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Foreword

Ever since its founding, the Economic Commission for Latin America
and the Caribbean (ECLAC) has maintained that social development,
poverty eradication and, above all, efforts to secure greater equality are the
cornerstones of democratic, fair and prosperous societies in the region. This
message was made explicit in the publication launched on the occasion of
the thirty-third session of the Commission, entitled Time for equality: closing
gaps, opening trails (ECLAC, 2010b). In that publication, ECLAC emphasized
the importance of taking action on various fronts as a way to secure broader
social inclusion, equality and respect for human rights.

Designing and implementing social policies that ensure a
multidimensional approach to the complex issues of exclusion,
vulnerability, inequality and poverty therefore needs to be one of the
region’s top priorities. A crucial component of that task will be the
strengthening of social protection systems.

In that connection, the present volume seeks to identify and describe
the role played by conditional (or co-responsibility) cash transfers (CCTs)
as one of the main tools used in the fight against poverty over the past
15 years in the region. These programmes, whose scope and replication
have extended well beyond the region’s borders, aim to break the chain of
intergenerational transmission of poverty by building human capacity in
the most vulnerable families. To that end, CCT schemes provide direct cash
transfers that are tied to certain conditions being met, mainly in the areas
of school attendance and medical check-ups. They should thus contribute
not only to reducing levels of income poverty but also to building human
capacity, which is a key component for the sustainable development and
advancement of the region’s societies.
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The CCTs implemented in various countries of Latin America and
the Caribbean share the same basic architecture but exhibit significant
differences in their overall conceptual design, including in terms of
coverage and implementation. This publication presents a detailed
compilation of those differences together with a review of the areas of
ongoing discussion, in the hope of contributing to that discussion. Among
the most debated points are the use of conditionality as a social policy
tool, benefit targeting as a strategy adopted in settings of tight budgetary
constraints and the role of women as the beneficiaries of transfers and
subjects of the conditions imposed. While the discussion on all these points
is a valid one, it is worth noting as well that the region’s experience in this
sphere shows that citizens’ standards of living have in fact improved since
the launching of such programmes.

The preparation of this study benefited in particular from the new
database on non-contributory social protection programmes in Latin
America and the Caribbean, which was recently launched on the ECLAC
website. The database is intended as a key research tool for the vast array
of studies currently under way on CCTs; it contains detailed, comparative
data of both a descriptive and statistical nature on all programmes in the
region, both present and past.

Special acknowledgement is extended to the Swedish International
Development Cooperation Agency (SIDA) for the valuable support it
provided. The present study was conducted within the framework of the
component “Social assistance: poverty reduction and income redistribution
through conditional cash transfer programmes” of the ECLAC/SIDA 2010-
2011 cooperation programme “Social protection and social inclusion in
Latin America and the Caribbean”.

Alicia Barcena
Executive Secretary
Economic Commission
for Latin America
and the Caribbean (ECLAC)
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Abstract

This document summarizes experience with conditional cash transfer
or “co-responsibility” (CCT) programmes in Latin America and the
Caribbean, over a period lasting more than 15 years. During this time,
CCTs have consolidated and spread through the region’s various countries
as a tool of choice for poverty-reduction policy.

According to the ECLAC database of non-contributory social protection
programmes in Latin America and the Caribbean, CCTs are currently being
implemented in 18 of the region’s countries, benefiting over 25 million
families (about 113 million people) or 19% of the regional population, at a
cost of around 0.4% of regional gross domestic product (GDP).

The basic structure of CCTs entails the transfer of monetary and non-
monetary resources to families with young children, living in poverty or
extreme poverty, on condition that they fulfil specific commitments aimed
at improving their human capacities. Despite the, as yet, inconclusive
debates on the appropriateness of these programmes and their results in
different domains, they have been hailed as representing a major step in
connecting poor and indigent families with school-age children to broader
and more comprehensive social-protection systems.

This document, which it is hoped will serve as a basis and input for
discussion and progress in building social-protection systems premised
on inclusion and universal rights, provides detailed information on the
different components of CCTs. It also reviews their main characteristics in
terms of the definition and registration of programme users, the targeting
mechanisms used, the various types of benefits provided, and the
conditionalities attached to them. It then analyses the historical trend of the
indicators of CCT investment and coverage, and the information available
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on their effects in different domains. Lastly, it makes an assessment of the
experience and the main challenges that these programmes pose in terms
of their sustainability, legal framework, accountability, participation,
institutionality and inter-sectoral characteristics.
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Chapter |

Introduction

In the mid-1990s, in various municipalities of Brazil and in the Federal
District, a number of programmes were launched whose main purpose
was to provide cash transfers to families living in extreme poverty in
exchange for commitments on education (Aguiar and Araujo, 2002;
Godoy, 2004). In 1997, Mexico introduced the Education, Health and Food
Programme (Progresa), which transferred cash, food supplements, and
access to a basic health service package to rural families living in extreme
poverty, on condition that they undertake specific education and health-
care commitments (Levy and Rodriguez, 2005). Since then, conditional
cash transfer (CCT) or “co-responsibility” schemes have spread as a tool
of choice in poverty-reduction policy throughout Latin America and the
Caribbean. Nonetheless, these programmes vary in terms of their centrality
in social-protection systems and they reflect the different approaches to
social-policy arrangements in the countries implementing them (Cecchini
and Martinez, 2011; Cohen and Franco, 2006; ECLAC, 2010a).

The concept of co-responsibility in poverty-reduction programmes
requires consideration not only of elements associated with the demand
incentive, but also those relating to the supply of social services (Levy and
Rodriguez, 2005; Cohen and Franco, 2006). This study highlights the fact
that both the target public and the government itself have to commit to
the actions required by the programme.' The specialist literature also uses

! This document uses the term “conditionality” to refer to the specific commitments that
families must fulfil to be eligible to receive the transfers; and instead of “beneficiaries”, it
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synonyms for these programmes, such as conditional monetary transfer
programmes.

In the past decade, CCTs not only grew in number —in 1997 they
were present in three countries, but by 2010 they were available in 18 (see
table L1)— but they also succeeded in consolidating, with an increase
in the value the monetary transfers provided, broader coverage and
geographic scope (Bastagli, 2009), and, in many cases, institutionalization
within the social policy of each country (Hailu, Medeiros, and Nonaka,
2008). These programmes have also gained a high profile in the debate on
poverty-reduction policies, both regionally and internationally, largely
thanks to their promotion by organizations such as the World Bank and
the Inter-American Development Bank (IDB), and the establishment of
multilateral forums for the exchange of experiences and good practices,
such as the Inter-American Social Protection Network (IASPN), within the
Organization of American States (OAS).

Beyond the still-open question of the effectiveness of their impact
on various indicators (Fiszbein and Schady, 2009; Ribas, Veras Soares and
Hirata, 2008; Veras Soares, Ribas and Guerreiro, 2007); the complementarity
and consistency of their instruments (Villatoro, 2008; Handa and Davis,
2006); and the legitimacy of their guiding principles (Freeland, 2007,
Molyneux, 2007; Standing, 2007a), the role of these programmes in
connecting poor and indigent families with school-age children to social
protection has been recognized (ECLAC, 2010a). It has also been claimed
that CCTs can represent a step towards setting up broad social-protection
systems founded on concepts of inclusion and universal rights (Cecchini
and Martinez, 2011; Simdes, 2006; Bastagli, 2009).

This document summarizes the region’s experience with CCTs
and provides detailed information on their various components. It is also
intended to serve as a basis and input for discussion and progress towards
inclusive social-protection systems (Cecchini and Martinez, 2011). Much
of the information comes from the ECLAC database on non-contributory
social protection programmes in Latin America and the Caribbean, which
contains descriptive information and historical data on these programmes.?

The rest of this article is organized as follows. The next section
reviews the main characteristics of CCTs in terms of how they define
their target public, their targeting mechanisms and the selection and
registration tools used, as well as criteria for graduating out of the
programmes. The third section describes the various types of benefits

prefers terms that are more appropriate from a rights perspective, such as “target public”, or
“users” (more closely related to the population that actually participates in a programme).
2 See [on line] http://dds.cepal.org/bdptc/.
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Table 1.1
LATIN AMERICA AND THE CARIBBEAN (19 COUNTRIES): CONDITIONAL CASH

TRANSFER PROGRAMMES

Country Programmes currently operating Country Programmes currently operating

(starting year) (starting year)
Argentina Universal Child Allowance Paraguay Tekopora (2005);

for Social Protection (2009); Abrazo (2005)

Portefia Citizenship

Programme (2005) Peru Juntos (2005)
Bolivia Juancito Pinto Grant (2006); Dominican Solidarity (2005)
(Plurinational Juana Azurduy de Padilla Republic
State of) Mother-and-Child Grant (2009) Trinidad and Targeted Conditional Cash
Brazil Bolsa Familia (2003) Tobago (Tzfggz‘;ef Programme (TCCTP)
Chile Solidarity Chile (2002) .

Uruguay Family Allowances (2008)

Colombia Families in Action (2001);

Juntos Network (2007);

Conditional Subsidies for

School Attendance (2005) Country 8Z;Z;eted programmes
Gosta Rica Avancemos (2006) Argentina Families for Social Inclusion;
Ecuador Human Development Grant (2003) ﬁnemﬂoée?onoezadgsogg)

ousehol - a

El Salvador Solidarity in Rural i

Communities (formerly the Brazil Bolsa Escolabschool grant

Solidarity Network) (2005) ('50/01 —5?03) t’ ;

olsa Alimentagdo

Guatemala Mi Familia Progresa (2008) food grant (2001-2008) °©
Honduras Family Allowance Costa Rica Superémonos (2000-2006)

Programme (PRAF) (1990); o

Bono 10 000 programme Ecuador Solidarity Grant (1998-2002)

for education, health and Honduras PRAF/IDB Il (1998-2005);

muiiiterm (&070) PRAF/IDB Iil (2007-2009)
Jamaica Programme of Advancement . . .

through Health and Education llcaiedta (S':(oslse;l(zg%tgfszt&ney Stvoik

((2eurl)) (0T Crisis Response System (SAC)
Mexico Oportunidades (formerly (2005-2006)

Progresa) (1997) Uruguay National Social Emergency
Panama Opportunities Network (2006) ReToemsG [P (FANES)

(2005-2007)

Source: Prepared by the authors, on the basis of Economic Commission for Latin America and the Caribbean
(ECLAC), Database of non-contributory social protection programmes in Latin America and the Caribbean
[online] http://dds.cepal.org/bdptc.
2 Although this programme officially ended in 2005, it continued to pay benefits until the Universal Child
Allowance for Social Protection programme was created.
5 Although the programme officially ended in 2003, it continued to pay benefits in subsequent years and was

gradually phased out as the number of users of Bolsa Familia increased.

¢ Includes the Cartdo Alimentagdo food grant, which was operating in the same years.
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that these programmes provide and the conditionalities attached to them.
The fourth section reviews CCTs in terms of investment and coverage
trends, focusing on the historical development of the two indicators; and
an indicator is calculated to compare the investment made by countries
in these programmes with the resources needed to overcome the income
deficit among poor and indigent population groups. The fifth section
briefly analyses and summarizes available information on the effects
of CCTs in various domains, such as human capacities, poverty and
income inequality, consumption, income generation and labour-market
participation, child labour, and the empowerment of women. The
sixth section discusses issues of financial and political sustainability,
institutionality and inter-sectoral characteristics. Lastly, the conclusions
make an assessment of the experience and highlight the main challenges
posed by these programmes.
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Chapter I

General characteristics of conditional cash
transfer programmes

The basic common structure of CCTs consists of transferring monetary
and non-monetary resources to families living in poverty or extreme
poverty, who have one or more school-age children, on condition that they
fulfil certain commitments aimed at enhancing their human capacities.
Some programmes also provide benefits to other categories of people, such
as unemployed adults, disabled persons and older adults, thus making it
possible to include families without school-age children.

The commitments required by the CCTs mainly relate to the areas of
education, health and nutrition (for example, the children of user families
must attend school or fulfil preventive health actions in health centres). In
addition to monetary transfers, several programmes provide transfers in
kind, such as food supplements and school bags (known as “mochilas” or
“bolsones”) containing school supplies, while also requiring participation
in certain other education and health services, such as educational talks,
and information, guidance and counselling on various subjects.’

These programmes target the family unit as a whole, rather than
its individual members; and give a leading role to women. In the vast
majority of cases, the transfers are actually paid to the mothers, on the
assumption that they will use the monetary resources to improve the well-
being of the family as a whole and of their children in particular. Mothers

®  As shown in section III.A.3, in several cases these services are not provided by the
programmes directly, but by the sectors in question.



14 ECLAC

are also responsible for fulfilling the conditionalities, and they sometimes
act as programme promoters.

Another common feature is the use of technical criteria to select
the target public, generally based on procedures with two or more stages
—predominantly targeting by geographic units and household selection
methods by indirect means testing (proxy means test).

Although CCTs have a common structure, they vary greatly in the
way they define their target population, the benefits they provide, and
the person responsible for relating with the programme and ensuring the
conditionalities are fulfilled.

A. Target population

Although the definition of CCT target populations varies from one country
to another it is generally oriented towards families living in conditions of
poverty or extreme poverty (see table IL.1). Programmes targeting indigent
families include Families in Action in Colombia, the Family Allowance
Programme (PRAF) in Honduras and the Tekopord programme in Paraguay.
Others, such as the Bolsa Familia conditional cash transfer programme in
Brazil and the Human Development Grant in Ecuador, include poor but
non-indigent families in their target population, in addition to the very
poor. There are also programmes in which target families are selected
according to a broader spectrum of needs. For example, Families for Social
Inclusion in Argentina defines families “at social risk” to include those with
undernourished children, a head of household over 50 or under 20 years
of age, adults with a terminal disease or pandemic illness, and situations
of domestic violence or sexual abuse, among others. In other programmes,
the target population is not based on family units: the Programme of
Advancement through Health and Education (PATH) in Jamaica, for
example, targets individuals living in poverty.

The eligibility criteria for the various monetary transfers provided
by CCTs can be based on families or household units, or in terms of whether
household members belong to specific categories, such as preschool and
school-age children, and breast-feeding or pregnant women. Some CCTs
also include older adults and the disabled (see table IL1);* for example,
the Oportunidades programme in Mexico pays monetary transfers to the
household as a whole, through the food subsidy, energy subsidy, and Vivir

¢ Upholding the distinction between households and families, implementation of the
Opportunities Network in the indigenous communities of Panama explicitly established
that the transfer was provided to the family, to avoid conflicts in cases where several
families live together in one household (Robles, 2010).
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Mejor food support components; whereas the Youth with Opportunities
education grant and support for older persons target children in primary,
secondary and upper secondary school, young people in the final years of
upper secondary education, and older adults, respectively.®

The ages considered for access to the benefits vary from one
programme to another. For educational benefits (generally at the primary
and secondary school levels), the ages of the target population vary
according to the organization of the school systems in each country.
In most cases, the lower limit is between 5 and 6 years, while the upper
limit is 22 in Mexico and 25 in Costa Rica. Health benefits tend to be
concentrated in the preschool years, although not exclusively. For example,
they cover children up to 3 years of age in the Juntos programme in Peru,
up to 6 in the Mi Familia Progresa programme in Guatemala, and up to 14
in Tekopord in Paraguay. There are also programmes that make specific
transfers for adolescents in the education sector, with the aim of preventing
school dropout in the final years of secondary education. A case in point
is the Oportunidades programme, Bolsa Familia (Adolescent benefit) and the
Portefia Citizenship Programme (“Studying is working”).

The exclusion of poor or indigent families without dependent
children is one of the major criticisms of these programmes, with some
authors arguing that this overlooks a large number of families that also
need help (Standing, 2007a). This discrimination is not present, however,
in programmes such as Solidarity Chile, the Human Development
Grant, Solidarity in Rural Communities, PATH, Oportunidades, Tekopord,
Juntos and Solidarity, all of which include benefits for families with older
adults and disabled persons. In Jamaica, the health subsidy is provided
to unemployed adults between 18 and 64 years of age living in poverty
—in addition to children, older adults, the disabled, and pregnant or
breast-feeding women (see table I1.1).

In practice, foreign immigrants living in poverty or extreme poverty
are also excluded from CCTs. While the official documents governing the
operations of these programmes define the target population as persons
or households living in situations of poverty or indigence in national
territory, without explicitly distinguishing the nationality of the head
or members of the household, the possession of an identity card, by the
head of household at least, is a prerequisite for receiving the monetary
transfers. Thus, immigrants who do not hold that document because
they have not regularized their stay in the foreign country cannot benefit

®  Since 2007, adults over 70 years of age in Mexico can participate in the new federal “70
and over” programme which pays US$38.50 in cash per month. To avoid duplication
of support at the federal level, older adults who participate in this programme have to
renounce the older-adult support provided by Oportunidades (Rubio and Garfias, 2010).
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from the programmes. In the case of the Universal Child Allowance for
Social Protection (AUH) of Argentina, foreign households who can prove
definitive residency of at least three years in Argentina are entitled to
receive the benefit. Nonetheless, Repetto and Diaz Langou (2010) state
that this requirement “in practice excludes most foreign residents in the
country, since many, particularly the most vulnerable among them, do not
have the legal documents required for the AUH”". Accordingly, to protect
this extremely vulnerable population group, the requirements for legal
residency need to be made more flexible, and there should be campaigns
to encourage immigrants to obtain the necessary documents.®

In addition, programmes have to designate the person(s) who will
act as link between the household and the programme and ensure the
conditions are fulfilled. In general, CCTs tend to assign this function to
women heads of household. Programmes that make the transfers to the
head of household irrespective of sex, or to a guardian or representative
of the family, include the Juancito Pinto Grant in the Plurinational State
of Bolivia, PATH in Jamaica, Solidarity in the Dominican Republic and a
number of programmes that have now ended, such as the Unemployed
Heads of Household programme in Argentina, the National Social
Emergency Response Plan (PANES) in Uruguay and the Social Protection
Network (RPS) in Nicaragua. This is also the case in the version of Families
in Action being implemented in indigenous communities of Colombia,
where the transfer can be delivered to the adult who is responsible for the
children, in keeping with the child-care practices and customs prevailing
in the different indigenous peoples (Accién Social, 2008).

The key role played by women in the programmes —not only in
managing the transfers, but also in ensuring the conditions are fulfilled—
has been interpreted in different ways. Firstly, it has been noted that this
allows for greater empowerment of women in household decision-making,
since it is they who manage the transferred income; and it also gives
them greater visibility and participation in the community through their

¢ The case of internal migrants is different, because that status —except in the case of locally
targeted CCTs, such as those in Bogota or Buenos Aires— does not necessarily mean
exclusion from the programmes. Nonetheless, to avoid losing entitlement to participation,
migrants must fulfil certain formalities, and each user is responsible for requesting an
update of his or her personal information in the databases or records of CCT users
(such as the System for the Identification of Potential Social Programme Beneficiaries
(SISBEN), the Single System for the Identification of Beneficiaries (SIUBEN), the Social
Registry, the Social Protection Record and the single register for social programmes
known as CadUnico). This can result in delays in countries where the administration of
the programme has shortcomings in terms of information transmission channels, with
cumbersome procedures and delays in updating users’ records. An extreme case would
consist of the temporary or final suspension of the user for administrative reasons, owing
to a failure to collect the benefits.
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attendance at courses and workshops within the programme framework
(Ledn, 2008; Molyneux, 2007). On the other hand, it has also been argued
that this empowerment is weak in practice, unless accompanied by
other actions in areas such as capacity development, autonomy, equality,
influence and an increase in decision-making possibilities (Molyneux,
2009). This is based on the fact that women join these programmes to
augment their children’s human capital rather than their own (Molyneux,
2007). In addition, it has been suggested that the various programme
requirements end up adding to and reinforcing the care activities that have
traditionally restricted women’s labour-market participation (ECLAC,
2006; Pautassi and Zibecchi, 2010) (see section V.F).
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B. Targeting mechanisms

Multistage targeting procedures are generally used to select CCT target
populations (see table I1.2).

The first stage involves identifying the geographic units with the
highest poverty levels. This generally is assessed on the basis of indices
of marginality which may include income variables or unmet basic needs
(UBN), and are constructed from data sources such as population censuses,
household surveys and poverty maps. In the Tekopord programme in
Paraguay, the most vulnerable communities are selected on the basis
of the geographic prioritization score that gives a 40% weighting to the
poverty conditions of a locality and 60% to the presence of unmet basic
needs (Veras Soares and Britto, 2008). In the case of Oportunidades, on the
other hand, UBN indicators are used to select rural zones, and income and
expenditure are used for urban zones (Orozco and Hubert, 2005).

After geographic targeting, family units or households are selected,
depending on the definition.” Most programmes use indirect means
testing, either through multidimensional indices of the quality of life, as
in the case of the Social Protection Record in Chile, or income prediction
formulas which use variables that are assumed to be closely related to
those incomes, as in the case of Oportunidades. Whether or not income-
related variables are considered has repercussions for deciding whether to
prioritize more structural poverty situations —which are less likely to vary
in the short term— or others that are more closely related to the business
cycle (Ribas, Veras Soares and Hirata, 2008). There are also programmes
that implement a direct means test, using the income level reported by
the families themselves in ad hoc surveys or censuses undertaken by the
programmes. In Brazil, this information is collected at the municipal level
by applying the single register for social programmes, known as CadUnico,
to families living in poverty. This procedure tends to be less costly and
quicker for the purposes of expanding the user base; but it may also be
more susceptible to short-term fluctuations in family income (Veras Soares,
Ribas and Osorio, 2007). Criticisms of the way this method is applied in
Brazil include the potential for greater inclusion error —by not comparing
the family’s income reports with other information— or the possibility
that its decentralization will render it liable to capture by special interest
groups operating locally, although these two situations have not been seen
in practice (Veras Soares, Ribas and Osorio, 2007).2

7 The Solidarity in Rural Communities programme in El Salvador is an exception because
means testing is not used in municipalities with “severe” extreme poverty.

8 CadUnico records information on families’ consumption levels, which make it possible
to verify the income reports. Although the Bolsa Familia programme does not check



General characteristics of conditional cash transfer programmes 27

In addition, some programmes include a final stage of selection by
the community, on the assumption that local agents have more information
on the needs and shortcomings of the households in their community. It has
been found that means testing mechanisms tend to generate differences
between inclusion (or otherwise) in a programme’s target population,
and the perception of socioeconomic conditions and poverty held by the
communities themselves (Adato, 2000). Moreover, household targeting often
causes the selection criteria to become opaque to the potential programme
users, which, in rural settings or situations of high social-capital density, can
have an adverse effect and generate feelings of incomprehension and a poor
evaluation of the programme because selection is seen as arbitrary. This
can lead to conflict between programme beneficiaries and non-beneficiaries
(Adato, 2000 and 2007).” Community targeting aims to address these issues
by recognizing that the communities themselves are likely to have more
information on the socioeconomic conditions of their members. It also seeks
to give legitimacy to the targeting process in highly precarious communities,
and where intra-group conflict could be exacerbated.

At the present time, programmes such as Juntos in Peru, Tekopord in
Paraguay, and the food purchasing grants component of the Panamanian
Opportunities Network, among others, include community selection
mechanisms as a final stage of their targeting procedures (see table 11.2).
This group also includes Families in Action, in which a community-
selection component forms part of the adaptation of its operating rules
in indigenous localities (Robles, 2010). In general, these mechanisms have
more of a social vigilance and transparency objective, which operates
by validating the selected households, than one of effective control over
which households are included or excluded. Cohen, Franco and Villatoro
(2006) note that community participation does not necessarily reduce the
programmes’ inclusion and exclusion errors, and that “account should be
taken of the biases caused by the voluntary nature of participation, which
normally results in participation by those who are better off at the outset”.

these reports, income data are reviewed when household consumption exceeds reported
income by 20% (Veras Soares, Ribas and Osorio, 2007).

°  Adato (2007) shows that this can also happen with geographic targeting in contexts where
political-administrative divisions do not correspond to community or cultural divisions.
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Another form of selection, which is attractive because of its low
cost and operational simplicity, is category targeting. This defines easily
identifiable populations, which receive equal benefits. A good example
of this is the Juancito Pinto Grant programme of the Plurinational State
of Bolivia, which is only available for children attending up to eighth
grade in public schools. This is an easy, effective and cheap way to
target in countries where social services are highly segmented by the
population’s socio-economic level, although it may not be the best method
in programmes that make special efforts to ensure that the benefits do not
leak to persons who do not fulfil certain socio-economic characteristics.

Thanks to the use of beneficiary-selection procedures and techniques
that aim to minimize exclusion errors (families that satisfy the eligibility
criteria but do not participate in the programme) and inclusion errors
(families that do not satisfy the eligibility criteria, but still participate),
these programmes generally succeed in channelling the income transfers
to the most needy and therefore represent one of the most redistributive
categories of social public investment. As figure I.1 shows for a number of
programmes, between 60% and 75% of expenditure on these transfers (the
vertical axis of the graph) are captured by poorest 40% of the population
(horizontal axis) (ECLAC, 2010b). Nonetheless, as noted by Cohen and
Franco (2006), the results also show that there are poor people who do not
succeed in participating in CCTs “even when the selection procedures give
preference to them”.
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Figure 11.1
DISTRIBUTION OF PUBLIC EXPENDITURE ON SOCIAL ASSISTANCE AND
EXAMPLES OF DIRECT MONETARY TRANSFERS IN SELECTED CONDITIONAL
CASH TRANSFER PROGRAMMES, BY PRIMARY INCOME QUINTILE, 2005-2008 @
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Source: Economic Commission for Latin America and the Caribbean (ECLAC), on the basis of special
tabulations of household surveys conducted in the respective countries.
a Simple average.

Many CCTs concentrate more on avoiding inclusion errors (giving
benefits to families who are not in the target population), than exclusion
errors (leaving out part of the target population); and this has been called
into question from a rights perspective that argues that the most important
thing is to avoid the latter (Septdlveda, 2009). For example, in 2004, the
exclusion error was greater than the inclusion error in Oportunidades
and Bolsa Familia (Veras Soares, Ribas and Osorio, 2007).° In Panama’s
Opportunities Network, it was found that 56% of the extremely poor were

10 Using the national household surveys database (National Household Income and
Expenditure Survey (ENIGH) and the National Household Survey (PNAD) in Brazil), the



36 ECLAC

not covered by the CCT scheme (exclusion error), but just 7% of transfers
were received by the non-poor (inclusion error) (Robles, 2009).

It is also important to take account of administrative capacity;,
since very poor countries with weak institutions tend to perform worse
on targeting when the institutional requirements increase (Peyre, 2007).
Moreover, the homogeneity of living standards among the poor in these
countries could make an increase in requirements for entering the
programmes ineffective (Cecchini, 2009).

Geographical targeting, on the other hand, means focusing efforts
on communities with high and homogeneous poverty levels, even though
poverty levels may not be high nationally. In larger countries with
developed urban areas, this means excluding geographic units with lower
relative poverty levels but significant weight in absolute terms. In Mexico,
of the roughly 5 million households that were users of the Oportunidades
programme in 2008, just over 3.5 million were in localities of up to 2,500
inhabitants, whereas only about 710,000 lived in cities with over 15,000
inhabitants (SEDESOL, 2008). Although this makes it possible to address
the higher incidence of poverty in rural areas by reducing disparities
between localities, it can also result in ignoring the scale of the poverty
problem in urban zones, where over two thirds of the poor population of
the country live.!

Several authors have highlighted the major effort made by CCT
programmes to set up sophisticated user-selection procedures (Hailu and
Veras Soares, 2008; Fiszbein and Schady, 2009). Although this has made
it possible to lay the foundations for user-selection based on technical
criteria rather than special interests, as was the initial concern in many
programmes (Levy and Rodriguez, 2005), some authors (Ravallion,
2007; Peyre, 2007) point out that there is no conclusive evidence of the
effectiveness or efficiency of targeted compared to universal programmes.
It has even been argued that the resources used in targeting could have a
greater impact if they were universally distributed (Mkandawire, 2005). It
is therefore important to evaluate the appropriateness of procedures on a
case-by-case basis, and avoid one-size-fits-all solutions.

In relation to the still inconclusive debate on targeting and
universalism, it can be argued that CCTs —despite using resource
targeting mechanisms— tend towards the universalization of social and
economic rights for all citizens, starting with those who are most deprived

authors calculate the undercoverage rate as the ratio between non-benefiting poor and
total poor (Soares, Ribas and Osorio, 2007).

" In 2008, poverty incidence in Mexico was 44.6% in rural zones and 29.2% in urban areas
(ECLAC, 2010a, Statistical Appendix).
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of such rights, namely people living in poverty (ECLAC, 2006). Although
social policy has objectives that go beyond poverty reduction, such as
constructing societies with greater social cohesion and equity, the shortage
of public funds makes selection necessary to ensure that the income
transfers and social services reach the poorest population groups (ECLAC,
2000). The use of targeting mechanisms in CCTs should not, therefore, be
seen as an end in itself, but as a tool of social policy to “do more with less”
and make social investment more progressive by targeting public efforts
on the most needy (ECLAC, 2010a).

C. Instruments for the selection and registration of
target populations

A key issue in selecting target populations is the way the data on current
and potential users are collected and kept up to date. To obtain that
information, programme agents perform ad hoc population censuses,
which are costly in both monetary and human terms. In the fieldwork,
government records are used to identify the socio-economic situation
of the potential social-programme users. Examples of these include the
Social Protection Record of Chile, the Social Information Record of Costa
Rica, and the Beneficiary Household Selection Record of Paraguay.

Subsequently, these records are stored electronically, thereby
making it possible to organize information and registration systems
that maintain detailed information on potential beneficiaries, which
can be updated periodically (Irarrazaval, 2004). Implementation of the
systems is crucial for maintaining information and resources flows that
facilitate various actions, such as streamlining payments, suspending or
cancelling benefits —as and when the programmes provide for this—
or implementing results monitoring systems. The systems also have the
potential to facilitate links with other publicly provided programmes and
their articulation around a given policy (Repetto, 2009).2

This latter function is an additional advantage of information
and registration systems, which can be used by all social protection and
promotion programmes in a given country. Information is thus held

12 Arisk in relation to the centrality acquired by selection and registration processes —and
verification of the fulfilment of conditions— is the potential for these programmes to
become “bureaucratic machines that are confined to entering, processing, and issuing
information, and where their staff in many cases have little or no contact with the
poor, owing both to the workload associated with processing information, and because
the benefits are delivered by the sectors or by private financial entities. All of this has
repercussions on the few monitoring activities that programmes can develop (either
in terms of information or in terms of linkage with institutional networks, or simply
psychosocial support as such)” (Villatoro, personal communication, 20 December 2010).
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on the current and potential users of the social policy and different
programmes, by integrating databases held by the different sectors and
public institutions in a single social-programme user register. This is being
done in Brazil with CadUnico, in Mexico with the Integrated Government-
Programme Registration System (SIIPP-G) (see box IL1), and in Chile
with the Integrated Social Information System (SIIS)."” The Beneficiaries
Registration System of Honduras (SIRBHO) made it possible to unify
information from two programmes that are currently being integrated
(the national PRAF and the third tranche of PRAF/IDB), and has also
been used in the framework of the Solidarity Network. This shows that
progress of this type is not the preserve of countries that have greater
financial resources and administrative capacities (see box 1I.2) (Cecchini
and others, 2009).

Box I1.1
MEXICO: INTEGRATED GOVERNMENT-PROGRAMME
REGISTRATION SYSTEM

The key objective of the Integrated Government-Programme Registration
System (SIIPP-G) is to enhance information quality and identify duplication
in the services provided to the target population of programmes covered by
the Public Social Security System (SISSP) of Mexico: Oportunidades, Social
Insurance and the Public Housing Programme?. SIIPP-G is a programme-
user registration and identification modality which operates through the
unification of beneficiary registers, an operation that has been carried out
since March 2006 (Fernandez, 2006). Based on this register, identification
credentials are given to families and individuals who participate in any of the
three programmes.

The credentials have two chips, one for contact and the other for radio
frequency, and their use is based on the direct interface with the electronic
file of each user. The credential also provides biometric data on the user, and
is used uniformly for all procedures undertaken in federal government offices
participating in the scheme. A Single Population Registration Code (CURP)
provided by the National Population and Personal Identification Register is
used for all programmes.

This mode of operation makes it possible to increase the transparency
and control of the system’s operation, and it makes services more flexible
because the person in question can be attended to at any federative
agency provided he or she is carrying the identification. It also operates as a
facilitation tool both for federative and for municipal agencies, as well as for
all entities related to management of the programmes.

SIIPP-G has been administered by the federal government through
the Public Administration Secretariat; but, despite its potential advantages
from the transparency and inter-agency coordination standpoint, its

5 TheSIISis to be replaced with a new Centralized Social Benefit Recipients and Contributors
System, in the framework of the draft law on Executive Power creating the Ministry of
Social Development in Chile.
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Box 1.1 (concluded)

evaluation by the supreme Federal Audit Service (ASF) in 2007 was not
positive. Among other things, the audit states that no objectives or targets
were established, and there were no progress indicators against which to
evaluate SIIPP-G implementation. This is consistent with the absence of
progress assessments, and with the lack of efficiency, effectiveness, and
transparency in federal programmes. At the same time, just 38.5% of federal
government programmes (45 out of 117) have unified registers, and half of
the total of 133 million records did not have a CURP identification code for
its users. The integration of registers with the SIIPP-G was also made more
difficult by the quality problems (it was only possible to integrate 11 out of
45 registers). There was also no computer system to analyse the information
on the programmes (ASF, 2007). All of this illustrates the difficulties of setting
up this type of initiative and should be taken into account in attempts to
replicate such a system in the future.

Source: Supreme Federal Audit Service (ASF) “Auditoria 501, Sistema integral de
informacion de padrones de programas gubernamentales (SIIPP-G)” [Audit 501,
integrated system of information on government programme registers (SIIPP-G)],
Official Gazette (Diario Oficial) (12-12-2005) “Decreto por el que se crea el sistema
integral de informacién de padrones de programas gubernamentales” [Decree
creating the Integrated Government-Programme Registration System], published
in the Federal Official Gazette [Diario Oficial de la Federacion], on 12 January 2006;
and J.A. Fernandez, “Sistema Integral de Informaciéon de Padrones de Programas
Gubernamentales. Antecedentes - Prospectiva (SIIPP-G)” [Integrated Government-
Programme Registration System. Background-prospects (SIIPP-G)], Presentation,
Mexico City, 2006 [online] www.normateca.gob.mx/.../4_Antecedentes_Prospectiva_
Comision_Nacional_de_Proteccion_Social.ppt.

@ The SIIPP was created in 2006 during the Presidency of Vicente Fox, with the aim of
extending the coverage of social security to own-account workers and to those who
were excluded from other social security institutes (the Mexican Social Security Institute
(IMSS) and the Social Security and Social Service Institute for State Workers (ISSSTE)).
The SIIPP addresses three specific areas not considered previously for these workers:
access to health, housing, and a retirement with decent living standards. See [online]
http://fox.presidencia.gob.mx/actividades/?contenido=23661.

A challenge for these registers is to streamline procedures and
improve the updating of the information they hold, as shown by the case
of the Target Population Information System (SIPO) of Costa Rica. In this
country, the lack of procedures to periodically update the information and
the “on demand” nature of the censuses —the survey does not include
all of the eligible population but only people who seek help— rendered
obsolete the information on historical users of the plans, which currently
represent around 50% of the register (Romén, 2009). This concern is
particularly critical if the aim is to use CCTs as a form of insurance against
economic crises or events that make it necessary to rapidly expand the
user universe (Veras Soares, 2009b).

Another major challenge, which is considered in section VLC is the
transparency of user registers.
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D. Exit criteria

An ongoing challenge for CCTs has been to define exit criteria or
mechanisms in keeping with their medium and long-term objectives. In
practice, more emphasis has been placed on defining rules for leaving
programmes than on graduation strategies, in other words mechanisms
that make it possible to assure families that they will not need social
assistance again in the future. Often this has been influenced more by
budgetary constraints or political considerations (shortening the length
of stay to increase the gross number of people passing through the
programme), than by the programme’s objectives (Villatoro, 2008).

The most widely used exit programme in CCTs is simple: user
households stop receiving the subsidies when their members no longer
satisfy the eligibility conditions. In other words, families leave the
programme when their children pass the respective age limits, which
means the families can then be left in a similar or worse situation of
vulnerability than before the intervention (Banegas, 2008; Gonzalez de
la Rocha, 2008). Another frequent approach is to define exit rules based
on a maximum number of years in the programme. For example, in the
Targeted Conditional Cash Transfer Programme (TCCTP) of Trinidad and
Tobago, the limit is two years; the limit for the Conditional Subsidies on
School Attendance in Bogota is between two and three years, depending
on the type of subsidy received; whereas in Brazil’s Child Labour
Eradication Programme (PETI) the limit is four years. In the case of the
Social Protection Network (RPS) and the Crisis Response System (SAC) of
Nicaragua, the maturity term of the loan that was used to finance these
programmes automatically limited the duration of stay, without any
transition to a new protection scheme.

In other cases, the programme’s objectives are taken into account
explicitly in the design of graduation strategies. Examples such as
Oportunidades in Mexico, Bolsa Familia in Brazil, PATH in Jamaica, and
Solidarity in the Dominican Republic, specify periods of stay with the
possibility of recertification, by defining income thresholds for graduation
from the programme. If families are unable to pass these thresholds they
maintain their status as programme users. Schemes of this type tend to
prioritize short run poverty-reduction aspects and avoidance of user
dependency, which undermines the longer-term human-capacity and
social-promotion objectives of each programme. The case of Oportunidades
precisely illustrates the difficulties involved in implementing exit
mechanisms that are consistent with its human-development goals (see
box 11.2).
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Another example of an attempt to adapt graduation strategies
to the programme’s objectives, is Solidarity Chile, where participation
is regulated by a graduation scheme that includes a steady reduction in
family-support visits and in the cash transfers, and the continuation of
certain benefits beyond the period in which the family is being supported.

One of the key elements in the current debate on CCTs is the
establishment of exit strategies through actions that promote an increase
in families” capacities and autonomous income generation (Britto, 2006). A
start has therefore been made on more systematically seeking a beneficial
relationship between underpinning a certain living standard through
cash transfers, and implementing “activation measures” (Farné, 2009)
to improve current employment and future employability conditions,
by connecting users with income-generation and labour-market
participation programmes (see section III.A.3.a). It has also been shown
that graduation should not be viewed as the suspension of benefits once
certain requirements have been fulfilled or thresholds crossed, but as the
establishment of a link with other social protection and promotion actions
contained in social policy. From this standpoint, the notion of graduation
should be associated with the idea of a transition through various stages
that represent a continuum of interventions adapted to different basic
needs situations, protection against risks, and the exercise of rights. Thus,
exiting from CCTs should mean overcoming poverty and joining other
contributory or non-contributory social protection instruments (Cecchini
and Martinez, 2011).

Box 1.2
EXIT PROBLEMS IN PROGRESA-OPORTUNIDADES AND
THE DIFFERENTIATED SUPPORT SCHEME

In keeping with the programme’s human development objective of
increasing families’ capacities, and preventing users becoming dependent,
Progresa aimed to maintain support for user households for as long as
they remained eligible. For that purpose, the socio-economic situation of
households was reviewed every three years after admission to the programme.

For various reasons, some of which were financial, when the programme
was renamed “Oportunidades”, a graduation scheme was designed that
provided for the definitive exit of user families. As from 2003, a similar family
recertification procedure started to be applied, which was augmented by
an intermediate stage under a Differentiated Support Scheme (EDA), which
started to be applied to families that displayed socio-economic conditions
and welfare improvements that were considered “sustainable”.

Application of the Differentiated Support Scheme varies by geographic
zone. In rural communities it started to operate three years after
recertification, and in urban centres after one year. Families transferred to
the Scheme cease to receive the primary school education subsidy and food
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Box 1.2 (concluded)

subsidy, because they are deemed able to finance the relevant expenses
themselves. The families remain EDA users for another three years, after
which they leave the programme.

Implementation of the Scheme raised a number of issues concerning
the appropriateness of the parameters chosen (duration, the poverty line
used in the evaluation), and the suitability of the mechanism. Various studies
concluded that, in fact, after six years in the programme, only about 20% of
families succeeded in overcoming the eligibility threshold. They also showed
that 42% of families would regress and fall below the line again in the future.
Moreover, families that withdrew from the programme engaged in typical
economic-crisis reaction or adaptation processes, suggesting that they were
once again in a situation of high vulnerability.

Further adjustments were made to the Scheme between 2006 and 2008.
Among other things, the number of years required for the first evaluation
was increased to six; households consisting exclusively of older adults
were eliminated, and those that had left the programme were authorized to
apply for readmission if they fulfilled certain conditionalities. Nonetheless,
the mechanism remains highly controversial for two main reason: (i) the
contradiction between the EDA exit criteria based on poverty assessments
and the programme’s long-term human development objectives; and (i) the
lack of a social protection network in Mexico that can adequately absorb
families that are exiting the programme by giving them access to more
specific social programmes.

Source: |. Yaschine and L. Davila, “Why, when and how should beneficiaries leave a CCT
programme”, Cash transfers. Lessons from Africa and Latin America, D. Hailu and F. Veras
Soares (eds.), Poverty in Focus, No. 15, Brasilia, International Policy Centre for Inclusive
Growth (IPC-IG), UNDP, August 2008; Programa de Desarrollo Humano Oportunidades,
“Prontuario institucional del Programa de Desarrollo Humano Oportunidades”; Gonzalez
de la Rocha, “Programas de transferencias condicionadas. Sugerencias para mejorar su
operacion e impacto”, Futuro de las familias y desafios para las politicas, |. Arriagada
(ed.), Seminarios y conferencias series, No. 52 (LC/L.2888-P), Santiago, Chile, Economic
Commission for Latin America and the Caribbean (ECLAC), 2008.
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Chapter I

Benefits and conditionalities

The literature on CCTs generally tends to see the benefits of these
programmes solely in terms of income transfers in cash that operate as a
demand incentive. Nonetheless, they frequently offer monetary and non-
monetary transfers of various types and also provide certain services.
In some cases, they include transfers to strengthen the supply of social
services and, thereby, respond to the increasing demand generated by
the programmes. In view of this, we have classified the benefits provided
by CCTs into major groups, depending on whether they are benefits
associated with demand (families) or supply (service providers). Demand
benefits are then divided between transfers (monetary and non-monetary)
and services (family support and training courses, among others) (see
diagram IIL1). As can be seen, most of the programmes use a combination
of monetary and non-monetary transfers, so what distinguishes them is
the function that each transfer fulfils in the programme rationale. This
diversity of alternatives available to policymakers when specifying the
various aspects of the programmes implies solutions that are not neutral
in terms of fulfilment of their objectives.
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A. Demand-side benefits

1. Monetary transfers

Monetary transfers can be paid in various modalities. Although the
existence of at least one conditional monetary transfer is a common
element to the various CCTs, each programme gives a specific meaning
to the transfers within their operational rationale. This makes each case
qualitatively different, depending on whether its main objective is to
assure poor families a basic level of consumption, strengthen human
development among programme users, or facilitate their access to various
government social benefits (Cecchini and Martinez, 2011).

(@) Types of monetary transfer and forms
of payment

Monetary transfers to families may be untied (the users can spend
the transferred money as they wish, as is the case with cash transfers), or
else of predetermined use (the use of the money is pre-established and the
user cannot decide how to spend it, such as subsidies on the consumption of
specific goods or services). Between these two there is a third intermediate
category that captures elements of both, since the user has some choice,
but only within a predetermined group of goods and services. Payment
modalities, on the other hand, are associated with the type of transfer
(untied, predetermined use, intermediate). Untied transfers can be made
through deposits in bank accounts; handed over directly at public events;
or withdrawn in cash at bank branches, social security institutes or other
government agencies and mobile banks. They can also be paid as credits
made to magnetic stripe cards or debit cards.” Transfers of predetermined
use, on the other hand, tend to be made through discounts on various
basic utilities, such as water, gas or electricity. Intermediate transfers can
be made through magnetic-strip cards, debit cards, or vouchers.

Conditional cash transfer programmes mainly use untied monetary
transfers (see table IIL.1), in the belief that the households themselves can
make best use of the transfers on the basis of their preferences. Transfers of
predetermined use (see table I11.2) and intermediate ones (table II.3), aim
to precondition the use of the resources transferred and thus prevent them
being spent on other items.

15 In the Plurinational State of Bolivia, El Salvador, Guatemala and Honduras, cash is
delivered at public events. In the case of the Juancito Pinto Grant, for example, annual
civic events are organized by the armed forces and school authorities, in which students
must participate with their mother, father or guardian.
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In general, transfers of predetermined use are subsidies on the
consumption of goods and basic utilities, such as energy or water. The
benefits provided by Solidarity Chile include the Drinking Water Subsidy
(SAP), in the form of a discount on the monthly drinking water bill paid by
user families (up to a limit of 15 m?), the amounts of which vary according
to the water rates in each region of the country. In the Dominican Republic,
the energy consumption subsidy (Bonoluz) covers the cost of energy
consumed by a household up to 100 kWh per month, and is paid through
the Solidarity Card.'®

Intermediate transfers are generally used to support the purchase
of food and other basic items. An amount is credited to a magnetic
stripe card or voucher, which can only be used in previously authorized
commercial establishments, and only to buy food products from a basic
basket and goods of basic necessity —explicitly excluding cigarettes,
alcohol, and other articles that are harmful to health.” Nonetheless, the
potential effects of the existence of captive demand on the prices of these
goods remains to be evaluated, since they could cancel out or reduce the
economic benefit of the transfer.

From a normative point of view, the choice of untied or
predetermined payment modalities is part of the debate over whether the
persons in question are really able to spend the resources taking a long-
term view (investment in human capacities); or whether it would be more
effective, in terms of government expenditure and programme objectives,
to predetermine the alternatives. Authors such as Standing (2007a; 2007b)
believe this would be inherently paternalistic, since the aim of the policy
would then be to persuade people to purchase what the policymakers
consider is best for them and their communities.

The way the transfers are ultimately implemented in practice
depends more on questions of logistics and distribution than on design
alternatives that are explicitly evaluated in terms of their capacity to
achieve the programme’s objectives. In programmes such as Tekopord of
Paraguay and the Solidarity Network of El Salvador, the transfer is made
at events that are organized on an ad hoc basis, in which representatives
of the institutions involved in the payment go to the communities and
make the payments, either on pre-established dates (every two months in

16 Some consumption subsidies are included among untied transfers, because families can
freely spend the money transferred. An example is the Oportunidades Energy Subsidy,
consisting of a monthly monetary subsidy to beneficiary families to compensate for expenses
made on the consumption of energy sources (electricity, gas and coal, among others).

7 As of May 2010, the Social Provision Network (RAS) of the Solidarity programme in
the Dominican Republic had over 3,000 affiliated commercial entities, including small
groceries, bookshops, photocopy centres and cafés (Espinal Martinez, 2010).
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the Solidarity Network) or on variable dates that are notified in advance
(Tekopord) (Veras Soares and Britto, 2008). With a large number of users
living in rural zones, Panama’s Opportunities Network delivers cash
transfers both at National Bank of Panama payment centres and through
mobile units, depending on the different infrastructure conditions and to
reduce families’ travel times and the associated costs.®®

The latter raises the need to consider the geographic and
sociocultural conditions in which the programmes are implemented, and
to design benefits that are adapted to them. The Oportunidades programme
attempts to move in this direction by applying different operating rules
in rural and urban localities. The new Oportunidades Urbano programme,
which was launched in 2009 as a pilot programme and will be extended
to all Mexican cities, involves, apart from new targeting rules, an increase
in the amounts of monetary support, the inclusion of new transfers that
reward school performance, adaptation of the health services package
to urban needs, and the addition of new conditionalities (Programa de
Desarrollo Humano Oportunidades, 2009a)."” An alternative management
and service model for the indigenous communities in which this
programme operates is also starting to be trialled (Programa de Desarrollo
Humano Oportunidades, 2009b).

(b) Method used to calculate the amount of the
monetary transfer

To calculate the amount of the transfers, which are delivered with
different frequencies, three approaches are generally used (Villatoro,
2007): flat transfer, transfer according to family composition, and transfer
according to the characteristics of the user (see table II1.1).°

In the first case, an amount is set independently of the composition
of the family group, generally calculated as a percentage of the poverty

8 In November 2008, when the payments were made through Panama’s national network
of post offices (Correos y Telégrafos de Panamd, COTEL), 72% of the beneficiaries of the
Opportunities Network took less than two hours to reach the payments point, 22% took
between two and four hours, 4% between four and six hours, and the remaining 2% over
six hours (Ministry of Social Development, National Government of Panama, 2008b).

¥ In late 2010, the Inter-American Development Bank (IDB) granted a loan of US$ 800
million to the federal government to implement the programme in other areas (see
[online]  http:/ /idbdocs.iadb.org/WSDocs/getDocument.aspx?DOCNUM=35421267).
Thus far, the programme has been implemented in Ciudad Juarez (see [online] http://
www.oportunidades.gob.mx/Portal/wb/Web/did042010_16032010) and in Puebla.
Nonetheless, there are political difficulties involved in expanding it to the Federal District.

% Each calculation method could be adapted to the payment modalities described above. In
practice, governments that launch these programmes may have calculated the amount of
the transfers simply on the basis of the budgetary funding available and the number of
families to be covered.
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line or a low-cost food basket. The second modality provides greater
benefits to households that have a larger number of eligible members (most
frequently children up to a certain age, pregnant or breast-feeding women,
and older adults). The third form provides amounts that vary according
to the characteristics of the users of the monetary transfers. This modality
prioritizes the goal of providing incentives to make use of education and
health services, with the amounts set on the basis of the opportunity costs
faced by the various population groups in using those services. The direct
costs of providing the services can also be added to the calculation.

Flat transfers are used in programmes that prioritize assuring
specific levels of income or consumption. In the Bolsa Familia programme
in Brazil, the value of the basic benefit, which is paid to families living
in extreme poverty, is based on the level of the indigence threshold. The
basic flat benefit is supplemented by a variable benefit that takes account of
family composition.

Consideration of family composition makes it possible to adjust the
amounts transferred in line with a family’s consumption needs according
to its structure and stage in the life cycle (the ages of its members). This
seems appropriate in the case of households subject to a number of
vulnerabilities. For example, in the case of single-parent households with a
female head of household and a high dependency rate (presence of young
children, disabled persons, and older adults, among others), prioritizing
the composition of the family group would make it possible to consider a
broader set of needs caused by the poverty situation. Moreover, transfers
that differentiate by family composition tend to limit the number of users
or specify a maximum amount per family. In some cases, these limitations
are also combined with schemes of decreasing amounts, alleging reasons
of economies of scale in consumption. In the Families for Social Inclusion
programme in Argentina, for example, the amount of the transfer started
at US$ 53 per month for families with two children under 19 years of age,
and then increased by just US$ 12 per child, up to a maximum of six, which
is equivalent to a total of US$ 101 per family.*

There are arguments to justify both types of transfer —flat transfers,
or those that vary according to family composition. Stecklow and others
(2006) show that a flat transfer would avoid the perverse incentives caused
by favouring families with a larger number of children, thus stimulating
fertility. Nonetheless, this involves strong assumptions about the strategies
used by families in responding to the incentives they face. It seems more
plausible that the adverse effects of a flat transfer and the establishment

2l Families with seven or more children could apply to receive a non-contributory pension,
in which the amount of the transfer is higher than the upper limit of the Families for Social
Inclusion programme. This pension continues to operate today.
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of excessive restrictions on the amounts transferred will reduce the per
capita benefits received by larger families rather than trigger supposedly
opportunistic behaviour patterns among families (such as having more
children to obtain larger transfer).” The final outcome, therefore, would be
a reduction in the impact of the transfer in terms of guaranteeing a given
level of income (Villatoro, 2007; ECLAC, 2010a; Cecchini and others, 2009),
which is particularly worrying in the case of more vulnerable households
that have several children.

Transfers that are differentiated according to the users’
characteristics have been used in programmes such as Oportunidades in
Mexico, and Families in Action in Colombia, and also recently by PATH
in Jamaica. In the Colombian case since 2007, cities have been divided into
four size-groups, and differentiated transfers have been defined for each.
In addition, for the education subsidy, a scheme of scaled amounts was
designed, according to the different school levels being attended by the
beneficiary children, with the transfer increasing as the children progress
to higher grades, following the Mexican example. Both Oportunidades
and PATH also pay different amounts according to the sex of the user.
Villatoro (2007) lists criteria that could be used to justify larger transfers
for men (higher opportunity cost of fulfilling the conditionalities,
since their returns from alternative activities are greater), or for women
(higher dropout rates, with higher expected returns of additional years
of schooling; and the fact that, other things being equal, parents tend
to prioritize the education of their male children). A practical criterion,
consistent with human development objectives, might consist of setting
variable amounts according to the differences of coverage and school
grades of men and women prior to the intervention, which would require
an ex ante evaluation of those indicators (de Janvry and Sadoulet, 2006b).
In fact, Oportunidades and PATH work in opposing directions: while the
Mexican programme provides transfers that are 10% higher for girls at
school grades corresponding to the start of secondary education (because
they have lower attendance rates than boys), the Jamaican scheme
pays higher transfers to boys (reflecting the opposite situation). Thus
the conditions for establishing this type of differentiated transfer vary
according to each country’s reality; and there is no need to establish fixed
rules for each context.

Solidarity Chile and the second phase of the now-defunct Social
Protection Network (RPS) of Nicaragua display what can be considered

2 To gain a better understanding of families’ strategies in response to different incentives,
including those relating to the number of children, deeper research is needed, particularly
through studies that triangulate quantitative and ethnographic methods (Villatoro,
personal communication, 20 December 2010).
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a fourth modality of declining flat transfers (the flat transfer decreases as
families approach the end of their stay in the programme). In Solidarity
Chile, for example, the Protection Grant is paid during the family support
period (known as the Puente phase) (see section III.A.3.c), for up to 24
months; and it decreases as the end of the support stage approaches. In
Nicaragua, the Food Security Grant decreased gradually over three
consecutive years, dropping from US$ 168 per family in the first year to
US$ 145 in the second and US$ 126 in the third (Largaespada, 2006).

Several programmes have established monetary incentives
targeting young people in the final years of education, to avoid the loss
of human capacities caused by school dropout (Oportunidades, Conditional
Subsidies for School Attendance in Bogota, Solidarity Chile and PATH,
among others). In the case of Oportunidades, the members of user families
accumulate about US$ 300 in their savings book, which they can then
withdraw and use freely once secondary school has been completed (the
Youth with Opportunities component). Similar amounts and procedures
are involved in the Scholarship in Support of School Retention (BARE) to
which users of Solidarity Chile have access. The Conditional Subsidies for
School Attendance programme offers users who successfully complete
secondary education a choice between a subsidy on the cost of registration
and enrolment in higher education (about US$ 250), or its withdrawal in
monthly instalments of about US$ 80. In the case of PATH, an amount of
about US$ 200 is paid only to users who decide to continue their studies
and enrol in higher education.
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(c) Adjustment of the transfer amounts

Once the amount of the transfers has been calculated, whether
flat, or according to family composition or user characteristics, automatic
indexation mechanisms need to be designed to prevent the transfers from
devaluing through time, by protecting them from inflation and in particular
the rise in food prices. In practice, however, adjustments to benefits in the
region are usually made on a discretionary basis, reflecting current fiscal
constraints and political pressures (see table I11.4) (Levy, 2008; ILO, 2009).

Transfer amounts are adjusted automatically in line with inflation
rates in four national CCT schemes (Solidarity Chile, Families in Action in
Colombia, Oportunidades in Mexico, and Family Allowances in Uruguay)
and one of local scope (the Portena Citizenship Programme of the
Autonomous City of Buenos Aires). In the Oportunidades programme, the
amounts of the different transfers are increased every six months in line
with inflation in a total basket of prices in the Mexican economy, whereas
in the event of deflation, they maintain their nominal values. Nonetheless,
in this programme and also in Families in Action in Colombia, this
measure is not based on a law that gives regulatory underpinning to the
automatic adjustment mechanism, as is the case in Chile and Uruguay.

A second group of programmes has altered the amount of the
transfers over time, but the adjustment is not automatic. Changes have
been made through executive or presidential decrees, thus bypassing
debate in the national parliaments. In Argentina, the amounts of the
Universal Child Allowance for Social Protection have been adjusted
through decrees issued by the Office of the President of the Republic,
the most recent of which was Decree No. 1.388/2010 raising the amount
of the allowance from 180 to 220 pesos. Repetto and Diaz Langou (2010)
argue that this programme should consider the inflationary effect of the
rise in the cost of the total basket or food basket, to automatically update
the amounts of the non-contributory family allowances and annul the
decrees implementing those adjustments. In Brazil, the values of transfers
in the Bolsa Familia programme are set through presidential decrees every
12 or 14 months. For 2011, Decree No. 7447 raised the basic grant by 2
reais, or 3%. In the cases of the variable grant and the variable grant for
adolescents, the minimum amounts were increased substantially: 10 reais
(45% increase) and 35 reais (106% increase), respectively®. In Colombia,

% In Brazil legislative debate is ongoing with a view to formalizing the mechanism for

updating the amount of subsidies provided by Bolsa Familia and to move it towards
serving as a minimum-income or citizen-income programme. One of the main proposals
is to create an algorithm that takes account of annual inflation, GDP growth, and the
rate of growth of general pensions. This aims to establish half of the basic wage as a
minimum floor, and also pay an additional month at the end of the year (Britto and
Veras Soares, 2011).
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Table 111.4

LATIN AMERICA AND THE CARIBBEAN (18 COUNTRIES): CONDITIONAL CASH
TRANSFER PROGRAMMES, AUTOMATIC ADJUSTMENT OF TRANSFER VALUES IN
LINE WITH CONSUMER PRICE INDEX VARIATIONS

Country Programmes currently operating Automatic Associated
adjustment instrument
Argentina Universal Child Allowance for Social Protection No @ Decree No.
1,388/2010
Portefia Citizenship Programme Yes Law No. 1.878
of the Legislature of
the Autonomous City
of Buenos Aires
Bolivia Juancito Pinto Grant No
(Plurinational
State of) Juana Azurduy de Padilla Mother-and-Child Grant No
Brazil Bolsa Familia No @ Decree
No. 7,447/2011
Chile Solidarity Chile Yes Law No. 19,949
Colombia Families in Action Yes Handbook of
Operations,
Fiscal 2010
Conditional Subsidies for School Attendance No @ Resolution No. 233,
of 5 February 2010
Costa Rica Avancemos No ® Regulation of
Fiscal 2009
Ecuador Human Development Grant No @ Executive Decree
No. 1.838/2009
El Salvador Solidarity in Rural Communities (formerly the No
Solidarity Network)
Guatemala Mi Familia Progresa
Honduras Bono 10 000 programme for education, health
and nutrition
Family Allowance Programme (PRAF) No
Jamaica Programme of Advancement through Health
and Education (PATH)
Mexico Oportunidades (formerly Progresa) Yes Handbook of
Operations,
Fiscal 2011
Panama Opportunities Network No? Handbook of
Operations,
Fiscal 2010
Paraguay Tekopora No
Abrazo
Peru Juntos No
Dominican Solidarity No
Republic
Trinidad and Targeted Conditional Transfer Programme (TCCTP)
Tobago
Uruguay Family Allowance Yes Law No. 18,227

Source: Economic Commission for Latin America and the Caribbean (ECLAC), on the basis of official information from

the respective countries; V. Imas, Las transferencias monetarias con corresponsabilidad (TMC) y la disminucion de la

pobreza en el marco de las politicas de proteccion social, Asuncién, Center of Economic Analysis and Diffusion (CADEP)/

Economic Research Center (CINVE)/International Development Research Centre (IDRC), 2011; R. Franco, Proteccion

social en Honduras: el papel de los programas de transferencias condicionadas: PRAF I, Il y Ill, Sao Paulo, Instituto

Fernando Henrique Cardoso (IFHC)/Economic Research Corporation for Latin America (CIEPLAN), 2008.

2 The amounts are adjusted through executive or presidential decrees, or some other legal instrument.

® The board of directors of the Joint Institute for Social Aid (IMAS) sets the amounts of the transfer subject to prior
coordination with the Governing Body for the Social Sector and Poverty Reduction.
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the Conditional Subsidies for School Attendance programme in Bogota
calculates transfers according to the price of public transport; whereas in
Ecuador and Panama, they are updated by the government without any
predefined frequency. The Avancemos programme in Costa Rica depends
directly on agreements reached by the board of directors of the Joint
Institute for Social Aid, subject to prior coordination with the Governing
Body for the Social Sector and Poverty Reduction, which means that the
amounts do not depend exclusively on presidential decrees.

In a third group of countries, including the Plurinational State of
Bolivia and Honduras, CCT amounts have not been updated for several
years. These countries have some of the lowest GDPs in the region, and
so the failure to update the amounts paid could be the result of low
budgetary capacity.

2. Non-monetary transfers

Non monetary transfers, or transfers in kind such as food supplements,
school bags, and productive capital, are mainly included in programmes
that stress human development components.

The majority of transfers in kind are food supplements that aim to
make up for potential micronutrient deficiencies, given the constraints
on the ingestion of sufficient food faced by the poorest households.
The food supplements provided by the Oportunidades programme are
intended to provide 100% of daily micronutrient requirements, which
on average are equivalent to 20% of daily calorie needs (Programa de
Desarrollo Humano Oportunidades, undated). This programme has no
specific conditionality associated with the transfer, apart from seeking
to ensure that the mother manages it effectively among the targeted
children. Other programmes that place a heavy emphasis on nutritional
aspects use alternative designs, such as connecting users with pre-
existing nutritional programmes. An example is the Mi Familia Progresa
programme in Guatemala, Juntos in Peru, and the now-defunct Social
Protection Network (RPS) of Nicaragua — three programmes giving
families access to nutritional supplements through a package of health
and nutrition services provided to users during the medical check-ups
they attend as part of the programme’s conditionalities. This component
of CCTs is similar to long-standing nutritional programmes in the region
such as the National Supplementary Food Programme (PNAC) in Chile,
which uses a structure of benefits (food supplements and monetary
transfers), and an operating rationale that is very similar to that described
for Oportunidades (Vergara, 1990).
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Nutritional supplements have the virtue of not operating alongside
commercial channels and thus do not cause a shift away from local
suppliers, as occurs with food rations (Cohen and Franco, 2006; Standing,
2007b). Nonetheless, problems remain in terms of distribution, storage and
logistic costs, particularly in countries with lower institutional capacities.
For example, the problems in the supply of vitamins, iron and antiparasitics
reported in 2001 in the Social Protection Network caused interruptions
in nutritional treatment for the youngest users of the programme, with
repercussions on indicators such as the prevalence of anaemia and the
level of haemoglobin in the blood (Hoddinott and Bassett, 2009).

In the education component, school supplies are generally
donated at the start of each school year, in a transfer commonly known
as the “bolson” or “mochila escolar” [school bag]. In the Family Allowance
Programme (PRAF) in Honduras, the transfer includes exercise books and
pencils for various uses, as well as other supplies such as erasers, rulers,
pencil sharpeners, and a school bag. The case of school supplies shows
that the choice between monetary transfers and transfers in kind can also
often be seen as depending on the infrastructure available for payment
in cash or the storage and distribution of the supplies. PRAF has been
delivering school bags for about 12 years; and, despite frequent problems
in executing the budget, between 2001 and 2008, it donated an average of
100,000 school bags per year (Ministry of Finance of Honduras, 2007). In
contrast, the Social Protection Network (RPS) of Nicaragua prioritized cash
transfers for the same purpose. In the Oportunidades programme, although
a monetary transfer was chosen to cover those expenses, families whose
children attend schools served by the National Educational Development
Council (CONAFE) receive the transfer in kind.

Lastly, the food purchase grants component in the Panamanian
Opportunities Network provides transfers in kind to support the
agricultural training courses included among the families’ conditionalities.
These consist of set of tools (spade, pick, mattock, rake, machete and
file) and seeds. This has similarities with other production programmes
operating in the region, such as Nicaragua’s Zero Hunger Food Production
Programme, which does not use the traditional monetary transfer
instrument (Cecchini and others, 2009).

3. Provision of services and access
to other programmes

Apart from monetary and in-kind transfers, a third demand-side benefit
provided by CCTs is the provision of services, either directly by the
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programme itself or else indirectly through other programmes to which
access is facilitated.

Indirect service provision —actions undertaken by the different
sectors— seems to be a growing trend in various programmes,
including a number of emblematic ones such as Bolsa Familia through
its “complementary programmes”. Programmes which from the outset
are envisaged as facilitating access to the network of services and public
benefits and do not provide services themselves, are a special case. The
paradigm for this type of programme is Solidarity Chile, which aims to
facilitate access for the population living in extreme poverty to a set of
social protection and promotion programmes operated by the Chilean
government (see table 2 of the annex). Other similar cases are the Juntos
Network of Colombia and the TCCTP of Trinidad and Tobago which
places heavy emphasis on social promotion and connection to vocational-
training and income-generation programmes.

In the direct service-provision modality, whether the solution is the
most appropriate needs to be evaluated on a case-by-case basis, because
there is a danger of generating an all-encompassing structure, which is
non-specific and ineffective — the “Christmas tree syndrome “ (Cecchini
and Martinez, 2011) — and tends to become detached from sectoral public-
policy management and its specific objectives.

A review of regional experience shows that there are four categories
of service that CCTs provide to families and communities, mainly
indirectly, but sometimes also directly: (i) labour-market participation and
income generation, which may include vocational training in both technical
and skill development aspects, and access to microcredit, job creation, and
support for self-employed work; (ii) counselling, educational talks and
workshops (individual and group) on various issues, such as those related
to health, which aim to create basic capacities and strengthen the human
development of user families; (iii) visits by professionals to user households
(“family support”) with the aim of monitoring the conditionalities and
providing psychosocial support; and (iv) infrastructure improvement (in
the neighbourhood or housing) (see tables I11.5 and IIL.6).

(@) Labour-market participation and
income generation

Connecting users to labour-market-participation and income-
generation programmes was not a priority in CCTs as originally conceived.
Nonetheless, programmes are increasingly including actions on these
issues, since it has been found that a single transfer is not sufficient to
reduce poverty and vulnerability among families in the short and medium
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term (OAS/ECLAC/ILO, 2010). These concerns have been matched by
worries about the sustainability of programme actions, particularly the
duration of support and the programmes’ exit or graduation strategies,
if the aim is to fulfil their objectives on a sustained basis (Yaschine and
Davila, 2008).

The tool used by CCTs to improve the employability of working-age
users is technical and vocational training, whereas instruments that seeks
to activate labour demand and improve connections with supply include
support for own-account work, labour-market intermediation services,
and direct and indirect job creation programmes (see table IIL.5).

As shown in OAS/ECLAC/ILO (2010), vocational training and skill
development actions aim to improve and increase the assets possessed
by poor and vulnerable people by improving their knowledge and skills
(Weller, 2009), which should promote job stability and higher wages
(ECLAC, 2008a).

Support for self-employment, which along with technical and
vocational training represents one of the most common actions on labour-
market participation and income-generation implemented in relation to
CCTs, consists of programmes that provide seed capital or microcredit,
both to start a new enterprises and to maintain existing undertakings,
together with other non-financial services linked mainly to training
on issues of saving and finance, economic planning, microenterprise
enterprise and leadership. Labour-market intermediation services provide
general information on the labour market, help match supply and demand
by disseminating information on vacancies and job-seekers, and support
the preparation of labour-market participation strategies (ECLAC, 2008c).

Direct job creation entails the expansion of labour demand through
emergency employment plans or departmental, regional and municipal
development plans offering temporary jobs. Often these plans are restricted
to heads of household and use low pay as the self-selection mechanism.
The Unemployed Heads of Household programme of Argentina and the
National Social Emergency Response Plan (PANES) of Uruguay are two
examples that created direct jobs and, at the same time, sought to improve
the employability of participants by including components related to
completion of studies and training. In the case of PANES, for example,
the Building Exit Routes component, which served over 16,000 heads of
household, included a socio-educational and community programme
aimed at developing strategies to exit various social emergency situations,
including the recovery of reading-writing capacity, training and
consideration of the subjective dimension, promotion of citizens rights and
self-esteem, and the involvement of users in various community activities.
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Lastly, indirect job creation implies the public provision of economic
incentives for hiring by private firms. These act as a subsidy that reduce non-
wage labour costs (social security contributions) or cover part of the salary.

Although CCTs do not usually provide these services directly,
there are some examples of this, such as labour-market-participation
components that target specific population groups or training actions.
The first of these are the Bono Juvenil (DI-familia) youth allowance for
comprehensive family development and the DI-mujer project for women’s
comprehensive development attached to the PRAF of Honduras, which
target young people and housewives, respectively.

To incorporate the labour-market participation and income-
generation components indirectly, links have been established with
programmes run by sector ministries, mainly education and employment.
An example of this is Ecuador’s Solidarity Productive Credit programme,
the main users of which are recipients of the Human Development Grant,
although it is also open to people who do not participate in this programme
but are living in poverty (see box IIL1).

Box IlI.1
MICROCREDIT FOR USERS OF THE
HUMAN DEVELOPMENT GRANT

The Human Development Grant (BDH) of Ecuador, forms part of a broader
Social Protection Programme (PPS), through which BDH users can access
other programmes, including the Solidarity Productive Credit programme.

The Solidarity Productive Credit programme incorporates three
components of social promotion: preferential access to credit (solidarity
productive credit and human development credit components), training
in microenterprise management and productive development (training
component), and strengthening of support for financial institutions
(specialized integrated assistance component).

Solidarity productive credit and human development credit

These programmes differ in terms of the conditions and the amounts
involved in the lending activities. The first involves loans of up to US$ 600
for microenterprise start-up, while the second provides up to US$ 350 to
support productive activities that have been operating for no more than six
months. Both last for a maximum of one year.

Programme operators can be financial institutions or other types of
suppliers and private individuals or legal entities working in the microfinance
sector (for example cooperatives and mutual funds), and also non-
governmental organizations (NGOs). To be eligible they must fulfil conditions
specified by the National Finance Corporation.
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Box Ill.1 (continued)
Specialized comprehensive assistance.

This provides support for lending institutions to improve their capacities
in the area of business management and the provision of quality services
targeting microenterprises in rural and outlying urban areas. The objective is
to improve the quality of financial services supplied to the target population,
which includes streamlining procedures and diversifying products in the
microfinance domain

Training

This includes training activities on human development and citizens
rights, business management and productive development, with support in
microenterprise activities.

The programme is not for Human Development Grant users, since
persons living in poverty who are not registered as Grant users can also
access it, up to level 3 of the Social Programme Beneficiary Identification
and Selection System (SELBEN).

Source: Social Protection Programme [online] http://www.pps.gov.ec/PPS/PPS/CPS/
INF/InformacionGeneral.aspx.

Another example is Bolsa Familia and the supplementary Next Step
programme established on the basis of the Labor Ministry’s job training
and intermediation programme (Sector Vocational Training Plan for Bolsa
Familia beneficiaries, or PlanSeQ), and adapted to specifically address the
labour-market participation needs of Bolsa Familia users (OAS/ECLAC/
ILO, 2010). In addition, in the Solidarity in Rural and Urban Communities
Programme of El Salvador, the “job creation and productive development”
action hub involves connecting users with vocational-training and
microcredit programmes to pursue productive projects in the crop-farming
and livestock areas, and the promotion of other productive activities.
These actions involve the relevant ministries in the areas of agriculture
and productive development, in addition to donor organizations (FISDL,
2010; Secretaria Técnica de la Presidencia, Gobierno de El Salvador, 2009).
Another relevant experience is the second phase of Nicaragua’s Social
Protection Network programme, where adolescents and young people
between 14 and 25 years of age who had completed primary or secondary
education attended courses given by the National Technological Institute
(INATEC) on subjects such as carpentry, cosmetics, flower arrangement
and mechanics (Largaespada, 2006).

Other programmes have pursued strategies to link elements of
training and human development with labour-market intermediation
actions and indirect job creation (OAS/ECLAC/ILO, 2010). Examples
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include programmes such as the labour-hiring subsidy programme in
Solidarity Chile and Next Step (PlanSeQ) of Bolsa Familia, both of which
aim to increase users’ qualifications and help them enter the labour market
(ibid.). Although these are significant efforts to improve labour-market
participation by poor and vulnerable people, a number of problems and
complexities still persist (see box IIL.2).

Box I11.2
THE CHALLENGES OF LABOUR MARKET PARTICIPATION IN
BOLSA FAMILIA AND SOLIDARITY CHILE

Given the characteristics of CCT users, various programmes have
implemented complex programmes in conjunction with other sectors, to
help working-age adults enter the labour market. These include actions
undertaken by ministries and secretariats of labour and employment, which
combine elements of vocational training, labour-market intermediation,
collaboration with the private sector and, in some cases, hiring subsidies.
Two examples of these are the labour-hiring subsidy programme in Solidarity
Chile and the Next Step sector vocational training plan for the beneficiaries
of Bolsa Familia (PlanSeQ) in Brazil.

The Solidarity Chile system uses incentives to facilitate labour-market
placement, both for the firms who employ workers and for municipal
labour-market intermediation offices (OMILs) that place job-seekers in
firms. One of these interventions is implemented through the labour-hiring
subsidy programme, which finances the hiring of unemployed workers
from families supported by Solidarity Chile. The subsidy is equivalent to
50% of the minimum monthly wage and lasts for between one and four
months, renewable for a further two months in the case of adults; and for
four months, renewable for the same amount of time, in the case of young
people. This action also finances job training costs for every worker hired. As
part of other programmes, a hiring subsidy is combined with a percentage
of the minimum monthly wage for a specified maximum number of months,
with funds for training.

In April 2011 the Solidarity Chile social allowance began to be
implemented, which includes an additional allowance for labour-market
participation by women. This is paid when women over 18 years of age
from families affiliated to Solidarity Chile start working in the formal sector.
This includes women who made no social security contributions between
April 2009 and March 2011, and have a minimum of three social security
contributions between April and October 2011. They are paid a subsidy of
up to 51,600 pesos (slightly over US$ 100).

Next Step/PlanSeQ, for its part, is a training and vocational placement
initiative specifically designed for Bolsa Familia users, implemented as a
joint initiative between the Ministry of Social Development and Hunger
Reduction and the Ministry of Labour and Employment. It forms part of the
Growth Acceleration Programme (PAC) which began in 2007, consisting of
federal government infrastructure investments and economic measures to
stimulate private investment in areas that are considered fundamental for



Benefits and conditionalities

Box I11.2 (concluded)

the Brazilian economy. Next Step operates in two sectors (civil construction
and tourism), chosen on the basis of the vigorous demand growth they
are likely to experience in the next few years owing to the PAC and the
holding of sporting events such as the Football World Cup in 2014 and the
Olympic Games in Rio de Janeiro in 2016. Activities implemented under this
programme include training in the selected sectors, professional practice
and labour-market intermediation to meet local labour demand. Transport
and food subsidies are also provided. Eligibility requirements are as follows:
(i) being a member of a Bolsa Familia family; (ii) being older than 18 years
of age; and (iii) having completed at least fourth grade of basic education.
Families that have members with this profile receive a letter inviting them
to choose one of their members to register on one of the courses offered.
Participation in Next Step is not obligatory, nor one of the conditions required
by the Bolsa Familia programme. As the aim is to encourage participation by
women to stimulate their productive participation, women are guaranteed at
least 30% of places.

Despite the efforts of these programmes to generate forms of graduation
enabling CCT users to enter the labour market, none has been problem-free.
In the case of Solidarity Chile, although registration in the OMILs is high,
and users are becoming used to referring to institutional networks to seek
a job, persistent difficulties include the unsuitability of the jobs offered in
relation to the profile of the users, little connection with the private sector,
lack of financial and human resources in the OMILs, inadequate monitoring
of persons placed, and programme evaluation. In the case of Next Step,
although there are no results assessments yet, preliminary studies have
detected a small number of persons enrolled in relation to the number of
places offered. This would be explained by a lack and unsuitability of the
information provided to programme users, compounded by the lack of
supplementary programmes enabling women to reconcile their household
care workload with programme activities. The latter reason is repeated in
the case of Solidarity Chile, which highlights the importance of establishing
social protection policies to complement employment actions, and thus
enable households to cover the demand for child and elderly care. The
experience of Next Step has also shown that it is hard to adjust the rhythms
of the programme to public works schedules, and to consolidate articulation
of the various government levels with the private sector, which has resulted
in a low level of user participation in the labour market. The offices of the
National Employment System (SINE), which is responsible for implementing
training actions, had difficulties in serving people outside the contributory
system, such as Bolsa Familia users. In addition, their training activities were
not always adapted to local demands.

Source: Organization of American States (OAS)/Economic Commission for Latin America
and the Caribbean(ECLAC)/International Labour Organization (ILO), “Social Protection
and Employment Generation: Analysis of Experiences from Co-responsibility Transfer
Programmes”, 2010 [online] http://www.gtz-cepal.cl/files/inter-agency_concept_
document_19_nov_2010_ENGLISH-1.pdf; Ministry of Planning and Cooperation of
Chile, “Asignacion social”, 2011 [online] http://as.mideplan.cl.
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(b) Basic capacities and human development

The services provided directly or indirectly by CCTs to stimulate
basic capacities and strengthen the human development of their users
include counselling, talks and workshops to provide information and
general orientation on a very wide range of topics. Participation by a
household member in basic-capacities-strengthening activities is usually
one of the programme conditionalities. As shown in table IIL8, in 11 out
of 18 countries, the transfer is (or was) conditional on participation in
training activities.

The topics addressed in these training activities include areas as
diverse as emotional and psycho-social skills, education, health, nutrition
and food, sexual and reproductive health, human rights and citizenship,
among others (see table I11.6).

The TCCTP in Trinidad and Tobago, for example, provides courses
on “life skills” such as strengthening responsible parenthood, and family
planning, the family economy, anger management and the prevention of
domestic violence (Trinidad and Tobago, Ministry of Social Development,
2008).* In Solidarity Chile, on the other hand, basic-capacities development
is promoted by putting users into other programmes that they can access.
For example, they can participate in the National Family Dynamics Support
Programme, implemented by the Foundation for the Advancement and
Development of Women (PRODEMU), which consists of workshops on
parenting skills, including childcare topics. They can also participate in
the Life Skills Programme (HPV) of the National School Support and
Scholarships Board (JUNAEB), which undertakes psychoemotional skills
activities with children, including, among other things, work in the
classroom; promotional workshops for teachers, parents and students;
and specific group actions for children at risk. Along the same lines,
through the Child Labour Eradication Programme (PETI), children who
have succeeded in moving out of child labour situations gain access to the
coexistence service and strengthening of links the children of up to six
years of age and their families. This consists of extracurricular activities
on cultural, sports, learning support and citizenship topics, depending
on the age groups of the users. This programme is organized by the
Comprehensive Family Support Programme (PAIF) and Social Assistance
Referral Centres (CRAS) at the local level.

#  The programme aims to include at least 80% of the beneficiaries in life-skills training
programmes, as well as those classified as “employable” in labour-market intermediation
agencies, training them in specific programmes, and assisting the families with a
development plan to ensure their economic stability in the long-term.
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The Oportunidades programme, for its part, focuses on generating
basic capacities for health self-care. This means providing information,
guidance and counselling, both individually (during consultations)
and in groups (in community training workshops for health self-care),
taking advantage of the visits of programme users to health centres to
fulfil the conditionalities. On these occasions, various types of message
are communicated, depending on the age, sex and the life-situation of
the users, expanding and strengthening knowledge and good practices
for health self-care. The topics of the group workshops are defined by
the health sector in each locality, and can vary from one state or region
to another, depending on the interests of each area. In this and other
programmes, such as Families in Action, workshop participation is
required as a counterpart to the payment of monetary transfers.

In the education domain, the main areas have been re-education
and completion of studies programmes. In 2006, for example, Bolsa Familia
started to offer users the possibility of entering the Brasil Alfabetizado
literacy programme —a federal programme run by the Ministry of
Education that provides basic literacy training to young people and adults
aged 15 and over who did not have access to basic education.

Programmes in the health component essentially include basic
health-care packages of free access for user families. In some cases, these
are specific benefits or modes of access for CCT beneficiaries which are
not available to the population at large. For example, the Oportunidades
package includes 13 free health services for its users, in accordance
with the requirements of the different household members.” Similarly,
PATH in Jamaica started to offer its users free access to health services
in 2008. Programmes such as Solidarity Chile and Juntos in Peru, on the
other hand, seek to help users join health programmes implemented
by the corresponding ministries. In the case of Solidarity Chile, users
access the public health insurance system, the National Health Fund
(FONASA), which guarantees free service for 69 health problems for all
citizens through the System of Universal Access with Explicit Guarantees
(the AUGE Plan), together with preferential access to other public health
programmes that are available for the population at large. Along the
same lines, in 2009 Juntos in Peru started to encourage its users to join the
Integrated Health Service (SIS), which is a Ministry of Health programme
offering free access to a set of preventive and curative health services

% The services offered include: basic sanitation, family planning, antenatal and childbirth
care, puerperium and newborn care, nutrition vigilance and child growth, immunization,
dealing with cases of diarrhoea in the household, parasite treatment, management of
acute respiratory diseases, prevention and control of pulmonary tuberculosis, prevention
and control of arterial hypertension and diabetes mellitus, prevention of accidents and
initial treatment of injuries.
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for people that do not have their own health insurance. In Honduras,
the second and third tranches of the PRAF programme connected users
with the Comprehensive Care Strategy for Children in the Community
(AIN-C), which aimed to improve health conditions among children by
promoting active incorporation of the family and community under its
monitoring. For that purpose, through various NGOs, the programme
trained community health promoters —mostly mothers of the users—
to monitor the health status of the children, send them to health centres
and provide guidance to other mothers on aspects of health and nutrition
(Moore, 2008; Serpa and Joya de Suérez, 2003).

In the nutrition and food area, Juntos establishes conditions related
to the entry of users to the Food Supplement Programme for Higher-Risk
Groups (PACFO), which provides nutritional supplements to children
under 3 years of age and training for mothers and fathers. The benefits
provided by PATH in Jamaica include access to the school canteens
programme in the places where it operates.

(c) Family guidance and psychosocial work

A component that has gained growing acceptance among CCTs in
the region is what can be generically referred to as “family support”, which
consists of visits by professionals to user households with various objectives.

Two versions of this component in the CCTs of the region can
be identified, based on the aims being pursued: one that monitors the
conditionalities and another which is oriented towards overcoming
psychosocial and cultural barriers to achieve full social inclusion of
programme users (see table I11.6).

This first type of support consists basically of ensuring that
programme families fulfil the conditions by accessing public education
and health services. For this purpose, the support professionals provide
information on the programmes and services available locally, and help
with the paperwork needed to gain admittance to them. In this modality,
the support professional serves as the link between the programme and
the family and generates a flow of information that allows for feedback
to the programme on the problems faced by families in fulfilling the
conditions, along with the adaptation of local supply needed to reach the
users more effectively.

The second form of family support targets the psycho-social aspects
of the family as the main barriers faced by poor households in connecting
to the supply of public services and programmes and other social inclusion
structures, such as the labour market. Psycho-social support focuses
on factors associated with integration and those related to the family
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dynamic, such as self-esteem; and it represents a way of bringing users
closer to the supply of social services and programmes.?

An example of the first type of family support is the Opportunities
Network, where the support component basically serves to transmit
information to users on the characteristics of the programme (the monetary
transfers and the conditions they have to fulfil, participation in workshops
and other events) while also providing feedback to the programme, albeit
informally (Rodriguez Mojica, 2010). In addition, Solidarity in Rural
Communities uses NGOs for family monitoring and support, which, as
they are responsible for monitoring the conditions of user families, become
the link between them and the supply of services. These organizations have
the mission to work with families in identifying the causes of failure to
fulfil the conditions. They also undertake activities to promote community
participation in organizations through training workshops.

The best-known example of the second type, and probably also the
one that has had the greatest influence in disseminating this component
in other programmes in the region, has been Solidarity Chile, where
the incorporation of family support is a key element of the poverty-
reduction policy model it promotes. In Solidarity Chile, family support
forms part of the Puente programme component, and consists of psycho-
social work and support by a professional in the user households for 24
months. During that period, families are encouraged to improve certain
aspects of their quality of life, which are considered social minima in
terms of rights and citizenship.” Family support should have the effect of
connecting households with social services and programmes, and ensure
that they have access to the different benefits available to them. On this
point, it is worth noting that “the idea of the family as the link with the
programme is none other than the woman, mother or female head of
household operating as programme interface for all purposes. The woman
and her family group understand family support in this way. Both men
and women who participate in the programme view the family subsidy
as a form of compensation for the woman in her role as manager of the
resources, albeit informal, and public policy for survival.” (Serrano, 2005).

% Cohen and Franco (2006) consider that these activities form part of a specific approach of
certain CCTs, which is different from that which emphasizes changing the behaviour of
the poorest households through monetary incentives. This is referred to as the “psycho-
social approach”.

¥ These involve 53 aspects (expanded to 79 in 2010) grouped together in seven dimensions
which, depending on the programme, constitute the basis for overcoming poverty
(the “pillars of the bridge”) (see table II1.7). These aspects are addressed jointly by the
family support professionals and households according to priorities, skills, and needs of
the households themselves. Families are paid a declining monetary transfer merely to
complement this intervention.
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The organized family support component in the Puente programme
enjoys a high level of approval by families participating in Solidarity Chile,
who see it as a “new type of approach by the State, which hitherto has been
seen as distant, not interested in them, and out of touch with their reality”
(Larranaga and Contreras, 2010; Nun and Trucco, 2008). Nonetheless, the
people who achieve positive effects by successfully completing the support
period of the Puente programme tend to be families who were in a better
situation at the start of intervention, whereas the most vulnerable families
generally fail to satisfy the minima or abandon the programme before the
support period ends (Nun and Trucco, 2008). Moreover, there are a number
of adverse effects on social capital owing to the lack of interventions at the
community level and problems of sustainability in connecting users with
the supply of public programmes and services once the family support
intervention has ended.

Other CCTs in the region have started to include this family-
support modality, including the Juntos Network of Colombia and the
TCCTP of Trinidad and Tobago, with its STEP-UP component (Social
Transformation and Empowerment Programme - Uplifting People) (see
table IIL7). Like Solidarity Chile, the Juntos Network has a family support
component that operates through “social managers”, who work directly
with the families for five years on key aspects for improving the quality
of life (“basic achievements”), while also articulating the public supply of
social services and programmes around the fulfilment of the established
minima.?® Within the latter objective, the Juntos Network establishes two
actions: firstly, define a baseline and identify the demand for the services
and programmes that families need to fulfil the social minima; and,
secondly, manage the necessary supply and articulate the different sectors
to guarantee user access to the different services and programmes, while
strengthening the institutional framework and supply at the municipal
level. The Families in Action programme operates as a gateway to the
Network, and the set of benefits that this offers —similar to the role played
by the Puente programme in Solidarity Chile— such that this programme
becomes the monetary transfer component of a broader system of social
protection with a different conception of overcoming poverty. This
programme also provides for community-support sessions where families
can share their experiences in fulfilling the basic achievements, thereby
helping to strengthen social capital at the local level.

In Brazil, the minimum income programme implemented in the city
of Campinas was a forerunner of the family support components in CCTs.
This programme pioneered the introduction of education conditionalities

% The dimensions included coincide with those of Solidarity Chile, except for the additional
dimensions of “Insurance and bank account use” and “Legal support” (see table IIL.7).
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—for which reason it is considered a direct ancestor of the Bolsa Escola
school grant and the current Bolsa Familia programmes— and was the
first to include a group socio-educational activity with the families which
involved participation by teams of psychologists and social assistants at
monthly meetings with family representatives.” These meetings address
topics of education, domestic economy and guidance in accessing public
programmes (Draibe, 2006); and this component was considered one of the
main sources of the programme’s success (Draibe, 1996).

At the present time, the Comprehensive Family Support Programme
(PAIF) aims to provide socio-welfare and educational services to families
covered by non-contributory social protection programme such as Bolsa
Familia or the Continuous Benefit Programme. The aspects targeted
include preventing the breakdown of family and community links,
promotion of citizens rights, access to the various benefits in public
subsidies, and promoting autonomous income generation. These services
are provided through Social Assistance Referral Centres (CRAS), using
the classical model of waiting for the families to apply rather than seeking
them proactively. Local or preliminary evaluations of the PAIF and
CRASs show that their main limitations include both lack of resources
for these initiatives and a shortage of teams of effective and qualified staff
(psychologists) to provide support to the families (de Oliveira Cruz, 2009;
Giardini and Coelho, 2009; Paitica and others, undated).

Lastly, the Abrazo programme in Paraguay involves an action
focusing on the family dynamic, particularly in restoring family links
and the assumption of greater responsibility by fathers and mothers,
and participation in the process that the child begins when re-entering
the educational system. This intervention entails periodic visits to the
families, monitoring of cases and training workshops (SAS/ILO, 2007).
Tekopora has also included a family-support component. Although in this
case the initial objective was closer to the first modality, little by little it has
added elements of psycho-social support and family dynamics, although
not in the systematic way that Solidarity Chile, the Juntos Network and
the TCCTP do. In Tekopora, family support actions have to fulfil various
objectives that range from educational and training work with families
on human development (educational, nutritional, sanitation, and other
issues) and family dynamics (domestic violence, alcoholism), evaluation of
fulfilment of the health and education conditionalities; and much of their
activity is devoted to discussing with the family strategies to make the
most of productive capital both at the family and at the community level

»  The difference in relation to current models of family accompaniment is that in Campinas
the work was done as a group activity, whereas models providing specific support to each
family now predominate.
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(Veras Soares and Britto, 2008). Assessments of the Paraguayan experience
suggest that, although the family component is considered a key element in
the functioning of the programme, several obstacles have been magnified
by a shortage of infrastructure and resources that limit capacity to respond
in a differentiated way to families” needs. It is also difficult to incorporate
and coordinate social protection, social promotion and economic inclusion
activities in a single programme (Veras Soares and Britto, 2008).

(d) Infrastructure

Some CCTs have succeeded in coordinating with infrastructure
improvement programmes: firstly, with those that provide basic
infrastructure to the communities in which they operate, improve existing
infrastructure or generate interventions at the neighbourhood level; and,
secondly, with those that relate to housing infrastructure and the living
conditions in homes (see table IIL6).

In the first case, the benefits favour not only the direct CCT users
themselves, but the population at large that lives in those communities,
since they tend to prevail in programmes that not only target families
or individuals, but also territorial areas. The Solidarity in Rural
Communities programme of El Salvador includes an action entitled “Basic
Utilities Network”, which consists of improving sanitary infrastructure,
communications (construction of bridges and roads, electrification) and
equipment (medical and logistic equipment). There is also a process for
surveying needs which includes studies to ascertain the status and needs of
infrastructure in the selected localities. In its urban component, Solidarity
in Communities envisages the implementation of programmes such as the
Integrated Precarious Urban Settlement Improvement Programme, which
involves the provision of basic infrastructure, legalization of property
ownership, community strengthening and the implementation of violence-
prevention plans in the prioritized municipalities.

In the second case, the Solidarity in Rural Communities programme
operates in conjunction with the Floor and Roof housing programme,
which provides floor and housing solutions (both removable and
permanent) to homes in municipalities of extreme severe poverty.*
Solidarity Chile, for its part, works with the Habitability programme of
the Solidarity and Social Investment Fund (FOSIS) to improve living
conditions among programme user families (housing materials, home
equipment and land ownership). The actions are implemented by the

* Municipalities with severe extreme poverty are defined as those displaying the worst
indicators in three dimensions: (i) income (poverty gap); (ii) education (non-attendance
at school by children of between 7 and 15 years of age and illiteracy rate among the over-
15s); and (iii) habitability (a composite index that combines rates of housing with piped
water, without electricity, without a floor and in conditions of overcrowding).
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municipalities themselves or put out to tender to external consultants —in
this case mainly for the repair of housing and equipment— and the works
are done after a prior diagnostic assessment of the home in conjunction
with the families in question. In addition, technical diagnostic assessments
are performed by the Ministry of National Assets, along with activities to
regularize land titles and effective possession procedures.

B. Supply-side provisions

Although most CCTs act by stimulating the demand for social services,
recently emphasis has been placed on the importance of matching that
increase in demand with an adequate supply of services (Cecchini and
Martinez, 2011; Cohen and Franco, 2006; ECLAC, 2006; Fiszbein and
Schady, 2009). Under this rationale, supply-side provisions relate to benefits
provided by CCTs that do not affect the users as such, but the services and
social programmes that are available.

The most common transfers on the supply-side coincide with
the programmes’ human development objectives, namely expanding
access to health and education services. The aim in these cases is to
adapt the social services to the requirements of the CCTs in terms of co-
responsibility, which often involves overcoming the supply deficit by
expanding its coverage. Nonetheless, coverage expansion is not the only
action needed to adapt social services to the demands of the CCT and the
needs of user families, because there are also challenges in terms of the
quality of the services provided. Moreover, cases such as Oportunidades
(Gonzalez de la Rocha, 2008) and the Opportunities Network (Rodriguez
Mojica, 2010) show that, in some rural zones, the lack of human resources
(for example, teachers) can be one of the main factors preventing families
from fulfilling the conditionalities. Lastly, in most other countries where
these programmes are implemented, a cultural-relevance approach
is lacking in the supply of existing social services. This is essential to
ensure that the CCTs actually connect the indigenous families to benefits
and services aimed at forming and strengthening human capacities
(Robles, 2009).

Supply-side transfers differ according to the modality of public
financing, and can be implemented either through the budget (direct
modality), in which case the services are supplied by the public
sector itself, or through tenders or payment with vouchers (indirect
modality), in which case the services are provided by the private sector.
Public financing and provision (direct transfer) occurs when there are
budgetary allocations to the sectors involved in the programmes, to cover
the increase in potential supply or improve its quality. Indirect public
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provision occurs when the financing is public but provision is private.
In the latter case, there are two modalities: a first model that generates
supply monopolies, where private entities are hired and are required
to meet specific service provision standards; and a second model that
generates a quasi-market for supply of the service, where the resources
are turned into vouchers that programme users assign to the entities
they choose as providers.

Direct supply-side transfers occur in Brazil when the federal
government pays subsidies to municipalities to support the additional
administrative costs they incur in implementing the Bolsa Familia
programme. In 2006, the federal government designed a Decentralized
Management Index (IGD) mechanism, to evaluate the standards of
municipalities in terms of their resource management capacity, which
serves to award financing while also providing incentives for generating
local capacities.”® The additional resources can be used in action such
as expanding the list of programme users and information, improving
management of the conditionalities and monitoring processes, and
implementing supplementary programmes (Mesquita, 2009).

In Mexico, State institutions are responsible for strengthening
the infrastructure available in each region in which the Oportunidades
programme operates, and for covering the additional demand for
services generated by the programme. The national coordination of the
programme has to notify the education and health sectors of the number
of users envisaged in the annual service target (families, adults over
70 years of age, schoolchildren and others). The entities, in turn, must
assign budgetary funding earmarked for the operation of Oportunidades,
including expenditure provisions that make it possible to guarantee
adequate fulfillment of the programme’s objectives and targets. In this
context, since 1998 the intervention strategy for the programme has been
supported by the Social Infrastructure Contribution Fund (FAIS), which
transfers resources to improve the infrastructure of the most marginal
communities in areas such as construction and location of schools, health
clinics and rural roads. The resources in question are transferred directly
from the federal to local levels, which decide where they should be applied
(Levy and Rodriguez, 2005).

In cases where education or health service providers are private,
the calculation of the amounts transferred from the public sector
considers the increase in demand caused by the CCTs, for example,
as an amount paid per person who has used the service. The most

3 In 2008 the State Decentralized Management Index (IGDE) was introduced, which is an
analogous mechanism for transferring resources to the states, with the aim of providing
incentives for technical and operational support activities from states to municipalities.
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representative examples of this modality are the second tranche of the
PRAF programme of Honduras and the Social Protection Network (RPS)
and Crisis Response System (SAC) of Nicaragua (Largaespada, 2006;
Moore, 2008; 2009a; 2009b; Cecchini and others, 2009) (see box II1.3). The
alternative of generating a quasi-market of private suppliers has the
advantage of giving users freedom of choice, and, in optimal conditions,
promoting price and quality competition between the suppliers.
Nonetheless, the geographical concentration of supply frequently means
that the user has no freedom of choice at all in practice.

Box I11.3
SUPPLY TRANSFERS IN CONDITIONAL CASH TRANSFER
PROGRAMMES IN HONDURAS AND NICARAGUA

Both the CCT created with Inter-American Development Bank (IDB)
funds in Honduras (the Family Allowance Programme, PRAF ll), and
Nicaragua’s Social Protection Network (RPS) and Crisis Response System
(SAC) (all concluded in 2006), included an innovative benefit in the form of
supply transfers in education and health, to complement the conditional
benefits on the demand side that are typical of CCTs.

In the case of PRAF II, the amounts allocated to each health centre or
school were calculated on the basis of physical and infrastructure capacity
requirements on the one hand, and the number of users on the other. In
the education sector, an amount was transferred per student enrolled, and
another amount was allocated to the parents association (administrative
costs and training), students (school materials), the provision of classrooms
(school materials), and teachers (teaching materials, training expenses,
performance bonuses). The average amount per school was US$ 4,000
per year, in a range of US$ 1,600 to US$ 23,000. For the health sector, the
amounts transferred included the provision of infrastructure, equipment and
inputs, as well as monetary incentives for volunteers and the staff of each
school. The average amount was US$ 6,000, varying between US$ 3,000
and US$ 15,000.

The RPS programme in Nicaragua established a closer link between
service provision and payments to suppliers. In the health sector, the
payment was proportional to the fulfilment of specific coverage targets in
localities where the demand transfers operated; whereas in communities
that did not receive these benefits, suppliers received a payment per person
served. An amount of US$ 90 per household per year was paid. Transfers
to the education sector were US$ 8 per year per child enrolled. Similar
provisions were adopted for the SAC programme.

In both cases, there were conditionalities involving participation by
suppliers in quality-improvement programmes, fulfillment of standards and
coverage targets imposed by the respective ministries, and participation by
users in parents associations and user committees, among others.

Monetary transfers were not the only actions that these programmes
undertook to adapt public supply to requirements. Other actions included
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Box I11.3 (concluded)

community organization and participation, and efforts to set up health
user committees and associations of parents and guardians (parents
associations in Honduras), which could decide how to spend the transfers
and monitor their use, and the training of community health and nutrition
promoting agents (the Comprehensive Care Strategy for Children in the
Community (AIN-C) in Honduras). In-service teacher training programmes
were also developed (continuous training programme in Honduras), in
addition to active involvement of the non-profit private sector (NGOs) in the
management of loan funds at the local level and oversight of the actions of
parents associations and committees.

Source: C. Moore, “Assessing Honduras’ CCT programme PRAF, Programa de
Asignacién Familiar: C. Moore, “Assessing Honduras’ CCT programme PRAF
Programa de Asignacion Familiar: Expected and unexpected realities”, Country
Study, No. 15, Brasilia, International Policy Centre for Inclusive Growth/United Nations
Development Programme (UNDP), April 2008; Inter-American Development Bank (IDB),
“PRAF. Programa de Asignacioén Familiar, Fase I, Descripcién técnica del proyecto”,
presentation, 2000 [online] http://www.ifpri.org/themes/praf.htm.

An interesting case of covering the supply deficit is discussed by
Pautassi and Zibecchi (2010) in relation to the experience of certain social
and community organizations in the city of Buenos Aires in preschool
child-care actions within CCTs. In response to the supply deficit, social and
committee organizations have been set up, specializing in the provision
of these services by community caregivers and educators.* Although the
organizations differ in terms of their degree of institutionalization and
professionalization, the authors valued not only their capacity to absorb
the unsatisfied demand, but also the adaptation of the services provided
to the reality of the children attending. These organizations do not have
official recognition, however, and their links to public education are
limited to informal relations (recommendation, contact through a teacher)
rather than a stable and institutionalized arrangement with this sector.

C. Conditionalities

Making benefits conditional is one of the distinguishing features of CCTs.
Hanlon, Barrientos and Hulme (2010) identify three main justifications
for introducing conditionalities in income-transfer programmes: (i) the
presumed shortsightedness of parents in poor families who do not invest
enough in the human development of their children, which makes it

2 Although there is unsatisfied demand, the city of Buenos Aires has a large supply of initial
and pre-school education (such as early childhood centres), which are being expanded
through agreements between the Government of the City of Buenos Aires and various
social and community organizations that were already providing these services in a more
precarious way. Based on these efforts, infrastructure is being improved, staff are being
trained and capacity is being expanded.
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necessary to provide them with incentives to send their children to school
and attend health check-ups; (ii) the need to strengthen exercise of the
rights to education and health; and (iii) the economic policy argument,
whereby the incorporation of conditionalities makes it possible to gain
broader support for transfers on the part of citizens who finance them
through the taxes they pay, as well as on the part of donor organizations.*

The various programmes in Latin America and the Caribbean
tend to adopt similar solutions, in other words education and health
conditionalities, in line with the transfers provided to families in return
for compliance in each sector. In general, the requirements entail ensuring
school attendance by their school-age children and health check-ups for
those of preschool age. Nonetheless, the specific parameters on which
the conditionalities are established vary (see table IIL.8);** some are set in
consonance with sector provisions and programmes, while others do not
seem to have any apparent justification.

Another aspect of conditionalities to be considered concerns who
has to fulfil them and who is responsible for their execution. In terms of
fulfilment, it is generally the users who are eligible for specific benefits,
although sometimes they have to be fulfilled by all members of the family.
For example, in the food purchase grants component of the Panamanian
Opportunities Network, receipt of the monetary transfer is conditional on
attendance at health checkups by all family members (not just those below
a certain age). Responsibility for fulfilling the conditions generally falls on
the mothers in the family (see sections IL A and V.F).

This section analyses the various types of conditionality, their
monitoring and sanctions for non-compliance; and it describes the as yet
inconclusive debate on “whether or not to condition”, and the shortage of
evaluations of the conditionalities themselves.

1. Types of conditionality

Conditionalities occupy various positions in each programme and
their importance varies according to the specific objectives. Depending
on the goals of each programme and their operational rationales, they are
organized in different schemes, which include forms of monitoring and

*®  With regard to the third argument, the Social Plans Perception Survey (EPPS) held
in Argentina, found that 87% of those questioned considered it necessary to demand
counterpart contributions from the beneficiaries of social programmes, such as work or
taking their children to health check-ups (Cruces and Rovner, 2006).

For example, a minimum percentage attendance at school could be required, or a maximum
number of unjustified absences. The periodicity of attendance at health centres also varies
from one programme to another, and also between age groups. Similarly, attendance at
workshops or talks, and their various contents, are specific to each programme.
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the establishment of sanctions (Cecchini and Martinez, 2011; Fiszbein and
Schady, 2009). These schemes tend to reflect the arguments that justify
their introduction and the function they fulfill in each programme (de
Janvry and Sadoulet, 2006a).

This section next analyses the types of conditionalities required and
their function in the programme’s operating rationale. Three types can be
distinguished: strong, moderate, and light.

A strong conditionality is supported by a technical argument, which
holds that the conditionality makes it possible to shift users” behaviour
towards greater investment in human capacities and, therefore, occupies a
central role in the programme’s operating rationale. Given this role, there
is also a set of specific mechanisms designed to implement the process
of monitoring the conditionalities and coordination with payment and
sanctioning procedures. In programmes with strong conditionalities, the
“one transfer, one condition” scheme tends to prevail, such that each benefit
has a specific conditionality associated with it. Examples of this type can
be found in Oportunidades, Families in Action, PATH, Solidarity in Rural
Communities (formerly the Solidarity Network), the Conditional Subsidies
for School Attendance in Bogota, and the discontinued Nicaraguan CCTs
(RPS and SAC) (Fiszbein and Schady, 2009). There are also programmes
which, while giving a significant role to the conditionalities, are in the
process of implementing the corresponding monitoring and sanctioning
mechanisms. An example is the PRAF of Honduras, which has been unable
to set up these mechanisms owing to a problem of institutional capacity.
Since 2007, however, as part of the Integrated Social Protection Programme
(PIPS) and the IDB loan aimed at standardizing the operating and
pragmatic structures of the national PRAF and the PRAF financed with
IDB funds, the monitoring of conditionalities and application of sanctions
have gradually started to be included (Cecchini and others, 2009).

In programmes with moderate conditionalities, these play a
secondary role compared to the benefit as such (in other words the
monetary transfer). Thus, either verification is weak, or else the sanctions
are moderate. When these schemes coincide with flat transfers or they
do not distinguish whether there are for education or health, the design
of the “one transfer-one condition” pair becomes more complex, which
causes additional difficulties at the time of monitoring. An example of
this modality is Bolsa Familia, where the conditionalities are included
in an intervention model that prioritizes user access to education
and health services ahead of sanctions or suspension owing to non-
fulfilment (Fiszbein and Schady, 2009; Britto, 2006; Godoy, 2004). Although
conditionality control and sanctioning mechanisms have recently been
strengthened in Brazil, the emphasis is on attempting to identify and
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overcome the elements that affect conditionality non-compliance by the
families (Bastagli, 2009; Mesquita, 2009).

Light conditionalities exist in programmes where the conditionality
takes on specific modalities: they are negotiated with the families,
they are not associated with sanctions and suspensions, or they are not
strengthened. The first is the case of CCTs that respond to the system
or network logic (Cecchini and Martinez, 2011), such as Solidarity Chile
and the Juntos Network in Colombia, where the actions to be fulfilled
by each family are defined in the framework of specific work they do in
conjunction with the family support professionals. Here the argument for
using conditionalities is one of promotion; in other words, co-responsibility
enables programme users to participate in improving their conditions
of life.® In the aforementioned programmes, the conditionalities are
aimed at ensuring user participation in the different public programmes,
depending on the dimension being targeted, and dealing with the specific
requirements of each programme. In this context, flexibility in defining the
conditionalities is provided by the ranking that the families themselves
give to their needs and contracts for fulfilling the minimum requirements,
but not in terms of defining which dimensions need to be addressed, since
these are predefined. The flexibility of this type of conditionality also
involves the possibility of adapting the supply of services and programmes
to the specific realities of the families in question.

In these cases, the links between the monetary transfers and the
conditionalities are different in each programme. In Solidarity Chile, for
example, the Protection Grant paid during the support period requires that,
during the current month, the family has worked on at least one of the seven
and dimensions considered relevant for improving its living standards®.
Moreover, the Exit Grant is paid to families that succeed in fulfilling the
minimum requirements established when the family support ends. This
monetary support and other subsidies to which the user families are entitled
is maintained, without additional conditions, for three years after the family
support period has ended. In the Juntos Network of Colombia, on the other
hand, the conditionalities that the families undertake to gain access to the
monetary subsidies are significant, because they are obtained through the
strong conditionalities of the Families in Action programme.

*®  Although the promotional argument is also used in programmes with strong
conditionalities, such as Oportunidades (see SEDESOL, 2006, in Cohen, Franco and
Villatoro, 2006), the difference is that, in the Mexican case, the co-responsibilities are
standard for all families, whereas in Chile they are negotiated with each family, so their
participation in the process is not merely a question of rhetoric.

% Law No. 19.949 of 2004, creating the Solidarity Chile system, states that the Protection
Subsidy “will cease if the families and individuals do not fulfil the conditions they have
committed to, as duly certified by the entity responsible for executing the psychosocial
component”.
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In this third group, Ecuador’s Human Development Grant and
Paraguay’s Tekopori programme are specific cases, because although they
are defined within the logic of conditional transfers, compliance is not
verified in practice. In support of this, some studies have shown that to
have an effect on user behaviour it is sufficient for users to perceive that
they should make contributions in return, without the need for strict
verification and sanction in the case of non-compliance (Schady and
Araujo, 2006).

2. Sanctions and the monitoring
of conditionalities

As is true of conditionalities, sanctioning systems also vary
significantly in the designs of the different programmes and may be more
or less harsh (see table I11.8). For example, although in both Oportunidades
and Bolsa Familia a failure to fulfil the conditions results in immediate
interruption of the monetary benefit in the corresponding month, in Bolsa
Familia the amounts are accumulated and are paid in full once the family
resumes compliance. In Oportunidades, the family supports are suspended
indefinitely if health conditionalities are not fulfilled for four consecutive
months, whereas in Bolsa Familia the basic grant paid to families can be
interrupted after the fifth month of non-compliance.

Another significant point with regard to sanctions is the importance
of having clear rules on the subject and adequate capacities to monitor
the conditionalities. Oportunidades, for example, has several strict rules of
compliance that specify various types of sanction (monthly suspension of
benefits, indefinite suspension and, lastly, definitive suspension), alongside
procedures for restoring entitlements in the case of indefinite suspension
(Steta, 2006).

Conditionality monitoring is possibly one of the most demanding
aspects of CCTs in terms of installed capacities, compared to other social
programmes. On this point, various authors (Tesluic, 2006; Villatoro,
2008; Britto, 2006; Parra Correa and Perez Ribas, 2008) point out that in
some countries, although the programmes establish sanctions for failure
to fulfil the conditions, these are hard to implement in practice owing to
capacity shortcomings.

Several authors also note the large volume of resources that
countries have to assign to conditionality-monitoring activities
(Villatoro, 2008; Parra Correa and Pérez Ribas, 2008).” Apart from the
need to have these resources available, compliance verification poses a

¥ On the cost-effectiveness of conditionality monitoring, see section V.B.
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series of practical problems: How frequently to verify? Whom to verify?
What penalties to apply? These are questions that guide the design
of verification mechanisms for which there is no great theoretical or
empirical support. The decision becomes more complex when there are
multiple agents to deal with, which make the verification process slow
and cumbersome, and there are no information technologies available
to make it more efficient. Tesluic (2006) lists a number of additional
difficulties to be resolved in this area, which affect the operation of the
programmes and their efficiency. These include: whether to keep records
or reduce bureaucracy; the need to control verification costs; the invention
of alternative ways to penalize non-fulfilment; and the need to ensure that
the information flow and payment cycle are as simultaneous as possible.
The latter is crucial to the effectiveness of the conditionalities rationale
and for sanctions to be effective. Even in the case of Oportunidades, which
is one of the programmes that has progressed furthest in these areas, the
response to monitoring data that indicates whether or not to sanction a
family by blocking payment can take longer than six months (Fiszbein
and Schady, 2009).

The sophistication of verification mechanisms and the calibration
of operating times can become completely ineffective when, in practice,
the personnel responsible for implementing those actions are dealing with
other priorities. It is also been found that, given the shortcomings in supply
of public services and the difficulties potentially faced by poor families in
fulfilling the demands of the conditionalities, in some cases local operators
tend to report fulfilment of conditionalities when this is not in fact the
case, since withdrawing benefits from certain families means depriving
them of an important source of sustenance (Villatoro, 2008).

Partly because of this, but also on issues of principle, the relevance
of incurring high expenses to satisfy the assumptions underlying
conditionality monitoring has been called into question.

3. Evaluation of conditionalities

From a rights perspective in particular (United Nations, 2009;
Standing, 2007a; Freeland, 2009), it has been found that an unduly strict
focus on conditionalities can generate an unfortunate distinction between
“poor people who deserve support and those who do not”, which clashes
with the principle of universal rights and would violate basic human
rights in terms of guaranteeing a minimum standard of living (United
Nations, 2009). It has also been found that poor and vulnerable families
tend to be those that fail to fulfil the conditionalities needed to obtain
the income transfer (Escobar and Gonzalez de la Rocha, 2009), and that
the conditionalities can create opportunities for corruption among those
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responsible for certifying them (de Brauw and Hoddinott, 2008). Moreover,
there is no clear evidence of the effectiveness or efficiency of making social
benefits conditional (Draibe and Riesco, 2009; Veras Soares, Ribas and
Osorio, 2007; Veras Soares, Ribas and Hirata, 2008), owing to the difficulty
of separating the effects of the conditionalities from those of the transfers
(Hanlon, Barrientos and Hulme, 2010).

The various studies and impact evaluations that have been carried
out have focused little on the “calibration” of the conditionalities, or “how
to condition” (de Brauw and Hoddinott, 2008; de Janvry and Sadoulet,
2006a, 2006b; Samson, 2006; Széleky, 2006) —in other words, measurement
of the specific effects caused by the different conditionalities with a view
to making them more effective and efficient.

As Bastagli argues, possibly the most important finding of the
impact evaluations is that the effect of the conditionalities largely
depends on how they are designed and implemented (2008). On this
point, the study by de Janvry and Sadoulet (2006b) proposes ways to
make conditionalities more efficient, by focusing only on the population
group that has the lowest levels of the indicator it is intended to raise. For
example, as primary school enrolment is already high enough in several
countries, the authors argue that the costs of imposing conditions,
together with the monitoring tasks and other actions involved, greatly
outweigh the benefits in cost-impact terms. For the education sector, they
propose defining where and in what groups to target the conditionalities,
through a combination of indicators that show who is most likely not to
enrol in school without the conditional transfer and who will respond
most to the amount offered. In the case of Progresa, they find that these
elements are determined by variables such as age and belonging to a
given ethnic group (de Janvry and Sadoulet, 2006b).

Villatoro (2007) therefore proposes that CCT conditionalities
could be expanded into preschool education, where access levels are
low in Latin America and the potential long-term returns are very high.
Nonetheless, supply-side constraints need to be considered along with
the problems of making this level of education a requirement in the
different countries. The author also points out that this recommendation
is more important for middle-income countries than for the poorest,
either because of the demography of poverty or because of institutional
capacity issues.
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Chapter IV

Investment and coverage®*

In the decade and a half that has passed since the first CCTs were
implemented in Brazil, with its Bolsa Escola, school grant, and in Mexico,
with its Education, Health and Food Programme (Progresa), these non-
contributory social assistance programmes have grown at a steady pace in
the Latin American and Caribbean countries in terms of both population
coverage and investment (traditionally known as spending).*® This has
occurred against the backdrop of a steady increase in public social
investment, which has risen from 12.3% of GDP in the biennium 1990-1991
to 18.4% in the period 2007-2008 (ECLAC, 2011).

Around 2000, CCTs or their direct precursors —major poverty
reduction programmes based on direct income transfers, such as Ecuador’s
Solidarity Grant and the Family Allowance Programme (PRAF) in
Honduras— were already operating in six countries, covering about 6% of
the region’s population and investing the equivalent of 0.19% of GDP* These
programmes expanded very rapidly in the following five years, so that by
2005 they had spread to 17 countries in the region and covered 14% of the
region’s population, investing the equivalent of 0.24% of GDP. Spending
on CCTs increased to 0.34% of GDP in 2008 and 0.40% of GDP in 2009; this

% The statistical information in this chapter comes from the ECLAC database on non-
contributory social protection programmes in Latin America and the Caribbean, [online]
http://dds.cepal.org/bdptc/.

% In the statistics for public finances and national accounts, “social spending” is used to
refer to all resources allocated to finance social policy, and its programmes and projects.
Here, however, the term “social investment” is preferred, in the light of the returns it
generates in terms of human development (Martinez and Collinao, 2010).

% The six countries are Brazil, Costa Rica, Ecuador, Honduras, Mexico and Nicaragua.
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latter increase was due to the combined effects of rising budgets for these
programmes and falling GDP as a result of the global economic crisis (see
figure IV.1).

Figure IV.1
LATIN AMERICA AND THE CARIBBEAN (19 COUNTRIES): COVERAGE OF AND
INVESTMENT IN CONDITIONAL CASH TRANSFER PROGRAMMES?

A) Coverage, 2000-2010 B) Investment, 2000-2009
(Percentages of total population) (Percentages of GDP)
19.2 19.3 0.5
20 176
0.40
0.4
15 135 0.34
03 024
10 0.19
57 0.2
5 0.1
0 0.0
2000 2005 2008 2009 2010 2000 2005 2008 2009

Source: Economic Commission for Latin America and the Caribbean (ECLAC), on the basis of official
information provided by the respective countries.
@ Weighted averages.

In 2010, eighteen countries had CCTs, following the launch of
the Targeted Conditional Cash Transfer Programme (CCT) in Trinidad
and Tobago in 2006 and Mi Familia Progresa in Guatemala in 2008, and
the halting of such programmes by Nicaragua in 2006. In addition, new
programmes have been launched or existing ones modified in recent
years. In 2009, Argentina launched its Universal Child Allowance for
Social Protection, which took over the beneficiaries of the Families for
Social Inclusion programme, and the Plurinational State of Bolivia created
the Juana Azurduy de Padilla Mother-and-Child Grant. In 2010, Honduras
added a transfer of 10,000 lempiras a year to each family under the Family
Allowance Programme (the Bono 10,000, worth about US$ 500) with a view
to improving education, health and nutrition in indigent households with
children and adolescents (see table 1 of the annex).

As a result of this expansion, in 2010 CCTs were reaching over 25
million Latin American and Caribbean families, including 12.6 million
Brazilian families and 5.6 million Mexican families. These programmes
therefore cover around 19% of the population (113 million people), with an
investment effort representing 0.40% of GDP (see figure IV.1). In 2010, six
of the 10 countries for which information is available increased their CCT
budgets in nominal terms, while four cut them.
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The coverage levels actually achieved by each programme vary
substantially. As of about 2010, Ecuador, with its Human Development
Grant, is the country where the largest percentage of the population (44%) is
covered by a CCT (see figure IV.2 and table 1 of the annex). The programmes
with the largest number of beneficiaries in absolute terms are Bolsa Familia
in Brazil (52 million people, or about half of all CCT beneficiaries in the
region), Oportunidades in Mexico (27 million) and Families in Action
in Colombia (12 million). Bolsa Familia and Oportunidades are also the
programmes with the largest budgets in the region (at US$ 6.2 billion and
US$ 3.5 billion, respectively), although in terms of percentage of GDP, their
0.47% and 0.51% are surpassed by Ecuador’s Human Development Grant
(1.17% of GDP) (see figure IV.3 and table 1 of the annex). In six countries
(Argentina, Brazil, Chile, Ecuador, Mexico and Uruguay), the number of
beneficiaries is as great as or greater than the number of indigent people
(see figure IV.4 and table 1 of the annex).*

Figure IV.2
LATIN AMERICA AND THE CARIBBEAN (19 COUNTRIES): COVERAGE OF
CONDITIONAL CASH TRANSFER PROGRAMMES, AROUND 2000, 2005 AND 2010
(Percentages of total population)

45 44.3
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Source: Economic Commission for Latin America and the Caribbean (ECLAC), on the basis of official
information provided by the respective countries.

4 Not considering programme inclusion and exclusion errors.
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Figure IV.3
LATIN AMERICA AND THE CARIBBEAN (19 COUNTRIES): INVESTMENT IN
CONDITIONAL CASH TRANSFER PROGRAMMES, AROUND 2005, 2008 AND 2009
(Percentages of GDP)

12 7= ] e

0.8 Tmmmmmmmm e

0.6 |
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Source: Economic Commission for Latin America and the Caribbean (ECLAC), on the basis of official
information provided by the respective countries.

A shared feature of the broadest programmes is that before
they began, there were already other significant poverty reduction
programmes in place. In Mexico, Oportunidades was preceded by
the National Solidarity Programme (Pronasol) and, more directly,
by the Education, Health and Food Programme (Progresa). In Brazil,
the Bolsa Escola school grant —a programme of minimum income
linked to education, created in 2001— and the sectoral income transfer
programmes —the Bolsa Alimentacido food grant, the Cartdo Alimentagio
food card and the Auxilio Gds gas subsidy— were gradually incorporated
into Bolsa Familia between 2003 and 2006. In 1998-2002 in Ecuador, the
Solidarity Grant, a non-conditional cash transfer, preceded the Human
Development Grant. In the case of Colombia, 2007 saw a large increase in
the number of recipient families when, six years following their creation,
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conditional transfer programmes began to function in urban areas and
covered over 200,000 displaced persons, as well as the indigenous and
Afro-Colombian communities (see figure IV.5).

Figure 1V.4
LATIN AMERICA (15 COUNTRIES): COVERAGE OF CONDITIONAL CASH
TRANSFER PROGRAMMES, 2009-2010
(Percentages of the indigent and poor populations) @

100
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80 1+
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404+

30 1

20 1+

[ Indigent population M Poor population

Source: Economic Commission for Latin America and the Caribbean (ECLAC), on the basis of special
tabulations of data from household surveys and official information from the relevant countries.

@ Data on coverage of the programmes with respect to the indigent and poor population do not include
errors of inclusion and exclusion.
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Figure IV.5
BRAZIL, COLOMBIA, ECUADOR AND MEXICO: COVERAGE OF CONDITIONAL CASH
TRANSFER PROGRAMMES
(Millions of families)

12.6

11.0 11.0

8.7

1998 1999 2000 2001 2002 2003 2004 2005 2006 2007 2008 2009 2010

Bolsa Familia
—®— Progresa (1997-2001)/Oportunidades (since 2002)
—A&— Families in Action
—#— Solidarity Grant (1998-2002)/Human Development Grant (since 2003)

Source: Economic Commission for Latin America and the Caribbean (ECLAC), Database of non-
contributory social protection programmes in Latin America and the Caribbean; and M. Naranjo,
“Ecuador: analisis de la contribucién de los programas sociales al logro de los Objetivos del Milenio”,
Project documents, No. 201 (LC/W.201), Santiago, ECLAC, 2008.
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A. Countries’ efforts towards eradicating
extreme poverty

In order to measure countries’ efforts in terms of the amount of resources
used for CCTs to eradicate extreme poverty, we created an indicator to link
CCT investment with the indigent population’s aggregate annual resource
deficit in relation to the indigence line (with both values expressed as a
percentage of GDP) (see table IV.1). On the basis of a methodology used by
the United Nations (2005), the aggregate deficit is calculated by dividing
GDP by the resources needed to lift all the country’s indigent people out of
extreme poverty (see tables 3 and 4 of the annex).

The ratio between CCT investment and the aggregate resource
deficit of the indigent population shows that these programmes represent
an average of 30% of the annual monetary resources needed to eradicate
extreme poverty in the region. This is taking into account the fact that the
aggregate deficit underestimates the scale of real monetary flows necessary
to eradicate indigence permanently. First, the calculation assumes that the
transfer of resources to indigent people is perfectly targeted (both in terms
of beneficiary selection and setting of transfer sums for each person) and
does not generate administrative costs. Second, it must be acknowledged
that extreme poverty cannot be eradicated using current income transfers
alone, but requires multidimensional and long-term interventions aimed
at breaking the intergenerational transmission of poverty. This means that
people must have, inter alia, access to appropriate levels of education and
health, as these are vital inputs for the autonomous generation of sufficient
resources through entry into the labour market (United Nations, 2005).

These data also show how uneven the situation is among the
region’s countries. In Uruguay, which has the smallest poverty gap in Latin
America, the aggregate deficit is very small (and investment in Family
Allowances is therefore 10 times larger). In Brazil and Mexico, which
have the region’s largest CCTs, investment in these programmes is almost
double the aggregate resource deficit of the indigent population (which
coincides with wide coverage, relatively high programme benefits and a
relatively small deficit of 0.28% or less of GDP). Costa Rica and Ecuador are
the other countries where CCT investment is greater than the aggregate
deficit, while in Chile this investment covers 93% of the small deficit. The
situation is more critical in smaller countries such as El Salvador, the
Plurinational State of Bolivia, Guatemala, Honduras and Paraguay, where
the indicator is no more than 22%. Colombia, Panama and the Dominican
Republic are in an intermediate situation, as they cover between 44% and
60% of the annual aggregate resource deficit of the indigent population
(see table IV.1).
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Table 1V.1
LATIN AMERICA (14 COUNTRIES): AGGREGATE ANNUAL RESOURCE DEFICIT
SEPARATING THE INDIGENT POPULATION FROM THE INDIGENCE LINE AND
INVESTMENT IN CONDITIONAL CASH TRANSFER PROGRAMMES, 2009

Country Annual GDP Annual Programme  Annual CCT
aggregate (millions aggregate investment investment/
deficit of dollars) deficit in CCTs aggregate
(millions (percentage (percentage deficit
of dollars) of GDP) of GDP)  (percentages)

Bolivia 4451 17 340.0 2.57 Juancito Pinto 0.56 21.9
(Plurinational Grant and Juana
State of) @ Azurduy de Padilla

Mother-and-Child

Grant
Brazil 3949.5 1595 122.9 0.25 Bolsa Familia 0.47 188.3
Chile 188.1 163 305.0 0.12 Solidarity Chile 0.11 92.5
Colombia 2035.1 232 270.9 0.88 Families in Action  0.39 44.2
Costa Rica 82.9 29 283.7 0.28 Avancemos 0.39 137.8
Ecuador 443.0 52 021.9 0.85 Human 1.17 137.9
Development
Grant
El Salvador 162.8 21100.5 0.77  Solidarity in Rural  0.02 2.9
Communities
Guatemala 1029.3 37 660.6 2.73 Mi Familia 0.32 11.8
Progresa
Honduras @ 770.3 14 318.2 5.38 Family 0.24 4.5
Allowance

Programme (PRAF)
Mexico © 2 465.5 1093 678.3 0.23 Oportunidades 0.42 187.2
Panama ® 83.1 23 001.6 0.36 Opportunities 0.22 59.8

Network

Paraguay 523.2 17 097.5 3.06 Tekopora 0.36 11.8
Dominican Republic 514.3 46 597.6 1.10 Solidarity 0.51 46.1
Uruguay 12.2 31510.9 0.04 Family Allowances 0.45 1154.4
Latin America 12704.3°¢ 3374309.5° 1.33¢ 0.40¢ 30.2

Source: Prepared by the authors, on the basis of Economic Commission for Latin America and the
Caribbean (ECLAC), Social Panorama of Latin America, 2010 (LC/G.2481-P), Santiago, Chile, 2011. United
Nations publication, Sales No. E.10.11.G.6; and CEPALSTAT database.

22007.

2008.

¢ Total.

4 Simple average.
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The same methodology can be used to calculate the annual
resource deficit separating the poor population from the poverty line
(see table IV.2 and tables 5 and 6 of the annex), which shows that the
regional average is for CCT investment to cover just 7.2% of that deficit.
In the region, only Uruguay’s Family Allowances programme gets close
to covering the resource deficit of the poor, while the CCTs of countries
that manage to cover the deficit of the indigent population (Brazil, Costa
Rica, Ecuador and Mexico) manage to cover between just 22% and 32% of
the deficit for poor people.

Table 1V.2
LATIN AMERICA (14 COUNTRIES): AGGREGATE ANNUAL RESOURCE DEFICIT

SEPARATING THE POOR POPULATION FROM THE POVERTY LINE AND
INVESTMENT IN CONDITIONAL CASH TRANSFER PROGRAMMES, 2009

Country Annual GDP Annual Programme  Annual CCT
aggregate (millions aggregate investment investment/
deficit of dollars) deficit in CCTs aggregate
(millions (percentage (percentage deficit
of dollars) of GDP) of GDP)  (percentages)
Bolivia 1566.7 17 340.0 9.03 Juancito Pinto 0.56 6.2
(Plurinational Grant and Juana
State of) @ Azurduy de Padilla
Mother-and-Child
Grant
Brazil 30 028.1 1595 122.9 1.88 Bolsa Familia 0.47 25.0
Chile 860.7 163 305.0 0.53 Solidarity Chile 0.11 20.9
Colombia 13 969.1 232 270.9 6.01 Families in Action  0.39 6.4
Costa Rica 360.1 29 283.7 1.28 Avancemos 0.39 31.7
Ecuador 2 202.6 52 021.9 4.23 Human 1.17 27.6
Development
Grant
El Salvador 1126.6 21100.5 5.34 Solidarity in Rural  0.02 0.4
Communities
Guatemala 4510.3 37 660.6 11.98 Mi Familia 0.32 2.7
Progresa
Honduras @ 2464.2 14 318.2 17.21 Family 0.24 14
Allowance

Programme (PRAF)

Mexico ® 20916.8 1093 678.3 1.91 Oportunidades 0.42 221
Panama ® 349.7 23 001.6 1.52 Opportunities 0.22 14.5
Network

Paraguay 1959.5 17 097.5 11.46 Tekopora 0.36 3.1
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Table IV.2 (concluded)

Country Annual GDP Annual Programme  Annual CCT
aggregate (millions aggregate investment investment/
deficit of dollars) deficit in CCTs aggregate
(millions (percentage (percentage deficit
of dollars) of GDP) of GDP)  (percentages)
Dominican Republic 2 200.5 46 597.6 4.72 Solidarity 0.51 10.8
Uruguay 152.5 31510.9 0.48 Family Allowances 0.45 93.0
Latin America 82667.4° 34171242° 558¢ 0.40¢ 7.2

Source: Prepared by the authors, on the basis of Economic Commission for Latin America and the
Caribbean (ECLAC), Social Panorama of Latin America, 2010 (LC/G.2481-P), Santiago, Chile, 2011. United
Nations publication, Sales No. E.10.11.G.6; and CEPALSTAT database.

22007.

©2008.

¢ Total.

4 Simple average.
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Chapter V

Impact

The purpose of impact assessments is to identify any changes and
improvements that need to be made to CCTs and to provide objective and
transparent information to citizens, and this can ensure the continuity of
successful programmes even in the face of political transitions. Thanks
to impact assessments, programme officials can find out about the
planned (and unplanned) effects of CCTs and discover shortcomings in
implementation that stand in the way of achieving the proposed objectives
(Gonzalez de la Rocha, 2010).*2

Currently, the preferred methods for measuring such impacts
are experimental or quasi-experimental assessments that evaluate
programmes’ various aspects by means of control groups. This consists in
comparing programme users (treatment group) with a control group that
has similar socio-economic characteristics (Rawlings and Rubio, 2005).
Qualitative assessments are also being used to enrich analysis, as they
provide an understanding of processes triggered by the programmes. For
instance, they can detect effects not planned for in the programme’s theory,
changes in relationships within households and in interactions between
the poorest people and institutions, as well as helping to understand what
it is like for users to take part in the programme and assessing effects such
as the empowerment of women.

A significant number of assessments come from the Progresa-
Oportunidades programme in Mexico, which is considered an iconic

2 Process assessments (relating to the rules of operation) can be used to check whether a
given CCT was implemented as intended.
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example of the systematic collection of data for impact assessment, data
publication and the subsequent production of a large number of studies
(Fiszbein and Schady, 2009, p. 6; Gonzalez de la Rocha, 2010). In Mexico,
assessment was explicitly incorporated into the programme design, which
was not the case with other major programmes such as Bolsa Familia,
where there is no comparable availability of assessment data and analysis
(Gonzélez de la Rocha, 2010). In the case of Chile Solidario, Larrafiaga and
Contreras (2010) show that impact assessment has been restricted by the
limited availability and quality of information.

CCTs have a variety of impacts on families’ incomes and
consumption, their use of public services, their educational level and the
nutritional and health status of the recipient population. These programmes
have different results in terms of income generation and employment
status of the working-age population, child labour and empowerment of
women. Depending on whether the main objective of a CCT is to reduce
poverty in the short term through income transfers, strengthen human
capacities through increased access to health and education services or
improve families” involvement in society by enhancing a series of “social
minimums”, there would be an expectation for these aspects to be affected
in different ways (Cecchini and Martinez, 2011). What follows is a brief
analysis of the impact that CCTs have had on human capacities, poverty
and income distribution, consumption, employment status, child labour
and women’s empowerment.

A. Human capacity indicators

Assessments of the effects of CCTs on human capacities show that there
have been advances in terms of “intermediate goals” (Bastagli, 2008)
such as improving access to schools and health services. However, there
is no conclusive information on other aspects such as learning (Reimers,
DeShano da Silva and Trevino, 2006) or children’s nutritional or health
status (Castifieira, Nunes and Rungo, 2009; Hoddinott and Bassett, 2009).

In the education component of CCTs, the effects are usually
concentrated in increases in school enrolment (Schady, 2006). The
increases tend to be greater in countries where the base levels are lower,
in transitional school grades with high dropout rates (such as from
primary to secondary school) and in the poorest households. De Brauw
and Hoddinott (2008) identify, for the educational component of Progresa,
that conditionality generates a significant difference in the probability of
attending school. In addition, the Oportunidades programme has practically
eradicated the gender gaps in the enrolment of boys and girls in secondary
schools, especially in rural areas (Parker, 2003, 2004). Other assessments
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(SEDESOL, 2008) show important progress in reducing school dropout
rates, increasing school enrolment and improving qualifications, albeit in
specific geographical areas, age ranges and levels of schooling. Similarly,
Levy and Ohls (2007) found that the Programme of Advancement Through
Health and Education (PATH) in Jamaica increases school attendance
among 6-to 17-year-old children by 0.5 days per month, which is significant
considering the high rates of attendance (96%). In the Dominican Republic,
the Solidarity programme has been found to increase the probability of
attending school by 14 percentage points among students aged 14 to 16
(Programa Solidaridad, 2008). Furthermore, the Tekopord programme in
Paraguay has pushed up enrolment rates by 2.5% among the children of
beneficiary families, while the school attendance rate is up by between 5
and 8 percentage points (Veras Soares and others, 2008).

However, considering a larger set of programmes and in the light of
other studies, Reimers, DeShano da Silva and Trevino (2006) question the
effects of conditional transfers on school attendance, especially in primary
education. The Families in Action programme, for instance, has been
found to increase school attendance more among secondary pupils than
among primary pupils, which may be attributable to the high attendance
levels in the latter group prior to programme implementation (Attanasio
and others, 2008).

As for the health and nutrition components of CCTs, although
increased coverage is seen for children’s growth checks and preventive
medical tests, the evidence about the impact on children’s health and
nutritional status is uneven (Hoddinott and Bassett, 2009). In Jamaica, for
example, medical checks rose by 38% for children aged under 6 years part
in the PATH programme (Levy and Ohls, 2007). Certain programmes that
include nutritional benefits, including Oportunidades, Families in Action,
Bolsa Familia and the defunct Social Protection Network (RPS), produce
improved nutritional indicators for pre-school children, while the Bolsa
Alimentacdo food grant, Tekopord and the Family Allowance Programme
(PRAF) show no such positive effects (Attanasio, Trias and Vera-Hernandez,
2008; Barrios, Galeano and Sanchez, 2008; Bassett, 2008; Hoddinott and
Bassett, 2008; Paes and Pacheco, 2008). In Colombia, one year’s participation
in the Families in Action programme brings down the incidence of chronic
malnutrition by 1% (Attanasio, Trias and Vera-Hernandez, 2008). In Brazil,
children aged under 5 who use the Bolsa Familia programme are 26% more
likely to have healthy height-to-weight and weight-to-age ratios, compared
with children who are not programme beneficiaries (Paes and Pacheco,
2008). In the case of Progresa/Oportunidades, there has been an increase
in preventive consultations, a reduction in maternal and child mortality
and an improvement in nutritional indicators, such as height and anaemia
prevention, as well as a fall in the number of sick days (SEDESOL, 2008).
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Yet again, all these findings relate to specific population groups in terms of
geographical location and age range.

These results should highlight an important point from a strictly
methodological standpoint. A study by Younger, Ponce and Hidalgo
(2009) includes a comparison of the various assessments of Progresa and
Oportunidades in terms of methodology and nutritional effects. The study
showed that changing the information source, year of measurement or
methods and techniques used radically altered the results (see box V.1).
Clarity in terms of these methodological aspects must therefore be borne
in mind when it comes to presenting available evidence.

Box V.1
ASSESSMENTS OF THE IMPACT OF PROGRESA - OPORTUNIDADES
ON CHILD FOOD SECURITY

Younger, Ponce and Hidalgo (2009) analyse the results of several
studies into the impact of Progresa-Oportunidades on three variables
relating to child food security: (i) height, which is an important reflection of
aspects of child nutrition and health, (ii) blood haemoglobin concentration,
which shows children’s physical capacity and cognitive development and
is affected by short-term changes in nutrition and health, and (iii) household
food spending. The authors demonstrate that the studies showed effects
of varying levels and degrees of significance for populations of different
ages belonging to particular socio-economic strata or living in distinct
locations (rural or urban areas).

In order to assess the impact on these variables, the studies in question
consider various samples and periods from the available surveys. For
instance, although Gertler (2004) and Behrman and Hoddinott (2005) did
carry out studies with an experimental design, they cross-referenced
available information from the rural household assessment survey (ENCEL)
from 1998 with a parallel survey carried out by the Institute for Nutrition
and Public Health (INSP). While this methodology makes it possible to
cross-reference data from both surveys in order to combine information on
characterization and more specific health and nutritional aspects, this did
cause problems relating to the different simple sizes of the surveys. As a
result, the studies based on the 2003 rural household assessment survey
include information from 151 new areas as control groups that were not
included in previous versions but selected using propensity score matching.
Lastly, the studies that use information from the urban household assessment
survey do not use an experimental design. Even though a panel of control
and treatment groups in urban areas was identified using the method of
community matching, in Oportunidades the urban areas were not selected at
random as they were for the rural version, but rather they were selected for
administrative reasons, and then subsequently matched with other similar
communities that would not be using the programme until 2004.
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Box V.1 (continued)

PROGRESA - OPORTUNIDADES: SUMMARY OF THE RESULTS OF
ASSESSMENTS ON THE IMAPCT UPON NUTRITION

Study Database Method Indicator Results
and period
Anthropometry
Rivera and ENCEL, rural Experimental, Height +1 cm compared
others (2004)  households,? difference in with the control group,
1998-2000 difference, significant for the age
OLS ® regression group 0 to 6 months
and low SEL®
Gertler ENCEL, rural Experimental, Height +1 cm compared
(2004) households, difference in with the control
1998-1999 difference, group, significant
and INSP ¢ OLS regression for the age group
0 to 24 months
Behrmanand  ENCEL, rural Experimental, fixed Height Non-significant
Hoddinott households, effects for each
(2005) 1998-1999 child
and INSP
Hoddinott ENCEL, rural Experimental, Chronic Chronic malnutrition
(2008) households, probit regressions malnutrition down 10% in the
1998-1999 treatment group,
and INSP significant for ages
12 to 36 months
Fernald, ENCEL, rural Non experimental, Height/age of Doubling the transfer
Gertler and households regression children who amount increases
Neufeld (2008) 2003 have spent their height by 0.20 Z
whole lives in the scores, significant
programme, for ages 24 to 68
according to months: +0.24 cm for
cumulative total children aged 24
of transfers tothe ~ months, +0.29 cm
household (indirect ~ for children aged
impact of transfer 48 months and
+0.35 cm for children
aged 68 months
Leroy and ENCEL, urban Difference Height +1.58 cm, significant
others (2008)  households © in difference for ages 0 to 6 months
2002-2004
Neufeld and ENCEL, urban Difference in Height/age Non-significant
others (2008)  subsample, difference
2003-2004
Micronutrients
Rivera and ENCEL, rural Experimental, Level of 1999= +0.37g/dl of
others (2004)  households, difference in haemoglobin haemoglobin,
1998-2000 difference, OLS in the blood, -11% anaemia,
regression incidence of significant for all
anaemia ages and SELs

2000 = differences
disappear
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Box V.1 (concluded)

Gertler (2004)  ENCEL, rural Experimental, Incidence -25% incidence
households, difference in of anaemia of anaemia, older
1998-1999 difference, children benefit more
and INSP OLS regression
Neufeld and ENCEL, rural Experimental, Level of 1) +0.4g/dl of
others (2004)  households, redefinition of haemoglobin haemoglobin,
2003 treatment group significant for
(two groups: original those aged
and delayed) and 48 to 59 months
new control group;
1) simple differences 2) +0.42 g/dI of
between treatment haemoglobin,
groups, 2) propensity significant for
score matching for those aged
treatment in relation 60 to 71 months
to control
Fernald, ENCEL, rural Non experimental, Levels of Non-significant
Gertlery households, regression haemoglobin
Neufeld (2008) 2003 according to
cumulative total
of transfers to
household
Neufeld ENCEL, urban Difference in Levels of +0.4g/dl of
and others households, difference. haemoglobin haemoglobin,
(2006) 2002-2004 2002-2004 sample significant for
(cross-sectional)  children aged 24 those aged
and ENCEL, to 47 months; 24 to 35 months
urban 2003-2004 in the 2004 cohort
subsample, subsample for
2003-2004 children aged
12 to 35 months
in 2003

Source: Prepared by the authors, on the basis of S. Younger, J. Ponce and D. Hidalgo,
“El impacto de programas de transferencias a las madres de familia en la seguridad
alimentaria de los nifios: un andlisis comparado entre México y Ecuador”, document
presented at the Third International Seminar on Cash Transfers Programmes, Hunger
and Stunting Eradication, Santiago, Chile, 1-2 December 2009 [online] http://www.rlc.
fao.org/es/prioridades/seguridad/ingreso3/pdf/imp.

@ Household assessment survey (ENCEL), in rural areas. Panel design including four
rounds between 1998 and 2000, plus another round in 2003. Gathers data on spending
and consumption. Includes random distribution of treatment in communities.

° Ordinary least squares.

© Socio-economic level.

9 Institute for Nutrition and Public Health (INSP) survey. Panel design including three
rounds between 1998 and 2000. Gathers data on anthropometry and haemoglobin. Can
be cross-referenced with ENCEL, but there are difficulties due to different sample sizes;
¢ Household assessment survey (ENCEL), in urban areas. Panel with base line in 2002
plus two rounds in 2003 and 2004. Gathers data on anthropometry and haemoglobin
and micronutrients. Does not include an experimental design.
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It should also be borne in mind that it is not easy to measure the
impact of CCTs on an improvement in indicators over which they only have
an indirect effect. For instance, when CCTs are credited with nutritional
improvements thanks to the increased intake of nutritious food, it is
worth asking whether the characteristics of CCTs alone are responsible for
increased consumption of these foods. Does the introduction of conditional
transfers have some direct link? Could this have been achieved without
conditions? What is the role of national food and nutrition policies in this
result (beyond the effect of CCTs)? In summary, as CCTs mainly consist
in actions that supplement human development (such as incentives to use
social services), one would be ill-advised to seek a causal effect of CCTs on,
for instance, improved school performance without considering what is
happening in schools and in terms of other relevant variables. Returning
to the topic of nutrition, although transfers do push up consumption, how
much of them is used to buy food (and food that is nutritious for all family
members) does not necessarily depend on the transfer itself (although it
could be influenced by certain aspects of a CCT programme, such as talks
on food). Similarly, while conditions may help to improve outcomes such
as attendance at health checks and compliance with vaccination schedules,
it is less easy for programmes to have an effect on increasing the level of
haemoglobin in the blood.

The foregoing leads to two preliminary conclusions. First, CCTs
must be considered within the wider context of each country’s social
policy, and more specifically as part of a series of actions aimed at laying
the foundations for an inclusive and comprehensive social protection
system, so as to achieve combined effects on human capacities. Second,
considerable research is required to investigate further the differentiated
effects of the various components of CCTs (cash and non-monetary
transfers, talks and training, links with other programmes, and so on), as
well as the cumulative effects that these and other associated programmes
have on human development objectives.

B. Income inequality and poverty indicators

Income-oriented evaluations of conditional cash transfer programmes
are divided between those which focus on their impacts from the
beneficiary viewpoint and those which measure their effects on the
countries’ poverty indices.

The impact of transfers on the incomes of recipient families can be
substantial in the short term, although this varies from one programme
to another (ECLAC, 2010a; Maluccio, 2005; Fiszbein and Schady, 2009).
According to ECLAC (2010a), conditional transfers and other public welfare
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transfers represent an average of 10.3% of the per capita income of recipient
households. Furthermore, this type of monetary benefit may double pre-
transfer income in the first decile of income distribution (ECLAC, 2010a).

One way of visualizing the diversity in this respect is to measure the
percentage represented by the relevant cash transfers in comparison with
the poverty line or indigence line in each country. Table V.1 contains data
on the 14 Latin American countries in which it was possible to compare the
minimum and maximum per capita amount of the transfers and the values
of the poverty and indigence lines in the same year and geographical area
in which they were delivered. That information shows that, in rural areas,
the amount of the transfers averages 12% of the indigence line and 7%
of the poverty line, while in urban areas they are equivalent to 11% and
5%, respectively. As far as the maximum amount per capita is concerned,
the regional average for rural areas is for transfers to represent 35% of
the indigence line and 20% of the poverty line, while in urban areas the
figures are 29% and 15%, respectively.*’ In Brazil, the maximum amount
of all transfers represents 53% of the rural indigence line, and in Mexico it
represents 63% of that line (see table V.1).

Another way of evaluating the potential impact of conditional cash
transfers on the income of poor and indigent families is to compare the
sums involved with the monthly resource deficit of this population. The
data for indigent families are in table V.2 and those for poor families in
table V.3.# Although in general transfers represent no more than a third of
the income deficit of the indigent population, all transfers from the region’s
two largest programmes (Bolsa Familia and Oportunidades) can bring
extremely poor families above the indigence line. In these programmes,
the maximum transfers cover more than 100% of the resource deficit of
the indigent population. Other programmes where the transfers more
than cover the income deficit of the indigent population are Avancemos
in Costa Rica and the Basic Solidarity Pension in Chile.* The Human
Development Grant in Ecuador and the conditional monetary transfers
of the Opportunities Network in Panama can cover more than half of the
income deficit of indigent people. At the other extreme, with a very limited
impact on the income of the indigent population, is PRAF in Honduras.

% Inall Latin American countries, the amounts corresponding to the indigence and poverty
lines are lower in rural areas than in urban areas, which is why the value of transfers as a
percentage of these lines is higher in rural than urban areas.

#  For more information on calculating the deficit, see section IV.A and in tables 3, 4, 5 and 6
of the annex.

% In Chile, older adults using Solidarity Chile and any who have no right to another pension
and who are among the poorest 60% of the population are eligible for the Basic Solidarity
Pension. This shows the relevance of other types of non-contributory transfers, beyond
conditional ones, when it comes to reducing poverty and indigence.
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As a regional average, minimum transfer amounts represent
274% of the mean monthly resource deficit of the indigent population in
urban areas, and 31.3% of the same deficit in rural areas. The proportion
of the mean monthly deficit of those in extreme poverty covered by the
maximum transfer amount is 81.4% in urban areas and 98.4% in rural
areas. On average, minimum transfer amounts represent 13.5% of the
monthly resource deficit of the poor population in urban areas and 17% in
rural areas, while maximum amounts cover 39.9% of the deficit in urban
areas and 53.4% in rural areas.

The impact of transfers on poverty at the country level is visible
mostly in indicators of the poverty gap (FGT1) and of poverty severity
(FGT2) (Veras Soares, 2009a), since transfers tend to focus on the poorest
groups (see figure IL.1). They do not always, however, represent a large
amount, so they can raise the recipients’ status closer to the poverty line
without necessarily exceeding it.

Information on the positive impacts of conditional cash transfer
programmes on poverty at the national level comes from countries where
they have considerable scope and the amounts of transfers are significant,
such as Argentina (Galasso and Ravallion, 2004), Brazil (Cury, Coelho and
Pedrozo, 2007; Fiszbein and Schady, 2009; Veras Soares and others, 2006),
Ecuador (Naranjo, 2008b; Fiszbein and Schady, 2009), Jamaica (Fiszbein
and Schady, 2009) and Mexico (Fiszbein and Schady, 2009; Skoufias and
McClafferty, 2001). In those where the coverage and amount of the transfers
are lower, there is no major impact on poverty. In the case of Honduras,
Guerreiro Osorio (2008) concludes that the modest amount of the transfers
under the Family Allowance Programme (PRAF) has led to a decline in
poverty of only 0.02 percentage points.

In terms of the impact of CCTs on income distribution, the results
for Bolsa Familia, Oportunidades and Solidarity Chile are very different. The
effect is small in the case of Solidarity Chile, as the Gini coefficient drops
by a mere 0.1 points. In Oportunidades and Bolsa Familia, in contrast, the
results were more significant, with a reduction of inequality of around
2.7 points in both cases. They key to understanding the difference lies
in the proportion of total income represented by the transfers, as this is
higher in Mexico and Brazil, and too small to impact inequality in the case
of Solidarity Chile (representing less than 0.01% of total family income)
(Soares and others, 2007).4

% In the case of Chile, Soares and others (2007) considered the following transfers: Singe
Family Subsidy (SUF), Social Assistance Pension (PASIS), Protection Grant and Drinking
Water Subsidy (SAP).
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It is also vital to take account of sustainability over time of poverty-
and inequality-reduction effects (Bastagli, 2009). The aim of reducing
poverty is challenging from the perspective of a social policy that aims to
achieve long-term effects, rather than just alleviate the problem at a certain
moment in time.*” To assess whether the impact of CCTs is sustainable, it is
not enough to measure the proportion of total family income represented
by transfers and analyse the extent to which this brings people above the
indigence or poverty lines or enables them to maintain income levels in
times of crisis. For programmes to have an impact on poverty, the time
during which transfers are provided must also be considered, because
guaranteeing them beyond the short term (thus overcoming the insecurity
of subsistence problems) will place recipient families in a better position to
invest in children’s capacities and small enterprises, as well as improving
their economic inclusion (Hanlon, Barrientos and Hulme, 2010). It is also
vital to take into account the effectiveness of exit strategies when in comes
to building the capacities of and enabling autonomy of households. In
particular, it is difficult to see how the impact of CCTs on income will
continue after the transfers stop if the programmes are not supplemented
with others aimed at providing access to a range of social outreach policies
and programmes.

Furthermore, it is worth mentioning the relationship between cost
and effectiveness of interventions. Several authors suggest that if the sole
objective is to transfer income, the best option is an unconditional transfer
(given the costs associated with monitoring actions and other institutional
arrangements needed for a conditional programme) (de Janvry and
Sadoulet, 2006a; Samson, 2006; Freeland, 2007). Evidence shows that the
costs of these procedures are unclear, especially in the stage of condition
monitoring. According to the three-country study carried out by Caldés,
Coady and Maluccio (2006), total costs of targeting and monitoring
conditions (not including assessment activities) can represent up to 60%
of the annual budget of a programme such as Progresa. There are also
major variations in costs over time, depending on the implementation
stage of the programme. This view is shared by the study by Fiszbein and
Schady (2009). By separately analysing the various activities involved in
Progresa, it can be seen that costs associated with targeting and identifying
recipients as a proportion of total costs dropped from 61% in the year of its

¥ Even when short-term alleviation is the aim of a CCT, such as programmes designed for
emergencies including the Crisis Response System (SAC) in Nicaragua or the Emergency
Grant in Ecuador, and despite many CCTs starting off as temporary solutions to crises
(including PRAF in Honduras, Families in Action in Colombia and Solidarity in the
Dominican Republic), they have nonetheless tended to be expanded and institutionalized
in each country so as to tackle poverty rates in the long term.
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launch (1997) to 3% three years later. At the same time, the cost of checking
conditions rose from 8% to 24%.

These data are in contrast with those collected by Grosh and others
(2008), who found that in 10 countries the costs of paying and monitoring
conditions, as well as additional support services, did not exceed 12%
of the average budget (although there were underlying methodological
problems with comparing countries).*

% These problems related to the difficulty of considering administrative costs by function,

given each country’s specific arrangements in this regard (as well as differences in the
systems for recording administrative data). Both issues make it difficult to compare
disaggregated administrative costs of various programmes. See Lindert, Skoufias and
Shapiro (2006).
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C. Consumption

Assessments available in five countries (Brazil, Colombia, Mexico,
Nicaragua and Paraguay) show that households’ consumption increases
as a result of their participation in CCTs. In particular, there is a rise in
food consumption and clothing purchases for boys and girls. The range
of foods consumed also increases, although this does not always imply a
greater consumption of the healthiest foods. In Ecuador and Honduras,
there were no significant improvements in consumption.

According to Hoddinott, Skoufias and Washburn (2000), Progresa in
Mexico pushed up consumption by almost 15%, both in terms of product
consumption and consumption of own production.*” Compared with non-
recipient households, average food consumption in beneficiary households
climbed by 2% during the first year of programme implementation (1998)
and by 10.6% in the following year (November 1999). The rise was even
more marked among the poorest households.

In Brazil (Camilo de Oliveira and others, 2007), users of Bolsa Familia
were also seen to have significantly higher total family expenditure than
those receiving no benefits (with larger differences among the lowest
income groups). In the case of the Bolsa Alimentagio food grant —which
later became part of Bolsa Familia— the Brazilian Ministry of Health (2005)
identified that user families showed a higher marginal propensity to
consume food, in other words they spent more of the transfer money on
food, which increased the quantity and diversity of food consumed. In a
survey carried out in 2007 involving 5,000 households participating in Bolsa
Familia, 87% of users considered improving food spending as a priority
when it came to investing the transfer they received (IBASE, 2008). As a
result of the transfer, most users reported increasing the consumption of
foods they were already eating, although they also mentioned increasing
the variety of food purchased. Benini Duarte, Sampaio and Sampaio (2009)
demonstrated that households benefiting from the programme used 88%
of the transfer received on food consumption.®

A similar situation was discovered for the Families in Action
programme in Colombia: beneficiary families increased their food
consumption by 15% in relation to the previous year (Attanasio and
Mesnard, 2005). The outcome was comparable with the Tekopord
programme in Paraguay, where general household consumption was up
9%, with a surge in consumption of their own production (Veras Soares,

% Results from the household assessment surveys (ENCEL) of October 1998 and July and
November 1999.

% The study used propensity score matching in a 2005 sample of 838 farming families in 32
Brazilian states. Costa Resende and Camilo de Oliveira (2008) found similar results.
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Perez Rivas and Hirata, 2008).*! Lastly, the Social Protection Network (RPS)
in Nicaragua also impacted household spending patterns and pushed up
food consumption (Maluccio, 2010).%

Despite this, in Honduras an assessment of the second tranche of
the Family Allowance Programme (PRAF/BID II) showed that transfers
had not increased household food consumption, probably due to the
small amount of the transfer, which covered less than 3.6% of total family
spending (IFPRI, 2003). There was also a lack of significant results for the
Human Development Grant in Ecuador (Veras Soares, Perez Rivas and
Hirata, 2008).

In terms of the increased range of food consumed in beneficiary
households of the Progresa programme, Hoddinott, Skoufias and
Washburn (2000) found evidence of increased consumption of fruit and
vegetables, and also products of animal origin. The programme thus
improved the quality of the diet, rather than increasing the number of
calories consumed. This could have been influenced by the talks given as
part of the programme, as these have been proved to have a positive effect
on changing user behaviour and generating positive effects on non-users.
Evidence collected on increased consumption of better quality products
was similar for the Family Allowance Programme (PRAF) in Honduras
and the Social Protection Network (RPS) in Nicaragua, especially among
the poorest households (Hoddinott and Weismann, 2008). Similarly,
in Colombia, Attanasio and Mesnard (2005) established that protein
consumption increases in even more direct proportion than food in
general.® In the assessment of the pilot phase of the Tekopord programme
in Paraguay, significant results were also found for greater food diversity
consumed by beneficiary families and a positive change in the basket of
products (which contained more dairy products and fresh fruit) (Veras
Soares, Perez Rivas and Hirata, 2008).

However, according to LeRoy and others (2010), food support in
Progresa showed an increase in calorie consumption, as well as greater
consumption of fruit, vegetables and animal products.** IBASE (2008) also
found similar indicators for Bolsa Familia: even though milk consumption
increased in 63% of recipient households, the food group for which
consumption increased the most was sugar (followed by rice and

51 The study on which the results are based was carried out on the beneficiaries of the pilot
programme and a control group of non-beneficiaries from two districts that had originally
been surveyed for the programme, using propensity score matching.

%2 Study carried out on a panel survey of treatment and control households before and after
programme implementation (2000, 2001, 2002 and 2004).

% Study of a sample of 11,500 households in cities where the programme has and has not
been implemented.

% Results from a random sample from 206 rural communities in southern Mexico.
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cereals). In this regard, De Bem Lignani and Salles-Costa demonstrate
that the probability of households consuming cereals, sugar and meat
was directly related to their degree of dependency on Bolsa Familia.
Despite the fact that the programme increases food consumption, it is
vital to boost educational actions on food security, so as to promote the
consumption of healthy food.*

In terms of consumption of non-food items, Progresa increased the
consumption of clothes and shoes for children of beneficiary households,
as well as pushing down consumption associated with transport and
medical costs (Hoddinott, Skoufias and Washburn, 2000). Spending on
children’s clothing was also found to increase in the pilot programme of
Tekopord (Veras Soares, Perez Rivas and Hirata, 2008). In Colombia, after
foodstuffs, the two types of goods that increased their share of household
spending the most with Families in Action were childrenswear (clothes
and shoes) and education (in urban areas) (Attanasio and Mesnard, 2005).
In the Bolsa Escola school grant programme in Brazil, consumption of
personal hygiene and care products also rose (Costa Resende and Camilo
de Oliveira, 2008). There was no evidence of households spending more on
alcohol or tobacco in Brazil (Costa Resende and Camilo de Oliveira, 2008),
Colombia (Attanasio and Mesnard, 2005) or Paraguay (Veras Soares, Perez
Rivas and Hirata, 2008).

Lastly, there is a need for more detailed study into the impact of
CCTs on household consumption decisions, particularly in the distribution
of spending on goods for various family members. In Mexico, Skoufias
and McClafferty (2001) show that women’s empowerment for consumer
decision-making in the household has been strengthened as a result
of their participation in Progresa-Oportunidades. According to a survey
carried out on a sample of the programme’s beneficiaries, in recipient
households men are less likely to make decisions alone without consulting
the women, especially in matters relating to the children.* Furthermore,
the probability of women alone deciding what to do with the extra money
from the transfer increases over time (Skoufias and McClafferty, 2001).
Similarly, a study of the composition of household spending by Rubalcava,
Teruel and Thomas (2008) shows that this programme has changed the
balance within the household in favour of women’s consumption decisions,
and that income from transfers is invested in goods that directly benefit

% Basically, Bolsa Familia increases the consumption of cereals, animal protein, dairy
products, eggs, sweets and, only to a lesser degree, fruit, vegetables and pulses.

% The data considered are from the first seven states to implement Progresa. The panel
survey involved 24,000 households in 506 areas (with 320 designated treatment areas and
186 control areas), interviewed periodically between November 1997 and November 1999
(Skoufias and McClafferty, 2001).
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children (mainly clothing).”” In the case of Brazil, Suarez and Libardoni
(2008) mention that female beneficiaries of Bolsa Familia have gained power
and visibility as consumers in their local and domestic surroundings. In
the case of the Nicaraguan Social Protection Network (RPS), however,
Bradshaw (2008) states that an external assessment of the programme
(IFPRI, 2005) found evidence that resources given to women are mainly
invested in improving men’s diets and reducing the men’s workload,
which contradicts the evidence presented for Mexico.

D. Income generation and labour market insertion®®

The various cases of work training and income generation through CCTs
schemes show that, generally, users fail to gain stable employment in a
sustainable manner, as finding informal employment remains the most
feasible option for the majority of poor and vulnerable households.

In the case of Solidarity Chile, one of the dimensions with the
highest level of non-compliance (83.3%) is exiting the programme with
at least one household member working regularly with a stable income
(MIDEPLAN, 2009), and it is women who face the most difficulties
(Rangel, 2005).” In Brazil, beneficiaries of Bolsa Familia who manage to find
work remain employed for periods not exceeding 11 months (Soares and
Leichsenring, 2010). Furthermore, the evidence collected for rural areas
where the Oportunidades programme has been implemented (Gonzélez
de la Rocha, 2008) shows that, although improvements have been made
in terms of employment of the participants, most of them have informal
labour market occupations.

This is due to structural factors that it is impossible for programmes
such as CCTs to change in their remit, as well as the complexity of
providing responses tailored to the range of conditions and requirements
of beneficiaries. For instance, not all families who take part in CCTs have
the same capacity to join the labour market, make use of the opportunities

7 The authors estimate the marginal effects of income from Progresa using data from
household assessment surveys (ENCEL) from March and October 1998 and May and
November 1999.

% This section is based on chapter 5 of OAS/ECLAC/ILO (2010).

% Larranaga and Contreras (2010) report the results of various impact assessments of
Solidarity Chile in terms of this particular dimension: (i) for the period 2003-2004, Galasso
(2006) found no evidence that the programme improves labour market insertion or
household income generation capacity, (ii) for the period 2003-2006, Perticara (2007) and
Galasso and Carneiro (2008) found evidence of a positive impact in rural but not urban
areas, and (iii) for the cohort of participants that joined the programme in 2002, Contreras,
Larranaga and Ruiz Tagle (2009) found positive effects on employment. In terms of
autonomous income generation, there was an increase in rural areas and a decrease in
urban areas.
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of programmes such as microcredit and microbusiness (MIDEPLAN,
2009) or really take on board the psychosocial work that is carried out with
them (Nun and Trucco, 2008). It is difficult to promote the employability of
beneficiaries in a context where links with the private sector are not always
active, or in territories with limited labour opportunities. This poses
major challenges in terms of improving links with the private sector and
coordination among social policy sectors, as well as the use of information
mechanisms to find out about user profiles, so as to better serve their
capacities, needs and aspirations.

In relation to specific activities for labour market insertion and
income generation described in section IILA.3.a, another important
finding is the need to diversify the training offer. It is worth distinguishing
between the training of those who are already employed or have more
links with formal employment, which requires a focus on improving their
productivity and/or specialization, and the training of people who have
been laid off, aimed at improving their employability and re-training.
Likewise, it is necessary to distinguish between ongoing training for those
already in the labour market, versus that aimed at those who join it for the
first time and need vocational orientation. It has also been highlighted that
it is necessary for job training and education programmes to incorporate
modalities that facilitate, most notably, the attendance of women and
that promote the reconciliation of work and care under a logic of co-
responsibility (Weller, 2009).

As far as direct employment generation interventions are concerned
although their effectiveness has been recognized when it comes to
addressing short term income gaps (Weller, 2009), it has also been found
that they do not necessarily generate better employability conditions
(IDB, 2009). Indirect employment generation programmes have a number
of weaknesses, mainly linked to the fact that the introduction of these
subsidies could generate distortions in the companies” hiring decisions.
Among other factors is the perception that this is a permanent subsidy
on their workforce or that these subsidies could promote the replacement
of regular workers with subsidized hires. There is also the risk that the
subsidy leads to the hiring of employees that would have been hired
anyway. To avoid this, it has been noted that it is important to design it
with a view to proper targeting by worker categories or economic sectors
(IDB, 2009) and to monitor them (Farné, 2009).

Various assessments show that experiences with strategies to
support self-employment among very poor families can have limited
success in terms of sustainable income generation. In particular,
programmes to promote microbusiness have been found to be effective
for only a minority of workers interested in starting their own business,
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and above all the results are better when users are adults, motivated and
relatively well educated (Farné, 2009). In the case of Brazil, Braga, Leandro
and Lyra Junior (2008) provide evidence from Bolsa Familia and Crediamigo
(a supplementary microcredit programme in the northern regions) to show
that the main action was to strengthen prior experiences of microbusiness.
In 82% of cases, credit provided was found to be used to expand pre-
existing businesses, which seems to suggest that microbusiness actions
work more by reinforcing existing capacities than by promoting new
income generation options.®

In Solidarity Chile, there were several main problems with support
for self-employment, ranging from business inexperience, the little
pertinence of some projects or the impossibility that the individuals
have to devise a long term investment in the present given the economic
emergency context in which they find themselves (MIDEPLAN, 2006).
Also, projects often end up operating informally or simple fail. There are
even situations where users choose to sell the capital goods purchased
as a way of generating immediate income, or hand them over to the
community if they are unable to productively use them for themselves
(MIDEPLAN, 2009; 2006). In the Social Protection Network (RPS) in
Nicaragua —where beneficiaries received a US$ 200 transfer at the end
of a training course conditional upon the design of a business plan for
setting up a microbusiness— Moore (2009a) reveals serious shortcomings:
from a failure to ensure that transfers are actually used to start up small
businesses, to doubts over the quality of training courses and the lack
of training in the business skills needed to manage the enterprise and
maintain it over time.

Thus, although many of these strategies are vital to cope with
emergency situations and maintain levels of subsistence, they must
be considered a temporary way of accessing a quality job (Rodriguez
and Alvarado, 2008). In Solidarity Chile for instance, when the heads
of household access jobs perceived as well paid and in a highly valued
working environment, the development of a microbusiness is not
considered to be an attractive prospect (MIDEPLAN, 2009).

As for labour intermediation services, while such programmes have
the appeal of their low cost, they lose effectiveness in times of recession
when companies are not willing to hire (Farné, 2009). Moreover, given the
sociocultural characteristics of the region, a large proportion of the hiring
continues to be done through informal means, that is, through personal
contacts and recommendations, which undermines the efficiency of

@ It should be pointed out that this was not a representative sample of beneficiary families

from Bolsa Familia or those taking part in the Crediamigo programme.
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these services and contributes to an increased segmentation in the labour
market (ECLAC, 2008c). Thus, to adjust them to the needs of the region
there should be a gradual transition from mere intermediation to setting
up centres that support a productive labour market insertion, including
various types of interventions on a more comprehensive basis (Weller,
2009). In this regard, Farné (2009) proposes that these services should
become “one-stop windows” that allow vulnerable workers to access
other interventions (relating to job generation, training and education,
and microbusinesses, for example) according to the specific needs of the
service applicants.

Lastly, some have pointed to the risk of the potential disincentive
that CCT monetary transfers could represent for the labour supply of
working-age adults in beneficiary families (Levy and Rodriguez, 2005).
The argument states that transfers received by poor families could lead
them to reduce their efforts to find work as they already have a guaranteed
level of income. However, there is no conclusive evidence of this, and some
assessments of Bolsa Familia even show the opposite effect, whereby the
proportion of people seeking work is significantly higher in households
using the programme (Camilo de Oliveira and others, 2007). The argument
of the potential negative impact of conditional transfers on job seeking has
been refuted by several authors (Alztia, Cruces and Ripani, 2010; Hanlon,
Barrientos and Hulme, 2010; Samson, 2009), who show the positive synergy
between transfers and the employability of recipient families. In the study
by Alzda, Cruces and Ripani (2010), for Progresa in Mexico there was an
increase of between 5% and 7% in the wage paid to male beneficiaries per
hour of work. No significant effects are detected in the employment of
adult users, nor are there readjustments between farming and other work.®!
In summary, given the limited capacity of CCTs to cover the income deficit
of the indigent and especially the poor population (see tables V.2 and V.3),
recipient families do not stand around waiting for transfers.

E. Child labour

The reduction of child labour has been a main aim of some of the region’s
CCTs and not others, although some programmes do explicitly include this
as an objective. The Child Labour Eradication Programme (PETI) in Brazil
seeks to remove all children aged under 16 years of age from work, and the
Abrazo programme in Paraguay aims to help enforce the health, education

1 These authors used information from experimental assessments of programmes based on
the Progresa evaluation survey (ENCEL), with base lines of November 1997 and March
1998, and follow-up carried out in November 1998, March 1999 and November 1999
(Alzua, Cruces and Ripani, 2010).
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and social protection rights of children aged up to 14 years living or working
in the street.”? In other cases, child labour is taken into account implicitly,
and cash transfers are designed to cover the opportunity cost (and direct
cost) for poor families of sending children to school instead of work.®®

In terms of the effects observed in this area, the results have
been variable, and recipient families tend to combine work and school
attendance, rather than replacing the former with the latter. In Mexico,
Skoufias and Parker (2001) identified a fall in labour participation among
children using Progresa, and an increased possibility of their spending
more time on school-related activities. More specifically, the time girls
spent on domestic tasks fell, although the tension between work and
school affects boys more than girls. In the Tekopord programme in
Paraguay, it was only possible to identify a positive impact on child
labour in those aged 4 to 9 years. In other groups, children using the
programme combine work with school, rather than completely leaving
work behind (Veras Soares, Perez Ribas and Issamu Hirata, 2008). In
Brazil, the effect of transfer programmes (with the main one being the
Bolsa Escola school grant) is estimated to have reduced the probability
of child labour among girls aged 6 to 15 in urban and rural areas, and
among boys aged 11 to 15 years in urban areas (Ferro and Nicolella,
2007). Nevertheless, some assessments of Bolsa Escola show that transfers
did not completely compensate families for the income generated by
child labour (Ferro and Nicolella, 2007; Cardoso and Portela Souza,
2004). Maluccio and others (2005) estimated that, as a result of the Social
Protection Network (RPS) in Nicaragua, the proportion of children aged
7 to 13 in work fell by almost 6 percentage points between 2000 and 2002.
In addition, the Human Development Grant in Ecuador brought down
child labour by 17 percentage points (Schady and Araujo, 2006).

Lastly, in Colombia the National Planning Department (DNP,
2008) showed that Families in Action has significantly reduced the
labour participation rates of girls aged 10 to 17 (down 36% in rural areas
and 29% in urban areas (DNP, 2008) and of boys of the same age (down
19% in rural areas).”® However, Attanasio and others (2008) found that
Families in Action did not have a significant impact on the paid work
of recipient children, while domestic work fell by between 10 and 13
percentage points.

@ The PETI programme does not include children who are on apprentice training
programmes from the age of 14.

®  This applies to the Family Allowance Programme (PRAF) in Honduras and Progresa/
Oportunidades in Mexico. In Mexico, for instance, the Progresa transfer was the equivalent
of 40% of the child labour income carried out by children of the same age not participating
in the programme (de Janvry and Sadoulet, 2006b).

¢ The DNP study (2008) is based on three panel surveys carried out in three municipalities
of Colombia in 2002, 2003 and 2006.
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F. Women’s empowerment

In terms of the positive effects of CCTs on women’s empowerment and
autonomy, Escobar and Gonzilez de la Rocha (2004, 2009) claim that
qualitative assessments of Progresa/Oportunidades show that women have
increased their self-esteem and their status in the community by being
programme beneficiaries (and this has also been demonstrated in Brazil by
Veras Soares and Silva, 2010a, 2010b). As seen in section V.C, the availability
of resources gives women some control over domestic and consumption
decisions, and their well-being is shown to have improved.

However, empowerment is dependent on other variables, besides
the availability of economic resources (Escobar and Gonzélez de la Rocha,
2009; Molyneux, 2009). Although female users of Bolsa Familia in Brazil
have increased their bargaining power in the home, and women using
Solidarity Chile report improved self-esteem, the same results have not
been found in Colombia (Veras Soares and Silva, 2010a, 2010b). There is no
evidence about women'’s change of position in the family and a possible
increase in episodes of family violence.

In terms of the interaction between the bureaucracy implementing
CCTs (including municipal officials, medical and training staff) and the
women fulfilling the programme conditions, Gruenberg (2010) highlights
the possible risk of reproducing gender inequalities through clientelist
practices.®> To explore the issue, the author analyses the performance
of three mechanisms for controlling clientelism in the region’s CCTs
(transparency, accountability and citizen participation) and concludes that,
while there has been some progress in combating clientelism, these are
insufficient to guarantee inclusion and control of programmes by female
recipients, or to implement effective penalties for clientelist practices from
a gender and rights perspective. This is particularly striking in the lack of
acceptable intercultural channels for making complaints that are suited to
the various cultural realities.

In relation to CCT design, there has been a criticism that women
are conceived as instruments rather than subjects (Molineux, 2009;
Martinez and Voorend, 2008). For instance, Martinez and Voorend (2008)
have criticized these programmes for the lack of a multidimensional
equity perspective, with gender mainstreaming.®® The authors focus

% In the programme Oportunidades, the health sector (39%) received the most complaints of
abuse such as requests for money, work, preaching and mistreatment. Complaints were
also made about programme representatives (34%), programme staff (10%), municipal
authorities (7%) and the education sector (5%), among others (Gruenberg, 2010).

% However, in Peru the Juntos programme is seeking to promote greater involvement of
men in domestic activities and changes in their perceptions of the role of women in the
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on Avancemos in Costa Rica, Solidarity Chile and Solidarity Network
in El Salvador, and describe how these programmes fail to introduce
public policies and services to create autonomy in terms of women’s
employment, and reproduce a “maternalistic” vision of access to public
resources.

Holmes and others (2010) point out that few impact studies have
presented conclusive results on the effects of incorporating a gender
perspective into CCTs. Among the information available for female
employability, they report that female users of Bolsa Familia are more likely
to have paid employment than women who are not in the programme,
even though other studies state that their working hours are shorter.
For Families in Action, the programme is shown to increase female
employment in urban areas, with no effect on the number of hours
worked. In Solidarity Chile, there is an increase in women’s employment
(especially in rural households with male heads).

One of the main criticisms directed at CCTs is the limited or lack of
consideration of strategies to reconcile paid and domestic work, as well as
compensation for women being overburdened with domestic work while
carrying out joint responsibilities (and in readjusting time use of various
family members following programme implementation — see box V.2), and
the lack of practices to encourage joint care responsibility. In particular,
programmes do not tackle the issue of extending day-care centres and
other care services to facilitate the process (Molyneux, 2009, 2006; Staab and
Gerhard, 2009; Tabbush, 2009). Few countries in the region have included
any provisions in this regard. Since 2007, although it does not officially
form part of the Oportunidades programme, the Childcare to Support
Working Mothers Programme in Mexico aims to help bridge the gap in
accessing and keeping jobs for mothers who work, look for jobs or study
with children aged under 4 years in households with monthly incomes
of up to 1.5 times the minimum wage. In Chile, the Chile Crece Contigo
programme is part of the Intersectoral Social Protection System, along
with Solidarity Chile, and aims to extend access to preschool education
to the poorest children. However, in Chile the focus is on children as
subjects of demand, rather than on extending their mothers” employment
prospects (Staab and Gerhard, 2009). Even in cases where programmes
are based on the aim to promote the employability of female recipients or
where this is included in addition (as in the Families for Social Inclusion
and Unemployed Heads of Household programmes in Argentina), there
has been no strategy to help women reconcile work with care (Pautassi
and Zibecchi, 2010).

household. In Solidarity Chile and Families in Action in Colombia, domestic violence
issues are tackled in the work done with families (Holmes and others, 2010).
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Box V.2
ESTIMATE OF THE COST OF READJUSTING TIME DISTRIBUTION
WITHIN THE FAMILY

Available data for the economically active population in Latin America
show that women not only dedicate more time to domestic work, but that
they also have a greater total work burden than men (that is, hours spent on
paid and unpaid work) (ECLAC, 2010a). Given these facts, it is easy to infer
that adding another set of responsibilities in the form of care will have major
implications on women’s total workload and the possibility of combining
paid and unpaid work (Pautassi and Zibecchi, 2010).

Gammage (2010) has made an initial effort to quantify the possible cost
for women of readjusting time distribution within the family as a result of
these programmes. On the basis of the programme Mi Familia Progresa
in Guatemala and having calculated time use for men and women in this
country using data from a time use module from the National Living
Conditions Survey (ENCOVI) from 2000, Gammage established that the
total value of unpaid work represented between 25.7% and 34.2% of GDP.:2
Women and girls provide 70% of this work and are time poor. Poor women
are doubly poor: in terms of income and time. The author adds an estimate
of the value of the extra time women must spend on domestic tasks as a
result of reduced child labour (one of the expected objectives of CCTs). She
concludes that the value of transfers does not completely compensate for
the unpaid work that affects women in particular. This takes into account
the results obtained for the Oportunidades programme in Mexico, where
child labour falls by an average of 10 hours per week. Assuming that this
reduction is the equivalent to transferring 8 hours a week of domestic work
to an adult, the cash transfer of 300 quetzales as part of the Mi Familia
Progresa programme does not offset the extra cost of time use that women
must bear.

Gammage also provides relevant data on a possible adjustment of time
use based on the implementation of a CCT. This shows the need to consider
the increased demand on time to carry out unpaid joint responsibilities
(which affects women disproportionately) in the calculation of cash transfers.
At the same time, there is a need for accurate, up-to-date and disaggregated
statistical information on the distribution of time use among various members
of households that benefit from such programmes.

Source: Economic Commission for Latin America and the Caribbean (ECLAC),

Social Panorama of Latin America 2009 (LC/G.2423-P/E), Santiago, Chile, 2010;

S. Gammage, “Time pressed and time poor: unpaid household work in Guatemala”,

Feminist Economics, vol. 16, No. 3, 2010; and L. Pautassi and C. Zibecchi, “La

provisién de cuidado y la superacién de la pobreza infantil. Programas de transferencias

condicionadas en Argentina y el papel de las organizaciones sociales y comunitarias”,

Politicas sociales series, No. 159 (LC/L.3198-P/E), Santiago, Chile, ECLAC, 2010.

@ The survey involved every household member above the age of 7, and they were
asked how much time they spent in the day on paid and unpaid activtiies, including
domestic chores, childcare, household farm activities, animal care, craftwork, home
repairs, shopping and errands, as well as studies and recreation.
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Chapter VI

Institutional framework and sustainability

A number of authors have underscored the role that conditional cash transfer
(CCT) programmes can play as a gateway for poor and vulnerable families
to comprehensive and inclusive social protection systems rooted in a rights-
based approach (see box V1.1) (Cecchini and Martinez, 2011; Bastagli, 2009;
Simdes, 2006). However, this largely depends on their ability to find a place
in the social policy arena that is harmonious and sustainable over time, in
both functional and institutional terms. Although in several cases CCTs
have made it possible to reach groups that did not previously receive social
benefits by driving an expansion in supply at the local level and laying the
foundation for cross-sector work (Cecchini and Martinez, 2011), in other
cases dependence on electoral cycles, lack of political and financial support,
and shallow institutional roots have led to increasing fragmentation of
social policy and reinforced its ineffectiveness.

With these financial and political sustainability problems in mind,
we will discuss factors that are crucial for CCT programmes to actually
become part of comprehensive social protection systems: the creation of
suitable legal frameworks and institutional structures, accountability and
citizen participation, the transparency of beneficiary registries and the
search for cross-sector synergies.
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Box VI.1
SOCIAL PROTECTION, CONDITIONAL CASH TRANSFER
PROGRAMMES AND A RIGHTS-BASED APPROACH

ECLAC has called for social protection systems to be strengthened
in response to the obligations imposed by international human rights
instruments. Conditional cash transfer (CCT) programmes have an important
role to play in building comprehensive social protection systems because
they can help to guarantee minimum income levels and connect the poorest
and most vulnerable groups to social policies and services, two fundamental
objectives from a rights-based approach (Cecchini and Martinez, 2011).

Also from a rights-based approach, there are still some components
of CCT arrangements that must be strengthened (United Nations, 2009). In
addition to participation and accountability mechanisms (see section VI.C)
and transparency mechanisms (see section VI.D), which have been singled
out as important, a specific concern has arisen with regard to conditionalities,
since respect for human rights cannot be made contingent on any
requirement as this would undermine the principle of non-discrimination.

Making benefits accessible to all intended beneficiaries of the policies
is another key consideration in the rights-based approach. Along with an
exhaustive process to identify all potential beneficiaries, special attention
should be placed on ensuring that the targeting of these programmes, done
in accordance with the availability of public services, does not lead to cases
of discrimination. Although efforts in this regard are strongly determined by
the institutional and financial limits in each country that impede progress
towards universal coverage of basic services, it is important to consider them
from a human rights perspective. On this point, the requirements imposed by
the principle of complementarity of rights should also be taken into account.
For example, CCT programmes should provide for their harmonization with
content that defines the rights of indigenous peoples (Robles, 2010).

Thus, the recommendation is to explicitly consider a rights-based
approach, as a set of guiding principles and requirements, not only for
the design and implementation stages of CCT programmes but also for
their monitoring and evaluation. The size of the budget allocated for these
programmes from the viewpoint of national obligations of progressive
realization and non-discrimination, the definition and fulfilment of social
guarantees and minimums and mechanisms to ensure their enforceability
and transparency are three areas that take centre stage in the literature on
these programmes (Balakrishnan, Elson and Patel, 2010).

Source: S. Cecchini and R. Martinez, Proteccion social inclusiva en América Latina: una
mirada integral, un enfoque de derechos [Inclusive Social Protection in Latin America: a
comprehensive look, a rights-based approach], ECLAC Books, No. 111 (LC/G.2488-P),
Santiago, Chile, Economic Commission for Latin America and the Caribbean (ECLAC),
2011; United Nations, “Promotion and Protection of All Human Rights, Civil, Political,
Economic, Social and Cultural Rights, including the Right to Development. Report of the
independent expert on the question of human rights and extreme poverty, Magdalena
Sepulveda Carmona” (A/HRC/11/9), 27 March 2009; Robles, Claudia (2010), “Pueblos
indigenas y programas de transferencias con corresponsabilidad. Avances y desafios
desde un enfoque étnico”, Politicas sociales series, No. 156 (LC/L.3170-P/E), Santiago,
Chile, Economic Commission for Latin America and the Caribbean (ECLAC). United
Nations publication, Sales No. S.09.1.G.144; R. Balakrishnan, D. Elson and R. Patel,
“Rethinking macro economic strategies from a human rights perspective (Why MES with
human rights I),” Marymount Manhattan College, 2010.
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A. Financial and political sustainability

In line with the history of social policy in the region, CCT programmes
have not been exempt from financial and political sustainability problems.

Nicaragua’s Social Protection Network (RPS) is a case in point. The
RPS, financed with a loan from the Inter-American Development Bank
(IDB), was reasonably successful, but with the 2007 change in government,
it was replaced with other poverty reduction initiatives, such as the Zero
Hunger Food Production Programme and the Zero Usury Microcredit
Programme (Cecchini and others, 2009). Several authors (Maluccio, 2005;
Fiszbein and Schady, 2009; Moore, 2009b) have singled out the RPS for its
positive effects on poverty and inequality indicators alike, attributable to
its transfer amounts and effective targeting. This programme would have
also helped to increase consumption levels in beneficiary households,
both in quantitative and qualitative terms (greater consumption of food
with high nutritional content). However, the programme only lasted for
the life of the IDB loan that financed it (2000-2006), after which it ended,
along with its benefits and, as expected, the aforementioned effects. The
programme ended up having only a passing impact owing to the weak
sustainability of the political and financial support on which it depended.

To meet their objectives, the programmes should, therefore,
be conceived ex ante as longterm initiatives within a public policy
framework that is not vulnerable to changes in government. This means
that government financing mechanisms should be established, instead of
simply relying on foreign donors (Cecchini, 2009). For externally financed
pilot programmes in small countries, in addition to the problems inherent
to implementation of any of these programmes, other problems stemming
from differences in expectations and positions between the government
representatives and the donor agencies must be addressed.

As is the case in Honduras and Nicaragua, contradictions are
frequently seen between the terms of reference of loans and the programme
objectives. Loans from international organizations do not consist solely of
funding and the support that teams of technical specialists can provide
to help implement, steer and promote the efficiency and efficacy of the
programmes, but may also stipulate conditions on how to use the loan
proceeds and set important restrictions on the terms and dates associated
with the disbursement of funds.®® As Levy and Rodriguez (2005) show, in

% This situation does not affect only the smaller countries with less of a social policy tradition.
For example, in Colombia, the quality committee for the Families in Action programme,
which is responsible for proposing adjustments and modifications to the programme’s
operating regulations, must request approval from the multilateral bank that is financing the
programme before it can implement proposed changes or adjustments (Accién Social, 2008).
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the case of Progresa, one of the reasons behind the decision to finance the
first stage of the programme with own resources was to protect it from
these conditions and risks. Institutions like the World Bank and IDB only
recently came to play a major financial role when the programme had
already been consolidated and had started to expand to urban areas under
the name of Oportunidades (ibid.).

Political visibility considerations can interfere with the timeframe,
rationale and design of programmes, threatening their effectiveness
and the fulfilment of their objectives. These problems are more likely to
arise when the institutional framework is weak, especially in countries
with a recent history of social policy and political systems that favour
personality-driven politics and caudillo-type leaders. In these contexts,
public policy tends to be seen as government policy, not State policy, such
that political support for certain programmes may cause those initiatives
to be identified with the individuals or sectors that have promoted them,
which is a serious challenge for their sustainability beyond the next
election (Britto, 2006; Cecchini and others, 2009).

However, this can also occur in contexts where the institutional
framework is stronger.” For example, in the case of Oportunidades, one
of the largest and longeststanding programmes in the region, Banegas
(2008) criticizes changes that were made to the programme’s exit
mechanisms —the introduction of the Differentiated Support Scheme
(EDA)— in the context of changes in government, arguing that they
have had a negative impact on the fulfilment of the programme’s human
development objectives.

B. Legal framework and institutional anchoring

The legal framework and institutional anchoring for CCT programmes
derive from established rights that guarantee citizens access to the full
range of programme benefits and protection thereof from political and
economic changes. These frameworks allow for the installation and
permanence of these programmes in the government apparatus, as well as
the creation of the structures and interagency coordination mechanisms
needed to produce the benefits. As Levy and Rodriguez (2005) point out, in
the case of Progresa, the preparation of very detailed and precise operating
rules and procedures contributed significantly to reducing conflict
between the various administrative agencies (see also Repetto, 2009).

% As Roman (2010) states, considering the programmatic changes and priority shifts that
Costa Rica’s Joint Institute for Social Aid (IMAS) experienced when it was attached to the
Office of the Presidency in the 1990s, policy sustainability problems also affect countries
with democracies known to be among the most stable in the region.
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Aside from whether a programme can perform well in a given
scenario and generate positive results, implementing a CCT programme
in the absence of clear and specific legal and institutional frameworks
entails a number of risks, not only in terms of programme scope,
continuity and legitimacy (Hailu, Medeiros and Nonaka, 2008; Repetto,
2009) but also the protection of human rights standards (United Nations,
2009). The latter aspect is critical because once a programme concludes,
its beneficiaries can end up in situations that are even worse than prior
to the intervention (ibid..” Medeiros, Britto and Veras Soares (2008),
for example, describe the different outcomes of two CCT programmes
in Brazil: Bolsa Familia and the Continuous Benefit Programme
(BPC).”* According to the authors, Bolsa Familia is based on a law that
somewhat subjectively establishes that beneficiary selection depends
on the availability of resources and coordination between federal and
municipal structures. Therefore, although provided by law, access to
benefits under Bolsa Familia is determined not only by fulfilment of the
programme’s eligibility criteria but also by whether there are enough
resources. In contrast, the BPC was established in the 1988 Constitution.
As a constitutional right, anybody who meets the programme’s eligibility
criteria must be given access and may bring enforcement action if their
right is denied.

As shown in table VI1, although several programmes have
succeeded in establishing specific legal frameworks to govern their
procedures, many are executive orders or governmental resolutions, which
do not ensure consensus among all political sectors and thus threaten to
undermine programme sustainability.

Moreover, the implementation of a CCT programme involves the
creation of ad hoc administrative and management structures and their
insertion in the public sector through responsible executing agencies. The
trend seems to be to install CCT programmes in social development and
planning ministries (see table VI.1), which is consistent with their inclusion
in long-term strategies in the social policy arena, but in some cases the
ministries are young or overly technical, depriving the programmes of
political weight (Repetto, 2009). This institutional anchoring should allow
for a stronger cross-sector approach in programme management, albeit
at the expense of a sector-specific focus, which could lead to problems

70 Gonzalez de la Rocha (2008) shows that Oportunidades beneficiary families who exited the
programme abruptly experienced typical periods of adaptation or reaction to economic
crisis situations, resulting in restrictive consumption practices, school desertion and an
increase in female workforce participation, for example.

Non-contributory pension programme for the elderly and people with disabilities living
in poverty.
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when the programmes have strong objectives in specific human capacity
development components.”

A second group of CCT programmes are grounded in a more sector-
oriented approach, that is, they are part of the structure of the sector
ministries and departments (see table V1.1). This has to do with the fact that
some programmes are more sector specific, but nonetheless, it reduces their
capacity to coordinate with other sectors and tends to lead to duplication
of functions and actions. In the decision to take one approach or the other,
consideration is given to each agency’s experience in working with a given
target population —individual beneficiaries (for example, students) in the
case of the sector ministries vis-a-vis families or households in the case
of the social development ministries— the social development ministries’
more extensive experience with targeted programmes and poor families
(although they also have a longer history of welfare-type assistance and
patronage) and the sector ministries’” more extensive experience with
universal programmes. The case of Brazil and the transformation of its
sector-specific programmes Bolsa Escola (education) and Bolsa Alimentagio
(health) within the cross-sector programme Bolsa Familia is a good
example of the trade-offs that are made between the effectiveness of the
human development objectives and the streamlining of social policy and
its structures (Draibe, 2006).”

A third group of CCT programmes are rooted in structures that are
highly vulnerable to political changes, such as agencies that report directly
to the Office of the President or the Office of the First Lady, which is seen
in some countries in Central America (see table VI.1; Cecchini and others,
2009; Bastagli, 2009). In these cases, where the programmes are associated
with an individual person, the risk of political unsustainability is high.

A significant institutional challenge stems directly from a capacity
problem. In some instances, CCTs have consisted of isolated interventions
that, far from strengthening the fabric of social-sector institutions, have
instead tended to pull it apart and generate unintegrated or barely
integrated parallel structures that are out of step with sector policies
(Cecchini and others, 2009; Moore, 2008). Some CCT programmes that
have emerged as emergency solutions or pilot programmes supported
by international cooperation have been built on pre-existing institutional

72 Reimers, DeShano da Silva and Trevino (2006) point out the problems that arise in the
education sector when programmes are not run by the education ministries, including
lack of a specific educational approach to the problems, little consideration of the body of
experience in this area and low participation by sector officials. See the case of Brazil in
Draibe (2006).

7 Levy and Rodriguez (2005) give an account of the programmatic and fiscal streamlining
strategies associated with implementation of Progresa in Mexico.
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Table VI.1

LATIN AMERICA AND THE CARIBBEAN (19 COUNTRIES): LEGAL FRAMEWORK AND
INSTITUTIONAL PLACEMENT OF CONDITIONAL CASH TRANSFER PROGRAMMES

Country Programme Agencies involved Legal framework
Umbrella agency  Executing agency
Argentina Universal Child National Social National Social Decree no.
Allowance for Security Security 1.602/2009
Social Protection Administration Administration (November, 2009)
(AUH) (ANSES) (ANSES) modifying the
existing family
Allowance Regime
under Law
no. 24.714
Families for Ministry of Department Ministry of
Social Inclusion Social of Social Social
Development Policies and Development
Human resolution
Development no. 825/05
PEN decree
no. 1.506/04
Modified in 2009
by Ministry of
Social Development
resolution no. 3.380
Portena Ministry of Law no. 1.878
Citizenship Social of the legislature
Programme Development of the Ministry of
of the Social Development
Autonomous
City of
Buenos Aires
Unemployed Ministry of Regulation
Heads of Labour, no. 165/02
Household Employment
and Social Decree no. 565/02
Security
Decree no. 39/03
Decree no. 144/03
Decree no. 1353/03
Decree no. 696/03
Decree no. 1506/04
Law no. 26.077
Bolivia Juancito Pinto Ministry of Ministry of Supreme decree
(Plurinational Grant Education Education no. 28.899 (2006)
State of)
Supreme decree
no. 29.321 (2007)
Juana Azurduy Ministry of Ministry of Supreme decree
de Padilla Health and Sport Health and Sport no. 0066 (2009)

Mother-and-Child
Grant

Supreme decree
no. 0426 (2010)
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Table VI.1 (continued)

Country Programme Agencies involved Legal framework
Umbrella agency  Executing agency
Brazil Bolsa Familia Ministry of Social National Income Law
Development and Support no. 10.836/2004
Hunger Alleviation  Department
(SENARC) Decree
no. 65.209/2004
Bolsa Familia
Programme Decree
Board (CGPBF) no. 6.135/2007
Decree
no. 6.157/2007
Temporary measure
no. 411/2007
GM/MDS decree
no. 312
(September, 2008)
Decree
no. 6.917/2009
Decree
no. 7.447/2011
Child Labour Ministry of Single System Decree
Eradication Social for Social no. 458
Programme Development Assistance (October. 2001)
(PETI) and Hunger (SUAS)
Alleviation GM/MDS decree
no. 666
(December, 2005)
Bolsa Escola Ministry of Law
school grant Education no. 10.219
Bolsa Ministry MP 2.206-01
Alimentagéo of Health
food grant Decree
no. 1.770,
September 2001
Cartdo Extraordinary MP 108
Alimentacdo Minister for (February 20083)
food card Food Security
and Hunger Law no.
Alleviation (MESA) 10.689 (June 2003)
Chile Solidarity Chile Ministry of Executive Law
Planning Secretariat for no. 19.949
(MIDEPLAN) Social Protection
Decree 29 (2011)
Colombia Families Office of the President’s Agency
in Action President of for Social Action
the Republic and International
Cooperation
Conditional Capital District Resolution
Subsidies for Department no. 4.671
School of Education

Attendance
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Table VI.1 (continued)

Country Programme Agencies involved Legal framework
Umbrella agency  Executing agency
Juntos Network National Planning President’s Conpes Social
Department Agency for Social  document 102
Action and (2006)
International
Cooperation
President’s National
Agency for Social Development
Action and Plan 2006-2010
International “State and
Cooperation community:
development
for all”
Ministry of
Social Protection
Costa Rica Superémonos Joint Institute for Inter-American
Social Aid (IMAS) Development Bank
(IDB)
Avancemos Vice-Ministry Joint Institute Executive decree
for Social for Social no. 33.154-MP-
Development Aid (IMAS) Mideplan-MEP-
MTSS/MIVAH
Dominican Solidarity Office of the Social Policies Decree
Republic President of Coordination no. 536-05
the Republic Cabinet
Social Grants
Administration
Department
(ADESS)
Ecuador Solidarity Grant Ministry of Social
Welfare (until 2000,
Ministry of Finance
and Public Credit)
Human Ministry of Social Executive decree
Development Economic and Protection no. 347-A (2003)
Grant Social Inclusion Programme
Executive decree
no. 12 (2007)
Executive decree
no. 1824 (2006)
El Salvador Solidarity in Office of the Social Executive decree
Communities President of Investment no. 11 (2005)
(formerly the the Republic Fund for Local establishing
Solidarity (Technical Development the Solidarity
Network) Secretariat) (FISDL) Network

Executive decree
no. 56 (2009)
establishing
Solidarity in
Communities
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Table VI.1 (continued)

Country Programme Agencies involved Legal framework
Umbrella agency  Executing agency
Executive decree
no. 72 (2010)
broadening the
coverage of the
“alleviating poverty”
component
Guatemala Mi Familia Ministry of Ministry of Government
Progresa Education in the Education, accords
framework of the Special nos. 117-2008,
Social Cohesion Projects 273-2008 and
Committee Unit 52-2009
Honduras Bono 10 000 Office of the Family Allowance Executive decree
programme for President of the Programme PCM-010 (2010)
education, health Republic (State (PRAF), Ministry
and nutrition Secretariat) of Health and Executive decree
Ministry of PCM-024 (2010)
Education
Family Office of the PRAF Decree law
Allowance President of no. 127-91
Programme the Republic
Legislative decree
no. 127-91
PRAF/IDB Il Office of the PRAF
President of IDB
the Republic
PRAF/IDB Il Office of the PRAF
President of IDB
the Republic
Jamaica Programme of Ministry of
Advancement Labour and
through Health Social Security
and Education
(PATH)
Mexico Oportunidades Ministry of National Decree
(formerly Social Department for establishing the
Progresa) Development the Oportunidades  National
(SEDESOL) Human Department for
Development the Education,
Programme Health and Food
Programme
(March, 2002)
Nicaragua Social Supplementary Emergency Social
Protection Social Fund investment Fund
Network (FSS) (FISE) (Phase )
Ministry of the
Family (Phase II)
Crisis Response Development Ministry of
System (SAC) Solidarity the Family

Programme
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Table VI.1 (concluded)

Country Programme Agencies involved Legal framework
Umbrella agency  Executing agency
Panama Opportunities Ministry of Social Social Protection
Network Development System Secretariat
(MIDES)
Programme of Office of the National Secretariat ...
grants for President of for Coordination
families to the Republic and Follow-up
buy food of the Food and
Nutrition Plan
(SENAPLAN)
Paraguay Tekopora Office of the Social Action Decree
President of Secretariat (SAS) no. 1.928 (2009)
the Republic
Abrazo National DEQUENI Presidential
Secretariat for Foundation decree no. 869
Childhood and
Adolescence JOGUERAJA
(SNNA) Foundation
Peru Juntos Office of the Supreme decree
President of the no. 032 PCM-2005
Council of Ministers
Supreme decree
no. 062 PCM-2005
Trinidad Targeted Ministry of
and Tobago Conditional Social
Cash Transfer Development
Programme
(TCCTP)
Uruguay Family Ministry of Social Ministry of Law no. 18.227
Allowances Development and Social replacing laws
Monitoring Unit Development nos. 17.139
and 17.758
Social Security
Institute (BPS)
National Social Ministry of Law
Emergency Social no. 17.869 (2005)
Response Plan Development
(PANES) (MIDES)

Source: Economic Commission for Latin America and the Caribbean (ECLAC), Database of non-
contributory social protection programmes in Latin America and the Caribbean [online] http://dds.cepal.

org/bdptc/.
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frameworks and structures (as in the case of Honduras” Family Allowance
Programme) or generated provisional structures that were dismantled
when the loan or grant funds ended (as was the case in Nicaragua).

Apart from the legal and institutional frameworks, it should be
noted that the informal rules and practices and historical ties of the actors
involved are also important, not just the explicit rules and procedures
documented in writing (Repetto, 2009). Leadership and political will have
also been instrumental in the success stories (ibid.). With these points
and the analysis presented in this section in mind, one of the greatest
challenges associated with CCT programmes, in terms of institutionalizing
them and creating comprehensive social protection systems, is to create
synergies between political support, technical capacities and availability
of resources. To this end, proposals to generate framework agreements on
access, financing and solidarity of social policies through fiscal and social
protection pacts consistent with the concept of entitlement, as ECLAC has
been advocating (2006; 2008b), are crucial. Experiences like Argentina’s,
with the launch of the Universal Child Allowance for Social Protection
(AUH), and Uruguay’s, with the Family Allowances programme and
the Equity Plan, demonstrate the role that political leadership and
social consensus can play in getting these initiatives off the ground.
In both cases, the efforts have sought to broadly expand coverage of
social protection benefits for previously excluded groups. In Argentina,
implementation of AUH has been the fruit of debates initiated by civil
society and scholars (Lo Vuolo, 2010) and taken up by the political sector,
which finally approved this CCT in 2009. In Uruguay, the factors that
pushed through the country’s social assistance and social security reforms
were a newly elected government in 2004 and a supporting coalition that
held a legislative majority (Maldonado and Palma, 2011).

C. Accountability and citizen participation

Patronage and corruption in association with social programmes are
long-standing problems that have affected social policy in Latin America
and Caribbean, and CCT programmes have not been exempt. However,
measures are being taken in several countries to counteract these problems
by promoting accountability and citizen participation™.

According to the United Nations (2009), well-defined accountability
mechanisms that establish the responsibilities and functions of the

7 Accountability means setting up mechanisms to compel public officials and agencies to
account for their actions and to penalize them when necessary (Goetz and Jenkins, 2002,
in Gruenberg and Pereyra, 2009b). Citizen participation can be understood as the direct
intervention of social agents in public activities (Cunill, 1997).
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relevant public and private actors make it easier to view the CCTs in terms
of entitlement and rights, instead of as instruments of patronage that
can be manipulated by the various political actors and sectors that have
traditionally enjoyed significant bargaining power and autonomy.

Along with the establishment of mechanisms for horizontal
audits by government agencies and external evaluations, direct citizen
participation —or social control— is receiving increasing attention in
the discourse on control of social programmes (Gruenberg and Pereyra,
2009b; Hevia 2009a, 2009b; Olvera, 2009; Pereyra, 2010).”> The control that
citizens can exercise runs the gamut from expressing their concerns and
requests regarding implementation of the programmes to getting involved
in programme design, evaluation and oversight. From a rights-based
approach, participation is among the basic principles that citizens can
demand, and it should be considered and promoted in programmes that
are designed on the basis of that approach.

Although CCT programmes are not generally designed to explicitly
include accountability and citizen participation mechanisms, specific
mechanisms along these lines have been introduced in some of these
programmes. A distinction can be made between indirect mechanisms
(through complaint and grievance systems) and direct mechanisms
(through the participation of the beneficiaries in commissions, committees,
or deliberative bodies) (Hevia, 2009a). These participatory bodies can
be collective or individual, and local or national in scale. A case by case
look at the mechanisms that have been implemented indicates the main
forms that participation takes in government policy, which range from
consultative participation to a form of participation that assumes more
active control in the management of social programmes (Gruenberg and
Pereyra, 2009a).

With respect to the indirect mechanisms, some CCTs have
incorporated mechanisms for responding to programme-related
complaints and grievances by citizens. Complaints may mention
irregularities committed in the different components of the programmes:
allocation of benefits and failure to meet requirements or conditions. This
is the case with the Citizen Services System (SAC) of the Oportunidades
programme in Mexico, which is administratively attached to the Citizen
Services and Social Oversight Directorate (DAC) of the Ministry of Social

75 Takahashi (2009a) points out the importance of internal mechanisms for intrastate
monitoring and for external evaluations of programmes to limit patronage practices and
promote transparency and accountability. In the case of Progresa/Oportunidades in Mexico,
the author alludes to the intensification of electoral competition in that country and the
emergence of a stronger civil society as key factors for the incorporation of diverse control
mechanisms for the programme.
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Development and is financed under the national budget. SAC fields citizen
petitions in the form of requests, enquiries, complaints and grievances
and provides advisory services and information at its central and state
offices. Complaints are filed variously by regular mail, drop boxes, email,
telephone, fax, in person and Internet (Gruenberg and Pereyra, 2009b).

Hevia and Gruenberg (2010) note the enhanced capacity of SAC to
process the various petitions it receives, which speaks to the possibility
of strengthening this type of institutional structure. An analysis of
the period 2003-2009 finds that SAC experienced a 130% increase in the
number of petitions it received. Of a total of 786,617 petitions received
during the period, 83% were requests and enquiries, 14% were complaints
and grievances and 3% were classified under the “other” category, which
includes expressions of congratulations and appreciation. These authors
identify three areas in which systems like the SAC can be strengthened:
(i) decrease in underreporting of citizen complaints, whether due to lack of
personnel or fear among citizens to lodge complaints; (ii) incorporation of
gender information so data are available on the magnitude and importance
of gender in cases of abuse of power; and (iii) generation of consistent
institutional responses to complaints.

When the complaints received through this mechanism are related
to electoral processes, they are forwarded to the Office of the Special
Prosecutor for Electoral Crimes (FEPADE). According to the FEPADE
report on electoral shielding, the Oportunidades programme generated
more election-related complaints in 2006 than any other programme run
by the Ministry of Social Development, making it the vehicle that was
most commonly used to influence the vote (Hevia and Gruenberg, 2010).
When the complaints involve possible cases of corruption of federal
officials, the information is remitted to the Citizen Affairs Directorate of
the Department of Public Administration.

In the framework of the Unemployed Heads of Household
programme in Argentina, a Complaints Committee for Employment
Programmes (CODEM) was established in the Employment Secretariat
of the Ministry of Labour. CODEM fields complaints by telephone, mail,
or memo and in person, at its offices as well as at the local Employment
and Job Training Centres. In this case, complaints are directly entered into
a computer programme that classifies them for subsequent processing.”
When a complaint reports a crime, it is forwarded to the Office of the
Attorney General’s Unit for the Investigation of Crimes related to Social

76 This includes the following categories: “extortion, corruption, ineligible beneficiaries,
irregular registration, consultative councils, irregular consideration, irregular payment
process, other” (Gruenberg and Pereyra, 2009b).
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Security (UFISES), and the case is handled in accordance with Argentina’s
penal code (Hevia and Gruenberg, 2010).

These mechanisms are crucial in the case of complaints concerning
errors of inclusion and programme operations, as well as complaints
indicating abuses related to the imposition of conditions. Of the complaints
filed with SAC by Oportunidades beneficiaries, 39% are related to errors of
inclusion and exclusion, 22% to the suspension or incomplete delivery of
economic assistance, 13% to errors in programme operations, 9% to abuse
of power, 6% to inconsistencies in design and 11% to other reasons (Hevia
and Gruenberg, 2010).””

Gruenberg and Pereyra (2009a) also analysed 5,000 complaints
received by UFISES between 2002 and 2008 concerning the Unemployed
Heads of Household and Community Employment programmes in
Argentina. Eighty percent of these complaints corresponded to the
condition fulfilment stage (including cases of unjustified collection of
money, demands for participation in political activities and threats),
while 10% corresponded to the cash transfer payment stage and 8% to
the programme registration stage. In the authors’ opinion, extortion
practices would not be neutral in terms of gender relations (see section
V.F). They also show how some measures to increase the transparency
of the process, such as the introduction of a magnetic stripe card for the
payment of benefits, have had a limited impact given that they have no
bearing on the other stages (beneficiary selection and, especially, oversight
and monitoring). The authors therefore maintain that timely and effective
access to information is crucial for dealing with patronage and corruption.

As for direct control mechanisms, in the case of programmes
in Argentina, Brazil, Colombia, Mexico and Peru, a specific collective
control mechanism has been created in which programme beneficiaries
and various deliberative government entities participate. In Mexico,
this mechanism takes the form of community promotion committees
composed of members designated by the beneficiaries they represent.
These committees seek to establish a better link between the beneficiary
families and social services personnel in health and education, as well
as Oportunidades personnel, by referring requests and strengthening the
different programme actions. In the case of Colombia’s Families in Action
programme, a “mother leader” is elected at a meeting of the programme
beneficiaries. For the Unemployed Heads of Household programme in
Argentina, nearly 1,800 local consultative councils were created within
the municipal governments (Gruenberg, 2006, in Pereyra, 2010). In Brazil,

77 As described in section V.F, complaints related to abuse of power primarily affect the
health sector, as well as members of community promotion committees and programme
staff, in situations involvin g mistreatment, requests for money and proselytism.
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Bolsa Familia Regulation 246 of 2005 established the creation of social
control committees for the programme at the local level. Since 2005, a total
of 5,500 committees have been created, 44% of which focus exclusively on
Bolsa Familia. The rest, in addition to their social control functions, run
the Municipal Social Assistance Councils (Hevia, 2009b). In both cases,
representatives from the local governments as well as from civil society
participate. The responsibilities of these social control committees include:
verifying that errors of inclusion or exclusion have not been made during
the beneficiary registration process, confirming the existence of adequate
health and education services for the fulfilment of co-responsibilities and
performing programme oversight activities.

In the case of Peru, the entity in charge of control and reporting
functions for the Juntos programme is the National Supervision and
Transparency Committee. This is a national public-private committee
that includes representatives from the Office of the President, the Church,
the private sector, regional and local governments and the Coalition for
the Eradication of Poverty. Together with the Office of the Ombudsman,
the National Committee acts autonomously, in accordance with a rights-
and participation-based approach, to ensure: (i) effective fulfilment of the
targeting criteria, registration of targeted households, verification of co-
responsibilities and payment of benefits; (ii) the availability of the social
services required to attain programme objectives, with special attention
on education, health, nutrition and identification services; and (iii) the
transparency of programme actions and operations, as well as the use
of resources and access to information. To that end, it acts on the basis
of direct complaints and grievances, outreach campaigns and regular
analyses of programme operations based on the information produced
in a semi-annual random sampling of beneficiaries. In addition to the
National Committee, there are 638 local supervision and transparency
committees in charge of identifying aspects that require attention for local
implementation of the programme and referring them to regional entities
and, subsequently, to the national level. In 2008, a total of 1,441 complaints
were processed, and 47% were resolved, although not without some delays
(Ascue Meléndez, 2009).

Although these mechanisms provide opportunities for social
control, both types entail risks and weaknesses. Indirect mechanisms
that allow information about complaints and concerns to be submitted
discreetly are important for protecting CCT programmes from possible
electoral or other types of manipulation, but they are insufficient for
guaranteeing social control of the programmes (Olvera, 2009). These
systems are highly dependent on the skills and availability of the
personnel in charge of handling the complaints and are often subject to
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financial constraints. Furthermore, there is the challenge of how best to
handle the information that arrives.”

In the case of direct mechanisms, there are challenges related to
cyclical factors, such as constraints of a more structural nature with respect
to possible lack of operational autonomy and the risk of co-optation by the
local governments. The operational capacity of Peru’s National Supervision
and Transparency Committee, for instance, has been compromised by the
recent economic crisis and diminished funding streams. Challenges related
to climate and physical access, as well as local instability and conflict
situations in areas affected by drug trafficking and terrorism, further limit
their scope of action (Ascue Meléndez, 2009). In Mexico, both the General
Social Development Law and the Comprehensive Social Oversight System
(SICS) specifically provide for the incorporation of control mechanisms in
the monitoring of public programmes, but these are not able to guarantee
adequate citizen representation in the discourse on social programmes
(Hevia, 2009a; Olvera, 2009). According to Hevia (2009a), the community
promotion committees have limited coverage: as of late 2005, 32% of the
beneficiaries were not represented by this structure, committee rules were
defined unilaterally by the programme”™ and the only available control
mechanism was to file complaints and grievances with SAC.® For this
programme, there were no opportunities for citizens to participate in the
planning, targeting or evaluation process, and the community promotion
committees do not have the authority needed to convene the technical and
political actors responsible for programme implementation.

In the case of Mexico, there is also evidence of scarce communication
for the purposes of coordinating efforts between the committees and the
public agencies in charge of horizontal social control mechanisms (audits
or inspections). The general public has little knowledge of the existing
committees, which are mostly viewed as an administrative formality.
Moreover, it has been observed that a number of organized actors in
the places where Oportunidades is implemented do not participate in the

7 A good practice in this regard is the one employed by Bolsa Familia, where in response to
the huge volume of telephone calls that were being received daily at the Ministry of Social
Development’s call centre, technical missions were organized to visit the municipalities with
the highest complaint rates to gather information, ensuring the safety of the complainants
and generating appropriate recommendations (Gruenberg and Pereyra, 2009b).

7 These include rules on the conformation of the groups, number of participants,
requirements for the selection of members, duration of positions and powers and duties.
For example, only Oportunidades personnel are authorized to replace or appoint members.

8 The low rate of resolution of complaints received by agencies such as SAC should be
considered. Hevia (2009a) indicates that of a total of 225 complaints received in the second
half of 2004 and the first half of 2005, only 34 cases were closely examined and only
one resulted in a penalty (the removal of a municipal liaison). In 48% of the cases, the
complainants were instructed to present their concerns to other agencies.
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entities set up for social control of the programme, which is an area that
requires strengthening (Hevia, 2010).

Lastly, complaints alleging proselytism have been filed against
members of the community promotion committees. These committees do
not have funding, and members are required to donate considerable time
and money to be able to participate. As a result, members often request a
fee from the other participants, which violates programme rules and the
purpose of the cash transfers (Hevia, 2010).

D. Transparency of beneficiary records

The transparency and accessibility of CCT beneficiary records for the
different people who may be interested in seeing them is another key
element for guaranteeing the accountability of the executing agencies and
boosting the sustainability of the programmes (Schedler, 2007, and Fox,
2006, in Pereyra, 2010).5"

Making information about the beneficiaries of certain programmes
publicly available facilitates programme monitoring and evaluation efforts,
both by the executing government agencies and by external organizations,
the academic community and civil society as a whole, in order to verify
that the programmes are in compliance with their operating regulations.
This information helps to identify possible errors of inclusion or exclusion
in targeting, as well as the duplication of benefits delivered through one
or more social programmes. Lastly, the transparency of the information is
important for curbing potential cases of political patronage and ensuring
that benefits are not collected by certain interest groups, through the
elimination or at least the correction of the discretionary use of public
resources (Fox and Haight, 2009; Gémez-Alvarez, 2009; Pereyra, 2010;
Székely, 2010).

However, the publication of beneficiary records should be done in
a way that ensures the protection of personal information —based on the
personal privacy laws in force in many countries— through appropriate
technology solutions.

In the case of Bolsa Familia in Brazil, Oportunidades in Mexico and
Solidarity Chile, beneficiary records are available for public consultation.
In Brazil, the information is presented by identification number and
annual subsidy.®> The beneficiary rolls of Solidarity Chile are also

81 As indicated by Lopez Ayllén (2009), transparency entails access to the records, as well as
matters related to the timeliness, relevance, consistency and completeness of the information.
82 See [online] www.portaltransparencia.gov.br.



Institutional framework and sustainability 165

published, in accordance with that country’s transparency requirement.®
In the case of the Universal Child Allowance for Social Protection in
Argentina, the National Social Security Administration (ANSES) allows
beneficiaries to be identified through their identity card. In Costa Rica,
citizens may only review nonidentifying statistical data from the Target
Population Information System (SIPO) and the Beneficiary Services System
(SABEN), owing to the principle of confidentiality established in Article
21 of Costa Rica’s Constitution (Viquez, 2011). In Colombia, systems have
been implemented in which beneficiaries included in the System for the
Identification of Potential Social Programme Beneficiaries (SISBEN) are
not identified by name, but rather by a personal identification number
(Pereyra, 2010).

The institutional framework that is created to ensure correct and
transparent handling of beneficiary records is particularly important.
Thus, in the case of Oportunidades and Bolsa Familia, there is a national
coordination office that handles these records.

Mexico has a Federal Law on Transparency and Access to Public
Governmental Information (enacted on 30 April 2002) that establishes
the obligation to disclose information on the beneficiary registries of
social programmes. The Records Administration Unit, created in 2001 in
the Geostatistics and Beneficiary Registries Directorate of the Ministry
of Social Development, is in charge of producing a master registry of
beneficiaries.® In the case of the Oportunidades programme, the National
Coordination Office treats beneficiary information as confidential
—although pursuant to laws in force, a list of beneficiaries by name
is available on the Internet, including their places of residence— and
establishes hierarchical consultation modules to protect the information
from any attempt at manipulation. The National Coordination Office also
has sole responsibility for administering, populating and updating the
beneficiary registry, and is the only entity authorized to accept or reject
beneficiaries (Gémez Hermosillo, 2011).%

In Brazil, a government network has been created specifically to
oversee Bolsa Familia. Among other activities, it is responsible for reviewing
the quality of the databases and CadUnico.*® In addition, the Ministry
of Social Development has internal and external control mechanisms

% See [online] http:/ /ris.mideplan.cl/transparencia/views/listados/index.php.

8 See [online] http:/ /sedesol2006.sedesol.gob.mx/subsecretarias/prospectiva/main_cgp.htm.

% According to Takahashi (2009b), the legal and procedural mechanisms that were
implemented for the selection and registration of beneficiaries helped to significantly
reduce cases of patronage in the 2006 elections.

% This network consists of the federal, state, and federal district Offices of the Attorney General,
the Office of the Comptroller General (CGU), and the Federal Auditing Office (TCU).
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to improve the quality of the databases and investigate complaints
originating at the local level that allege errors of inclusion (Hevia de la
Jara, 2009Db).

E. Cross-sector integration

A number of authors have drawn attention to the demonstrated ability of
CCT programmes to promote cross-sector actions (Cecchini and Martinez,
2011; Repetto, 2009). The multidimensional view of poverty taken by CCT
programmes and the coordination of interventions related to income
and consumption, as well as human capacity development, necessitate
deeper integration of the various social policy sectors. The existence of
conditionalities, which entail specific coordination with the health and
education sectors, is an incentive for cross-sector collaboration (Cecchini
and Martinez, 2011). This is easier when the programmes have their own
resources and relatively well-defined operating regulations (Repetto, 2009).

One example of cross-sector coordination is the Solidarity Chile
system, whose Executive Secretariat has had to: (i) coordinate the
institutions responsible for delivering social benefits and ensuring that
they work smoothly as part of a network; (i) expand existing social
programmes or create new ones to address needs not met by the regular
providers; (iii) make sure that information is handled properly, maintaining
an integrated support system. To that end, it operates on the basis of direct
interagency agreements and under a legal framework that governs the
functioning of the entire system and regulates the regime of guarantees
(MIDEPLAN, 2009). This programme is characterized by the use of budget
management as a control mechanism for the progress and commitments
made by the various participating agencies. Although the Secretariat does
not have specific political or monetary resources to create incentives for the
different institutions and ensure that they contribute to the performance
of the entire system, it is able to retain the sector allocations earmarked
for each participating ministry and service, which has become a key
strategy for strengthening progress. At the same time, the fact that the
Secretariat positions itself as a relevant partner for sector agencies in the
effort to maintain and increase funding from the Ministry of Finance has
become a powerful catalyst for collaboration and coordination.*” Despite
the opportunities that this creates for cross-sector coordination, in this
case major sustainability constraints have emerged due to the fragility of

% Interview with Verénica Silva, Executive Secretary of Solidarity Chile, on
14 December 2009. As mentioned in the interview, the budget management strategy is
also used to coordinate actions nationwide with the municipios that will gradually take
over management of the Puente programme.
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the institutional framework and practices in a context of political change,
which recalls the point made in the preceding paragraph.

In the case of the Solidarity programme in the Dominican
Republic, the supply and demand mismatch for services prompted efforts
to establish coordination mechanisms between the sector and social
assistance policies, at both the central and local level (Gamez, 2010). This
led to the creation of the Cross-Sector Coordination Committee (CCS),
composed of the Ministries of Health, Education and Finance, the National
Health Insurance System, the Solidarity programme and the Technical
Office of the Social Cabinet. From this Committee, common objectives
have been established in health, education and nutrition, so the CCT acts to
strengthen the sector plans. Thanks to the Committee’s work, progress has
also been made in areas such as identifying coverage gaps at the local level
in collaboration with the local agencies, establishing the budget allocation
mechanisms needed to ensure the long-term financing required to expand
supply (“budget lock-ins”), redefining the responsibilities of local officials
and executing agencies for the sector plans in the context of Solidarity and
training and providing orientation to these officials and agencies on how
the programme works (Gamez, 2010).

In the case of Bolsa Familia, the cross-sector dialogue that took
place around the conditionalities helped to identify the problems that
families face in meeting them, which are often due to factors that are
not directly addressed by the programme® These problems include
the weak labour market integration of the adults, the lack of literacy
opportunities and poor housing. Based on this assessment, synergies were
sought with interventions in other sectors, giving rise to what are known
as “complementary programmes,” which are intended to tailor sector
services to the specific poverty and vulnerability situation of the Bolsa
Familia families, in order to scale up the impact of the income transfers in
the areas addressed by each sector. Accordingly, Bolsa Familia actions have
been coordinated with other benefits and programmes in the ministries
responsible for education, labour and employment and agricultural
development, for example.

Nevertheless, even in the case of programmes that have an explicit
idea of coordination and cross-sector integration and establish specific
arrangements to connect the different social programmes and services
with the beneficiaries, setting up working networks continues to be a
complicated and problematic endeavour. In the case of Solidarity Chile, for

% In 2010, this dialogue took place, for example, at an intersectoral and intergovernmental
forum on conditions in the Bolsa Familia programme, organized by the Ministry of Social
Development, the Ministry of Education and the Ministry of Health in the five regions of
the country (Brazil, Ministry of Social Development and the Fight against Hunger, 2010).
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example, there are still major hurdles to setting up a network at the local
level (MIDEPLAN, 2009) and securing the participation of the municipal
entities responsible for managing it, under the decentralized programme
design. Some of the aspects identified as involving major coordination
challenges are (Nun and Trucco, 2008): the task of clearly defining the
functions of each component of the network, whether in terms of the
participating actors or geographic levels of operation, problems associated
with information flows and getting officials and executing agencies to
buy into the programme guidelines and objectives and the management-
related problems of the very units that make up the network. Thus, “the
interventions often fail to coalesce as a network of services, but rather work
to meet the minimum conditions in a fragmented way, thereby losing the
synergistic potential that would result from system-wide effort” (Nun and
Trucco, 2008). Given that the final outcomes of the programme depend on a
multitude factors that design cannot effectively control or that are difficult
to anticipate, the coordination and cross-sector integration objective
continues to be a weak element, with little progress made in relation to
other components in these same programmes, such as psychosocial
support for the families.

Along these same lines, Levy and Rodriguez (2005) show, in the
case of implementation of Progresa, the importance attributed not only to
technical and institutional learning aspects but also and especially to the
need to generate a set of institutional modifications and readjustments to be
able to situate the new programme. This programme was part of a political
strategy that was broad in terms of both the reformulation of poverty
reduction programmes and the redistribution of public investment,
which necessitated a reallocation of budgets among the departments and
administrative levels.

Lastly, it should be noted that cross-sector collaboration should
take place at the different administrative levels, from the central level
(ministries and departments) to the local level, among the different sectors
and actors that operate in the country and have direct contact with the
beneficiaries (Cecchini and Martinez, 2011).
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Chapter VI

Final observations

Conditional cash transfer (CCT) programmes represent an important
step forward in the field of social protection in Latin America and the
Caribbean, inasmuch as they provide income transfers and facilitate
access to social services for traditionally excluded poor sectors. However,
these programmes are just one of many non-contributory social protection
instruments in the countries’ poverty reduction toolkits, which also include
social pensions, emergency jobs, educational scholarships and subsidies
for home purchases. Thus, CCT programmes are not a replacement for
the functions of other instruments, and that is the lens through which
they should be analysed. It is also essential to note that the effectiveness
of these programmes largely depends on the presence of well-established
universal health and education systems, as well as on a robust economy
that is able to create quality jobs on a sustainable basis.

As seen throughout this document, the CCTs operating in the
different countries in the region share some common features. They are
non-contributory programmes aimed at reducing income poverty and
strengthening the human capacities of the beneficiaries. Their basic design
consists of a cash transfer to poor families with children, in exchange for
commitments in the areas of education, health and nutrition. A central role
is assigned to the mother of the family, who has primary responsibility not
only for handling the transfers but also for fulfilling the co-responsibilities.
However, there is no single model because each country has tailored the
programmes to its local political conditions and institutional environment.
As a result, alternate operational approaches and features have emerged,
according to whether strict or lenient conditions and penalties are applied,
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whether transfers are cash or in kind and whether job placement, family
guidance and other services are provided directly or indirectly.

In this regard, Cecchini and Martinez (2011) suggest that CCTs can
be analytically classified into three main categories, which helps elucidate
the different ways in which these programmes function in relation to their
objectives, the instruments used and the expected outcomes. According to
this approach, CCT programmes can be categorized as: (i) income transfer
programmes with soft conditionality; (ii) programmes that foster demand
through strong conditionality; and (iii) systems or networks of coordinated
programmes with conditionalities.® In the first case, the main objective is
to guarantee a basic level of consumption for poor families through a cash
transfer. In the second, the overarching objective is to promote human
development for the poor through expanded use of health and education
services. In the third case, the purpose is to connect poor families with the
different benefits provided by specific programmes and thus generate a
minimum standard of inclusion.

One of the greatest challenges for CCT programmes is maintaining
clear objectives and precise functions, adopting effective instruments
(benefits and conditions) for the achievement of those objectives and
delineating programme competencies and responsibilities. Particularly in
countries that do not have real social protection systems or where these
systems are very weak, there is a risk that CCT programmes “will become
a type of Christmas tree, to which new benefits are mechanically added
and on which more and more requirements are strung, giving rise to a
structure that is fully comprehensive but has little precision or efficacy
and that tends to drift away from public sector policy and its specific
objectives” (Cecchini and Martinez, 2011).

The diversity of experiences is also reflected in the varying levels
of investment and coverage of the population by CCTs from country to
country. It is especially troubling that the countries with lower levels of
human development are also the ones that have lower levels of investment
and coverage of poor and indigent groups through CCT schemes, and thus
less of an impact. As shown in figures VIL1 and VIL.2, CCT coverage of
the aggregate income deficit of the indigent and poor (see section IV.A)
differs markedly between the countries in the region with high human
development indices and those with medium human development indices.
On average, in the countries with high human development indices, cash

8 Although this classification is based on the three main benchmark programmes in the
region (Bolsa Familia, Oportunidades and Solidarity Chile, respectively), it represents more
of an analytical than an empirical instrument, so there may be programmes that do not
fit into any of the categories, or situations in which the categories will tend to overlap
(Cecchini and Martinez, 2011).
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transfers cover over 100% of the income deficit of the extremely poor and
22.2% of the income deficit of the poor. In the countries with medium
human development indices, cash transfers cover just 12.9% of the
aggregate income deficit of the extremely poor and 3.4% of the deficit of
the poor.

Figure VII.1
LATIN AMERICA (14 COUNTRIES): SPENDING IN CONDITIONAL CASH TRANSFER
PROGRAMMES ON THE ANNUAL AGGREGATE INCOME DEFICIT
OF THE INDIGENT POPULATION, 2009
(Percentages)
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Source: Prepared by the authors using data from the Economic Commission for Latin America and the
Caribbean (ECLAC) database on non-contributory social protection programmes in Latin America and the
Caribbean; Social Panorama of Latin America, 2010 (LC/G.2481-P), Santiago, Chile, 2011. United Nations
publication, Sales No. S.10.11.G.6; and the CEPALSTAT database.
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Figure VII.2
LATIN AMERICA (14 COUNTRIES): SPENDING IN CONDITIONAL CASH TRANSFER
PROGRAMMES ON THE ANNUAL AGGREGATE INCOME DEFICIT
OF THE POOR POPULATION, 2009

(Percentages)
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Source: Prepared by the authors using data from the Economic Commission for Latin America and the
Caribbean (ECLAC) database on non-contributory social protection programmes in Latin America and the
Caribbean; Social Panorama of Latin America, 2010 (LC/G.2481-P), Santiago, Chile, 2011. United Nations
publication, Sales No. S.10.11.G.6; and the CEPALSTAT database.

Given that CCT programmes are regarded as a successful innovation
in the area of social protection, it is important to point out under which
circumstances good outcomes have been achieved. These programmes
have worked sufficiently well and produced their expected outcomes
in large countries with considerable resources at their disposal, such as
Brazil and Mexico, but this does not mean that they can be exported to
any country and produce the same results, nor that they should be the
top social investment priority, especially in the poorer countries. In the
countries with low human development indices in Latin America and
the Caribbean, CCTs reach only a small portion of the families living in
extreme poverty, and the small transfer amounts are not sufficient to help
them rise out of that condition or even get them substantially closer to the
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indigence line. Even though transfers are seen as essential for incentivizing
the use of health and education services, and thus achieving human
development objectives, in the poorest countries, it is imperative to reflect
on the need to use poverty reduction funds not only to increase demand
for health and education services, but also to expand and strengthen the
supply of services (Cecchini, 2009).

We also wish to underscore the importance of adopting a rights-
based approach to social protection, particularly in the case of non-
contributory social protection programmes such as CCTs, which involves
taking a different look at problems and solutions in this sphere. The poor
and vulnerable can see in the CCTs a port of access to a comprehensive
and inclusive social protection system. In such a system, people are able
to exit individual programmes —and thus “graduate” from the CCTs—
without having to relinquish their right to protection (Cecchini and
Martinez, 2011), so these programmes must be viewed as a set of policies
for the realization of social rights and full citizenship. Viewing the CCTs
in terms of entitlement and rights, which makes it hard to interpret them
as instruments of patronage that can be manipulated by different political
actors (Cecchini and Martinez, 2011), can also contribute to achieving the
institutional stability and long-term agreements needed to ensure funding
and the continuity of the programmes, which can cease being government
policy and instead become true State policy.

Lastly, regarding the role of the CCTs in relation to job placement for
the poor and the possible disincentives at work in this area —currently one
of the most debated issues with respect to these programmes— we contend
that CCTs can help to create a “virtuous circle” for poor and vulnerable
families, in contrast to the assertion made by Levy (2009) regarding the
“vicious circle” of social programmes that would create subsidies for the
informal sector, lowering productivity and contributing to the creation of
bad jobs.”

Income transfers, when constant over time, provide a basic
safety net for the poor, who by having a guaranteed minimum level of
subsistence will have greater opportunities to enter the labour market.
Considering the small size of the cash transfers made under these
programmes, no negative effects are observed on the labour supply, so
the poor and vulnerable continue to try to climb out of poverty on their

% Although we share Levy’s concern about the lack of coordination between the different
social protection actions (whether contributory or non-contributory), we do not believe
that the increase in informality can be attributed to CCTs in a region where the informality
rate in 1990 (long before these programmes were first implemented) was 54.6% of the
employed. By 2008, the rate had fallen to 49.8% (United Nations, 2010). It should also be
noted that CCTs do not target on the basis of employment status.
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own initiative. In fact, thanks to non-contributory transfers, they could
have more bargaining power in relation to very low wages, as well as more
opportunities to invest in productive activities.

Moreover, some CCT programmes have attempted to bring the
beneficiary population into the labour market in a more direct way
through various job placement and incomegenerating interventions
(see section III.A.3.a). Although it is hard for CCT beneficiaries to find
jobs and remain in the formal labour market, the fact that they work
in informal jobs has more to do with the limitations of the productive
structure in Latin American countries than with these programme’s
supposed incentives to informality.
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Table 2
SOLIDARITY CHILE
Area Programme Institution(s) Description
responsible
Health Family health plan National Health Includes health programmes for
Fund (FONASA) children, adolescents, women,
adults and older adults, and oral
health programmes, with respective
specialties. Includes explicit
health-care guarantees which are
dealt with at the primary care level.
Oral health National School Promotes oral health in children
programme Support and aged 6-14 (first to eighth primary
Scholarships Board grades) through education,
(JUNAEB) preventive care and treatment.

Food and School meals JUNAEB Provides an extra daily ration to all

nutrition programme (PAE) pupils in the Solidarity Chile system

who are enrolled in educational
establishments.

Education = Secondary education JUNAEB Provides a monetary contribution
programme (BARE), to pupils to finance part of their
formerly “High school study expenses.
for all” scholarship

Income Programme to Solidarity and Social Provides technical assistance to

generation  support family Investment Fund families for the production of goods

production for own
consumption

Urban indigenous
microenterprise
programme

Employment
support
programme

Labour-hiring
subsidy
programme

Youth employment
support programme

(FOSIS)

National Indigenous
Development
Association (CONADI);
Office of the Deputy
Minister for Labour

National Forestry
Association (CONAF);
Education, Training
and Employment
Association
(PROFOCAP); Office
of the Deputy
Minister for Labour

National Training
and Employment
Service (SENCE)

FOSIS

for their own consumption,
nourishment and nutrition. Supports
the implementation of technologies
for food production.

Finances productive initiatives
among the indigenous population
using the system.

Supports entry to the labour market
in activities associated with local
productive development, especially
in the agricultural and forestry
sectors.

Susidizes hiring of Solidarity Chile
participants to support entry to the
waged labour market, encourages
the hiring of young people covered
by Solidarity Chile and promotes
social and labour rehabilitation.

Provides specialized services to
unemployed youth to help them
develop a personalized labour-market
entry plan.
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Table 2 (concluded)

Area Programme Institution(s) Description
responsible
Microenterprise FOSIS Provides technical assistance and
support programme support for training within a
self-managed, participatory scheme.
Work skills Foundation for the Provides training on labour skills
development for Advancement and and specific competencies to
women Development of improve women'’s labour-market
Women (PRODEMU); position.
National Institute for
Agricultural
Development (INDAP)
Infrastructure ~ Habitability FOSIS; Municipalities Improves dwelling standards
programme (materials, household equipment
and land tenure) on the basis of an
assessment conducted with each
family in the household.
Solidarity Chile Ministry of National Regularizes housing tenure
habitability Assets documentation.
programme
Psychosocial ~ National Family PRODEMU Strengthens parenting skills and
development  Dynamics Support skills for other adults responsible
Programme for child-rearing.
Life Skills Programme JUNAEB Provides mental health support
for children in the education system
and promotes better strategies and
conditions in the teaching
environment.
Childhood  Know your Child National Provides support for rearing,
programme and Kindergartens care and education of children
Improving Childhood  Board (JUNJI) who are not in the formal
programme education system and who belong
to vulnerable families. Conducted
through community projects run
by trained mothers.
Nurseries and Integra Foundation Caters to different preschool groups
extension of care (from babies through to last year
hours of nursery education) and offers
attendance during extended hours
(until 8 p.m.). Includes assessment
of family situation and of children’s
psychoeducational development
by means of follow-up and
personalized attention in high-risk
situations (malnutrition, psychomotor
retardation, situations of intrafamily
abuse)
Disability Technical National Disability Finances technical assistance for
assistance Fund (FONADIS) persons for disabilities, with no
programme funding limit.

Source: Prepared by the authors on the basis of Solidarity Chile [online] http://www.chilesolidario.gov.cl/.
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Caribbean, Simone Cecchini and Aldo Madariaga, 2011, 220 p.

94 El cuidado en accion. Entre el derecho y el trabajo, Sonia Montafio Virreira y Coral Calderén
Magafia (coords.), 2010, 236 p.

93 Privilegiadas y discriminadas. Las trabajadoras del sector financiero, Flavia Marco Navarro y
Maria Nieves Rico Ibafiez (eds.), 2009, 300 p.

92 Estadisticas para la equidad de género: magnitudes y tendencias en América Latina, Vivian
Milosavljevic, 2007, 186 pp.

Cuadernos estadisticos de la CEPAL

39 América Latina y el Caribe: indicadores macroecondmicos del turismo. Solo disponible en CD, 2010.

38 Indicadores ambientales de América Latina y el Caribe, 2009. Solo disponible en CD, 2010.

37 América Latina y el Caribe: Series historicas de estadisticas econémicas 1950-2008. Solo
disponible en CD, 2009.

36 Clasificaciones estadisticas internacionales incorporadas en el Banco de Datos de Comercio
Exterior de América Latina y el Caribe de la CEPAL (Revision 3). Solo disponible en CD, 2008.

35 Resultados del Programa de Comparacion Internacional para América del Sur. Solo disponible
en CD, 2007.



Observatorio demografico / Demographic Observatory

Edicion bilingtie (espafiol e inglés) que proporciona informacion estadistica actualizada, referente a
estimaciones y proyecciones de poblacién de los paises de América Latina y el Caribe. Incluye
también indicadores demograficos de interés, tales como tasas de natalidad, mortalidad, esperanza
de vida al nacer, distribucion de la poblacion, etc.

El Observatorio aparece dos veces al afio, en los meses de enero y julio.

Suscripcion anual: US$ 25. Valor por cada ejemplar: US$ 15.

Bilingual publication (Spanish and English) proving up-to-date estimates and projections of the
populations of the Latin American and Caribbean countries. Also includes various demographic
indicators of interest such as fertility and mortality rates, life expectancy, measures of population
distribution, etc.

The Observatory appears twice a year in January and July.

Annual subscription: US$ 25. Per issue: US$ 15.

Notas de poblacion

Revista especializada que publica articulos e informes acerca de las investigaciones mas recientes
sobre la dinamica demografica en la region, en espafiol, con resimenes en espafiol e inglés.
También incluye informacién sobre actividades cientificas y profesionales en el campo de
poblacion.

La revista se publica desde 1973 y aparece dos veces al afio, en junio y diciembre.

Suscripcion anual: US$ 20. Valor por cada ejemplar: US$ 12.

Specialized journal which publishes articles and reports on recent studies of demographic dynamics
in the region, in Spanish with abstracts in Spanish and English. Also includes information on
scientific and professional activities in the field of population.

Published since 1973, the journal appears twice a year in June and December.

Annual subscription: US$ 20. Per issue: US$ 12.

Series de la CEPAL

Comercio internacional | Desarrollo productivo | Desarrollo territorial | Estudios estadisticos y
prospectivos | Estudios y perspectivas (Bogota, Brasilia, Buenos Aires, México, Montevideo) /
Studies and Perspectives (The Caribbean, Washington) / Financiamiento del desarrollo | Gestion
publica | Informes y estudios especiales | Macroeconomia del desarrollo | Manuales | Medio
ambiente y desarrollo | Mujer y desarrollo | Poblacion y desarrollo | Politicas sociales | Recursos
naturales e infraestructura | Seminarios y conferencias.

Véase el listado completo en: www.cepal.org/publicaciones
A complete listing is available at: www.cepal.org/publicaciones
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HOW TO OBTAIN UNITED NATIONS PUBLICATIONS

United Nations publications may be obtained from bookstores and distributors throughout the
world. Consult your bookstore or write to: United Nations, Sales Section, New York or Geneva.
COMMENT SE PROCURER LES PUBLICATIONS DES NATIONS UNIES

Les publications des Nations Unies sont en vente dans les librairies et les agences dépositaires
du monde entier. Informez-vous aupres de votre libraire ou adressez-vous a : Nations Unies,
Section des ventes, New York ou Geneve.

KAK TOJYYUTb U3JAHUSA OPIAHU3ALIMM OBbEJAMHEHHbIX HALIUMN
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Mara3uHe HJIK NMHILKHTE nQ_ aapecy: OpraHmauuﬂ OObeaHHEHHBIX Hauuﬂ, Cexuus o
nponaxe usganuit, Horo-Uopk unu JKenesa.

COMO CONSEGUIR PUBLICACIONES DE LAS NACIONES UNIDAS

Las publicaciones de las Naciones Unidas estdn en venta en librerias y casas distribuidoras en
todas partes del mundo. Consulte a su librero o dirfjase a: Naciones Unidas, Seccion de Ventas,
Nueva York o Ginebra.

Las publicaciones de la Comision Econémica para América Latina y el Caribe (CEPAL) y las
del Instituto Latinoamericano y del Caribe de Planificacion Econémica y Social (ILPES) se
pueden adquirir a los distribuidores locales o directamente a través de:

Publicaciones de las Naciones Unidas

2 United Nations Plaza, Room DC2-853
Nueva York, NY, 10017

Estados Unidos

Tel. (1800)253-9646 Fax (1212)963-3489
E-mail: publications@un.org
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United Nations Publications

2 United Nations Plaza, Room DC2-853
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CONDITIONAL CASH TRANSFER PROGRAMMES

The recent experience in Latin America and the Caribbean

Simone Cecchini

Aldo Madariaga

Ever since its foundation, the Economic Commission for Latin America and
the Caribbean (ECLAC) has drawn attention to the importance of social
development, poverty eradication and, above all, the attainment of greater
equality in order to build democratic, fair and prosperous societies in the
region. None of this can be achieved without designing and implementing
social policies capable of tackling the many facets of exclusion,
vulnerability, inequality and poverty in a multidimensional manner.

This book analyses the role played by conditional cash transfer (CCT) or
“co-responsibility” programmes. These programmes are among the main
instruments used over the past 15 years to combat poverty in the region
and have attracted attention and been replicated beyond its borders.
Their purpose is to halt the intergenerational transmission of poverty by
developing human capabilities in the most vulnerable families. To that
end, they deliver direct monetary transfers, subject to certain
conditionalities relating to school attendance and health checks. Thus,
CCTs not only help to reduce income poverty but also contribute to
human-capacity-building, a key asset for the sustainable development and
progress of our societies.
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