Ombudsperson as part of a rather sophisticated model involving three levels for complaints and dispute
resolution. In the first instance, municipal and neighbourhood councils are responsible for beneficiary
registration, receiving complaints and requesting dis\enrolment. This integration of the community-
based targeting and complaints processes has necessitated the establishment of two further levels
within the grievance mechanism: the Ministry of Labour’'s Programmes Complaint Commission and

"Sharp. K, T. Brown and A. Teshome (2006), Targeting Ethiopia’s Productive Safety Net Programme, ODI, London.
"Final Evaluation Report of the Kalomo Social Cash Transfer Scheme, Zambian Ministry of Community Development and Social Services (MCDSS), September 2007
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the Internal Auditing Units (secondary level) and, finally, the independent Ombudsperson is available
as a last resort (tertiary level). However the Argentinean experience has been that the sophistication
of this system undermined its effectiveness and led to widespread misunderstanding of roles and
responsibilities’. In both the Turkish and Argentinean cases, the institutions involved tend to focus on
the mechanics of appeal and complaint submission and resolution and they have an extremely limited
remit in terms of proactive beneficiary empowerment.

To summarise the discussion, in low-income countries (particularly in Africa) community-based grievance
mechanisms have been insufficiently resourced or insulated from targeting processes and have proved
ineffective in combating the effects of discrimination, social exclusion and low-level corruption and
political manipulation. More formal and institutionalised approaches, as commonly employed within
CCT programmes, have proved more robust but have also remained insufficiently connected with the
grassroots. Moreover, both approaches have critically failed to appreciate the potential for mechanisms
of community-based beneficiary advocacy to empower citizens in their relationship with service
providers and thereby effectively contribute to management of fiduciary risk.

Such deficiencies not only constrain the impact that social protection programmes have on poverty levels
by limiting the flow of information from citizens about programme operational quality (e.g. accuracy of
targeting) but also undermine the contribution that social protection can make in terms of empowerment
and social cohesion. Moreover, social transfer programmes that are open to manipulation and that lack
institutional checks and balances are less likely to be understood in terms of an entitlement associated
with citizenship and are rather more likely to be viewed as instruments of patronage which can be
manipulated by political actors. This in turn affects the degree to which people feel that they have
guaranteed access to an entitlement should they become eligible — the critical factor in enabling higher
risk, higher return economic activity.

In must also be recognized that accurate targeting and registration of beneficiaries relies on the
assumption that potential beneficiaries understand the eligibility criteria and administrative processes
involved before the registration process has been completed. Yet recipients of social transfers are
frequently vulnerable to exclusion due to inadequate provision of appropriate information services.
Moreover, once registered, beneficiaries must understand the benefits to which they are entitled
and appreciate their options for redress when benefits are reduced or denied. This suggests that
comprehensive rights education involving civil society organizations is a pre-requisite for achieving
accountability.

Achieving accountability within the Kenya Hunger Safety Net
Programme (HSNP)

The HSNP is a major joint Government of Kenya/DFID initiative that seeks to reduce extreme poverty in
Kenya and support the establishment of a government-led national social protection system delivering
long-term, guaranteed cash transfers to extremely poor and vulnerable people to improve access
to food, protect assets and reduce the impact of shocks. By 2017, the programme aims to support
Government of Kenya to establish and implement an evidence-based national social protection strategy
that draws non-state actors into the process.

"Katherine Bain, Franka Braun And Jaime Saavedra (2005), Voice And Accountability In Transfer Programs In Latin America And The Caribbean, World Bank
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The HSNP will be implemented in two phases. The objective of Phase | (April 2007 - March 2012) is to
design and pilot cost-effective mechanisms for beneficiary targeting, payment delivery and grievance
management in four districts (Turkana, Marsabit, Mandera and Wajir). The focus of this activity will be a
comparison of the cost-effectiveness of three different types of targeting methodology: a social pension
(for all older people aged over a certain age threshold), community-based targeting (similar to the
EMOP targeting process), and targeting based on ‘dependency ratio’ (ratio of children, older people
and disabled people to overall household size. Phase Il (2012-2017) is expected to select one of these
targeting approaches (based on evidence of cost-effectiveness and impact) and roll it out, along with
the processes for payments and grievance management, to 300,000 households. Beyond 2017 it is
hoped that the Government of Kenya will carry the programme forward as part of an integrated national
social protection strategy.

Separate managing consultants (MCs) have been contracted to deliver the different components of
the HSNP’s operational functions. The Social Protection Rights (SPR) component is managed by HAI
and is a unique and defining feature of the programme. The objective of this component is to improve
programme effectiveness and minimise fiduciary risk through: acting as an independent check on the
other components; implementing mechanisms of appropriate downward accountability; maximising
transparency; and acting as a beneficiary advocate charged with the empowerment of communities
as a whole and the empowerment of vulnerable groups within communities. Given the hope that
Government of Kenya will adopt the HSNP in the longer-term, the SPR component also seeks to set a
rights-based precedent to social protection policy and programme development in Kenya.

Challenges to in achieving a rights-hased HSNP in Northern Kenya

In addition to the issues discussed in the review of international experience in grievance mechanism
design, implementing a rights-based approach to the HSNP involves facing a number of additional
challenges associated with the uniquely complex socio-political environment of Northern Kenya.

a) Categorical and universal approaches to targeting such as the proposed Social Pension and
Dependency Ratio methods are often considered alien by administrative officials and communities
alike and potentially ‘unfair’ in an environment that has become indoctrinated with the principles of
cyclic, community-based targeting for short-term food-based interventions aimed at addressing
immediate cases of acute hunger. Unsurprisingly, people sometimes associate pensions with
(illegitimate) rewards for retired civil servants rather than a universal right or a tool with which to
fight poverty. The programme can expect to face attempts to circumvent the categorical targeting
approaches — particularly by local elites. Their motivation for doing so is usually based on notions
of ‘fairness’, community conflict/dispute mitigation (particularly where clanism is predominant) or
simply to exploit the programme for their own, or their family’s, personal gain. Such behaviour may
well be seen as entirely legitimate by fellow community members.

In this context the SPR component is charged with advocating for targeting based on people’s
rights, based on eligibility as defined by the programme and therefore potentially involves difficult
negotiations with opinion leaders and local political actors. The use of an amended version of the
well-established community-based targeting (CBT) methodology in this programme brings additional
challenges as the ethos of CBT is that ‘the community’ is given ultimate responsibility for resource
allocation. The presence of an independent ‘adjudicator’ is contrary to this principle.
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b) Where reciprocal networks of obligation (sharing) exist, all community members will have a vested
interest in the targeting and appeals processes. Moreover, those that have been least able to invest
in social capital accumulation (the poorest) are unlikely to be supported in appeals processes or
even feel able to lodge an appeal against their exclusion due to likely social sanction”.

c) Limited political manipulation (inclusion errors) is likely and can contribute to public perceptions
of disempowerment and undermine programme legitimacy and social cohesion. Exclusion errors
are likely to be even more significant and related to communal identity as well as gender, age,
place/duration of residence, marriage status, religion etc. These factors are often culturally specific.
Administration field staff involved in targeting are usually rooted in the communities involved and
are therefore frequently subjected to pressure from influential community members to either directly
manipulate or turn a blind eye to these inclusion and exclusion errors. Administration staffs are
therefore likely to view the complaints mechanism with suspicion and fear and may be unlikely to
collaborate freely and openly. The challenge therefore is for the SPR component to be seen by all
stakeholders as supportive, independent, impartial, trustworthy and authoritative.

d) Few people are likely to be prepared to risk social sanction and appeal against community-based
targeting decisions. People are also likely to be sceptical of the ability of external agencies to
provide a credible independent appeals process in the face of exclusionary pressures at community
level. Excessively formalized and confrontational grievance procedures can actually consolidate the
disempowerment of vulnerable community members rather than overcoming it. Instead they often
work best for those who are most able to take advantage of them and, if not carefully managed, can
be vulnerable to exploitation through malicious or mischievous complaints. Alternative, accessible
and non-confrontational community-based approaches should instead be employed to address
issues of social exclusion and inter-intra-community conflict/dispute over targeting decisions.

e) A number of context-specific factors are also likely to complicate matters. These include: lack of
access to official identification documentation; widespread illiteracy and innumeracy; complex local
political dynamics; communal identity issues; social exclusion (of minority groups, PLWHA, and
women with children outside of wedlock, for instance); fragmentation of households; the prevalence
of informal marriages and polygamy; and widespread gender-based discrimination.

f) The impact that these factors have in terms of workload for the SPR component is likely to be in part
determined by: level of understanding of the eligibility criteria and the appeals process; community-
level programme coverage; administration component relationship with the community; community
experience in targeting; the targeting methodology employed; and the quality of implementation.
Demand for appeals and complaints processes is therefore unpredictable although likely to be
heaviest in the earliest stages of programme implementation and also likely to involve temporal and
geographic complaints ‘hotspots’.

g) Finally, fundamental aspects of the HSNP’s sophisticated design open up significant scope for
rights abuse and exploitation. Examples include the complicated nature of the targeting process, an
untested technology-led payments strategy and the use of a control/late registration group for M&E
purposes.

T"Areview of the effectiveness and validity of community based targeting and distribution (CBTD) as an equitable, effective and transparent methodology for delivering humanitarian transfers. Amrik
Heyer for Oxfam GB (January 2007)
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The Social Protection Rights Component Implementation Strategy

In order to address the above issues, the SPR component aims to support a rights-based approach to
HSNP implementation using the following four-part strategy:

1. Delivery of an on-going and strategically directed programme of civic education based on a
Programme Charter of Rights and Responsibilities (PCRR) that sets out the rights and responsibilities
of all stakeholders involved in the programme and provides a framework by which all stakeholders
can be held accountable. The PCRR is based upon recognized rights-based principles and the
provisions of international human rights frameworks ratified by the Kenyan government.

2. Implementation of an accessible, multi-channel complaints and feedback mechanism for monitoring
observance of the HSNP Service Charter. This document sets out the service commitments made
by each implementing agency according to which communities can hold implementing agencies
accountable. The SPR component will act on behalf of community members in advocating for
improved service delivery where necessary and will refer serious cases of maladministration to the
National Coordinator for action. It is anticipated that the SPR component will proactively identify and
deal with three types of grievance:

® Programme operational / performance issues (e.g. late payment);
e Programme legitimacy issues (e.g. legitimacy of geographical targeting);
¢ Associated disputes (e.g. disputes with payments agents).

The SPR component terms of reference state that all complaints should, in the first instance, be directed
to the relevant MC and that the MC concerned should be given an opportunity to address the problem
before any escalation to the SPR component occurs. In the event that the complainant is unsatisfied
with the response from the MC, the complaint can be referred to the SPR component for investigation,
mediation and, ultimately, arbitration.

However, this approach is insufficiently flexible to deal with the demands of the HSNP. In the first
instance, this approach is only really of relevance to complaints about operational performance issues
(e.g. late payment) and is ill-suited to complaints about aspects of programme design or negative
externalities which no single component can take responsibility for or address alone. Secondly, given
the large number of communities involved, it is likely that individual agencies will go for significant
periods of time without substantial contact with any one targeted community. Yet people still need to
have an opportunity to provide timely feedback to the programme if they have problems or concerns.
It would be rather frustrating for complainants if they were told that they could not complain to the SPR
component about payments delivery until they had first spoken to Equity Bank when Equity were not
due to visit the community for another two months. Finally, the approach specified in the ToR also fails
to appreciate that community members may feel unable to address complaints about certain issues
to the MC at fault for fear of reprisal. Unimpeded access to an independent complaints process (that
guarantees anonymity) is therefore very important.

HAI have therefore proposed the following alternative design:

a) AllMCs should be in a position to respond to complaints about unchangeable aspects of programme

| 148 | SOCIAL PROTECTION FOR THE POOREST IN AFRICA Learning from Experience




SOCIAL PROTECTION DESIGN PROGRAMMES

design (e.g. geographical targeting, targeting methodology) or negative externalities ‘on-the-spot’
using a set of FAQs prepared by the Secretariat. Discussions about these issues should not be
considered formal complaints unless the complainant is unhappy about the response and wishes to
pursue the matter further by submitting a formal complaint to the SPR component.

It should be explained that fundamental design features are unlikely to be changed during phase | and
that the complainants should approach their local representatives (chief and/or District government
officials) if they feel sufficiently aggrieved. This means that community views on programme design
and operations cannot be fully taken into consideration when designing phase Il unless a formal
complaint is submitted. People will therefore be encouraged to submit a formal complaint to the
SPR component on these issues (refer the complainant to their responsibility to engage in the
learning process). The SPR component will then record all such complaints in the MIS before they
are forwarded to the Secretariat as part of the SPR component’s quarterly reporting.

b) Although it is preferable for complaints to be submitted to the relevant MC, all MCs must be able to
accept complaints about any aspect of the programme — either directly from the complainant or via
the Rights Committee or other community representative. Receiving a complaint involves logging
the complaint using a standard form which records the name of complainant, gender and age of
complainant, community name, sub-location, nature of complaint, name of recipient of complaint,
MC, action taken or action to be taken. The receiving MC should also record why the complaint has
not been submitted directly to the relevant MC —i.e. due to lack of availability of the relevant MC or
perceived threat of reprisal. A dated complaints receipt should be issued to the complainant and the
process explained. The complaints form and receipts will be developed by HAI.

If an MC receives a formal compliant about its own operations, the complaint should be recorded
by the field staff and forwarded to the relevant authorities within the same MC. How individual MCs
record complaints received and track their resolution is not the concern of the SPR component.
However, a copy of all formal complaints received should be forwarded to the SPR component at
district level for logging into the MIS every month.

If a complaint is received by one MC about the operations of another MC, the staff member of the
recipient MC must pass the paper log of the complaint directly to the SPR component at the earliest
available opportunity. The SPR component will enter the complaint details into the MIS and follow-up
with the relevant MC, monitor timely resolution of the complaint and, in the event that the complaint
proves difficult to resolve, directly intervene. Ultimately the SPR component can refer the case to the
HSNPC.

c) The SPR component proposes to accept complaints whether or not they have first been directed
to the relevant MC or not — effectively eliminating the distinction between primary and secondary
complaint processes. All complaints received will be logged in the SPR MIS and the issue taken
up with the relevant MC on the complainant’s behalf (the SPR component will however ask the
complainant whether they wish the complaint to be dealt with in anonymity or not). The complainant
will be told by SPR staff that the complaint will be passed onto the relevant MC and that they should
get a response within a set period of time. If they do not get a response or are unhappy with the
response, the SPR component will investigate the matter further and seek speedy resolution.
The component concerned will of course be given adequate opportunity to respond to either the
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individual complainant or to the community as a whole (depending on whether the complaint was
submitted anonymously) at the earliest available opportunity.

The SPR component will then proactively follow up to ensure that the complainant is satisfied with the
response or form of redress offered by the MC. If not, the SPR component will investigate further and,
if necessary, engage with the MC again on the complainant’s behalf. The SPR component will then
take a view on the most appropriate course of action and feedback to both the complainant and the
other MC. If the SPR component rules in favour of the MC, the decision should be fully explained to
the complainant. The complainant of course retains the right to pursue his complaint with his local
representatives. If the SPR component rules in favour of the complainant and the MC refuses to
accept the decision, the matter shall be forwarded to the HSNPC for final adjudication.

d) The complaints mechanism will also make provision for ‘community complaints’ and ‘group
complaints’. Community complaints can be submitted by the Rights Committee and/or community
leaders when a large number of community members wish to submit a similar complaint. This is
intended to reduce administrative work-load and provide an opportunity for expression of collective
dissatisfaction. A ‘community complaint’ also allows for anonymity of specific complainants. It will be
explained that community complaints should only be submitted with the agreement of the majority of
the community (verified with a public baraza) and will be treated very seriously by the programme.
Meanwhile, Group Complaints can be submitted by the Rights Committee on behalf of a group of
complainants and also allow for anonymity. However, the complaint does not have to be sanctioned
by the community as a whole or the leadership. They could for example come from a specific section
of the community — sub-clan for example.

e) The ToR also states that the complaints mechanism should be available to all citizens — whether
or not they are residents of targeted communities. However, the programme does not have the
capacity to provide on-demand complaints mechanism for the whole country nor to respond to
complaints received from non-targeted communities. Therefore, while complaints from non-targeted
community members should be accepted as a matter of principle (particularly regarding negative
externalities), the programme reserves the right not to formally respond to these complaints. It
should be explained to complainants of non-targeted communities that their formal complaint will be
registered and considered during the design of Phase Il but, if they are sufficiently concerned, they
should also complain to their representatives (chief and/or district officials). Complaints from non-
targeted communities are likely to pertain to the geographical targeting decisions and are therefore
to be treated as discussed under Problem 1 above.

3. Provision of an independent yet non-confrontational appeals adjudication and dispute resolution
service in cases where complaints, appeals and disputes cannot be resolved to mutual satisfaction
by the other agencies.

Management of the appeals process within CBT communities is likely to pose the greatest challenges
to the programme as the ethos of CBT is that ‘the community’ takes full control and responsibility for
targeting decisions. While it is recognised that this is a relatively accurate (and certainly the most
understood form of targeting at community level), there are some major problems with the methodology:
exclusion of vulnerable groups is common and the process is frequently influenced by local political
dynamics. Since it relies on community nomination, nominees are frequently expected to help those
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that nominated them and individuals will rarely nominate someone with whom they have no pre-existing
relationship, be-it familial or otherwise.

In this context, challenging targeting decisions implies challenging power structures at community level
and, potentially, supporting individuals’ right to be free from discrimination in the face of the right of ‘the
community’ to make targeting decisions. This is complicated by the fact that it is unlikely that the most
vulnerable community members will submit an appeal in public due to the risk of social sanction. Given
that social support is the primary coping mechanism in these communities, a confrontational appeals
process could leave poor households even more vulnerable — even if they are eventually enrolled on
the programme. What is more, the more confident and less vulnerable individuals are the most likely to
contest targeting decisions and the poorest households may become vulnerable to removal from the list
- that is, the appeals mechanism could actually be manipulated to exacerbate inclusion and exclusion
errors rather than reduce them.

HAI therefore believe that individual appeals cases in communities implementing community-based
targeting will be impossible to manage in the short-to-medium term. Communities that are used to CBT
as part of the WFP/GoK emergency food distribution programme have absolutely no experience in
dealing with inclusion and exclusion errors and are likely to be extremely resistant to the confrontational
process that this would involve since, in a quota system, appeals necessarily involve the removal of
one person from the beneficiary list and their replacement with someone else. Therefore, the SPR
component proposes that, at least initially, no individualised appeals will take place in communities
implementing CBT.

The role of the SPR component will instead be to gather evidence of any significant inclusion and
exclusion errors through discussions with vulnerable groups at community level. Based on the evidence
gathered, the SPR and Administration components can jointly inform the community that the programme
feels that the beneficiary list is not sufficiently representative of the most vulnerable members of the
community and that, in order for registration to take place, the targeting exercise must be re-run and
more of the most vulnerable community members included. No single MC will take responsibility for
this decision. The process adopted will have to be extremely sensitive and based on a process of
discussion, reflection and negotiation rather than clear-cut arbitration. If this is not done with care, the
process could become confrontational and undermine MC relationships with the communities and the
SPR component’s position as community/beneficiary advocate.

In principle there is no limit to the number of times that the targeting exercise can be re-run. However,
given the demands that recurrent targeting exercises would place on both the Administration and SPR
components, the Administration component can take a decision on whether it feels that further re-
targeting is impractical and forward the latest beneficiary list to the HSNPC for a decision on whether
to enrol or not. The SPR component will also forward a report on the situation to the HSNPC either
supporting or contradicting the Administration component’s decision to proceed with enrolment. The
HSNPC will be responsible for adjudicating if the opinions of the two components differ.

As the SPR component gains more experience engaging successfully with community processes, we
may be able to move towards advocating for specific vulnerable households to be included at the
expense of less vulnerable households. However, this will have to be done in a very non-confrontational
and negotiated manner. The final stage may be to develop an acceptable, non-confrontational public

SOCIAL PROTECTION FOR THE POOREST IN AFRICA Learning from Experience | 151 |




SOCIAL PROTECTION DESIGN PROGRAMMES

appeals process for individual cases. However, this may or may not be possible and is likely to be
restricted to low-risk communities. Similar issues are also likely to be faced in communities implementing
the dependency ratio and the social pension. Households in dependency ratio communities are very
likely to ‘recruit’ additional household members in order to qualify for the programme. While this
could lead to disputes, it is more likely that fellow community members will fully support misreporting
of household size to the programme to maximise the number of households in the community that
are enrolled. Meanwhile, the social pension approach will be affected by the absence of official ID
cards. A certain degree of community-based age verification will therefore be necessary which again
creates scope for disputes and misreporting. In these cases the SPR component will adopt an impartial
investigative stance and seek to negotiate a mutually acceptable outcome for individual households,
communities and the programme administration.

Finally, the SPR component must approve the targeting process in all communities prior to their
enrolment. This will not involve approval of the actual beneficiary list per se but rather confirmation
that due process (including some sort of public and independent review/appeals process) has
been observed in the relevant communities. The SPR component will provide a monthly report to the
HSNPC detailing which beneficiary lists are clear to be enrolled and which should be held back due to
irregularities in the targeting process. In the event that capacity constraints within the SPR component
mean that independent verification has not been possible, the HSNP’s National Coordinator will take the
decision on whether to proceed with or delay the enrolment process.

4. Engagement with and, where possible, implementation through local organizations and networks
with experience in rights promotion in the relevant districts.

Given the intention that the HSNP will eventually be incorporated into a wider government-owned
social protection strategy, HAI are keen to ensure that the SPR component engages local civil society
organizations in a wider accountability framework. HAI will support local organizations to understand the
principles of social protection policies and instruments support the mainstreaming of rights education
into their programming activities in order to empower community members to hold duty bearers
accountable, and also to serve as conduits for complaints and other information about programme
operations.

Conclusion

While it is widely recognized that social protection instruments are an effective and affordable response
to chronic poverty, insufficient attention has been paid to the development of robust and accessible
mechanisms for achieving accountability, transparency and appropriate public participation. While
instances of abuse have, to-date, remained limited in scale, the damage done to the prestige of
these programmes should not be under-estimated. It is the central proposition of this paper that the
accountability deficit and governance standards associated with many of these programmes not only
risk undermining their effectiveness but also the longer-term political sustainability scaled-up direct
social protection Similarly, while social protection can make a critical contribution to the development of
the state-citizen social contract, it must also be recognized that this contribution will be fundamentally
constrained if adequate provision is not made for accountability, citizen feedback and independent
oversight of programme operations.
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Social protection programmes, like all other forms of public service delivery, must be subject to
public scrutiny and be able to adequately defend themselves when subjected to criticism — including
that which is malicious and/or politically motivated. Provision therefore must always be made for
the collection, analysis and public dissemination of data at the programme level. The HSNP will, for
example, feature a fully integrated management information system (MIS) which will allow analysis of
the number and nature of complaints, who has submitted them, how they have been resolved and by
whom. Public dissemination of this type of data will be key to fostering public faith in the legitimacy of
the programme.

Finally, the designers of cash transfer programmes must also acknowledge that the intended recipients
of cash transfers are often unable to protect their rights vis-a-vis programme implementation systems
(including where these systems are in part community-based) or provide the necessary feedback to
programme officials and policy-makers. Their vulnerability to exclusion and inability to publicly voice
their concerns can affect the accuracy of beneficiary targeting exercises, and limits feedback to
programme managers when operational ineffectiveness threatens to undermine the social and economic
benefits that the programme seeks to achieve. It is therefore critical that accountability mechanisms are
sufficiently resourced to make them accessible at community level and that adequate provision is made
for rights education and empowerment — including through the presence of a mandated and competent
beneficiary advocate. While civil society has a potentially significant role to play in this respect, the
limited participation of local civil society organisations in the social protection policy debate remains a
sizeable problem that needs to be addressed.
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Abstract

The limited coverage of social security schemes has become one of the most pressing issues in
debates about social protection policies around the globe. In many parts of the world, only a small
minority of the population is protected against contingencies such as old age, sickness or disability.
Enhancing the coverage and the effectiveness of social protection for all has been identified as one of
the four strategic objectives of the ILO for the current biennium. Information on the coverage of social
security benefits and their generosity is a critical element of the evaluation of the scope and quality of
social protection. Yet, comparable data on the coverage and benefit levels of old age pensions are
still extremely rare for middle and low income countries. The ILO therefore has embarked on a fresh
effort to close this gap and to improve the knowledge base in this field of social security. The main aim
of this paper is to present preliminary data for 19 Sub-Saharan African countries (2000-2006) and to
discuss some methodological considerations that accompanied the process of data collection. While
data availability remains an issue, the findings suggest that old age pension coverage has remained
relatively low as large majorities outside of formal labour markets continue to struggle to meet the
eligibility criteria for fully-contributory old age pension benefit payments. Only in the few countries with
non-contributory, universal old age pensions, old age pension coverage reaches close to 100 per cent.
Our analysis of protection ratios paints a slightly more positive picture with numbers of the affiliated and
contributors to general pension schemes surpassing the number of current recipients. With only few
exceptions, there are — nevertheless — hardly any signs of maturation of pension systems for the majority
of the fully-contributory systems discussed in this paper.

Introduction

Information on coverage and benefit levels is a critical element of the evaluation of social security,
particularly in view of the fact that majority of the world population is not adequately protected against
common risks or hardship (ILO 2001). It was estimated that up to 90 per cent of the population in
Sub-Saharan African and South Asian low income economies are not covered by statutory social
security protection (ILO 2000, Van Ginneken 2003). While some categories of workers in the formal
sector, namely civil servants and other public sector employees, tend to be relatively well protected,
workers in the informal economy often lack any social protection at all. Enhancing the coverage and the
effectiveness of social protection for all has been identified as one of the four strategic objectives of the
ILO for the current biennium.
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In contrast to information on the financing and expenditure of social protection, systematic and
comparable data on coverage and benefit levels is very rare in the global context. A first attempt at
systematic data collection at a global scale was undertaken for the last wave of the Inquiry into the Cost
of Social Security (1994-1996), albeit it did not yield expected results. Few countries responded and
the quality of data collected was sub-standard. The main challenge was that many respondents in the
ministries and statistical offices visited did not have sufficient access to statistical information collected
by social security schemes, or that suitable data was not collected at all. One of the main lessons drawn
from this endeavour was that it is preferable to collect data on coverage and benefit levels directly with
the social security scheme. In its Social Security Inquiry (henceforth: Inquiry), the ILO has commenced
to do exactly that. Given the fact that some of the relevant information is rarely available at national level,
basic information on social protection was collected on the scheme level.

This paper provides a first snapshot of the ILO’s innovative approach. Although the Inquiry has collected
statistics for a wider range of countries and social security programmes, it focuses on a comparative
overview of old age pension systems across 19 Sub-Saharan African countries. We start with a brief
overview of the structure and design of the Inquiry. Subsequently, a methodological discussion of
different ways to measure old age pension coverage is presented.. The principle calculation procedure
for several coverage indicators from scheme level data is illustrated in the example of Senegal. The
paper also presents the comparative evidence for the 19 Sub-Saharan African countries in the sample™.
We will discuss some general characteristics of different old age pension systems as this will enable us
to put the widely diverging social security coverage ratios across the observed countries into context.

The Inquiry presents the first major collection of coverage statistics by the individual social security
programme (or: function) for Sub-Saharan Africa and thus necessarily moves into uncharted territory™.
While we highlight some of the more specific methodological issues encountered during the data
collection process, it needs to be stressed that the findings are preliminary and should be interpreted
with caution. Indeed, we would welcome any feedback on the included statistics with a view to improving
their quality and to filling the gaps.

The ILO Social Security Inquiry — The Inquiry has provided the framework for two major data collection
initiatives. Funded by France, the ILO Security Inquiry for South-Eastern Europe has collected data
on Albania, Bosnia-Herzegovina, Bulgaria, Croatia, FYR Macedonia, Moldova, Romania as well as
Serbia and Montenegro®. A larger interregional project, funded by the Netherlands, has collected
data from 20 countries in Africa, Asia, Europe and Latin America, the majority of which are eligible to
International Development Association (IDA) resources®!. Information provided by the SSA/ISSA Social
Security throughout the World® database and several national sources has been used to supplement
the information gathered by these two main data collection initiatives so far.

The Inquiry relies on a network of national consultants who coordinate the data collection in their
countries. The branches of social security covered in the Inquiry encompass those classified in the
ILO Convention No. 102 and ILO Recommendations Nos. 67 and 69. These are: old age, disability,
survivors, sickness and health, unemployment, employment injury, family/children, maternity, housing,
basic education83 and other income support and assistance not elsewhere classified.

"It should be mentioned that the choice of discussed countries was not based on a conceptual rationale; the sole criteria used was data availability.

"In providing coverage statistics by function, this report goes further than the ILO's earlier statistics (ILO 2000).

@The results from this Inquiry have been summarized in ILO 2005¢.

#Together, these two data collection initiatives include data for the following countries: East Asia and Pacific: Cambodia, Malaysia, Mongolia, the Philippines, Thailand, Viet Nam; Europe and Central Asia: Alba-
nia, Armenia, Azerbaijan, Bosnia-Herzegovina, Bulgaria, Croatia, Cyprus, Kazakhstan, FYR Macedonia, Moldova, Romania, Serbia and Montenegro; Latin America and the Caribbean: Argentina, Brazil; Middle
East and North Africa: Republic of Yemen; Sub-Saharan Africa: Burkina Faso, Ghana, Lesotho, Mozambique, Senegal, United Republic of Tanzania, Zambia; South East Asia: Bangladesh, Sri Lanka.
&http://www.socialsecurity.gov/policy/docs/progdesc/ssptw/2006-2007/africalindex.html (accessed July 3rd 2008)

8Covers the social security functions of the education system (such as food for poor children, text books etc.).
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Figure 1: Structure of the Questionnaires

National Level Scheme Level
Questionnaires for the Ministry of Labour and/ Questionnaire Scheme 1
or Welfare - Expenditure

- Inventory of social security schemes - Financing

- Population, employment and wages - Recipients

- Low income and poverty - Benéefit levels

- Information on social security provisions
Questionnaire Scheme 2

Questionnaire for the Ministry of Finance - Expenditure

- GDP, public expenditure, inflation and - Financing
exchange rates - Recipients

- Social security financing - Benéefit levels

- Social security expenditure
Questionnaire Scheme n
- Expenditure
- Financing
- Recipients
- Benefit levels

Additional questionnaires were sent to Ministries of Finance (henceforth: MF) and Ministries of Labour
and/or Welfare (henceforth: ML). In addition to social spending and financing, the MF questionnaires
also contain figures on macroeconomic variables such as GDP and the rate of inflation. For the few
cases in which this macroeconomic information was not available, indicators were calculated by
means of external — mostly United Nations — figures. The ML questionnaire identifies the social security
schemes of the country and provides some information on legal entitiements to social security. It also
includes basic background data on demography, employment, and wages, which were important for
the calculation of coverage and benefit level indicators. Similar to the above, in those cases for which
this basic background data was not included in the Inquiry, external sources were drawn uponé,

Ideally, scheme questionnaires were completed for each social security scheme identified in the ML
qguestionnaire. A scheme was defined, following the ESSPROS approach, as “[...] a distinct body of
rules supported by one or more institutional units [...] governing the provision of social security benefits
and their financing” (Eurostat 1996: 19). Scheme questionnaires describe coverage, expenditures,
revenues, and contributors for each scheme. They also collect information on each benefit of the scheme,
including the total expenditure, its main objective, whether it is basic or supplementary, contributory
or non-contributory, periodic or one-off, cash or in-kind, means tested or non-means tested, and other
features. The scheme questionnaires also include details on the number of the recipients of each benefit
levels, eligibility criteria, guaranteed minima, rules for means testing, and other information. Figure 1
summarizes the structure of the Inquiry.

&t should be mentioned that statistics provided by national and international bodies differed substantially in some cases. In this paper we relied on the national statistics in the
majority of cases — international sources were only utilized if national statistics were not available. UN population projections were the primary external source for demographic
information; data on the economically active population and wages were primarily taken from various ILO Labour Statistics data tables.
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Measuring old age pension coverage - The measurement of social security coverage is not as
straightforward as it may seem. Measures of social security coverage need to be broken down by
function; a universal variable of coverage is not adequate. People may have access to health care, but
not to old age pensions, or vice versa. They may have access to old age pensions but not to disability,
maternity or unemployment benefits. Therefore, a differentiated approach to measuring coverage is
necessary.

Coverage against specific social risks and contingencies can be understood in two ways: while the
concept of ‘potential coverage’ relates to those groups of the population who are protected against
a specific risk or contingency in case they would need it (protected persons), the concept of ‘actual
coverage’ relates to those receiving benefits at a certain point in time (recipients)®. These two concepts
are complementary to each other and should be assessed separately.

The absolute number of persons covered against a specific risk or contingency should be set in relation
to the group of the population that is addressed by the benefit in question in the form of a coverage ratio.
Thus, the number of pensioners can be related to the number of older persons as a reference group.
However, this approach is also not easily translated into practice. Namely, the definition of reference
groups can be problematic. To be more precise, there is a trade-off between an exact reflection of
the individual country’s circumstances and cross-national comparability when defining the reference
group. For instance, the coverage of old age pensions could be evaluated in relation to the size of
the population over a certain age limit (e.g. 65+), but interpretations should take into account that this
definition may not correspond to national pension ages. This point is of particular relevance for this
paper as will be shown subsequently. At the same time, national legal retirement ages are difficult
to use as many countries operate several statutory retirement ages, depending on gender, sector,
employment history, etc., that are difficult to relate to population data (which often comes in a five year
age brackets).

Because of these considerations, we propose two sets of coverage ratios for recipients and protected
persons. For recipients, these coverage ratios are defined as follows:

1. The first type of recipient ratio tries to come as close as possible to the group of those who are
addressed by the social protection branch in question, for example: recipients of old age pensions
as a proportion of the total number of pensioners. This indicator could be referred to as ‘systemic
recipient ratio’.

2. As mentioned before, the number of recipients can also be related to the population in the relevant
age group. In most cases, this will be the working-age population (15-64) or older persons (65+).
This indicator is called the ‘demographic recipient ratio’®

For protected persons, the coverage indicators could be defined in a slightly different way:

1. The ‘systemic protection ratio’ is defined as the number of protected persons as a proportion of the
population that should be protected by a certain scheme according to its legal or statutory basis.

®As far as possible, coverage statistics should distinguish between those who are entitled to a specific benefit in their own right and those who are entitied as dependants. This distinction is important to reflect
the extent and nature of the entitlement to a certain benefit. The level of protection tends to be higher for benefits earned in one’s own right. However, as data on dependants often are not available, the indica-
tors discussed in this paper will focus on those entitled in their own right (recipients) only.

%For employment-related benefits, a second variant of recipient ratios sets the number of recipient in relation to the economically active population. This indicator is called the ‘employment recipient ratio’. An
alternative ‘employment recipient ratio’ could be calculated by relating the number of recipients to the actual number of the employed, yet given the dynamics of employment and the cyclical nature of unemploy-
ment, this indicator is not further followed.
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This indicator may not be available for some schemes or may coincide with the second indicator.

2. For schemes that address work-related risks and contingencies, the ‘employment protection ratio’
indicates the proportion of protected persons in the economically active population.

3. The ‘demographic protection ratio’ relates the number of protected persons to the population in the
relevant age group, which is mainly the working-age population (15-64)%".

The distinction between persons protected in their own right and persons protected as dependants
reflects the fact that social security does not only provide protection to individuals, but in most cases
to entire families, given that benefits are usually shared between households. Thus, the actual number
of beneficiaries is typically larger than the number of recipients. However, it should also be noted that
benefits acquired in one’s own right carry much stronger entitlements than those that are derived from
this right and provided to dependants. Therefore, coverage indicators in the Inquiry solely concentrate
on benefits acquired in a person’s own right.

Which of these possible indicators are chosen for assessing social security coverage depends on the
question that is addressed and on the availability of data. ‘Systemic’ old age pension recipient and
protection ratios would be extremely useful. However, data availability issues make a calculation of
such indicators not feasible®. Data reality for many of the Sub-Saharan African countries seems far
removed from such an ideal situation. Accordingly, our discussions rely on ‘demographic’ recipient and
protection ratios in this paper.

5. Tahle 1 The Calculation of Recipient Ratios for Old Age Pensions in Senegal 2004

Scheme name Means-  Number of old-age pensioners at the end of the year
tested
Scheme of the civil servants Total Male Female
Total 65+ Total 65+ Total 65+
Retirement pension No 19,372 8,116 18,182 7,659 1,190 507

General scheme of

retirement

Pension of solidarity No 188 188 165 165 23 23
(without compensation of

contribution)

Retirement pension No 60,897 35,529 55,1561 32,908 5,746 2,621
Total non-means tested 80,457 43,833 73,498 40,732 6959 3,151
Demographic recipient ratio 0.8% 11.2% 1.5% 20.2% 0.1% 1.7%

non-means tested
6 1 1 1 1

Source: ILO Social Security Inquiry, own calculations.

¥For schemes that address work-related risks and contingencies, the ‘employment protection ratio’ indicates the proportion of protected persons in the economically active population.
®]n fact, this lacuna remains even for the otherwise well-explored old age pension systems in high income countries.

| 158 | SOCIAL PROTECTION FOR THE POOREST IN AFRICA Learning from Experience




SOCIAL PROTECTION DESIGN PROGRAMMES

Table 1 illustrates the aggregation procedure for recipient ratios in the field of old age pensions
for Senegal®. Only those benefits that were classified as ‘basic’ are included in the calculation of
indicators. ‘Supplementary benefits’ (i.e. ‘second-pillar’ schemes) were excluded to avoid double-
counting. Obviously, this handling of data can create problems as the relative importance of ‘basic’
and ‘supplementary’ benefits varies from country to country and ‘supplementary’ old age pensions
reach a considerable number of persons in some countries. Importantly, inclusion of such benefits
into the calculation of recipient ratios would have inflated the results considerably. This is not to say
that ‘supplementary’ benefits should be disregarded altogether as they can give us important clues
as to how specific social security systems function. Still, as a first step, a focus on ‘basic’ benefits was
warranted.

Two variants of coverage indicators can be calculated because of the ambiguous role of means-tested
old age pensions; one excluding and one including means-tested old age pensions. In Senegal, as in
most other countries discussed in this paper, no means tested benefits existed in the field of old age
pensions at the time of writing. Means-tested old age pensions have only played a major role in South
Africa. Nevertheless, the calculation of separate indicators including and excluding ‘means-tested’
benefits is of major relevance, should one try to utilize the Inquiry’s data for studies with a broader
country focus.

The number of recipients in all schemes that provide retirement pensions or allowances are added
together in order to obtain the total number of old age pensioners on the national level®. In a second
step, the total number of old age pensioners is then set in relation to the size of the elderly population
in each category. As already discussed in the previous section, the age limit of 65 years should ideally
be chosen to ensure some degree of comparability across countries. However, we have also argued
that it is theoretically possible to use the national statutory retirement age for the calculation of national
recipient ratios. In Senegal the legal retirement age for men and women was 60 years in the public
sector and 55 years in the private sector in 2004. As can be seen in Table 4, pensioners aged 65 and
above only made up about half of the total number of recipients of non-means tested old-age pensions
in this country. Many of the observed countries only provided figures for the ‘total’ number of old age
pension recipients. The legal retirement age in some Sub-Saharan African countries can be as low as
55, but is mostly at the age of 60 (see Table 4). Similar to our example of Senegal, it is thus likely that
the ‘total’ number of old age pension recipients is substantially higher than the recipients aged 65 and
above. Simply using ‘total’ numbers of recipients against an ‘artificial’ denominator of ‘65+’ leads to
biased coverage ratios. More importantly, as countries use different legal retirement ages, this bias is
likely to vary from country to country. Although not ideal, we thus decided to use legal retirement ages
as given in USSA (2007) for our calculations in the subsequent comparative sections.

It should also be mentioned that although excluding ‘supplementary’ pension schemes has eliminated
the main source of double counting, some double counting may still occur. For example, this is the case
if recipients have moved between different pension schemes during the course of their working lives
and receive pensions from several pension schemes when retired. In order to eliminate these sources
of double counting, it would be necessary to conduct additional analyses on the national level or to use

®Please note that the actual figures used in our comparative sections vary slightly from the figures given in Table 1. Data for special schemes for civil servants and army personnel were only

available for very few countries at the time of writing. Thus, we had to concentrate on general schemes of retirement only in our comparative discussion of old age pension coverage. Still, for

the illustration of the principle calculation procedures, it makes sense to add the data for the Scheme of the Civil Servants at this stage.

“The number of recipients is collected at a point in time. In accordance with statistical practice in many countries, it is proposed to use the last day of the year (31 December) for this purpose.
Where this was not possible, other dates were used, being aware that seasonal effects may have some impact on the measured results.
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micro-data in order to complement the data collected at the scheme level. Nevertheless, the approach
chosen in the Inquiry gives the best estimates currently available for cross-country comparisons.

Principally, the Inquiry allows for the calculation of recipient ratios by sex and age group —i.e. it should
be possible to account for gender or age inequalities in old age coverage. For instance, as is shown
in Table 1, there was a significant gap between male and female coverage ratios in Senegal in the
year 2004. While just over 20 per cent of all males aged 65 and above were covered in Senegal in
2004, only 1.7 per cent of all females in this age group received an old-age pension. Unfortunately,
the calculation of such gender specific indicators remained only a ‘principal’ opportunity at the time
of writing. Once more, missing data made it impossible to compute such indicators for the majority of
observed countries in this paper.

A similar approach as for recipient ratios can be followed for calculating protection ratios. The number
of persons protected can be derived from the number of persons who are affiliated to a scheme.
This includes contributors as well as persons who do not currently contribute (e.g. because they are
temporarily not employed for any reason) but are still covered by a scheme. Although, affiliation alone
is no guarantee to be protected if needed, as social security schemes have complex rules to determine
eligibility, this indicator comes as close as possible to reflecting the coverage by social security. An
alternative, more restrictive, indicator is based on the number of contributors only. Given that in many
countries either one or the other was available, the choice of indicators presented in this paper is, again,
mainly driven by data availability. Countries may show marked differences in the number of affiliates and
active contributors. In Senegal, for instance, 355,000 persons were affiliated in the ‘General Scheme of
Retirement’ in 2004, while only 264,476 of these actually contributed to this scheme (see Table 2).
Demographic and employment protection ratios can be computed by dividing the total number of
contributors by the total population in working age or the total economically active population (in
working age). For Senegal we thus calculated a demographic protection ratio of 4.5 per cent and an
employment protection ratio of 5.4 per cent across all schemes providing non-means tested old age
pensions®',

9'"The same reasoning as in Table 3 applies; see Footnote 11.
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Table 2. The Calculation of Protection Ratios for Old-age Pensions (hased on the number of
contributors), Senegal 2004

Scheme name Means-tested  Main functions Number of contributors at the end of the year (persons)

Total (15-64) Male (15-64) Female (15-64)

General scheme of No OA, SU 179,833 151,963 27,870
retirement
Scheme of the civil No OA,SU, DIS, ElI 56,425 48,619 7,806
servants
Total number of 236,258 200,582 35,676
contributors (non-means
tested)
Demographic protection 4.5% 8.3% 1.2%
ratio (DPR)
Employment protection 5.4% 8.1% 1.9%
ratio (EPR)
Employee protection ratio 55.7% 77.9% 21.4%
(EPR2)
15. 16. 17. 18. 19.
20. 21. 22. 23. 24, 25.

Source: ILO Social Security Inquiry, own calculations.
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Tahle 3. Basic characteristics of old age pension schemes in Sub-Saharan Africa.

Scheme Name Contingencies Contributions Employee/ Retirement Age Qualifying Conditions
Covered Employer/
Government
Contributions
Burkina Faso Social Security OA/DIS/SUR/FAM/  Fully Contributory 5.5%/5.5%/None 56 to 63 180 months insurance
Scheme for MAT affiliation
Employed Persons
Burundi Pension Insurance OA/DIS/SUR Fully Contributory 2.6%/3.9%/None 60 180 months insurance
Scheme affiliation
Cameroon Caisse nationale de OA/DIS/SUR Fully Contributory 2.8%/4.2%/None 60 240 months affiliated;
prévoyance sociale
(CNPS)
Chad National Social OA/DIS/SUR Fully Contributory 2%/4%/None 60 180 months contributions
Security Fund
Congo Civil Servants’ OA/DIS/SUR 4%/8%/None 55 240 months coverage;
Pension Fund 60 months contributions
in last 10 years before
retirement
Ghana Social Security OA/DIS/SUR Fully Contributory 5%/12.5%/None 60 (55-59 for 240 months contributions
Pension Scheme employees
in hazardous
environment)
Guinea National Social OA/DIS/SUR Fully Contributory 2.5%/4%/None 55 180 months contributions
Security Fund
Lesotho Old Age Pensions OA Non Contributory; Government 65 Unconditional
Non Means Tested
Mauritius National Pension OA/DIS/SUR/FAM Non Contributory, Government 60 Residence for 12 years
Scheme Non Means Tested (not for those aged 70+)
OA/DIS/SUR Fully Contributory 3%/6-10.5%/ 60 No minimum qualifying
None period; contributions
required in the year before
making the claim
Namibia Old Age Grants OA Non Contributory; Government 60 Unconditional
Non Means Tested
Niger National Social OA/DIS/SUR Fully Contributory 1.6%/2.4%/None 60 (58 for public 240 months registered; 60
Security Fund sector workers) months coverage in last
10 years
Senegal General Scheme of OA/DIS/SUR/ Fully Contributory 5.6%/8.4%/None 55 (60 for Point system — minimum
Retirement SH/SA managers) 400 points necessary
Sierra Leone National Social OA/DIS/SUR Fully Contributory 5%/10%/None 60 180 months of
Security and contributions
Insurance
South Africa Social Pension OA Non Contributory; Government 65 (men); Residency in South Africa
Means Tested 60 (women) at the time of application
Sudan National Pensions OA/DIS/SUR/SA Fully Contributory 8%/17%/None 60 240 months of
Fund contributions
Togo National Social OA/DIS/SUR Fully Contributory 4%/8%/None 55 (or 360 120 months contributions
Security Fund months of cov.)
Uganda National Security OA/DIS/SUR Partially Contributory ~ 5%/10%/None 55 Age 55
Fund
Zambia National Pension OA/DIS/SUR Fully Contributory 5%/5%/None 55 180 months contributions
Scheme Authority
Zimbabwe National Social OA/DIS/SUR Fully Contributory 3%/3%/None 60 120 months contributions
Security Authority

Pension Schemes

Source: ILO Social Security Inquiry, USSA 2007.
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Tahle 4.

Benefit levels in the field of old age pensions

0ld age settiement/grant:

Max

Min

Lump Sum:

Burkina Faso

80% of average covered earnings

60% of legal minimum wage

20% average monthly earnings for each
60 month period of coverage

Burundi 80% of average monthly earnings 60% of legal minimum wage  Average monthly earnings (last 3 or 5 years)
times the number of contributed years
Cameroon 80% of average monthly earnings 50% of legal minimum wage  Average monthly earnings times the number
of contributed years
Chad 80% of average covered earnings 60% of highest regional One month’s average wage for each
minimum wage year of contribution
Congo 80% of average covered earnings 60% of highest regional Average monthly earnings (best 3 or 5 years)
minimum wage in last 10 years for each year of coverage
Ghana 80% of average covered earnings 150,000 Cedi Total contributions plus interest
Guinea 400,000 Francs 75,000 Francs Average monthly earnings (best 3 or 5 years) in last
10 years for each year of coverage
Lesotho M150 (2007) na.
Mauritius Universal pension: M1,490Rs M2,365Rs (60-89) + n.a.
Namibia 14% of rural incomes; 7% of urban incomes n.a.
Niger 80% of average covered earnings 60% of highest regional Average monthly earnings (best 3 or 5 years) in last
minimum wage 10 years for each year of coverage
Senegal 1.33% of covered earnings times the n.a.

number of years of insurance coverage

Sierra Leone

80% of average covered earnings

50% of national minimum
wage

1.5 month’s average wage for each year of
contribution

South Africa

870 Rand

n.a.

Sudan 80% of average covered earnings 40% of average covered 100% of contributions
earnings

Togo 100 X legal minimum wage 80% legal minimum wage One month’s average wage for each year of

contribution
Uganda Lump sum payment of total contributions n.a.
plus interest

Zambia 40% average adjusted monthly earnings 20% of national monthly 100% of adjusted contributions plus interest
earnings

Zimbabwe 1.33% of monthly average earnings M12,900 Z$ 1/12 of the insured’s annual covered earnings

X number of contributed years up to

30 years; plus 2.25% of monthly average
earnings X number of contributed years
exceeding 30 years

immediately before retirement X years of
contributions up to a maximum of 10 years

Source: USSA 2007; ILO Social Security Inquiry

Characteristics of old age pensions in Subh-Saharan Africa:
Before we start looking at comparative recipient and protection ratios calculated on the basis of the Inquiry
data, it is worthwhile to have a brief look at more general characteristics of old age pensions in Sub-Saharan
Africa. This enables us to put social coverage data into perspective of more structural dissimilarities across
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the main old age pension programmes in our country sample (see Table 3 and Table 4). The following
summary of qualifying periods, contribution rates and benefits levels of old age pensions is nothing
new. Barbone and Sanchez (1999a and 1999b) used a very similar approach in their discussion of
old age pension systems in Sub-Saharan Africa while focussing on the situation in the late 1990s
and the characteristics of old age pension schemes have hardly changed since, apart from very few
exceptions.

Unlike the majority of Sub-Saharan African countries which provide fully contributory, defined old age
benefits, Lesotho introduced non-contributory; non-means tested old age pensions in 2005%. Similarly,
Mauritius has a longer history of universal old age pensions and has had some success in expanding
the importance of the fully contributory scheme running alongside those non-contributory old age
pensions (see below). ‘Old age grants’ in Namibia are universal, too, while ‘social pensions’ in South
Africa are part of social assistance and means-tested.

Contribution rates are still high across the ‘social insurance’-type programmes in Sub-Saharan Africa.
While governments do not generally contribute to the financing of old age pensions (apart from their role
as employer of staff in public institutions, if separate schemes do not exist), the combined contribution
rates of employees and employers can reach between 12 and 17.5 per cent of monthly salaries. This
is comparatively high even compared to the majority of high income countries. Contributions for the
‘National Security Fund’ in Sudan even reached a total of 25 per cent®®. At the same time, there are
several countries in which combined contribution rates did not exceed 7 per cent. Niger had the lowest
combined contribution rate with only 4 per cent of salaries. In all four of the non-contributory schemes
in Lesotho, Mauritius, Namibia and South Africa, Government has covered all costs for the universal old
age pensions. Interestingly, total expenditure for these pensions did not exceed 2 per cent of the GDP
in any of these countries®.

The legal retirement age generally ranges between 55 and 60 years of age. The majority of countries
allows for earlier retirement for employees in hazardous environments or for the prematurely aged.
Retirement from work is a necessary condition for the collection of old age pensions in all countries
under investigation. Qualifying conditions to become eligible for full pension payments can be quite
high and reach up to 20 years of active contributions in some countries. Yet again, universal pensions
differ from this pattern as they are either unconditional (see Lesotho and Namibia) or solely subject to
prior residency (see Mauritius and South Africa).

Old age pension replacement rates vary in line with contribution rates. Nine of the 19 observed countries
have a legal maximum pension level of 80 per cent. The majority of recipients are likely to receive much
lower pensions, around 50 per cent of recent average earnings®. According to National Statistics, ‘Old
age grants’ in Namibia amount to 14 per cent of rural and 7 % of urban incomes. Monthly payments
of 200 Namibian Dollars equal around 25 US Dollars — however, without the consideration of Power
Purchasing Parities (PPPs) this figure is hardly meaningful. Universal old age pensions in Lesotho

“Besides the main social insurance programmes offering old age benefits, special systems for public employees and army personnel exist in many countries (as we have seen in the example of Senegal
above). We have mentioned previously, that we have to be content with a focus on general old age pension schemes, since missing data in the Inquiry did not allow for a systematic inclusion at the time of
writing.

%Combined contribution rates for old age pensions in Germany, Sweden and the United States amounted to 19.5, 17.21 and 12.4 per cent respectively in 2007.

%Lesotho 1.3% (2005); Mauritius 1.8% (2004); Namibia : just under 2% (2001); South Africa: 1.4 % (2002)

%We assume a relatively generous 30 years of coverage. Palcios and Pallares (2000) provide very similar, if slightly lower, average replacement rates.
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reached 150 Lesotho Maloti, around 19 US Dollars per month (again, PPPs are not taken into account).
Monthly benefit payments in Mauritius amounted to 2,365 Mauritius Rupees (approx. 90 US Dollars)
and 870 Rand (approx. 115 US Dollars) in South Africa.

Comparisons of these figures to the replacement ratios of the defined benefit systems are quite difficult
with the available information. As minimum pensions in some of the countries with social insurance
are based on legal minimum wages, we can get at least a tentative idea by converting them into US
Dollars (the same problem caused by failure to account for PPPs remains however). Thus, it seems that
replacement rates of the universal pensions in Lesotho and Namibia are below the minimum pension
rates in the majority of countries with defined benefit schemes, which is by no means surprising. Both
South Africa and Mauritius seem to be doing much better in this regard, but until more convincing
benefit level statistics which take account for different PPPs are available, these findings have to be
treated with scrutiny.

Old age pension recipient ratios in Sub-Saharan Africa. Calculations of old age pension recipient ratios
have sometimes resulted in figures of way over 100 per cent (ILO 2005c). As both the legal and — more
importantly — the actual retirement are often well below the age of 65, the use of this cut-off point can
inflate recipient ratios. Generally, the demographic definition of ‘pensioners’ as the population aged 65
has some undisputed advantages in comparative research. The situation for the Sub-Saharan African
countries is somewhat different. Legal retirement ages actually reached as high as 65 in none of the
observed countries. As has been mentioned previously, we used the actual legal retirement age for
our calculations of recipient and protection ratios instead. The figures reported in Table 5 below refer
to both the number of total old age pension recipients as percentage of the total population aged 55+,
60+, or 65+ depending on national legislation (as given in Table 3). Again, we might loose some cross-
country comparability by using these differing demographic denominators, but we gain in reliability of
figures for each individual country.

Table 5 shows that there is a huge gap across the observed countries in terms of old age pension
recipient ratios. Not surprisingly, universal, non-contributory old age pensions in Mauritius, Namibia and
South Africa reach a much higher proportion of the elderly population compared to the fully contributory
systems in all the other observed countries. Old age recipient ratios in all three countries surpass the
90 per cent threshold. This compares to recipient ratios of fully-contributory pensions across Sub-
Saharan countries of typically below 5 per cent. In fact, the Contributory Retirement Pensions scheme
in Mauritius is the only social insurance programme which reaches a considerable percentage of the
elderly population. Fully-contributory pensions are typically more generous than social pensions, which
are mainly supposed to provide a safety net for the needy. It seems that eligibility criterion are still too
stringent to be viable for the masses in and out of the formal labour markets. Indeed, in this sense,
the general situation has not changed much compared to the late 1990s when Barbone and Sanchez
(1999a and 1999b) wrote their respective summary reports. Intriguingly, there are several countries
within our sample for which old age recipient ratios remain below 1 per cent. While some of these show
mild increases of ratios throughout the early 2000s this is by no means the case for all countries.

We argued above that a look at the protected population in case they were affected by a specific risk
or contingency by means of protection ratios provides a different perspective on the state of social
protection. For old age pensions, the numbers of affiliates and contributors is important because it
allows us to come to a tentative assessment of whether pension systems are ‘maturing’ — i.e. whether
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they are likely to achieve greater coverage levels in the future. As we have also pointed out previously,
there are different possible ways to calculate such protection ratios. In the following sections, we will
discuss ‘employment protection ratios’ based on the number of affiliates and contributors solely. As
we have seen in our summary of eligibility criteria, the majority of countries require inured persons to
actively contribute for a certain amount of time to receive pension payments — mere affiliation to old age
pension scheme is only sufficient in very few cases to earn such rights — rather, individuals that fail to
meet the legal thresholds fall back to receiving much less generous ‘pension settlements/grants’. It is
not difficult to see that — for this reason — protection ratios based on the number of contributors seem
to be a much more sensible indicator. Unfortunately, only few of the observed Sub-Saharan countries
made such data available to the Inquiry. In some cases, we were therefore forced to make do with the
number of affiliates as the basis of our discussion.

Table 5 Recipient Ratios in the Field of Old Age Pensions, 2000-2006

Scheme Name 0ld age pensioners as proportion of the total elderly population
2000 2001 2002 2003 2004 2005 2006
Burkina Faso  Social Security Scheme for Employed Persons 1.51 1.61 1.57
Burundi Pension Insurance Scheme 6.56 6.58 7.23
Cameroon Caisse nationale de prévoyance sociale (CNPS) 4.63
Chad National Social Security Fund 0.67 0.57 0.76 0.78 0.95
Congo Civil Servants’ Pension Fund 4.60 5.18
Ghana Social Security Pension Scheme 4.59 4.76
Guinea National Social Security Fund 1.21 1.20 1.32 1.44 1.46
Lesotho Old Age Pensions 7.38 64.88 70.48
Mauritius National Pension Scheme, Non-Contributory 93.54 92.62 91.48 91.39 89.74 90.15
Pensions
Mauritius National Pension Scheme, Fully Contributory 27.09 27.40 27.35 27.62 28.45 28.41
Pensions
Namibia Old Age Grants 80.5 92.6
Niger National Social Security Fund 1.87 0.92
Senegal General Scheme of Retirement 5.76
Sierra Leone  National Social Security and Insurance 0.09 0.11 0.20
South Africa Social Pension 92.38 93.88
Sudan National Pensions Fund 4.56
Togo National Social Security Fund 2.82 2.91 2.98
Uganda National Security Fund 0.40 0.39 0.35
Zambia National Pension Scheme Authority 0.04 0.13 0.22 0.30
Zimbabwe National Social Security Authority Pension 3.42 3.58
Schemes

Notes: Recipient ratios as percentage of elderly (65+, 60+ or 65+) population; *including means-tested benefits.
Source: ILO Social Security Inquiry
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Table 6 Protection Ratios in the Field of Old Age Pensions, 2000-2006

0ld age demouraphic protection ratio (affiliates) 0id age demographic protection ratio (contributors)
2000 2001 2002 2003 2004 2005 2006 2000 2001 2002 2003 2004 2005 2006
Burkina Faso  Social Security Scheme 23 25 2.7
for Employed Persons
Burundi Pension Insurance
Scheme
Cameroon Caisse nationale de
prévoyance sociale
(CNPS)
Chad National Social Security
Fund
Congo Civil Servants’ Pension
Fund
Ghana Social Security Pension 17.6 18.3 8.6 9.2
Scheme
Guinea National Social Security
Fund
Lesotho Old Age Pensions
Mauritius National Pension
Scheme, Non- n.a. n.a. n.a. n.a. n.a. n.a. n.a. n.a. n.a. n.a. n.a. n.a. n.a. n.a.
Contributory Pensions
Mauritius National Pension
Scheme, Fully 343 347 341 348 353 351 330
Contributory Pensions
Namibia Old Age Grants n.a. na. na. n.a. na. na. n.a. na. na  na na. na  na n.a.
Niger National Social Security
Fund
Senegal General Scheme of 3.31 3.40
Retirement
Sierra Leone National Social Security
and Insurance
South Africa Social Pension n.a. n.a. n.a. n.a. n.a. n.a. n.a. n.a. n.a. n.a. n.a. n.a. n.a. n.a.
Sudan National Pensions Fund
Togo National Social Security
Fund
Uganda National Security Fund
Zambia National Pension 7.6 9.0
Scheme Authority
Zimbabwe National Social Security
Authority Pension 240 260 354 380 261 274 275 9.9 105 161 170 188 195 181
Schemes

Notes: No. of working-age affiliates (contributors) in (to) old age pensions scheme (15-64).
Source: ILO Social Security Inquiry
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Table 6 summarizes the available statistics for the 20 countries in our sample. Since universal pensions
in Namibia, Mauritius and South Africa are — by definition — independent from prior affiliation or
contributions, statistical information is not applicable in these cases. Numerous gaps remained in the
data at the time of writing. For those few countries that actually provided this information, we can see
substantial differences across the old age pension schemes yet again. A relatively stable 35 per cent
of the population in working age contributed to the ‘National Pension Scheme’ (i.e. the fully contributory
old age pensions) in Mauritius throughout the early 2000s. This compares to a protection ratio of just
below 20 per cent in Zimbabwe (2006). Interestingly, the number of working age contributors nearly
doubled in relation to the total working population in this country between 2000 and 2006. Ghana
and Zambia had protection ratios of between 7 and 10 per cent, while Senegal is lagging behind
with a protection rate of a mere 3 per cent. Statistics for the number of affiliates were only available
for 3 countries, namely - Burkina Faso, Ghana and Zimbabwe. Unsurprisingly, the number of affiliates
surpasses the number of active contributors in the two latter countries. While the protection ratios based
on these figures peaked in 2003 at 38 per cent in Zimbabwe, it has since decreased and stabilised at
approximately 26/27 per cent. Protection ratios in Ghana are below 20 per cent and at about 2.5 per
cent in Burkina Faso.

Discussion

Limited coverage of social security has been increasingly discussed as a major issue in many middle
and low income countries. The Inquiry constitutes the first internationally comparable and consistent
database, which includes information on coverage of national social protection systems. It is meant to
support and underpin policy analyses and formulation on the international and national level. It is also
supposed to provide a knowledge base for technical advisory activities for national social protection
schemes by the competent ILO units as well as for other interested parties.

The Inquiry has entered uncharted territory with its attempt to collect such data. In the early sections of
this paper, we have illustrated methodological considerations of old age pension coverage indicators
in particular. In practice, incomplete and patchy data posed an important obstacle for our attempt to
calculate meaningful indicators for the included Sub-Saharan African countries. We were only able to
discuss the major social insurance schemes, thus ignoring separate programmes for civil servants and
army personnel. We also did not include a discussion of statistics broken down by sex. In principle,
the Inquiry allows for the calculation of gender specific recipient and protection ratios indicators — an
important tool to identify possible gender gaps in social security coverage. Unfortunately, the majority of
Sub-Saharan African countries did not — at the time of writing — report statistics to this detail. Incomplete
data in some of the external data sets, such as, statistics of average monthly wages aggravated attempts
to calculate indicators further. At times, official national statistics (as provided in the ML questionnaires)
deviated substantially from the international UN, World Bank and IMF sources used.

We still think that important lessons can be learned at this relatively preliminary stage of discussion.
The fact that all Sub-Saharan countries can be characterised by comparably large urban and rural
informal labour markets, an increasing demographic dependency and high levels of economic activity
among the elderly is well-established in the literature. The level of recipient and protection ratios of old
age pensions is — with the exception of the non-contributory schemes in Mauritius, Namibia and South
Africa - comparably meagre in light of the ‘demand’ for old age pensions these conditions create. Not
only was old age pension coverage close to zero in some of the observed countries, it is hard to see
any major improvement or maturation.
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Writing in 1999, Barbone and Sanchez (1999b: 1) argued that, “formal social security institutions have
not been successful in fulfilling their main mission, broad-based coverage of the population” in Sub-
Saharan Africa. Although preliminary, the evidence suggests that —almost 10 years later —this conclusion
is still valid. While Lesotho has embarked on a paradigm changing shift by introducing universal old
age pensions in 2005, the majority of observed countries still offer fully-contributory, social-insurance
type of old age pensions. In the majority of countries, the requirements are still too high to be attractive
and affordable for the masses in and out of the formal labour market.

Finally, while recent contributions to the literature have implied that all Sub-Saharan African countries
fall into one single ‘in/security regime’ (Bevan 2004), this paper emphasises some important structural
differences across the observed countries. In particular, we show that there is a real difference when
old age pensions are fully- or non-contributory, financed by employee/employer contributions or
government budgets. These structural differences have a major impact on ‘old age pension’ coverage.
We do not intend to jeopardize Bevan’'s (2004) findings, which have a lot to offer from ‘a bird’s eye
perspective’. Nevertheless, we would like to stress the necessity of further attempts to take the national
characteristics of social protection schemes in Sub-Saharan African countries more seriously. If we
want to help our understanding of the characteristics, dynamics and politics of old age pensions in
Sub-Saharan African countries a more detailed and ‘grounded’ approach will be necessary. Hopefully,
an updated and improved Inquiry will continue to be a useful tool to help such an endeavour.
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PART 3: Social Protection,
Vulnerability and Rights

The Impact of the AIDS Epidemic on Families and
Households of the Elderly In rural Uganda:
What are the implications for soclal protection?
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Heiner Grosskurth

Abstract

The impact of HIV and AIDS on old people is often portrayed as bound up in the care of children
fostered in their households when parents die. The impact on old people’s care and general well-being
as they age is less often explored. This study aims to elucidate factors which affect old people’s ability
to cope with the impact of HIV and AIDS while examining options for improving social protection for old
people living in poverty.

Since 1989/1990, the MRC/UVRI Research Unit on AIDS has collected demographic data from a
population cohort of 20,000 people in South-West Uganda. Data on socio-economic status, based on
an asset-index is collected every four years. Households are classified into three groupings: the poor,
the less-poor and “the rich’. Among the 523 households included persons aged 70 and above in 2006,
while 15% of these consisted of an old person living alone.

Longitudinal data from ethnographic studies in 1991/1992 and 2006/2007 with 27 households drawn
from the cohort, representing different household types and socio-economic rank, provided information
on eight old people (seven women and one man) who are now over 70 years. Two (a man and a
woman) were living alone. Seven of the eight had lost children and grandchildren to HIV/AIDS, the
majority of whom had provided support for the elderly person in question. Five of the elderly had
orphan grandchildren living with them who were under 18 years of age. The nursing care of four,
who were infirm, had been adversely affected by the premature deaths of their children. Four of them
experienced loss of income because of HIV/AIDS-related expenditures. Higher socioeconomic status,

%School of Development Studies, University of East Anglia, Norwich NR4 7TJ, UK. Email: j.seeley@uea.ac.uk
9MRC/UVRI Uganda Research Unit on AIDS, P.O. Box 49, Entebbe, Uganda.
%London School of Hygiene and Tropical Medicine, Keppel Street, London.
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large family size and reciprocal relationships with kin and neighbours were particularly important in
shielding the elderly from the negative effects of HIV/AIDS-related deaths among their children. Elders
without these factors fared particularly badly.

What can be done to provide support for older people in this setting? While targeted interventions for
those most in need are required, it is evident from our findings that extended family cohesion remains
strong and generally provides adequate protection for most elderly people, including those living alone.
We suggest that the best way to extend the reach of social protection may be by improving general
public services that are not specifically targeted at older people so that families are able to continue to
provide help and support in the absence of social pensions. However, in addition to improving services,
it is important that respect for age and experience is sustained so that old people do not feel discarded
by family and society. That is as important as meeting their practical social protection needs.

Keywords: HIV and AIDS, old people, Uganda, social protection, household composition.
Introduction

The impact of HIV and AIDS on old people is often portrayed as bound up in the care of children
fostered in their households when parents die. However, the impact is more complex than that, affecting
old people’s own care and general well-being as they age (Seeley et al. 2008). Dayton and Ainsworth
(2004) and Williams and Tumwekwase (2001) highlight three areas where the impact of the AIDS
epidemic affects old people’s lives and their choices residential areas. These are:

1) As parents attempting to protect their children from infection and, if unsuccessful, as those who look
after the sick and bury those who die.

2) As grandparents fostering orphans or children of single parents who have to work away from the
village in order to earn a living.

3) As dependent old people who are deprived of any support in their old age that their deceased adult
children might have provided.

Residential choices for HIV/AIDS orphans in the context of child fostering still widely practiced across
sub Saharan Africa (Serra 2008) may mitigate or exacerbate the influence the epidemic has had on the
elderly.

In this paper we combine the ethnographic analysis of eight households with people aged 70 and
above with quantitative analysis of population census data of a rural population of 20,000 in South-West
Uganda. We examine the impact of the AIDS epidemic on residential patterns and the socioeconomic
status of old people and set out emerging lessons for social protection.

Background

Zimmer and Dayton (2005) in their review of Demographic and Health Surveys of 24 Sub-Saharan
countries, looking at the household composition of households containing people over 60 years found
that 59 per cent lived with a child and 46 per cent with a grand-child. Only five per cent of the aged

SOCIAL PROTECTION FOR THE POOREST IN AFRICA Learning from Experience | 173 |




SOCIAL PROTECTION VULNERABILITY AND RIGHTS

lived alone (2005: 297). They remark on the importance for care and support of old people living with
an adult child ‘in sub-Saharan Africa’; a generalisation that does not, however, appear to be true for the
Baganda - the largest ethnic group in the study area upon which the data in this paper is based. In
Buganda, children belong to their father’'s clan (Roscoe 1965: 128). However, this does not mean that
a father lives with his children after they have grown. As Nahemow (1979:172) has observed, “While
they have a patrilineal kinship system, [the Baganda] are nuclear in their households and generations
are often residentially segregated by considerable distances. This was the traditional pattern and is still
true today.” The explanation she gives for this pattern is the existence of plentiful fertile land over which
settlements could spread. In addition, high rates of marital instability (Nabaitu et al. 1994), residential
mobility for work/access to land and incidence of widows living with grown-up sons (Fallers 1960) all
contribute to considerable variability in the living arrangements and patterns of residential proximity
among the Baganda’ (Nahemow 1979: 173). The advent of the AIDS epidemic 25 years ago may,
therefore, have increased variability rather than fundamentally altered co-residence patterns among
kinship groups.

Research Setting

The research is based in a rural sub-county in Masaka District, Uganda. The people living in the area
are largely subsistence farmers who produce small amounts of cash crops such as bananas, beans
and coffee. The majority of the population are ethnically Baganda (75 per cent), but there is a large
representation of immigrants from Rwanda (15 per cent). Four per cent of the population are immigrants
from Tanzania. The community is predominantly Roman Catholic (58 per cent), with substantial minorities
of Muslims (28 per cent) and Protestants (12%). Just over 50 per cent of the population is under 15,
and the ratio of females to males for the total population is roughly equal. The majority of households
occupy less than five acres of land but few are landless. Most ownership involves customary land
tenure agreements (kibanja) made up of a small number of large land owners.

In 1990/1991, research in the MRC/UVRI cohort found HIV prevalence in the adult population (age 13+)
of the original 15 villages to be 8.5 per cent in the annual survey, 7.0 per cent in 1998/1999 and 7.7 per
cent in 2004/2005. In the 10 additional villages, which include the administrative and trading centre of
the sub-county, prevalence rose steadily from 4.4 per cent in the 1999/2000 survey round to about 8.6
per cent in the 2004/2005 survey round (Shafer et al. 2008). Williams (2003:164) reports that overall
incidence rates of HIV among males and females over 60 years in the MRC/UVRI cohort from 1990-
1997 was three per 1000 person years.

Methods

The MRC/UVRI has studied the progress of HIV and AIDS in a cohort of about 10,000 individuals
living in 15 villages since 1989 and an additional 10,000, living in 10 neighbouring villages since 2000.
Cohort participants are entitled to free medical care in the MRC/UVRI clinic. Annual demographic,
medical and serological surveys have been carried out with the cohort since 1989. Information on
socio-economic status, based on house condition and an asset index is collected every four years.
Households are divided into two broad categories "poor’ and "good’ on the basis of the score attained®.
Members of the cohort also take part in other small studies from time to time, including the ethnographic

%We used four indicators of household wealth. Information is collected on house ownership, roof-materials (iron sheets or tiles are considered ‘Good’, other roofing materials consider ‘Poor’), the state of the
roof (using a five point scale ranging from ‘Very Bad' to ‘Very Good’), and the number of occupants per house. Data are also collected on ownership of four household items: breakable cups or plates, a radio
or radio cassette, a bicycle, and a motorised vehicle. The socio-economic status index is derived from adding these items to give a score out of four.
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study on the impact of HIV and AIDS on daily life carried out with 27 households from three of the cohort
villages in 1991/1992 and repeated with 24 of those households 15 years later (2006/2007) from which
the qualitative data in this paper is drawn.

Households including people 70 years of age and above were selected from the cohort data for
1989/1990 and 2006/2007 (the two time periods that correspond when households were selected for
the two phases of the ethnographic study). We then assessed household size and gender of household
head against the two broad categories of socio-economic status (poor and good). We also looked at
how many elderly people who were also household heads were living with someone living with HIV/
AIDS.

The original 27 households in the ethnographic study were chosen in 1990 to represent a cross-section
of different household types (by sex and age of household head, as well as socio-economic status).
The socio-economic rankings of the 27 selected households were cross-checked through visits to the
households before the main fieldwork began.

A team of local people trained in ethnographic research, paid monthly visits to the study households
assignedtothemforthe yeartorecord changesindifferentaspects of the household, such as composition,
employment, health, food consumption and social networks. In 2006/2007 the study was repeated by
collecting the same detailed information on day-to-day life, and also changes in socio-economic status
and household members’ memories of what has happened in the past 15 years. Members of 24 of
the 27 original households participated in the study. Life histories of all adult members were collected.
The analysis of the data was done manually using thematic content analysis.

Overall approval for the study was given by the Ugandan National Council of Science and Technology.
Ethical approval was given by the review boards of the Uganda Virus Research Institute and the
University of East Anglia.

Findings

In 1989/1990 2.7 percent (291,134 men and 157 women) of the total population of 10,372 people was
70 years and above. In 2006/2007, there was 6 per cent (1203 people, 573 men and 630 women) from
a population of 19,999 people'®. We found that 154 men and 120 women who were household heads
were aged over 70 in the cohort in 1989/1990. In 2006, the totals were 277 men and 244 women. In
1989/1990, 410f these household heads, (24 men and 17 women) belonged to households with at
least one member living with HIV/AIDS. The equivalent figure in 2006/2007 was 79 (51 men and 28
female).

Out of the 154 male headed households, in 1989/1990, 10 per cent (15) were single person households.
Of these, two thirds (10) had low socioeconomic status. For female headed households, 15 per cent
(18) of the 120 were single person households. Over four-fifths (15) of these had low socioeconomic
status. In 2006/2007, 12 per cent (34) of male and 18 per cent (45) of female headed households
were single person households. Roughly half of both the male (18) and female (21) single person
households had poor socioeconomic status. See Table 1, below.

'®The increase in population size in 2006/2007 is accounted for by the expansion of the cohort in 2000.
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One person in ‘a single person household’ in 1989/1990 was HIV-positive; four were HIV-positive in
2006/2007.

In both 1989/1990 and 2006/2007 for both male and female headed households the association between

poor socio-economic status and small household size was statistically significant (p<0.005).

Tahle 1. Count (and per cent) of Households hy Household Size, Socio-Economic Status and Sex
of Household Head for Households Including a Person of 70 years and ahove

1989/1990 Male household head Female household head
Household SES - Poor  SES Good Total P-value SES - Poor  SES Good Total P-value
size
1 10 (32) 5(4.1) 15 (10) 15 (47) 3(3.4) 18 (15)
2 11 (35) 12(9.8) 23 (15) 8 (25) 6 (6.8) 14 (12)
3 4 (13) 11(8.9) 15(9.8) 5(16) 17 (19) 22 (18)
4 4 (13) 5(4.1) 9 (5.8) 3(9.4) 14 (16) 17 (14)
5 0(0) 19 (15) 19 (12) 0(0) 16 (18) 16 (13)
>5 2(6.5) 71 (58) 73 (47) 1(3.1) 32 (36) 33 (27)
Total 31 (100) 123 (100) 154 (100) <0.005 32 (100) 88 (100) 120 (100) <0.005
2006/2007 Male household head Female household head
Household SES - Poor  SES Good Total P-value SES-Poor  SES Good Total P-value
size
1 18 (72) 16 (6.4) 34 (12) 21 (75) 24 (11) 45 (18)
2 3(12) 21 (8.3) 24 (8.7) 2(7.1) 28 (13) 30 (12)
3 3(12) 27 (11) 30 (11) 4 (14) 32 (15) 36 (15)
4 0(0) 24 (9.5) 24 (8.7) 0(0) 31 (14) 31 (13)
5 0(0) 13(5.2) 13(4.7) 1(3.6) 25(12) 26 (11)
>5 1(4.0) 151 (60) 152 (55) 0(0) 76 (35) 76 (31)
Total 25 (100) 252 (100) 277 (100) <0.005 28 (100) 216 (100) 244 (100) <0.005

Looking at the qualitative data, among the 27 households in 1989/1990, 14 had a total of 16 members
aged over 60. If these elderly people had all lived, they would have been aged over 75 during the
restudy in 2006/2007. Nine of these people had died by 2006 and are not included in this paper. One
person, aged 80, moved into a study household in 2002. Table 2, below, shows the seven households
including people in 2006/2007 who had been over 60 in 1991/1992.
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Tahle 2: People Aged Over 60 in 1991, Socio-Economic Status of their Households, and the
Situation of the Oldest People in 2006

Older person’s name | sex | SESin1991 | SES 2006 where | Situation in 2006/2007
and age in 1991 oldest old person
still resident

Madina (65) F Poor Poor Madina still resident in study area, initially
living with a granddaughter but by the end
of the study period the girl had married and
moved away and Madina was living alone

Kiwanuka (65) M Less poor Less poor Kiwanuka still resident in study area, living
alone but a widowed daughter moved to the
village to live nearby in towards the end of the
study period.

Nanono (68) F Less poor Less poor Nanono now living near a daughter outside
the study area. Between one and three
grandchildren stayed in the same house with
her over the study period. Nanono’s daugh-
ter had placed the children there to help their
grandmother.

Marita (85) F Less poor Less poor Marita died in 2003. At that time Nasrin,
Marita’s sister, (aged 80+) had already joined
the household (she came in 2002) headed by
Marita’s daughter. They live with another of
Marita’s daughters and four of her grandchil-
dren, plus two of their nieces and a great-
niece.

Victoria* (70) F Rich Rich/less poor Victoria still resident in study area, living with
a son and a daughter and four grandchildren.

Anatoli (71)/Lydia F Rich Rich/Less poor | Anatoli died in 1992. Lydia and Sara still

65) /Sara (63) resident in the study area living with a young
grandson and great nephew. Another
granddaughter lives nearby and she and her
husband cultivate the family land and help
the two women with heavy tasks.

Ayisa (70) F Rich Rich. Ayisa living with relatives outside the study
area. She stayed with an adult granddaugh-
ter in a house on one of her sons’ com-
pounds.

*The names of the people we focus on in this paper are shown in bold
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The 8 old people shown in the table had been affected by HIV and AIDS in some way. Seven of the
eight had lost children and grandchildren to HIIV/AIDS, the majority of whom had provided support for
the elderly while they were still alive. Four had orphaned grandchildren living with them who were under
the age of 18. The nursing care of four, who were infirm, had been adversely affected by the premature
deaths of their children. Four had lost income because of AIDS-related expenditures.

Below we focus on the two people among the eight, Madina and Kiwanuka, who lived alone for at least
part of the 2006/2007 study period and the impact of HIV and AIDS on their lives.

Madina is the poorest among the households listed in Table 2. She is now over 80. In 1991 she lived
with her then 25 year old daughter, Agnes, and the daughter’s eight year old son and five year old
daughter. By 2006 Madina was living with her granddaughter. Her grandson stayed in a room at the
trading centre for a while before moving to Kampala to look for work. Agnes had remarried and was
living elsewhere in the village. Unfortunately Agnes’ husband had died and she was sick throughout
2006. She died in the care of Madina in early 2007. Shortly afterwards Madina’s granddaughter married
and moved to live with her husband in another village.

Madina’s grandchildren had been her main help. Her granddaughter had cooked and cleaned for her,
and collected the medication from the MRC/UVRI clinic she required to control asthma attacks. In 2006
her grandson started work (repairing bicycles). Twice a week, her granddaughter cleaned the house
two mornings a week. Both grandchildren had worked hard cultivating crops for sale. They used to
share their earnings with their grandmother for household costs and often helped her with small extra
expenses. This support stopped when they moved away, although the granddaughter occasionally
sent Madina a bag of sugar, or some other small food items the granddaughter’s husband did not
permit her to travel away from the village where they now lived and he had stopped her from earning
money from domestic work.

Shortly after the death of her daughter Agnes and the departure of her granddaughter, Madina said,
“my sorrow is so great | cannot sleep at night”. She struggled to cultivate the land near her house and
cook food for herself. Neighbours help her fetch water and occasionally give her food.

Kiwanuka another elderly man is about 80 years old now. In 1991 he was living with his son Victor aged
18 years while his young wife who had three children lived next door. However, by 2006 Kiwanuka was
living alone in a small hut close to his own land. His house had collapsed in 1994 and a neighbour had
given him the shelter which had been left empty when the occupant died. Like his old house, the new
shelter was a grass roofed mud and wattle hut. It was in bad condition. He did not have a kitchen,
therefore he cooked outside. His wife next door died in 1997 and her son from a previous marriage
moved into her house with his family. The children she had with Kiwanuka came to live with him when
his wife died. Since they were all teenagers, they soon left home. Victor, his son from a previous
relationship, was now living with his mother in another district because he too was very sick.

By 2006, the two boys Kiwanuka had had with his last wife were fishermen living by the shores of Lake
Victoria. His two daughters were also working near the Lake.

Kiwanuka acknowledged that HIV/AIDS-related illnesses may have killed two of his former partners
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but he believed that witchcraft was the cause of his son Victor’s illness. In 2000, when his eldest
daughter lost her husband, Kiwanuka said he had died due to HIV/AIDS-related illnesses. Kiwanuka’s
daughter went to stay with her mother (who was ill) and while there heard about and joined the MRC/
UVRI programme through her father who was already a member of the organisation and was getting
help there. She had started to fall sick and feared she was HIV-positive so she came to visit her father in
2002 to seek his help in accessing MRC/UVRI services. He succeeded in getting her the help and she
used to visit her father when she came for check-ups. In mid 2007, Kiwanuka’'s daughter permanently
joined her father because she was in need of regular treatment. This was advantageous for Kiwanuka
because she gave him money to help him construct a new house, cooked for him and generally looked
after him.

Discussion

Nahemow (1979) found that among her sample of 115 elderly Baganda, 18 lived alone but most lived
near a relative — especially an adult offspring. She comments that “while dissatisfaction [with support
and care] is prevalent among elderly Baganda, loneliness is not. [...] their separation is a matter of
personal preference and can be viewed as adaptive and consistent with societal norms’ (1979: 182).
Information from the ethnographic study would suggest that this may not be the case before the HIV/
AIDS epidemic has shrunk the safety net of available kin for the elderly to rely on for economic support.
However, many do still have kin nearby.

While Madina had anticipated that her grandchildren might move away in search of employment,
greener pastures and marriage, she had not expected her daughter; who lived close by in her village,
to die young. Madina’s situation mirrors those in Nahemow’s study who she found to be socially
isolated because "1) spouse not living 2) residential separation from kin 3) poor health’ (ibid), a finding
corroborated in the work of Mba (2007) for the elderly in Ghana and Williams (2003) in villages close
to our present study site.

Kiwanuka's situation was similar to Madina’s in 2006. He sometimes considered re-marriage because
he was tired of living alone. He struggled to carry water from the well and cultivate some of his land alll
by himself. The three children he had with his last wife, who had long left the area, occasionally helped
him but did not assist on a daily basis, which was what he needed. It is ironic that it was HIV/AIDS that
led to the return of his eldest daughter searching for free treatment; who turned out to be of significant
help to him. With her return, his circumstances changed. While she did not live with him, her proximity
to him served him a great deal. While she was away on fish trading business, she arranged for others
to assist him.

As the data in Table 1 shows, an increasing percentage of people who are 70 years of age live alone
in the study area'®'. In addition, a significant number of the old people live in poor, small households.
However, as the Madina and Kiwanuka stories illustrate, a focus on the household unit does not reveal
who else may be nearby to provide assistance, or indicate which of the single person or small households
might be most in need of help.

Dayton and Ainsworth (2004) and Williams and Tumwekwases’ (2001) assessment of the impact of

"'Further research to investigate the increase in the percentage of single person households between 1989/1990 and 2006/2007 and the increasing percentage of
those that have poor socioeconomic status which are single person households, is planned.
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HIV and AIDS on old people stands out as most important for the people in our study aged over 70.
As dependent old people who are deprived of any support in their old age that their deceased adult
children might have provided their situation is critical. It is particularly so for those, like Madina, for
whom poverty exacerbates the losses they have suffered from HIV/AIDS. Socio-economic status and
family size are important in mitigating the impact of the epidemic for the elderly because the “old age
security motive’ (Nugent 1985, among many others) for having children persists.

Conclusion

It is probably unrealistic in a resource-poor setting to suggest costly social protection for all those
over 60 or 70 years of age, such as old-age pensions, outside the small minority of salary earners
who currently benefit from national insurance schemes. Targeted food aid or medical care from local
community-based organisations for those most in need, like Madina, may provide protection against
abuse or neglect, since there is evidence that resources “may at least guarantee a basic level of care
and status within households, and reduce the risk of abuse” (Barrientos and Lloyd-Sherlock 2002:
14). Currently, extended family cohesion remains strong, however, and generally provides adequate
protection for most elderly people in the study area. The lack of formal social protection, therefore, will
continue to be a structural barrier to fertility decline in rapidly growing populations like Uganda. The
best way to extend the reach of social protection may be by improving general public services not
specifically targeted at older people. Improvements in the quality of free primary education provide a
good example. Not only would better education services improve the level of support for elderly people
by freeing parental resources allocated to education, but it would also reduce the cost of fostering
children for the rural elderly because the low cost would encourage them to take their children to
school. Improving public health systems is critical and would provide direct as well as indirect benefits
for old people, as time and money is saved in the search for good care. Improved roads, and greater
access to mobile telephones, can help the old keep in contact with relatives and summon help when
needed. Perhaps most of all, sustaining respect for age and experience, and ensuring that the elderly
do not feel discarded by family and society are as important as meeting their practical needs.
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Risks, Shocks and Shock Response
In Northern Uganda

Sarah Ssewanyana' Stephen Younger? Ibrahim Kasirye?

Abstract

Using a comprehensive survey of Northern Uganda, a region engulfed by insecurity—arising from
civil conflict and cattle rustling, this paper examines the shocks and shock responses in the region.
We find that the most important (likely) shock at both household and community levels is drought,
followed by problems due to heavy rains and attacks by the Lords Resistance Army (LRA) rebels.
Another important finding is that few households that suffered a shock reported receiving any coping
strategy or assistance. When assistance is received, it is more likely to come from Non Governmental
Organisations (NGQOs) than either Government or family/friends. This varies considerably according
to the type of shock. NGOs are by far most likely to provide assistance after a rebel raid, while family/
friends respond to deaths in the family and Government to epidemics. Generally, few households
acknowledge receiving any assistance at all.

Key Words: Conflict, Shocks, Shock Reponses, Northern Uganda

Introduction

Northern Uganda remains an eyesore in Uganda’s impressive poverty reduction record. During the
1990s when Uganda sustained positive economic growth rates coupled with poverty reduction, the
Northern Uganda region registered only marginal changes in welfare status. The national poverty head
count index significantly declined—from 56 per cent in 1992 to 34 per cent in 1999—before increasing
to 38 per cent in 2002. The most recent survey shows that the national headcount index reduced to
31 per cent by 2005/06 (UBoS, 2007). On the other hand, Northern Uganda only recoded a reduction
from 72 per cent in 1992 to 61 per cent by 2005/06. The civil war, which has been raging since 1986
coupled with cattle rustling in some parts of the region are the commonly cited explanations for the poor
progress in poverty reduction in this part of Uganda (MFPED, 2006). One of the hallmarks of this civil
strife has been the displacement of households from their farmlands into Internally Displaced People’s
(IDP) camps, thus rendering large parts of Northern Uganda economically inactive.

As part of the national response to minimize the adverse impacts of the civil war, the Government of
Uganda (GoU) with help from development partners has initiated a number of interventions in the
region. These include the Northern Uganda Recovery Program (NURP-I) — which was operational from
1992-1999 and focused on rebuilding the war-torn infrastructure. There is the Karamoja disarmament
programme that purchases arms from rustlers and the cattle restocking programme in Teso. In 2002,
the second NURP commenced, and the main anchor was the Northern Uganda Social Action Fund
(NUSAF) project which operated in 18 districts of north and eastern Uganda. Under this project, a

'Economic Policy Research Centre.
?Cornell Food and Nutrition Policy Program, Cornell University.
“University of Manchester/Economic Policy Research Centre. Email: kasiryeibra@hotmail.com
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survey was conducted by UBoS in 2004 (details discussed in the next section) to provide baseline
welfare indicators to guide the implementation of the NUSAF project. This particular survey—the NUS,
is the main source of data used in this study. However, the present study is by no means an evaluation
of the NUSAF project.

The results presented in this paper are part of a large study “Strengthening the Understanding of the
Dynamics of Poverty in Northern Uganda” undertaken by the authors. In this paper, we focus on risks,
shocks, and shock responses in the region. In particular, we estimate the probability that a household
or community suffers a particular kind of shock, we look at the severity of those shocks and examine
ways in which communities and households respond to them, including sources of assistance. We find
that the most important (likely) shock at both household and community level is drought, followed by
problems due to heavy rains and Lords Resistance Army (LRA) rebel attacks. Perhaps more important
is the observation that the probability of shocks varies greatly by sub-region. Insecurity due to rebel
attacks is very likely in Acholi and to a lesser extent in Lango and rare in other parts of Northern
Uganda. Cattle rustling is virtually certain in Karamoja and also common in Acholi, but much less so in
other areas. Thus, insecurity is not generalized in the Northern Uganda area.

Another important finding is that there are few households that suffered a shock report that are receiving
any coping strategy or any other assistance. When assistance is given, it most likely emanates from
NGOs than either Government or family/friends; although this varies considerably according to the type
of shock experienced. This paper is organized as follows. Section one introduces the topic at hand.
Section two describes the datasets used in the study. The risk and vulnerability analysis is undertaken
in section three while section four presents the conclusion of the paper.

Discussion

As mentioned earlier, NUS of 2004 conducted by UBoS between July and December 20049 is our
main data source. The main objective of the survey was to collect high quality and timely data on
demographic and socio-economic characteristics of household population for monitoring development
performance as well as providing baseline indicators for the different socio-economic and vulnerable
groups. Specifically, the survey aimed at providing indicators to guide the monitoring and evaluation
function over the NUSAF project period (2003-2008) in 18 districts of Uganda'®,

UBoS was able to cover all districts in Acholi sub-region by interviewing households in IDP camps,
which as earlier mentioned, were not covered in the previous national household surveys due to the
insurgency at the time. The survey covered 25,667 individuals in 4,787 households. The NUS, unlike
the previous national household surveys, included a vulnerability and risk module that captured shocks
and shock responses—some retrospectively, over the 1992-2004 period. This information was collected
both at household and community levels.

Risk and Vulnerabhility Analysis

One of the novel features of the NUS is the inclusion of many questions about risk and shocks at both
the household and community level. In this section, we estimate the probability that a household or

"%2This excludes the month of September, when fieldwork was suspended due to logistical problem beyond the Bureau.

1NUSAF region is sub-divided into 5 sub-regions. These include West Nile (includes districts of Adjumani, Arua, Moyo, Nebbi, Yumbe), Acholi (includes
districts of Gulu, Kitgum and Pader), Lango (includes districts of Apac and Lira); Teso (includes districts of Katakwi, Kumi, Pallisa, Soroti and Kaberamaido)
and Karamoja (includes districts of Kotido, Moroto, and Nakapiripirit).
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community suffers a particular kind of shock, we look at the severity of those shocks and examine the
ways in which communities and households respond to them, including sources of assistance. We also
generate “risk and social capital profiles.” Like poverty profiles, these look at simple co-relations and
cross-tabulations of risk and social capital indicators with a variety of socioeconomic characteristics.
The analysis produces a huge number of tables, which are available upon request from the authors.
Here, we will provide summaries of the key associations.

Prohability of Shocks

A variety of questions in the NUS allow estimation of the probability that a community or household
suffers different shocks during a defined period (usually one year or the 12 years since 1992). To do
this, however, we have to assume that the observed values of shocks for each community are draws
from the same population of shocks. That is, we have to assume that the variation that we observe in
the shocks across different communities at one point in time is similar to the inter-temporal variation we
would observe if we could collect data on shocks to an individual community over many years (or longer
time periods).

The survey includes questions about the occurrence of three specific shocks: cattle rustling, LRA rebel
attacks, and other raids/conflicts. The probability that a community suffered cattle rustling in 2004,
1999, and 1992, is 18 per cent, 22 per cent and 20 per cent respectively. The correlation between
these shocks is about 0.8 for each correlation, indicating that mostly, the same communities suffer
from rustling each year. This is reinforced by estimates of the probability by sub-region. Rustling is
ubiquitous in Karamoja, and also more common in Acholi than other sub-regions.

The probability that a community suffered from LRA raids in 2004, 1999 and 1992 is 25 per cent, 25 per
cent and 16 per cent respectively, showing a significant increase over time. The correlation between
these shocks ranges from 0.55 to 0.72, indicating that by and large, the same communities suffer from
LRA rebel attacks each year. As with rustling, the probability of an LRA attack is concentrated in certain
sub-regions; namely Acholi and to a lesser extent, Lango.

The probability that a community suffered from other raids/conflicts in 2004, 1999 and 1992 is 4 per
cent, 6 per cent, and 5 per cent respectively. The correlation between these shocks ranges from 0.48 to
0.75, indicating that mostly, the same communities suffer from these shocks each year. West Nile has a
higher probability of such shocks than other sub-regions.

This survey also asks whether seven specific “calamities” of drought, heavy rains, fire, strong winds,
rebel activity, cattle rustling, and epidemic have occurred in the community in the past 10 years.. The
probability of different shocks occurring during a 10-year period shows that drought is clearly the most
likely shock—virtually certain to occur in a decade—followed by heavy rains and rebel raids. At first
glance, the results for rebel raids and cattle rustling do not appear consistent with the results in the
previous section, where the probability of an attack or rustling in one year is not much lower than these
probabilities for a decade. However, the high inter-temporal correlation between shocks seen in the
previous section combined with the fact that the probability estimated here is for one or more shocks
occurring (by the structure of the questionnaire) means that the two are, in fact, consistent. Basically,
rebel raids and cattle rustling recur in mostly the same communities year after year. Therefore, the
decade-long probability that such a shock occurs at least once is not much different from the year-long
probability.
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The probability of a community’s school being closed for some time during the past year was 13 per
cent. The schools that closed did do for the median number of 9 days, while the mean was 30 indicating
a much skewed distribution. (One school was actually closed for the entire year). While these seem like
large losses, it is important to remember that they apply to only 13 per cent of all schools in Northern
Uganda. Rebel activity is by far the most important reason for school closures, accounting for 71 per
cent. Cattle rustling at 11 per cent and “other” at 15 per cent account for non-trivial shares.

The probability of a community’s health centre being closed for some time during the past year due to
insecurity was 7 per cent. For those centres that closed (all but one being private centres), the median
number of days was 20, but the mean was 77 invariably indicating a much skewed distribution. Rebel
activity is by far the most important cause for these closures.

Severity of Shocks

In addition to the probability that a shock will occur, its severity also matters. Some of the questions
attempt to gauge the severity of shocks, albeit crudely in most cases. We report those results here.
All of the probabilities reported here are conditional on a given shock having been reported in the
community.

We also examine the probability that a shock caused the school or health centre to close, by type of
shock. Rebel activity is by far the most likely cause of such a closure, followed by epidemic and cattle
rustling. Overall, the most important consequence of all shocks is “destruction of food crops/stores”
(48 per cent), followed by “community displaced” (12 per cent). But individual shocks have different
distributions. The agricultural shocks mostly cause destruction of crops. Rebel activity causes community
displacement 58 per cent of the time. 69 per cent of the time, cattle rustling causes theft or destruction
of livestock. Epidemics cause “community isolation” 57 per cent of the time. Most communities (65 per
cent) did not report an “other impact” of the shock, though for cattle rustling and rebel activity, “theft of
property” was reported somewhat often.

In terms of recovery time, only 13 per cent of communities report that it took “a few weeks” or less to
recover. Most communities report recovery after “a few months”, though 29 per cent report a recovery
time of at least one year. Except for cattle rustling and rebel raids - for which much larger shares report
never having recovered - the distribution of recovery times is pretty similar, regardless of the type of
shock, though recovery from fire, strong winds, and epidemic seems to be a little faster. With regard to
the time that it took communities to recover from the reported shock, about 62 per cent of communities
recovered within one year. This is more common for the agriculture and harvest-loss shocks, and
epidemics (except Ebola), and much less common for rebel activity and cattle rustling.

In addition, we investigate the share of a community’s households affected by a shock. Not surprisingly,
drought and rain affect most households—over 90 per cent of communities report that about 100 or about
75 per cent of households were affected by these shocks. The same is true for communities affected by
rebel activity. Communities that registered losses due to crop destruction by wildlife, birds, or livestock,
and those suffering from crop pests and diseases also report 100 or 75 per cent of households being
affected in more than 70 per cent of cases. On the other hand, in communities affected by harvest
lost due to fire, robbery, cholera, Ebola, and other epidemics, 25 per cent or fewer households were
affected. Overall, the most common response (45 per cent of the time) is that all households were
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affected, indicating that community leaders show community-wide shocks in most cases.

The results for reported severity of the shock, by type of shock, are similar to the above. In 70 per cent
of the time, community leaders judged the reported shock to be “extremely” or “very” severe. This is
more common for rebel activity, cattle rustling, drought, and untimely rain. With regard to the time that
it took communities to recover from the reported shock, about 62 per cent of communities recovered
within one year. This is more common for the agriculture and harvest loss related shocks, for epidemics
(except Ebola) and much less common for rebel activity and cattle rustling.

Responses to Shocks

While there is little in the way of information about strategies to avoid or mitigate shocks, the NUS data
does contain some information on how communities and households tried to cope with shocks when
they occurred. Bellow are the responses.

Overall, the main responses to shocks are fairly evenly divided between moving (21 per cent in all),
appealing to the government for help (32 per cent), and doing nothing (29 per cent), with other responses
being less common. These patterns differ significantly by type of shock. For rebel raids, 79 per cent
of communities moved (and only 8 per cent appealed to the government for help). Cattle rustling
also caused 35 per cent of communities to move, but other shocks caused very little migration. The
overwhelming response to an epidemic was to appeal to the government for help. For the agricultural
shocks, appealing to the government and doing nothing were the dominant responses. Only 31 per
cent of communities report an “other response” to shocks. Of these, appealing to the government for
help is the most common response, especially for those who suffered a rebel raid.

We also examine the share of communities that say they received assistance in the wake of a shock, by
type of shock and type of response. Except for the victims of rebel raids and epidemics, most communities
did not receive assistance after a shock. This varies somewhat by type of shock and response, though
the overall number of observations is quite small for some shock/response combinations. We limit our
attention to those cases with at least 50 responses. For drought, 42 per cent of those who appealed
to the government for help got some assistance; 31 per cent of those who appealed to someone else
for help did so; while only 23 per cent overall did so. After heavy rains or flooding, 18 per cent who
appealed to the government for help received aid, while only 10 per cent overall did so. For victims of
rebel raids, 87 per cent of communities that moved into IDP camps, and 83 per cent of communities
that moved to a combination of IDP camps, relatives and elsewhere received some assistance. These
are the highest positive responses reported. Finally, 81 per cent of communities suffering an epidemic
and requesting help from the government received some assistance.

Unlike the community responses, the coping responses of households in response to shocks, by type
of shock show that 75 per cent of households report “no help” or do not respond, suggesting that most
households did not have coping strategies for most shocks, even if communities (or community leaders)
did. The only response with a significant share is “received help” (17 per cent). Note that sale of assets;
a strategy that is often highlighted in the literature, occurred in only 4 per cent of cases overall. Nor
are formal or informal borrowing important coping responses to shocks. Shocks that were more likely
to have elicited help or gifts include “inability to work in the fields (e.g. due to illness or insecurity)”,
“death of important cash earner,” “rebel raids,” “funeral expenses,” “famine,” and “epidemic.” As
noted above, most households report receiving no assistance. For those that do, overall, food is by
far the most important type of assistance they got. However, there are shocks for which cash is more

» o« » o

| 186 | SOCIAL PROTECTION FOR THE POOREST IN AFRICA Learning from Experience




SOCIAL PROTECTION VULNERABILITY AND RIGHTS

» o » o«

common, including, “death of important cash earner,” “medical costs,” “disability related costs,” and
“funeral expenses.” Also, not surprisingly, epidemics solicited mostly “other” types of assistance, if any
assistance was forthcoming at all.

Overall, the source of assistance is more likely to be an NGO than other sources, including the
government. This is despite the fact that it is more common to solicit help from the government, though
this is mostly due to NGO’s response to insecurity related shocks and famine. For the medical and
disability shocks, relatives and neighbours are more common sources of support, while the government
comes to the fore in an epidemic.

Risk and Social Capital Profiles

In this section, we cross-tabulate many risks and social capital variables available in the NUS with a
set of socio-economic indicators. This list includes geographical location (urban/rural, sub-region, and
whether or not the household lives in an IDP camp), indicators of socio-economic status (per adult
equivalent expenditure quintile and household head’s educational attainment) and several possible
indicators of vulnerability (household head being female, widowed, divorced/separated, disabled, or
having moved due to insecurity). Our aim is to describe the extent to which shocks and social capital
are correlated with geographic areas, socio-economic status, and vulnerability.

We note at the outset that some of these indicator variables are themselves highly correlated. Most
of the IDP camps are in Acholi sub-region, and more than half of people living in households whose
head has migrated due to insecurity are also in that sub-region. Indeed, many of them migrated to
IDP camps. Households with more educated heads also tend to have higher expenditures per adult
equivalent. Female-headed households also tend to be widow-headed households.

Some of the shocks are at individual-level, some at household-level and others at community-level. In all
cases, however, we weigh the data so that it pertains to individuals. Thus, for a community-level shock,
we weigh the outcome by the number of people in the survey living in that community and the sample
expansion factors. So the correct interpretation of a table for a community-level shock is “X per cent of
people live in communities that suffered a drought.”

Individual-level shocks: Nearly 15 per cent of children under the age of 18 have lost their father. 6 per
cent have lost their mother and 4 per cent have lost both'. Apart from the obvious correlation between
these variables and widow-headed households, the only large differences are by sub-region. Children
who have lost both parents are more common in Acholi (6 per cent) and Lango (8 per cent) than other
sub-regions, although this pattern is less clear for children who lost their mother only. Other tables,
including those for consumption and head’s education, show no clear relationship.

Despite the well-publicised level of civil conflict in that part of the country, 61 per cent of orphans’ fathers
and 75 per cent of their mothers died of disease and not violence or war, which accounted for only 21
and 10 per cent of parents’ deaths. While it is possible that the conflict has lead to greater disease,
there is not much evidence to support this in Northern Uganda. Parents’ cause of death is not obviously
correlated with our indicator variables, except that the cause of death, especially for fathers, is much

"%In our definitions, we count a child as “orphaned” if the household has no knowledge of whether his parent
is alive or dead, in addition to the cases where the parent is known to have died.
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more likely to be war or violence in Acholi than in other sub-regions. This is also true for residents of IDP
camps and households whose head has migrated due to insecurity.

Household level shocks: It is important to recall that the “main” shocks questions in the household
survey ask the household to list up to three shocks since 1992. As such, this does not establish the
probability that any household will experience one of these shocks, because some households could
have suffered more than three shocks. With that in mind, reporting an agricultural shock (usually a
drought) is more common in rural areas albeit the difference is not as large as one might think, showing
the dependence of urban areas in Northern Uganda on the agricultural economy. They are also more
likely to happen in Karamoja, for households not living in IDP camps, and for households whose head
has not migrated due to insecurity. Households reporting the death of an important income earner are
more common in Teso and, obviously, among widow-headed households. Crime shocks are remarkably
uniform and low: only 4 per cent of households report being the victim of a crime since 1992. Violence
shocks (mostly rebel raids) are more common in Acholi, Lango and Karamoja among residents of IDP
camps and in households whose head has migrated due to insecurity.

Community level shocks: Somewhat at odds with the previous household-level information, 18 per cent
of people in Northern Uganda live in communities that reported cattle rustling in 2004 alone (rather than
4 per cent reporting a crime for the entire period of 1992-2004, as above). This rate is much higher in
Karamoja (83 per cent) and Acholi (34 per cent) than the other sub-regions. It is also higher in rural
areas with residents of IDP camps and households whose head moved due to insecurity. Rustling
is also somewhat more likely to affect poorer communities and those with less educated household
heads. These patterns are consistent across time, being similar for 1999 and 1992.

The incidence of “LRA rebel attacks” is also much higher in the community data than the household
data, with 29 per cent of people living in communities reporting such attacks in 2004 alone, as opposed
to the 20 per cent of households who reported suffering a violence shock since 1992. Not surprisingly,
these attacks were much more common in Acholi (94 per cent) and Lango (41 per cent) than other
sub-regions. Further more, they are much higher for those living in IDP camps (91 per cent), and in
households whose head migrated due to insecurity. These patterns are similar in 1999 and 1992 albeit
in those years, the richest quintile is somewhat less likely to suffer LRA attacks.

In sum, perhaps the most striking generalization of these tables is the fact that many shocks and
social capital indicators have large differences by geographic area - sub-region, urban/rural, and
IDP camps - but relatively few differ by much across the consumption distribution or by many of the
vulnerability categories (households head being female, widowed, divorced/separated, or disabled).
The one exception is having a household head who has migrated due to insecurity, which is highly
correlated with geographic indicators (Acholi and, to a lesser extent, Lango sub-regions and living in an
IDP camp). In part, this is due to the fact that many of the shocks are related to insecurity and weather,
which tend to be specific to certain areas. But even the social capital variables are more likely to differ
by geographic area than by socioeconomic characteristics.

Conclusions and Implications

The implication for policy is straightforward. If we want to identify people who are more vulnerable to
the kinds of shocks identified in the NUS, we will do better to focus on geography than by consumption
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or education levels or a variety of household head characteristics. Some of these conclusions are
obvious: many of the shock variables deal with insecurity and this is highly concentrated in certain
sub-regions. The results’ positive contribution is that within the sub-regions where rebels are active, the
consequences for residents rarely differ systematically by socio-economic characteristics, including
consumption per adult equivalent. As such, targeting assistance to the victims of rebel activity cannot
usually go beyond the obvious geographic indicators. The same is true of weather-related shocks.
Certain areas are more prone to drought, flooding, etc., while the victims of these shocks do not usually
differ systematically by socioeconomic characteristics.
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Climate Change:
Challenges for Soclal Protection In Africa

Rasmus Heltherg and Paul Bennett Siegel

Abstract:

This paper explores the role of social protection in helping Africa adapt to climate change. The increase
in covariate (environmental and health) risks due to ongoing and future climate changes—and the
demonstrated adverse impacts of such risks—make it important to scale up interventions to reduce
household vulnerability. Efforts under way to gear up adaptation to climate change in Africa must
be responsive to the needs of the poor. Social protection can contribute to this with its established
frameworks for vulnerability reduction. Particular instruments to consider include social funds for
community-based adaptation, safety nets designed flexible to respond to climatic shocks and natural
disasters, and skills development, micro finance, and assisted migration for changing livelihoods.

Key words: climate change, adaptation, risk, vulnerability, Africa, social protection.

Introduction

Climate changes, ongoing and projected, are affecting Africa profoundly. Climate changes are projected
to cause more frequent and more severe adverse weather events; higher average temperatures;
increased water scarcity in several parts of the continent combined with risk of flooding from intensifying
rainfall; and spread of vector-borne diseases. Africa’s agricultural potential could be sharply reduced,
especially in rainfed areas. While climate change affects everybody, the poor have the weakest adaptive
capacity and are the most vulnerable. Whatever development gains Africa has or will have made over
the next few decades are at risk from the effects of climate change unless adaptation is improved.

This paper explores the role of social protection in helping Africa adapt to climate change and the
implications of climate change for social protection interventions in

Africa. The impacts of climate changes fall disproportionately on people that have contributed the least
to cause the problem and that have the least resources to cope with it. At stake are issues of fairness
in the responses to a large global externality; the need to protect past gains from development; and
potentially serious global repercussions of failing to address climate change effectively. One of the
guiding principles for international climate change efforts is to protect the poor from extreme negative
impacts.

The question is how to do that most effectively. The international community is negotiating the post-Kyoto
climate change framework and considering how to support climate action in developed countries. The
negotiations discuss future funding arrangements for climate change mitigation and adaptation and it
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is very likely that some developed countries will make available significant amounts of concessional
funding for climate action in the poorest countries.

So far, social protection professionals have been involved little in the process of designing the future
funding arrangements for global climate action, even though social protection as argued by Stern
(2008) could become one of the priority sectors for adaptation in developing countries. The aim of this
paper is therefore to start a dialogue with social protection professionals on how to improve the human
and social aspects of global and national adaptation responses in low income countries, particularly
Africa. Can we make sure that social protection is positioned to take advantage of the likely increased
availability of donor funding earmarked for climate change?

The paper reviews the range of risks facing the poor in Africa, discusses how those risks are impacted
by climate change, and considers implications for social protection interventions. The paper argues
that Africa needs to gear up efforts to adapt to climate change, identifies a role for social protection to
this end, and proposes specific interventions tailored to the changing risks. Social policy and social
protection, already concerned with vulnerability reduction, can and should promote adaptation to climate
change that is pro-poor and geared towards local needs. Some of the instruments to consider are social
funds for community-based adaptation, safety nets designed flexible to respond to climatic shocks
and natural disasters, and skills development, micro finance, and assisted migration for changing
livelihoods.

The paper is organized as follows: The next section discusses risk, coping, and the role of social
protection in Africa. This is followed by an overview of how climate change might impact Africa’s
risk pattern. After this, the responses to climate change and the implications for social protection are
discussed. Funding, governance, and research topics are briefly covered, and the conclusions are
summarized.

Risks, Coping, and Social Protection in Africa

The poor in Africa face high risks and use informal and ineffective means to protect themselves against
those risks, with very low coverage of government and market-based instruments. As a result, shocks
and fluctuations in household income often result in food insecurity, human capital decumulation, and
low-risk low-return livelihood decisions.

In Africa, high levels of poverty are compounded by pervasive risks to households, risks that all too often
undermine growth and development. When a breadwinner falls sick, her children will often go hungry
and be pulled out of school. When drought strikes, families sell off livestock and productive assets,
making eventual recovery much harder. Severe and repeated shocks are a large part of the reason
people become poor in the first place, and that the poor find it so hard to escape poverty (Carter et al,
2007). While households face numerous sources of risks, environmental and health risks are usually
the most frequent, the most costly, and have the most adverse outcomes (Dercon, 2004; Heltberg and
Lund, forthcoming). Environmental risks include natural disasters, droughts, floods, landslides, heat
waves and are mostly covariate (affecting entire communities at a time).

Health risks include death, disease, accidents, and disability and are mostly idiosyncratic (affecting
one household at a time). To poor African households, environmental and health risks are not one-off
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chance events but fundamental features of life with proven potential to trigger famine and destitution.
And climate change will amplify these sources of risk as extreme weather events become more frequent
(and possibly more extreme) and as disease vectors spread while other determinants of health (water,
food) worsen.

African households cope mainly through informal strategies that rely on family and community structures
rather than government or market-based instruments. These strategies include gift exchange, sharing
of food, migration and remittances, child labor, informal loans in kind or cash, sending children to live
with relatives, and more. Extended family and kinship networks underpin many of these risk coping
mechanisms which are often reciprocal. Households also adjust to these risks by diversifying their
livelihoods and choosing relatively liquid assets wherever possible. There is mounting evidence that
uninsured risk prompts households to engage in low-risk low-return activities and holding liquid instead
of productive assets, hindering the ability of the poor to grow their incomes and escape poverty'.
Therefore, interventions to help households better manage risks can improve both equity and
efficiency.

The severity of shocks and the inadequacy of the available risk protection mean that shocks often
trigger serious adverse consequences for human capital and future welfare of the affected households.
In response to shocks, households frequently reduce the quantity and quality of food consumption and
withdraw children from school. A longitudinal study in Zimbabwe followed children that were less than
two years old (the age where children are most susceptible to malnutrition) when a severe drought
hit in the early 1980s. Those that survived the famine were found to be stunted, translating into lower
schooling achievements, inferior adult health, and an estimated 14 percent reduction in lifetime earnings
(Alderman, Hoddinott, and Kinsey, 2006). Analysis of rural Ethiopian households stricken by drought
revealed that the drought exacerbated asset inequalities as the poor lost a greater share of livestock
and recovered at a slower rate than the non-poor. Those poor households who survived the drought
with very little livestock left had great difficulty in subsequently rebuilding their herds (Carter et al,
2007).

A characteristic of social protection in Africa is that the poor benefit neither from government nor from
market-based instruments. Coverage and spending on social safety nets for the poor is very low in
Africa, much below levels in other regions. Market-based instruments such as micro credit and life and
index-based insurance are also in their infancy in Africa and again below levels in other regions. Fiscal
and implementation constraints result in low coverage of formal social protection instruments in Africa
(World Bank, 2001). Limited domestic fiscal resources, apparent absence of donor interest in funding
social protection in non-emergency situations, and implementation constraints limit the capacity of
many African governments to supply adequate and effective social protection to their citizens. Looking
across countries, the demand for social protection and the ability to fund it and deliver it well tends to
grow with income.

Large-scale natural disasters sometimes trigger government and donor assistance, although it tends
to be too little, too late, and in the form of food rather than cash (Barrett and Maxwell, 2005). Although
critical and potentially life-saving, such support is often ad hoc and not part of a long-term strategy

195A study in Southern India found that in the presence of high risk, poor farmers reaped lower returs to their assets than did the better-off farmers, while the reverse
was true in low-risk settings (Rosenzweig and Binswanger, 1993). See also Elbers, Gunning, and Kinsey (2007) and Dercon (2004) and the papers therein.
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designed to keep households from falling into a cycle of asset decumulation triggered by shocks.
International support for humanitarian assistance only materializes when the situation is very dire, if at
all (Barrett and Maxwell, 2005). In the 2005-2006 famine in Niger there was accurate early warning of
the pending disaster, but many months passed before assistance arrived to the affected areas. During
this time, households faced the choice between distress sales of productive assets or disinvestment
in human assets (e.g., malnutrition, removing children from school). Either choice may have long-term
implications for poverty. Despite the clear deficiencies in donor-funded disaster relief, its repeated use
may nevertheless have undermined countries’ incentives for crafting strong national social protection
systems integrated with national budgets, as well as for taking out weather-based insurance.

Access to financial products and services is also of some importance to the poor for consumption
smoothing and risk management but remains much below potential in

Africa. A large proportion of the population in Africa are excluded from the banking system and forced
to use cash, informal borrowing, and informal money transfers which are far less secure and flexible.
Credit is not the only financial service demanded by the poor—savings, payments and remittances, and
insurance services may rank higher. Poor people face many barriers to financial access—distance from
services, the inability to produce formal documents, and prohibitive costs. Across Sub-Saharan Africa,
only 20 percent of households have accounts with financial institutions (World Bank, 2007). Financial
and micro finance institutions may need to expand the range of services they offer, cut red tape, and
embrace technology.

The explosion in mobile phone coverage might offer opportunities for expanding financial access for
the poor. At the end of 2005, Africa had 135 million mobile subscribers. By the end of 2010, it will have
400 million subscribers. Many African countries have vastly more mobile subscribers than internet
connections or bank account holders or safety net beneficiaries. Kenya’s Safaricom offers a pioneering
cell phone money transfer service in partnership with Vodafone. Kenya is the first country in the world to
use this service, which allows anybody to transfer money using a mobile phone without a bank account.
One of the first uses of the system is to support the distribution of microfinance loans and to collect
repayments. Remittances are another popular use.

There are also interesting examples from other countries. The Philippines has high coverage of mobile
banking and Sri Lanka has launched a system called M-Chek whereby small retailers use mobile phones
for payments, bypassing credit cards.

Climate Change—Adding to the Risks Facing Africans

Recent evidence and predictions indicate that climate changes are accelerating and will lead to wide-
ranging shifts in climate variables. Climate models indicate that the ongoing warming trend will continue
and that the continent on average could become 2-6 degree Celsius warmer over the coming century.
This warming will place significant stress on water resources. Droughts could become more common,
although the climate models have difficulty predicting the magnitude and direction of regional changes,
especially in Africa (Hulme et al, 2001). Africa could be particularly hard hit from increased water
shortages in most parts (except Eastern Africa); spread of vector-borne diseases beyond their current
range; and sharp reduction in agricultural potential, especially in rain fed agriculture which accounts
for about 96% of all cropland in Africa. Cline (2007) applies agricultural impact models, combined with
climate model projections, to develop estimates for agricultural impacts in more than 100 countries.
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Agricultural productivity for the entire world may decline from levels otherwise reached by between 3
and 16 percent by the 2080s. Developing countries, many of which have average temperatures that are
already near or above crop tolerance levels, are predicted to suffer on average 10 to 25 percent decline
in agricultural productivity by the 2080s, and more so in Africa: Sudan could see a drop of 56 percent
in agricultural potential and Senegal 52 percent. The median estimated loss in dry land agricultural
potential in Africa is 31 percent. There is high dispersion around this median and much smaller losses
(and possible gains) in irrigated agriculture.

Although the poverty and social impacts of climate changes are only beginning to receive attention,
Africa will face serious socio-economic impacts because of geographic exposure, reliance on climate
sensitive sectors, low incomes, and weak adaptive capacity (Stern, 2006; IPCC, 2001 and 2007). Since
dryland agriculture constitutes a large fraction of African GDP, the projected decline in agricultural
productivity and other natural resource-based livelihoods will trigger large relative income losses and
increased poverty and food insecurity. Covariate climate shocks will increase as extreme weather
events (floods, droughts, hot spells) become more frequent and vector-borne diseases spread beyond
their current range. Thus, the risks associated with climate change will change the risk pattern facing
African households toward more covariate and more frequent shocks, greater uncertainty about the
risk, interactive risks, and potentially irreversible consequences. These risks will place increasing stress
on risk coping mechanisms at all levels. They will, in all likelihood, increase household vulnerability
to poverty, hunger, disease, mortality, and displacement in many countries of Africa unless risk
management is strengthened. Policymakers need to be concerned about climate change in Africa and
gear up adaptation efforts.

Responses to Climate Change

Managing climate risks has traditionally been the responsibility of households with little external support
for managing common climate risks such as localized floods, droughts, or crop failures. There is one
exception: large extreme weather events and natural disasters triggering emergency food aid. The
failure to provide all-weather roads in many places that clearly need them is symptomatic of the relative
neglect of weather shocks in development planning. This may have to change. Large covariate and
repetitive climate events could overwhelm the risk coping capacity of many community institutions.

Furthermore, household and community adaptation is not always equitable, sustainable, or desirable;
without external support, many poor households and communities choose adaptation strategies that
are inequitable, unproductive, or asset-degrading.

External support is needed even though communities in Africa have a long track record of managing
climatic risks and have incentives to adapt. Households and communities will do their best to adapt
to perceived climate changes, even in the absence of facilitating government policy and sometimes
despite of policy or regulatory constraints. Producers have private incentives to explore investment
opportunities to adjust assets, technologies, and livelihoods to changing climates. But incentives are
not always sufficient. Information, technologies, and financing are also needed to help producers
benefit from opportunities. External support will offer some “compensation” for a large global negative
externality (Stern, 2008). However, there are many unresolved issues surrounding the design of external
support for adaptation, both on governance and on design to ensure support for pro-poor local climate
action.
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Adaptation to ongoing and future climate changes will mean many different things depending on
country and sector. However, there is growing consensus about some of the principles underlying good
adaptation policies and investments:

Identify appropriate ‘no regrets’ instruments—investments and policies with high payoff under the
current climate as well as in a future with a different and more volatile climate.

Improve management of current climatic variability to prepare for worse weather ahead. Help households
replace unproductive, asset-degrading coping strategies (withdrawing children from school, delaying
health care, distress asset sales, etc) with ex-ante mechanisms to anticipate, plan, and act against
negative impacts of risks.

Consider risk and responses in an integrated multi-sectoral fashion rather than sector by sector.
For example, water resources management will be of growing importance for many sectors such as
agriculture, hydropower, and urban.

Adaptation is ‘good development’ and good development is adaptation. This means, among other
things, that finance and planning for adaptation must be integrated with general development finance
and planning.

Adapt at many levels. Efforts by households, communities, and nations to respond to climate change
need to be complemented by international responses based on the principle of global burden sharing
and social justice.

Prepare for a long-term, continued engagement with communities and countries on adaptation. This is
not an issue that will be ‘resolved’ any time soon.

Implications for Social Protection

Efforts to enhance community resilience need to feature more prominently in the response to climate
change and social protection interventions hold promise for this purpose (Heltberg, Jorgensen, Siegel,
2008; IDS, 2007; Yamin, Rahman, and Hug, 2005).

Adaptation responses have to span a range of sectors and draw on a variety of approaches and
disciplines. And while some responses must be at national or international level (say, development of
new crop technologies), other responses need to be very local (say, adoption of new crops or water
saving techniques). A key issue as the international community gears up to address climate change
more systematically is therefore to identify the most effective instruments to support adaptation and
deploy those at the right level. Arguably, community-based adaptation could become the most important
pillar of the adaptation response. And social protection could contribute to this, as well as to national-
level responses.

After focusing more on mitigation (emissions reductions) for a number of years, the world community is
now considering adaptation responses more seriously but already there is cause for concern in the way
some responses are structured and financed.

Adaptation strategies in some countries appear top-down and sectoral, missing the opportunity
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for strengthening local institutions and exploiting complementarities with informal risk management
arrangements. For example, many National Adaptation Plans of Action (NAPA), essentially portfolios of
adaptation projects prioritized by governments for donor funding, seem to have missed the opportunity
to propose adaptation projects for community or local level public, private, or civic institutions.
According to Agrawal (2008), only 20 percent of projects described in the NAPA documents focus on
local institutions’ role in adaptation and even fewer identify local institutions as agents or partners in
facilitating adaptation. As more external finance for adaptation becomes available, it will be important
to identify a robust mechanism for channelling support to local initiatives.

But what would be the key elements of a social policy response to climate change in Africa and how
should policies be designed? Apart from the area of weather-based derivatives and insurance, where
pilot experience is building (see Box 2), researchers and practitioners are only beginning to think about
this (IDS, 2007; Yamin, Rahman, and Hug, 2005). This paper proposes three main areas for further
testing:

e Use social funds as a way to scale up external support for community-based adaptation. Social
funds and community-driven development projects (CDDs) support small projects ranging from
infrastructure, social services, micro enterprise development, and eco-system management which
have been identified by communities and presented to the Social Fund for financing. Social funds
and CDDs allow poor people and communities to become actively involved in their own development.
Existing social funds could scale up their work in, for example, ecosystem management and
restoration, water supply and sanitation, community forestry, coastal zone management, disaster
preparedness, and post-disaster assistance. Through social funds and CDDs, the international
community could channel external finance to small-scale community-based adaptation projects in
a large number of communities, even in countries with weak capacity. There might also be scope
for community-based investments in avoided deforestation to attract new sources of carbon finance
(see below).

* |mprove social safety nets for coping with natural disasters and climatic shocks by building country
capacity for effective delivery of post-disaster and counter-cyclical cash transfers. Cash transfers,
both conditional and unconditional, workfare programs, and disaster insurance are some of the
available instruments for household support. Cash and in-kind transfers based on objective and
measurable trigger events are already used to help affected households cope with disaster related
losses, especially after major disasters. Despite inconsistencies in the way they have been applied
and their lack of built-in ex-ante guarantee, these instruments have met with success and helped
affected communities cope and recover (Box 1). Bangladesh, for example, has sharply reduced
the mortality from natural disasters and improved disaster recovery over the last three decades by
taking an integrated approach to disaster risk management. Social protection has contributed to
this, for example with elevated, flood-proof roads constructed as part of public workfare projects.
The country has also built capacity for rapid transfers in kind or cash to people affected by natural
disasters. More countries could build program capacity to respond to covariate shocks, both slow
and rapid onset. The key is to have programs in place, before the onset of natural disasters, with
flexible targeting, flexible financing, and flexible implementation arrangements (Alderman and
Haque, 2006; de Janvry, et al, 2006). This will allow countries to provide relief and rehabilitation
assistance, at short notice, to those affected by a variety of adverse events, whenever and wherever
they may occur.
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e Facilitate the necessary changes in livelihoods via skills development, micro finance, and assisted
migration. As the productivity of many natural resource based livelihoods declines, the transition
into new sectors and urban areas may need support. While this requires a multi-sector approach,
social protection can contribute through training and skills development, micro finance initiatives,
and more orderly migration and access to safe and easy remittances.

Box 1: Safety Nets for Natural Disasters and Food Crisis

Effective safety net responses are crucial for avoiding post-disaster famine and in assisting affected
households and communities cope and recover from disaster. While many African countries have
made significant progress on disaster risk reduction strategies and organizations, it has been hard to
translate this momentum into sustainable programs that reduce long-term vulnerabilities (Bhavani,
Vordzorgbe, Owor, and Bousquet, 2008). In many countries, the short and medium-term support

to households affected by disasters remains ad hoc, slow, and donor driven. The international
community is making efforts to improve disaster response. This includes attempts by the World
Bank and others to streamline post-disaster income support through improved response capacity of
national safety net agencies.

Experience from around South Asia and elsewhere suggests that post-disaster cash support has
performed well with positive impacts on short-term food security and long-term recovery. Post-
disaster income support is best provided as cash directly to affected households, complements

well other relief and reconstruction efforts, and is in high demand by governments and affected
populations. To perform even better in future disasters, donors could build up their own capacity and
that of implementing agencies to deliver timely and high-quality cash support (Heltberg, 2007; Vakis,
2006).

Safety nets programs could become more risk responsive and more generous (Heltberg, 2007).

Safety net design could consider uninsured risk more explicitly by targeting the transitory poor hit
by shocks, permitting vulnerable households to engage in riskier higher-return activities. This would
require, among other things, a flexible targeting mechanism with criteria different from those of

the chronic poor as well as flexible financing and implementation arrangements (de Janvry et al,
2006; Alderman and Haque, 2006). These ideas are being put to the test in operational contexts.

In Nicaragua, for example, the World Bank and bilateral donors support an innovative pilot program
that combines conditional cash transfers with additional transfers aimed at increasing the income
generating capacity of poor rural households exposed to weather risk.

The 2008 food crisis has once again highlighted the need for safety nets to help countries respond to
shocks. Cash transfer programs are far more efficient and effective at buffering affected households
from rising food prices than are some other interventions under consideration such as food, fuel, and
fertilizer subsidies. However, good programs cannot be set up overnight; the urgency of responding
to the food crisis has in some cases led to less than optimal responses when countries did not have
well-targeted safety nets in place. This highlights the need to create programs with flexible targeting
and implementation arrangements that can be used to respond to unforeseen crises, whether
manmade or natural.
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In addition to the three main proposals above, more could be done to explore synergies between social
protection and health, insurance, and the private sector for better (climate) risk management:

Improve access by the poor to health services, especially preventive health care. This is a ‘no-regrets’
intervention to reduce vulnerability in current and future climate. Health risks already cause a large
part of the vulnerability burden and are expected to grow with the predicted increase in heat waves,
the spread of vector-borne diseases caused by higher temperatures, and rising malnutrition. Social
protection could help through targeted supply and demand-side incentives for greater coverage of
health care.

Expand promising pilots with insurance and other conditional financial instruments. Emerging lessons
with weather-based index insurance at household, local, or national level show scope for insuring against
low-frequency and high-cost events. While index insurance helps overcome the usual moral hazard and
adverse selection issues, it still presents technical challenges (for example, data availability) and may
not be easily affordable or in high demand in many countries (Box 2). The use of life insurance against
idiosyncratic risk is also an area of growing interest and is often marketed by microfinance institutions,
partly as way to insure their outstanding loans.

It will be important to continue with experimentation and learning to make sure social protection
instruments are well-designed and that lessons of their impact on vulnerability are documented and
disseminated. This will help position social protection for the growth in concessional funding earmarked
for climate change. In addition to the above, an interesting area for further innovation is through
deepened penetration of microfinance (loans, savings options, remittances) and cell phone banking. In
Bangladesh, for example, NGOs and banks have expanded the coverage of micro finance services on
market terms to millions of poor people. Although this is not a safety net in any conventional sense of
that term, it helps the near-poor grow their incomes and stabilize consumption.

Box 2: Insuring against adverse weather

Weather-based index insurance can sometimes substitute for traditional crop insurance. Weather-based index insurance uses
objectively defined trigger events (e.g., rainfall, soil moisture) in an area to set contingent damage payments according to an
index. Contracts and indemnity payments are the same for all buyers per unit of insurance; there is no use of field- or household-
specific damage and loss data. This model discourages moral hazard and cheating, avoids adverse selection problems, and
lowers transaction costs. It also makes the insurance instrument accessible to the broader rural population (Skees, et al., 2002).
However, index insurance weakens the correlation between losses and payouts. This is known as ‘basis risk—an insured party
may suffer a loss yet not receive a payout.

Alderman and Haque (2007) survey the experiences to date with index and weather-based insurance in developing countries.
Weather insurance through index-based insurance for farmers and for local and national governments is finding growing use but
is not a panacea: it may not be appropriate for slow-onset climate impacts, preventing losses is sometimes more cost effective
than loss-based insurance, and many African countries lack insurance markets and may not find insurance easily affordable. It
may also not be desirable for some developing countries to take out insurance if indemnities are likely to crowd out concessional
emergency funding. This being said, there are interesting innovations for weather risk management that combine insurance and
safety net or social insurance approaches, with ongoing programs or pilots in Mexico, Ethiopia, Mongolia, and elsewhere. These
programs and pilots use weather indices as triggers for payouts to farmers and to mobilize safety net transfers.

Weather-based insurance cannot stand alone. Many humanitarian crises are caused by factors other than climatic variability (e.g.,
conflict, poor governance, lack of infrastructure, political and macroeconomic crises, etc.). Safety net and emergency responses
thus should not be tied exclusively to index instruments.
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Funding, Governance, and Research on Adaptation

Increasing amounts of funding will be available for climate change responses and could help finance
social policy and social protection interventions in Africa. As part of the UNFCCC, the developed countries
committed to “innovative means of funding to assist developing country Parties that are particularly
vulnerable to the adverse impacts of climate change in meeting the cost of adaptation”. In all likelihood,
concessional donor funds earmarked for adaptation will grow rapidly and significantly. Stern (2008)
proposes social protection as a priority area for this funding. Carbon finance—both under the Kyoto
Protocol and under voluntary offsets—is another source of funding. So far, carbon finance has often
bypassed Africa, in part because the largest emission reduction projects were found elsewhere. But
the carbon market is growing and expanding into avoided deforestation and programmatic approaches
with promise for Africa. These approaches aim to remedy some of the drawbacks of project-based
carbon finance, for example by bundling smaller projects. Africa could potentially reap significant
benefits through carbon finance markets—especially in avoided deforestation—if efficient “bundlers”
of small-scale emissions reductions can be found. Various community-based organizations could help
“bundle” and market small-scale emissions reductions, proving a potential new role, and financing, for
community-based organizations.

Governance challenges need to be overcome for effective adaptation. The key challenge is that the most
vulnerable households are in communities and countries that have the weakest institutional capacity and
the fewest resources to respond. Addressing this challenge will require responsive and accountable
government institutions to ensure the risks facing poor people are acknowledged and addressed
effectively. Interventions are unlikely to meet with success and attract sustained donor funding unless
government institutions can demonstrate accountability and responsiveness. International institutions
will therefore have to find ways to provide not only resources but also incentives and information for
adaptive actions that are responsive to the poor. Support via social funds and community-driven
development projects could be one such approach. Another approach would be to identify barriers to
adaptation rooted in counterproductive policies and regulations—such as lacking or insecure property
rights that demotivate farm investments—and seek to address those. For this, it could be useful to
develop better diagnostic tools to pinpoint the barriers to adaptation and to lend “voice” to the poor.

The professional communities working on social protection, natural disasters, and adaptation to
climate change share a concern for helping poor people manage risks. These three disciplines each
take integrated, multi-sector approaches to risk management with a shared goal to make societies,
communities, and individuals more resilient and less vulnerable (Siegel, 2005; Yamin, Rahman, and
Hug, 2005). Yet there is not always enough cross-fertilization among these professional communities
and in fact a good deal of confusion over the definition of key terms such as risk and vulnerability: what
the social protection literature refers to as (social) risk management is called hazard management by
the disaster community and adaptation in the context of climate change. Yet it is exactly the same.
There could also be more collaboration on improving humanitarian practices of income support by
increasing the capacity for post-disaster cash transfers (Heltberg, 2007).

There is a need for more research on social aspects of climate change and on social protection
interventions to reduce household vulnerability to risks associated with climate change. We need to
seek consensus on basic terms and relationships between risk, vulnerability, coping and adaptation,
and find out what interventions work. As mentioned, it is important to document how well-designed
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social protection instruments can promote adaptation and to make sure social protection qualifies for
adaptation funding. | would also propose long-term monitoring of household and community responses
to risks and shocks, including climate risks and climate changes, alongside weather monitoring. Such
long-term socio-economic monitoring would be of interest to policymakers, researchers, and specialists
working on social protection, disaster, and adaptation.

Conclusions

In conclusion, more needs to be done to adapt to climate change in Africa and social protection, with
its established frameworks for vulnerability reduction, can promote adaptation to climate change that
is geared towards the needs of the poor. Some of the instruments to consider are social funds for
community-based adaptation, safety nets designed flexibly to respond to climatic shocks and natural
disasters, and skills development, micro finance, and assisted migration for changing livelihoods.

Expect no miracle over night. Coverage of social protection by government and market instruments
remains very low in Africa and not always focused on the poorest.

The reasons for this are rooted in fiscal and implementation constraints, and in political economy. There is
little evidence to believe these reasons have changed fundamentally. Nevertheless, by thinking outside
the box there are opportunities for social protection to engage and improve risk management using
innovative approaches. The new wave of financing being made available for climate change represents
an opportunity for scaling up social protection instruments. Collaboration between the professional
communities working on social protection, climate change, and disaster risk management is needed to
ensure effective assistance to help African households manage climate risks, old and new.
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Abstract

Despite the absence of direct unemployment assistance in South Africa, there is growing media and
political concern that the existing social grant system might nevertheless act as a disincentive to the
unemployed in seeking work and create a culture of ‘dependency and entitlement’. The debate is
driven in part by anxieties about the rapid increase in up-take of social grants during the past few
years. In the context of these debates, this study explores the relationship between grant receipt and
paid employment in South Africa and examines whether there is evidence of a ‘culture of dependency’,
the nature and strength of labour market attachment among grant recipients and the opportunities and
barriers to employment they face.

The study combines both quantitative and qualitative data sources. It surveys the views of a cross
section of South African citizens and compares the attitudes of those in and outside the formal labour
market. An in depth qualitative component explores several of these issues from the viewpoint of grant
recipients themselves.

Findings: both those in and out of work placed a high value on paid employment and all groups agreed
that work promotes dignity. Joblessness had not become ‘normalised’ and all groups of the unemployed
were extremely motivated to get work including women, ‘lone mothers’ and ‘disability’ claimants. Grant
recipients did not subscribe to a distinctive culture but to mainstream values, beliefs and aspirations.
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Calculations about ‘trade-offs’ were also not of central importance in explaining people’s chances of
finding work. Other explanatory variables stood out in accounting for peoples labour market chances:
the absence of qualifications, skills and training, access to a level of finance that facilitates job search,
and to informal networks that provide information. There was popular support across all groups for
extending social assistance for the unemployed; the majority of respondents were in favour of such a
policy, even if it entailed higher taxes.

Conclusions: These findings appear to counter recent concerns about potential unintended effects
of the current grant system. The most important factors in reducing people’s chances of finding
employment were perceived to be linked to the structural conditions of the labour market and the wider
economy rather than the motivational characteristics of the unemployed and the arrangements of the
grant system.

Key words: South Africa, social grants, labour market, dependency culture, barriers to employment.

Introduction

There is little doubt that the language of policy debate in South Africa is changing as the country
proceeds through its second decade of democracy. Whereas the first decade embodied the discourse
of poverty alleviation and redistribution, the second is dominated by concerns about rising expenditure,
‘handouts’ and ‘dependency’. Despite pressure from its constitutional commitment to ensure income
security, the government is now said to be spending too much on social assistance and there are calls
from within and outside its ranks to resist an expansion of ‘welfare’ (South Africa, 2006; ANC, 2007;
Netshitenzhe, 2002). There are several reasons for the mounting concern but chief among them are the
combined pressures of mass unemployment together with rising expenditure on social assistance.

In September 2006, unemployment in South Africa using the official definition, stood at 25.5%. If we
include ‘discouraged workers’ (those who want work but are not actively looking for it) the figure is
estimated to be somewhere between 36% and 41% (Stats SA 2007) and means that South Africa
‘boasts’ one of the highest unemployment rates in the world. Despite this high structural unemployment,
there is little provision available through the social security system in the form of cash transfers. The
social insurance pillar of the system is at present very restricted, providing only limited cover through
the Unemployment Insurance Fund (UIF) to fewer than 10% of workers. The social assistance pillar,
though more extensive, is available mainly for those low-income individuals who are exempt from the
labour market due to age (Older Person’s Grant and Child Support Grant) or disability (Disability Grant).
There are currently no dedicated grants for able-bodied people of working age who are unemployed.

Despit