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FOREWORD

The research upon which this volume is based was supported by a
grant from the National Science Foundation and supplemented by a contract
with the Agency for International Developmént for special research on
food programs. The grant wés made in June, 1977, for a three year period
and was later extended through Novémber of 1982,

The National Science Foundation grant was made to the University of
Georgia where the Principal Iﬁvestigator, Dr. Frederick L. Bates, is
employed as a Professor of Sogiology. Sub~contracts were signed between The
ﬁniversity of Georgla and The Pan Amefican Health Organization, the parent
organization for The Instituto de Nutricion de Centro America y‘Panamé,
Guatemala City, Guatemala and The Univergity of Colorado Health Sciences
Center, Denver, Colorado, where the t&o Co-Principal Investipators were
employed. Similar arrangements pertain to the coﬂfract with the Agency
for Infernational Development - Food for Peace.

Field work for the research was carried on through cooperation with
INCAP and under the direction of its personnel, with the Principal Investi-
gator and Co—principalrInvestigators being responsible for much of the data
collection effort, Dr. W. Timothy Farrell, Co-principal Investigator,
who was Coordinaﬁor, Program in Rural Development, Division of Human
Development, INCAP, was in direct charge of the field work operation during
the data collection phase. He was assisted in the City by Dr. JoAnn K.
Glittenberg, Professor of Anthropology in the School of Nursiﬂg at the
University of Colorado Health Sciences Center, Denver, Colorade, who was

particularly responsible for dealing with the data collection in the urban
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settlements, Mr. Thomas E. Edwards served as Field Supervisor of the
interview team which consisted of the following individuals:

Kicolasa Cuc Cuxulic

Maritza Del Aguila GOmez

Sheila Gdngora Rom&n

Ivonne Martinex Teldn

Abelina Mendoza Moctezuma

Rosa Pérez Vides

Mercedes Ramirez Peralﬁa

Nora Sanchez Santizo

Violeta Galvez Garcia

Mauricio Segura

Towards the end of the field work period Dr. W. Timothy Farrell left
INCAP to become Director of the Foster Parents Plan International in
Colombia and was replaced as Co-principal Investigator by Dr. Robert E.
Klein, Chief of the Division of Human Development, INCAP, Guatemala City,
Guatemala.
From the beginning of the project, Mr. Charles D. Killian managed the

computer analysis of the data and, after the first year, was joined by
Mr. Walter G. Peacoék who scrved as a research assistant for the remainder
of the project. During the last two vears of the work, Mr. Daniel G.
Rodeheaver, whc had served as a Peace Corps volunteer in Guatemala during
the two previous years, joined the staff of the project and concentrated on
the analysis of food data. For approximately a year Dr. Glittenberg was
assisted in research in the City in gathering data from the Guatemalan

government by Mrs. Maria del Carmen de Stewart. During the course of this
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research, Drs. John C. Belcher and Elwood M. Beck of the University of
Georgia gave valuable édvice, and assisted in the interpretation of data.
Special thanks are due to Dr. Luis A. Ferraté of the Interamerican
Development Bank, Washingfon, D. C. (formerly a member of the National
Committee for Reconstruction in Guatemaia) who assisted in the writing of
the final manuscript and also served as a critic and editor. Throughout
the course of the research,the Project Advisory Committee offered wvaluabile
advice and suggestions and assisted in solving the many methodological
" and theoretical problems faced in the research. Particularly, thanks go
to ﬁr.‘Leon 0. Marion who helped the Principal‘lnvestigators stay in
close contact with the voluntary agency community. The members of the

Advisory Committee were:

Dr. Brian J. L. Berry ‘ Dr. William S. Hoffnagle
Dean, School of Urban and ' Deputy Director for Technical
Public Affairs Assistance for the Foreign De-
Carnegie-Mellon University velopment Div.
Pittsburgh, Pennsylvania 15213 Economic Research Service
U.S. Department of Agriculture
Mr. Gabino Carrillo ' 1735 N. Lynn Street
American National Red Cross Arlington, Virginia 22209
18th and E. Streets, N. W.
Washington, D. C. 20006 Dr. William P, McGreevey
Program Dir., Battelle Institute
Mr. Alex R. Cunningham © 2030 M. Street, N.W.
Office of Emergency Services ‘ . Washington, D. C. 20036
P.0. Box 9577 ‘
Sacramento, California 95828 Mr, Charles S. Manfred
. (formerly) Dir.,0ffice of
Dr. Paul L. Doughty Emergency Services
Department of Anthropology State Government of Califormia
University of Florida Sacramento,California

Gainesville, Florida 32611 .
Mr. Leon 0. Marion, Exec. Dir.

Dr. Mary L. Elmendorf _ American Council of Voluntary
Consultant to the World Bank : Agencies for Foreign Service,lnc.
1514 - 17th Street, N.W. 200 Park Avenue, S.

Washington, D. C., 20036 New York, New York 10003
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Mrs. Anne Martindell
(formerly) Director
Office of U.S. Foreign Disaster Asst.
AL, D,
Department of State
Washington, D. C. 20523

Mr. Joseph A. Mitchell, Dir.

Office of U.S. Foreign Disaster Asst.
A.I.D.

Department of State

Washington, D. C. 20523

Dr. Donald R. Nichols, Chief
Engineering Geology Branch

U.S. Dept. of Interior Geological
Survey

Box 25046 M.S. 903

Denver Federal Center

Denver, Colorado 80225

Dr. Sonia Rosenbaum

(formerly) Social & Demographic
Research Institute

W. 34 Machmer Hall

University of Massachusetts

Amherst, Massachusetts 01002

Dr. Ralph H. Turner

Department of Sociology

Univ. of California, Los Angeles
Los Angeles, Califormia 90024

Dr. Walter M. Vannette

Box 15200

University of Northern Arizona
Flagstaff, Arizona 86011

The Principal Investigators are also indebted to the individuals who

served as Program Directors for the project for the National Science

Foundation and Food for Peace. Much good ?dvice and practicai assistance

was given by these people. They were Dr. George W. Baker, Dr. James D.

Cowhig, Dr. William A, Anderson and Ms. Cafolyn Weiskirch.

This monograph will appear in two volumes. The first to which this

foreword is appended, deals with the general theoretical and methodological

background of the research, summarizes thé Guatemalan government's

response and analyzes food programs. The second volume covers housing and

general economic changes as well as cultural differences in recovery and

provides the final summary and conclusiong for the research.

This research would not have been possible without the dedicated

efforts of the field workers and research assistants mentioned above and

especially without the extraordinary contributions cf Hettie Bates who

served as project secretary and 'psychiatric' counselor for the staff

throughout the five-year period covered by this research.
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CARITAS
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0AS Organizacidn de Estados Organization of American
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Chapter 1
Disasters, Social Change and Development

Frederiék L. Bates

Introduction

On February 4, 1976 at 3:00 A.M., Guatemala was struck by a devas-
tating earthquake which measured 7.5 on the Richter scale and lasted
33 seconds. Over 25,0QO people were killed and 75,000 severely injured.
In addition, more than a million were left homeless as.their houses
collapsed under the heavy impact. Whole towns were completely leveled,
and hundreds more were so heavily damaged that normal life patterns
could not resume without massive relief and reconstruction efforts. Al-
most immediately assistance began to arrive from abroad as foreign govern-
ments responéed to Guatemala's plight and as hundreds of voluntary orgéni—
zations rushed in to be of assistance.

This moﬁograph reports on a study of the massive reéonstruction
process that followed these events. The primary objective of the research
upon which it is based was to examine in detail the hypothesis proposed
| by Samuel H, Prince in his 1920 study of the Halifax ammunition ship
explosion, that major disasters foster rapid soclal change (Prince 1925).
A second, but equally important and cémpatible objective was to evaluate
the effects of reconstruction programs on the recovery of Guatemalan
houéeholds and communities. Since recovery is a form of change, and
since reconstruction programs can bring abqut innovations and héve 1oﬁg—

range development impacts, then by evaluating such programs in terms



of thelr impact, social change is also being examined. )

A third way to interpret the cbjectives of this study is to think
of it as a‘study of the impact Qf a major disaster and of the accompany-
ing reconstruction process on the developﬁent process going én in a
developing country. Thus, throughout this study questions are asked
about how various forms of aid and of aid.organizations impactéd upon
the development process in Guatemalan soéiety. Developmeﬁt iz a change
process, and therefore when impacts on development are examined, the
causation of social change 1s being assessed also.

It is important to realize that the 6hanges produced by disasters
might impede or reverse the development pfocess, speed up existing de-
velopment trends or foster new ones {Bates et al 1963, Wiseberg 1976).
Which direction is taken in the changé process that occurs following
disasters will depend upon the nature of fhe human interventionslthat
take place during the relief and reconstruction process. Some inter-
ventions will have negative development impacts, while others will have
positive ones. One of the objectives of this research is to examine

different kinds of interventions in order to draw at least tentative

conclusions concerning their relationship to development.

Social Change and Disasters

Therg are a number of theoretical reasons to expect that the Prince
hypothesis is correct and that disasters and their accompanying inter-
ventions during the relief and reconstruction processes play a significant
roie in the social change processes going on in a society. First is the

fact that large scale disasters, which affect whole large communities or



major segments of whole societies, put the social structure of.that
system to the test. 1In particular, the power-structure as expressed in
governmental institutions and in stratification systems is placed under
extreme stress. It is required to respond quickly and effectively to

an emergency which can neither be side-stepped nor ignored. There is
consensus that those in power are obligated to respond to the needs of
viétims and to take steps to restore the social system to a semblance of
normal operation {Glantz 1976). Whatever weaknesses exist in the
structure ﬁf the system stand out in bold reljief against the background
of crisis. Inefficiency, duplication, corruption, incompetence, inequity
and other deficiencies in the organization of the system are laid bare
for all to see. As a consequence, the political leadership of the
affected unit is put on trial, and their performance is measured against
the human needs exacerbated by the disaster and against humanitarian
values which come to the foreground in disaster situations (Wiseberg
1976, Glantz 1976).

A second reason disasters are likely to lead tc social change is
that they create a situation favoring the formation of new associations
and new alliances by bringing together groups and categdries of‘people
who, under normal circumstances, are isolated from or even hostile towards
each other. For a brief period following disaster, when emergencybcon—
siderations are dominant, a consensus develops and people normally in
conflict work together towards common goals. The divisions fostered by
culture, ethnicity, social class and urban-rural differences are tempo-
rarily set aside as a‘"therapeutic community' arises for a period (Fritz

1961, Hill and Hansen 1962), This period may provide a brief insight



into how these normal divisions and antagonisms which are built into
the social structure inhibit and limit the progress of the society
‘towards development goals. Later in the reconstruction process, the old
divisions are likely to reassert themselves, but the period of joint
effort may leave a lesson in the minds of some that changes their per-
‘ception of their society, and their aspirations for the future. Espe-
cially where proncunced inequities exist, and where ﬁoverty is the rule
‘of life, the concept that thiqgs can be accomplished by concerted effort,
when the power structure works with or for the people, may have long-
range consequences (Bates et al 1963).

Stili a third reason to expect an impact on development is the
fact that groups from outside the society flock in to help and at the
same time to promote their own agendas which may be aimed toward pro-
ducing change in the society, using disaster assistance as a tocl. These
outside organizations iﬁclude those from other parts of the impacted
country as wgll as those from abroad. They often bring with then new
ideas and different patterns of oréanization and operation than are present
in the victim community and they transmit these through association with
disaster victims. There follows a period of cultural and technological
transfer which is often accompanied by changes in values and attitudes.
This cultural diffésion can hardly escape leaving its mark on the disaster
stricken community or society.

Furthermore, the kinds of assistance offered and the way it is
organized and delivered may serve to create dependency and weaken the

capacity of the society to develop after the helping agencies leave or



it cen strengthen the society's leadership infrastructure and fuel the |
engine of development (Carmack 1978, Franke and Chasin 1980). Simile:ly;
technological transfers may be inappropriate to the reeoerce bese of

the country and compound the probleﬁ of dependency or even lead to greater
disaster vulnerability in the future, or they can build upon the tech-
nelogy present inlthe soclety and lead to greater technologicai inde;
pendence; aﬁd greater disaster resistance in'the)future {Cleaver 1979,
Glantz 1976).

The process of offeriﬁg aid may also reinforce the existing social
order in the soclety by delivering aid through channels and by techniques
'ehat reflect existing inequities, ehus beﬁefi;ing thoee in power more
than those who lack it, or it can ignore that social order and in the
long run produce changes in the power structure and etrafification system
(Berg 1975, Lappe and Collins 1977; Carmack 1978). Existingxleaders
and persons of authbrity may be strengthened or new leaders méy be de-
veloped and new constituencies be created by the process threugh wﬁich
outside agencies offer aid, When such agencies leave, or shift their
activity away from reconstruction to more traditioﬁai development activ-
ities; they may leave behind a legecy which has heightened conflict |
among factions or thch hae strengthened some and weakened oehers, er‘
theylmay have created a new éystem fer cooperation in a 1dng?range develpp—
ment process (El-Khawas 1976).

There is also the fact that disasters offer opportunities for out-
side‘agencies and groups to gain a toe-hold in the sbeiety and to deﬁelop
a constituency for future activities; In tHe Guatemalan case many out-

side groups came to Guatemala for the first time and after the reconstruction



process was over remaiﬁed to carry on varlous activities, somé of which
were aimed towards development, and all of which had some form of social
change objective. Many left only when political instability associated
with guerrilla and‘aﬁti—guérrilla activity forced them to do so, often
under the threat of violence, presumably based on cpposition td their
influence on the change process going on in Guatemala.

| A;ong'with the outsiders éémes.a flood ﬁf resources, sometimes
greater than have ever been available during a short span of time in the
. hiétory of the impatﬁed country. These resources include money, material,
expertise and manpower beydnd what could ordinafily be invested in.;he
developmentuprécéss. Although their avowed‘purpose is to provide\emergencyf.
‘:elief énd to suppert reconstruction, these activities can not be carried
cﬁ"n wifhout _it—npacting upen the aevelopmeﬁt process. When the reconstruction
programs are cpmpléte, they leave behind the effects of this tremendous
investment on the society in question, not to mention the ripple effects
that this-investment has during a period following the disaster.

Finally, change can be expected following a disaster because disasters
destroy the capital, both physical an& human, of the impacted community.
These musf be ;eplaced, aﬁd when they are, especially in the case of
physical infrast;ucture, the capital equipment is updated. In short,
what may happen 1s that worn‘agd outdated buildings, machinery and equip-
ment will be replaced by new more.mode;n sﬁbstitutes. This may have a
long-range impact on thé productivity of the society or, as pointed out
above, 1t may‘completely change its dependency‘relationship to the world

system in which 1t exists.



For all of the reasons listed above, it is‘reasonablé to expect
social change to intensify following a major disaster and perhaps also
Lo expect new directions oflchange to emerge. In an underdeveloped
socilety experiencing a large scale disaster, where the international
community responds with massive aid, it is almost inconceivéble that : ‘
there would be no impact on the development process in the society.
Such a disaster as occurred in Guatemala is one of those tremendously
significant hisporicél events which rep;esent water sheds in the develop-

ment of a social system and have long-range historical ramifications.

Theoretical Perspective

As a guide to the research to he reported here, it was necessary
to employ a theoretical perspective which simultaneously takes into
account a conception of disaster and disaster reléted social phenomena,
and a conception of social changé and develoﬁmgnt. lTHis perspective : !
begins with the notion’that‘thé disaster ageﬁf, in this case an earth— '
quake, which stems from the natural enﬁironmént, interacts with a socio-~
.cultural system to produce the diéaster itself. In a sense, the physical
agent is an independent or causal variable which acts upon an existing
human system and thereby pfoduces the resultant consequences, which are
perceived as the disaster itself. The damage and loss suffered by homes
‘and pubiic buildings, as well as the injuries and loss of life which
occur, are the effects of interaction between the natural phenomenon,
the earthquake, and the response of the human sociocultural sys#enlto it

(Berg 1975).



This means that the actuai destruction suffered is as much a
product of the human system and the artifacts it employs as the physical
phenomenpn which produces the impact. In one society people may live
and work in aseismic structures and experience a 7.5 Richter Scale
earthquake as an unpleasant and perhaps freightening shaking of tA;
earth which causes minor damaée and incohvenience, while those living
in a different society which émploys a vulnerable physical infrastructure,
will see their houses cecllapse, and many of their fellow citizens killed
or injured. The difference lies in the relationship between the human
system, its material culture, and natural environmental forces (Berg 1975).

In a similar fashion, everyone in the same s?ciety is‘not exposed
equally to lecss from the same disaster agent. Different segments of the
same soéiety may employ quite different material cultures, or may be
differentially situated geographically with respect to natural hazards
associated with the disaster agent. For example, the poor may live on
hillsides or in ravines where earthquake produced landslides expose them
to secondary impacts stemming from the éarthquake; or they may live in
dwellings that are more fragile and dangerous.

For these reasons it is to be expected 'that in the Guatemalan case,
the amount of damage and loss suffered by people, proportional to their
existing resources would vary according to such social variables as
soclal class, ethnicity, rural-urban residence, and type of community.
These variables express dimensions of sociocﬁltural structure likely to
make a difference when the physical impact interacts with the human

system,



It is alsc to be expected that secondary and tertiary impacts
which follow the actual physical event, the earthquake, will prodqce
different social and economic consequences for different groups of
pe;ple. For example, a food shortage following a disaster will have
far different significance for those who have large financial resources,
and counnections to the modernized distribution system, than to those
who are destitute and isolated.

It is apparent from these considerations that a disaster is not
a single event with only a single moment or interval of impact, but
because of the dependent events it produces, there emerge waves of
secondary or tertiary impacts that work their way through the social
system as that system responds to the event. If food shortages occur
as a result of the disaster, these will proauce their own impact, and
if looting occurs in response to food shortages, a tertiary impact is
felt,‘and so forth, until the sociocultural‘system'readapts to the set
of environmental conditions that prevail around it.

An earthquake, such as that ofrFebruary 4th iﬁ Guatemala, there-—
fore is a triggering event which interacts with a sociocultural system
and produces consequences for the human population and its organized |
social life. But these consequenées themselves produce consequénces
which reverberate through the system for considerable time following the
original impact. They are like aftershocks~p?oduced by the larger system
containing the society and its physical environment as interacting parts.

Once the initial physical shock is over and an emergency focused
and then a reconstruction focPsed social system ﬁqrms out of internal and

external aid sources that converge upon the disaster scene, a new set
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of independent variables enters into the disaster equation. These relief
and reconstruction inputs in the form of money, material, personnel and
human organization begin to act upon the system and upon its environment
in an attempt to mitigate and ameliorafevthe human consequences of the
disaster, As tﬁey do so, they begin to stabilize the relationshp of
the sociocultural system to its environment and to restore its material
culture and sqcial organization to a state in which it again provides
an adaptation of the affected human population to that environment.

These relief and reconstruction inputs, most of which enter from
outside the affected segment.of the social system, represent a new set
of causal or independent variables or influences which act upon the
sociocultural system and also upon the environment, changing them in-
ternally and altering their relationship to each other as time progresses
beyond the initial impact phase. The changes referred to, once the
destructive force of the disaster has altered the affected system, may

be changes which merely restore the system and its relationship to its
environment to its predisaster condition or they may be such as to

permanently alter the system and its relationship to its environment.

At this point it is important to recognize that there are two
change phéses being referred to. One refers to changes wrought by fhe
disaster agent in interaction with the sociocultural system. Such changes
are measured in terms of damage and loss, or disruption of normal social
and economic functioning. The second set of changes moves the system
from this disrupted and devastated condition towards a state of normal

or neayr noymal functioning, This is like saying a disaster has a course
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like a disease. First, there is the alteration in the functlonxng
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Jof the organ1sm as it is affected by'a mlcroorganlsﬁ and 1t descends
lnto a state of 111nessln If followed by the proper treatment fnputs,
antibiotics for example, the organlsm begins to recover and 1f it sur-
vives, arrives at a state of relative health.

But disasters, like illnesses, may leave permanent marks on the
sociocultural landscape, and the socilety may never "fully recover."
Udlike diseases, the disaster recovery process may result in permanent
alterations in the sociocultural structure which are judged to be
positive improvements in the system and its relationship to its environ-
ment. These permanent alterations which result in the system being
different than it was before the disaster, even though recovered in the
sense that the damage and loss, and the social disruption caused by the
disaster have been repaired, are what Prince was referring to as social
change.

Obviously such changes may be judged to be positive or negative in
terms of a set of values used as criteria of evaluation. The coucept
"social and economic development" employs such a set of values to judge
the desirability of change (Goulet 1979). THe values chosen as the
basis of evaluation may vary from cone society to another, and from one-
individual to another aad are essentially matters of ideology.  But if
soeial change is to be evaluated in terms of its long-range desirability,
there is no escaping the necessity to choose criteria upon which teo do
so, and there is likewise no escape from the responsibility thatksuch

choices place on the choice maker. Such criteria are of necessity
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arbitrary, even though they are supported by a well accepted, and
rounded ideological position. Neither ideologies nor evaluation
criteria based on them are absolute but matters of sociccultural Aefini—
tion (Berger 1974).

Notwithstanding these observations, the concept social and economic
develépment is useful as a means of articulating a set of values related
to what are jnged to be positive as opposed to negative social changes
in a society, in terms of its own accepted ideological position. It
is even useful to evaluate change in terms of development on the basis
of international standards, if on the one hand the standards are recognized
as being relative and not absolute, and on the other hand are stated
clearly and unambiguously so that proponents and opponents can know what
they are arguing about.

For purposes of this study, changes will be regarded as developmental
if they meet several criteria which are based on a minimal set of assump=
tions. The assumptions are as follows. First,;it is assﬁmed that
sociocultural systems exist to satisfy the biological needs of the popula=
tion of human beings who make them up. These biological needs are
- satisfied by providing an adaptation to an environment in which there is
a particular set of resources and resource limitations. 1In order for
the population to survive over a long peried and for the socioéultural
system to meet its biological needs through providing an adaptation to
its environment, it will have to establish a relatively stable relation-
ship to that environment which does not destroy or deplete it and thereby
threaten future biological adequacy. In short, it is assumed that the

survival of the socioccultural system as a system in relative balance
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with its surrounding circumsténces is desirable,

There is an additional assumption which is made. It is assumed
that the satisfaction of human bioclogical needs should be such as to
allow the individual to reach his or her full bioclogical potential for
health and well-being and to survive in such a state for a normal life
span without threat of preventable diseases, injury or violence, It
is tempting to add assumptions concerning psychological and social well-
being to this basic assumption of biological rights, but to do so would
introduce ideological controversy as well as scientific imponderables.
If the biological assumption alone is made, there is a gréater likeli-
hood of agreement.on what constitutes development.

Under this assumption, development amounts to achieving a higher
level of adjuétment of a sociocultural systém to its énvironment and
a higher level of satisfaction of human biological needs. Furthermore,
the reduction in such things as preventable diseases, malnutrition,
infant and maternal mortality bécome measures of development as do such
thiﬁgs as increases in life expectancy (Heriot 1979). More imporﬁgntly,
changes in the human sociocultural system known to be associated with
producing such trends become measures of deveiopment. For example,
improvements in sanitation are known to affect morbidity and ﬁortality.
Therefore changes of this sort which do not have the side effects of
depleting resocurces and creatingllong-range impacts upon the environ-
ment which will feed back upon nutrition or other biological needs are
also méasures of developﬁent. Similarly, improvements in housing which

. can be demonstrated to be associated with improvements in health and



14

human biclogical welfare, and not to be counter-productive with respect
to other segments of the system, are developmental. More important to
the study of disaster is the idea that improvements in aseismicity with
respect to manmade structures of all kinds which do not at the same time
result in resource depletion and future economic vulnerability which will
have negative biological effects such as lowered nutrition, due to
environmental damage, are clearly indices of development.

The argument with respect to developmental change becomes complex
and indifect when consideration is given to changes in human organization
as opposed to the products produced by that organization. Houses have
significance for biological well-being. They also have significance for
social status and for aesthetic and psychological satisfaction. But
perhaps more importantly, they are produced by human systems utilizing a
technology. Certain types of structures are built using a given tethnology
and that technology implies a form of social organization. Both the
technology and the social organization it implies undoubtedly havé long-
range impacts upon the sociocultural system's ability to adapt to its
environment and.to satisfy human biological needs. Those technologies
which depend least on externally produced products and resources and
which employ local products and resources in a manner which does not
threaten long-range resource depletion and environmental damage are
probably more likely to produce development, or at least to prevent a
decline in ievel of development. Furthermore, those forms of human
organization which are self-sustaining and which can seek more adaptive

solutions to local problems of adaptation are also more likely to produce
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susﬁained development or to prevent decline.

Thefefore mevement in the direction eof local independeﬁce from
external ;esources, or from avoi&able dependence on foreign technologies,
and towards thé use of local human organizational resources are alsa
believed to bé evidences of development, This means that evidence of
-increasing dependency which results in resource depletion, or in lower
}evels of adaptation to enﬁironmental‘conditions and én evenfual loﬁering
of human biological well-being are evidences qﬁ a dec;ining rather than
'rising‘level éfzaeyelopment.l )

All of theée~domments have great implicatiénsifof the change
processes that follow disasters and espééially for the roles play by
human intervention progfams carried out by disastér relief and’reconstfuc—
tion. agencies.

In particular they raise questions concerning thérrelationship
between the fypevof aid offered, the manner in which it is delivered
and the productiqn of soclal change in the impacted society or community.
Prograﬁs designed to offer disaster assistance, whether emergency ér
reconstruction oriented, deliver particular kinds of assistance. _This

assistance is delivered under a particular set of conditions using

criteria that act‘to select recipients, In addition, ald programs

employ specific technologies and human organizational patterns as delivery
systems. Each of these separate aspects of disaster assistance programs
has significance for sociai change and development. They also have
significance for the relative effectiveness of aid programs in mitigating

the effects of a disaster.
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Several qnestions immediately arise concerning the relationship
between the form that aid takes and disaster recovery. For example, what
kinds of aid are needed to mitigate the effects of specific types of
. disasters in particular sociocultural settings@ How do various types of
aid inputs affect the development process? What conditions should be
set on‘the delivery of different types of aid, that is, what criteria
should be employed to determine who will receive what types of aid in
what amounts? How do different criteria relate to speed and effective-
ness of aid delivery in‘fermsvof meeting program objectives, and how
do they affect long range development? What'type of human organization
should be used to structure the delivery system for different kinds of
aid and how does that structure impact upon recovery and upon development?

These questions raise issues concerning how the aid process itself
"is organized and how that organization is related to the process of
disaster recovery and to social change and development. Translated
intc more concrete terms they touch upon substantative issues such as
those selected for illustration below.

1. What should be done about temporary shelter following an
earthquake in a country such as Guatemala? Should the
government, or outside agencies, obtain and deliver tents
or other similar temporary shelters? Should refugee style
camps be established to house victims? How much money
should be expended upon such activities considering the
need for long range permanent housing reconstruction? Can
the people provide their own temporary shelter, or could low
cost materials be provided which will allow victims to erect
their own? What are the implications of each of these
options for the short range emergency situation and for the

long range recovery process?

2, 1Is food aid needed following a disaster such as the Guatemalan
earthquake? 1Is fo, for how long is it needed and what in
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particular should be distributed? Should it be given away
free or should it be sold at regular or subsidized prices?

How should it be distributed, and who should receive it?

Does food aid have long range negative impacts on agricultural
development? Does it produce dependency or is it essential

to mitigate the negative nutritional effects of post-disaster
situations? How do the way food is delivered and the types

of food chosen for delivery relate to these issues?

3. What should be done about permanent housing following a massive
disaster such as the Guatemalan earthquake? Should victims
be removed from the disaster scene to temporary centers while
housing programs are organized and executed, or should they be
left where they are and given assistance in rebuilding on their
own? Should short range individual temporary houses be built
to house victims for the period during which permanent housing
programs are being organized and executed? Or, should only
permanent housing be considered? Should programs supply. build-
ing materials only and depend upon victims to do the actual
building of housing for themselves? Under what conditions
should people be given housing assistance free? Should they
be required to pay at least a nominal sum for it? Should
housing programs designed to build whole houses in a pattern
similar to constructing a housing development be conducted
entirely by agency personnel or those they hire, or should
victims.be required to supply management and labor in the
process of comstruction? What effects do these various
alternatives have on future earthquake vulnerability, and
on development issues?

The numerous questions asked above translate the abstract concern
over the impact of aid programs on recovery and ultimately on development
into a host of practical issues that face those who manage various aspects
of disaster relief and reconstruction in developing countries. The
implication behind them is that every choice that is made has its\coscs
and its benefits, and as a consequence, has significance for the future
welfare of the impacted system. Underlying these practical questions are
a series of general theoretical issues or concerns that trouble those
who manage or participate in disaster relief operations in the developing
world., These issues express an awareness of the significance of the

relationship between disasters and development and at the same time state
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fundamental problems involved in the value orientation or philosophies

that guide the design of aid programs,

The Issue of Cultural and Technological Appropriateness

The development literature as well as the literature on disasters
is full of references to how important cultural appropriateness is to
the process of planned intervention. This literature emphasizes the
principle that intervention programs should take the local culture dinto
account when planning and executing interventions in order to avoid
cultural disruption brought about by introducing foreign patterns that
do not fit into the local context (Manmers 1968). The tastes and pre-
ferences, as well as forms of socilal organization expressed in local
institutions, according to this view, should be respected and protected,
If this injunction is ignored it is believed that sociocultural dis-
organization will emerge within the system and the level of adjustment
between the community being assisted and its environment will be lowered
or the level of life satisfaction of the people being affected by the
intervention will be reduced.

The inappropriate diffusion of foreign patterns into the local
culture of a developing country by outsiders from the so-called developed
-world is regarded by many as cultural imperialism (Carmack 1978). Further-
more, it is sometimes observed that such diffusion frequently fransmité
patterns that are known to have been nol all that successfﬁl in the de-
veloped world from which they came. They therefore perpetuate mistakes

made in the development process elsewhere.
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In the Guatemalan earthquake, the chgrge was often heafd thaﬁ
foreigners from the developed world who came to Guatemalan villages
‘to help in reconstructidn left them looking like.villages in the countries
from which the foreigners came rather than like they were before the
earthquake. Thus it was said that oﬁe could see a Swiss village here,

a German one there, and an Amgrican one in the next town because those
who came to heip transferred‘their own cultureé and -did not take the
housing culture of the communities they were assisting sufficiently into
account. While this charge is exaggerated, it puts into capsule form
the concern of many field workers over éultural éppropriateness. The
hOuses‘built in reconstruction, aécording to this view, should look

like Guatemalan_hOuses, and the reconstructed village should look, and
for that matter, function like a Guatemalan village after reconstruction
is complete.

Along with the concern over cultural appropriateness goes a concern
with what is called in the literature ”appropriateIteﬁhnoldgy.", In thel
case of teéhnology the concern is‘not so much for a match between aid
and value preferences and tastes, or with conformity to local standar&s,
as it is with fitting the technology which is introduced into the local
environmental resource base and into the 1a;ger technological system
present within the community {(Baker 1976, Goulet 1975). A technology
is judged to be appropriate when it can be readily supported by the
surrounding technological base of the society with only minor adjﬁst—
ments, and when thereconomic and natural resources are also present

to support it. There is one more condition used to judge technological



20

appropriateness. The technology must not do damage to the ecosystem
or bring about disruptive changes in the social organization of the
society by ﬁroducing technological unemployment in a system unprepared
to offer other sources of income.

In the cése of technological appropriateness during reconstruction,
the issue in Guatemala was often expressed in concerns over methods of
house construction and housing form. For example, some agencies built
housing using concrete blocks with steel reinforcement employing mass
production techniques. Critics charged that such technolegy was
inappropriate becaﬁse it required financial inputs that could not be
sustained by the economy of rural villages and did not fit the natural
resource base. Instead, critics felt that modified forms of adobe con-
struction which would.be safe in an earthquake were more appropriate
both technologically and culturally.

These issues of appropriateness are concerned, of course, with
fitting aid into its sociocultural context and, if carried to their
uvltimate extreme as criteria to guide the aid process, lead to a con-
servative position with respect to change and development. If all aid
were to;ally in conformit& with existing cul;ure and fitted perfectly
into the predisaster téchnologicai context, then the process of recon-
struction would leave the disaster strickenrcoﬁmunity exactly as it
was before the disaster, without either significant change Sr develop-
ment. As a matter of fact, this is what soﬁé believe should be the
goal of disaster assistance (Carmaék 1978)..

Both cultural and technological appropriateness as goals come
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squarely up agéinst other goals that enter into the felief and recon-
structiOn.és well 'as the development process:. For example, the desire

to preﬁent future disasters by improving the aseismicity of housing,
obviously calls for a change in housing patterns and this demands a
change in housing technblogy. The ultimate question is how far should
such changes go, and how close can they conform to the ideals 6f cultural
and techﬁological appropriateness and still attain improvement in
a;eismicity, or for that matter, aiong other dimensions such as develop-
mental‘improvements in‘sahitation and health conditiéns.

As shall be seen in later discussions, the idea of éultural
appropfiateness is not quite that easy to come to grips with. It
requires the observer to be éble to separ#te what is cultural from what
is economic and political in making judgements concerniné appropriafeness.
The form that a person's house takes, or that virtually all of the
housing in a village takes for tﬁat matter, may be more a question of
the economics df'poverfy than'cultural‘preference: Besides this,
cultures alwéys contain hierarqhieg of values, which are at times inéon—
sistent. A pérsdn may like the looks‘of,an adobe house, and prefer the
way it responds to thé climate, but at the same time place greatér
importancelon personal safety in an éarthqqake; What 1is thereforé
culturally and techpologically approprlate becomes a complex rathér

than a simple matter,

\

Dependency, Paternalism and Rising Expectations as Issues
The dependency issue also looms large in the literature on develop-

ment and is of considerable concern to thosebehgaged in disaster
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relief (Lappe and Collins 1977, Franke and Chasin 1980). Dependency
refers to a complex set of phenomena involved in the social organi-
zation of a society and in its relationship to other societies in the
world system. As a concept it is difficult to separate from the notion
of the "division of labor" on the one hand, and from what can be called
paternalism in the relationship between individuals and their govern-
ment or their employers on the other. In the relationship between
nations, dependency is often referred to as colonialism,

One thing that makes an understanding of dependency difficult is
the fact that all differentiated societies which employ specialization
in the production of goods andvservices containra division of labér
which.makes each individual dependent on others for the things he or she
needs té maintaiﬁ his or her life style. This division of labor also
makes one segment of a social system dependent on other segments of the
same system for inputs. This sort of situation is what is called structural
"{interdependence" and is the inevitable conSéﬁuence oflsocial differen-
tiation (Wallerstein 1976). A similar diffg?entiation at the level of
the world system existé among societies that‘exéhange inputs ahd outputs
with each other in a global system of differéntiation and specialization‘
brought about.by historical processes and byrthe unequal distribution of
resources around the world,

Interdependence implies some form of more or less equitable exchange
of inputs and outputs among the units of a 1afger system. Dependency,
however, refers to a pattern of unequal exchange between trading partners
such that ope dominates the other and in effect dictates the terms of the

exchange (Cardoso and Faletto 1967, Frank 1979). At the level of nations,
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dependency refers.to one country depéndiné on another as a source of -
goods and services which can not be produced domestically when the
dePendent‘nation gradually loses more resources to its exchange partner
than it‘recéiVES (Dos Santos 1970). Or to put it another wéy, it refers
to situatiops in vhich an unfavorable balance of payments emerges because
producté'produced using higher levels of technologf are purchased using
raw materials or products prodﬁcéd using low techmnology as thé basis for
payment. Guatemala is said td be dgpendent on the United States and
other developed countries because it puréhases expensive industri51 
products such as steel, automobiles, television sets,,refrigerators,
machiner&,.and processed food produéﬁs from it but sells back coffee,
sugar, banamnas, cotton and beef. The Guatemalan products sold to acquire
foreign exchange are produced using very low paid labor which in effect
subsidizes both the cénsumers of these products in the United States
and the Weéld®7in-Guafemala who control export agricuiture and consume
the imported industrial  products bought abrqad. It is believed by
-many who write.on development that the dependency of a country liﬁe
Guatemala on-foreign industrial imports obtained in'exchange for agri—
cultural products and raw materials is at the root of the rural pévérty
which prevails in the country (Friere 1970, Furtado'1972, Franle979).l
If the disaster relief and reconstruction process increases dependency
on foreign industrial products, for example to produce houses, and
to maintaln community services, it may lead in the future to greater
lévels of poverty in rural a?eas.

But dependency also.can be interpreted to mean that a person or

group of persons lack the skills and the political or economic power to
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meet their own needs and therefore must depend upon others to lock after
their welfare. It is iﬁ this context that the term '"paternalism"
arises. In the case of disaster relief some argue that if the govern-
ment of the stricken country or agenciés from outside the country take
it upon themselves to supply ;id without requiring a contribution of
some sort from the victim, then victims will become dependent on the aid
Source and will not be able or willing in fhe futufe to cohtribute to -
their own welfare (Furtado 1972). This is of course the same as saying
that charity breeds dependency,.and robs‘the recipient of his or her
independence, at the same time failing to take advantage of the
recipients' own resources to help solve their own problems.

In the development literature it is argued fhat if food programs
are established to feed people, they will cease feeding themselves and
become dependent on food programs (Lappe and Collins 1977). This
means that such programs will perﬁetuate thémselves but at the cost of
increasing dependency; It is also said that{if, after a disaster;
réfugee style housing centers are built an&‘;ictims are moved out of the
rubble into them, and these centers supply food, water, medical
attention and other needs for the victims, they will become depéndent
on these services and will not be active in helping themselves. As a
consequence, recovery may be delayed, or forfsome who become perpetual
wards of the state, never arrive.-

The dependency—paternali;m issue entersfstrongly in the design of

disaster relief and reconstruction programs and is at the base of

debates over the conditions under which aid should be offered (Lappe and
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Collins 1977). Should aid be given away free or should it require a
financial or labor contribution from the victims? Should it be distrib-
uted, whatever ghe basis, only according to need or‘should the amcunt
of loss suffered in the disaster be considered also? How should
distribution programs be managed? Should they emphasize local partici-
pation in planning and execution, even at the cost of delays and
inefficiency or should they emphasize quick efficient response by-well
organized external agencies?

Finally, the 1issue of "rising expectations"' may loom large in
both development and disaster relief operations. This term refers to
the tendency of people who live in underdeveloped countries, largely
in a state of poverty and therefore have very little, to grasp at any
straw that prgmises to better thelr situation. Anything which p;omises
improvement tends to raise their level of expectations éven when the
promises made by development or relief agencies are beyond the capacity
of those agencies to respond.

Qutsiders whe go into communities in underdeveloped countrieé are
often optimistic about what they can accomplish, and about the ease
with which things can be‘done. They are often so eaper to establish
themselves, and at the same time so sympathetic with the people they
serve that they make commitments which are beyond their capacity to
deliver. The tragedy is that people who are desperate are eager to
believe that things can improve and their '"level of expectations"
often jumps way ahead of what can be attained. This of course leads

to frustration and discouragement, but also to increased future demand
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for assis;ance and often to hostility when it is not delivered.

If disaster programs, which are always temporary and relatively
short term because they are geared to a disaster situation, make sudden
improvements, in housing for example, thus demonstrating what can be
done about housing, they are likely to leave behind a higher level of
expectation for future public programs than existed before the disaster.
If the programs executed require resources beyind what are likely to be
available in the future, when outside disaster related aid ceases to
pour in, the 1evgl of expectation in housing will have risen beyond the
capacity of the domestic economy to support it. Nevertheless the demand
for services will linger and the public sector of the country involved
in heusing will have difficulty satisfying: the demands of its citizens.

This may mean political trouble.

The Issue of Victim Participation Versus Disaster Professionalism

Both the cultural and technological apggppriateness issue, and the
lssue of dependency are closely tied to th;&;uestion of how the relief
and reconstruction preocess should be managed, and who should participate
in it.” Also related is the problem of differentiating and integrating
emergency assistance and long range rec0nstru£tion.

The entire question of how to organize the relief and reconstruction
effort revolves around the fact that several kinds of organizations with
quite different missions and philosophies as-well as funding sources

operate both separately and in relationship to one another in complex

disaster situations, Because of the variety of acteors in the disaster
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relief and reconstruction drama, there is never a single dominant
philoseophy of aid whiph guides the disaster oriented social system.
Furthermore, there is raréiy a single authority center in effective
control of what is going on in the field, even though attempts may be
made to assert such control by relevant governmental authorities.

Broadly speaking there are at least seven different kinds of
organizations, institutions or groups that enter into the complex
process set in motion by larée scale disasters: (1) tregular govern-—
mental institutions from the victim country that have normal non-
disaster missions, (2) foreign governments and their field representatives,
(3) disaster relief oriented organizations from the victim country
and abroad, (4) development agencies from the victim society and
abroad, including PVOs, (5) religious groups, bath domestic and
foreign, (6) private enterprises, both domestic and foreign, and
(7 opportunists, adventurers, and "individual volunteers."

Each of these groups has its own agendg and usually its own standard
operating procedures for carrying out that agénda. Each also has its
sponsoring constituency to which it is responsibie, and usually its
own permaneént personnel whose careers are tied to particular jobs,
intervention philosophies, and operating procedures. Finally, each
has its own clientele or type of clientele to whom it normally delivers
particular kinds of services.

_If all of these types of organizatons were examined carefully;
they could be classified aiong a continuum between theose who emphasize

the execution of programs by a bureaucratically managed professional



28

staff who perform services or execute programs for a clientele (without
much client participation.except as a recipient of goods or services),
and those who emphasize grass roots pafticigation in program design,
management and execution.

Generally speaking, those organizations whose role in disasters
is highly tied to the delivery of emergency services fall at thé
bureaucratically managed end of the continuum and those whose primary
role before becoming involved in disaster was development tend to £fall
more towards the grass roots participation end of the scale. This is
quite understandable when one &onsiders tﬁe fact that many emergency
activities can hardly wait to organize grass roots participation
before they meet urgent, life threatening needs. On the other hand,
development activities have long range time perspectives and can well
afford to proceed with all deliberate speed.

Problems arise in disaster situations, however, at the interface
between emergency and reconstruction actiyiﬁies. These two processes
are not distinct in the real World, and activitiés carried on by both
emergency and reconstruction-development agencies are often mixed wifh
respect to which process they relate to. As a consequence, a debate
arises over how certain types of aid should be managed and delivered,
not to mention the fact that there are arguments over whether it should
be delivered at all. Temporary housing and emergency food are examples
of types of aid where emergency relief and ‘traditiocanl development
agencies are likely to disagree. The disagreement stems directly from

the different views held by the two types of organizations concerning
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the dependency issue, and the issues of cultural and technological
appropridteness. To emergency agencies, the appropriate aid is that
which saves the most lives, and mitigates the most suffering, or which
restores normal services in the shortest amount of time. Questicﬁs of
cultural and technological appropriateness, and of dependency seem‘
irrelevant while a life thre;tening emergency is in progress. Once the
initial emergency ﬁeriod is over, however, and activities turn to such
questions as hoﬁsing and the restoration of urban services and public
institutions, these questions crop up as relevant issues. As emergency
| organizations begin to deal with these issues they are likely to come
up against development agencies that begin to guestion their actions.

There are further divisions within the agency‘community over who
should manage the aid process, and how it should be managed. TFor
example, the governmental bureaucracy of the affected country, and the
local government in individual communities are likely to see themselves
as ﬁhe appropriate managers, especially of reconstruction programs. |
Buf voluntary agencies with either emergency relief roles, or
reconstruction-development rolgs to play are likely to seek autonomy
at both the national and local community levels.

There is the additional fact that foreign development agencies in
a country like Guatemala where there is an elite group in power, and a
large mass of poor peasants, are likely to see the peasants as their
clientele and not the government. Furthermore, there 1s the definite
tendency of such agencies to d-istrust the authorities, who aré blamed

in part for the plight of the poor. Foreign development agencies
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therefore tend to want to work directly with the poor without having
their aid pass through the hands of the political power structure. The
reasoning is that if the power structure, or the government bureaucracy
controls aid, it will not reach the people who need it, but will benefit
the dominant group in the society. Whén such organizations refer to
local management and participation they mean participation by ordinary
citizens and not by lecal governmental officials. When the governmental
apparatus of the stricken country refers to -such matters, however, it
means the normal machinery of government.

In the Guatemalan case there was an awareness on the part of voluntary
agency and foreign govermmental personnel, as well as officials of the
Guatemalan government, of what had transpired in Nicaragua iny a few
yearé béfore. There tﬁe Somosa government had exgrcised centralized
control of the aid flowing into thé country, and charges of corruption
and mismanagement were well known. Everyone, but especially outside
aid sources, was determined to avoid a réﬁetition of this situation.
Therefore foreign agencies were even more‘;han normally concerned with
maintaining control over their own programs and with working more
directly with victims rather than funneling aid through local authorities.

As shall be seen in a later chapter, the Guatemalan government,
through its Emergency and Reconstruction Committee, was also sensitive
to the Nicaraguan situation and to the need to avoid undue centralization.
It therefore granted more than usual autonomy to outside agencies, and
emphasized grass roots participation. 1In interpreting what happened in

Guatemala between 1976 and 1980, the fact that the shadow of events
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in Nicaragua hung overvthe scene can not be over-emphasized.

Even though this was the case, considerable variation among agencies
occurred in how much emphasis was placed on local pérticipation. The;e
are important questions still to be answered concerning the long-range
effects 6f such participation on the social change and development process.
For example, the question arises, "If local participation means skirting
the local power structure, and developing new 1eadérship, what implica-
tions does this have for the long-range stability of the pelitical organi-
zation of the society?" Alsc, there is the quesfion of whether aid

' level might change the strati-

conducted and managed at the "grass roots'
fication system of the community by favering the lower stratum at the
.cost of the higher'one. This of course raises the ultimate question‘
of whether development can take place in Central America without such
a change.

It is apparent from this discussion that the manner‘iq which aid
is managed in a méssive disaster situation has implications for structural
changes in the society being assisted., These étructural implications
are both political and economic in nature and are directly connected to

the development process. They therefore must be monitored in any study

of disaster reconstruction in the developing world.

Summa;z

The theoretical orientation discussed above and the practical
issues drawn from it, will be used as a guide tec conducting the analysis
of data géthered over a five year period on the Guatemalan earthquake

and the reconstruction-development process that followed it. The general
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theoretical orientation can be briefly stated as follows:

1. A disaster is a result of interaction between a socio-
cultural system which has particular social, cultural,
political, economic and technological characteristics
and a physical agent, in this case a 7.5 Richter Scale
earthquake.

2. The resultant damage and loss suffered and the degree
of disruption of the sociocultural system is a product
of this interactiom.

3. The disaster focused social system which forms out of
those whe offer ald has its own organizational
characteristics as a system and this new emergency-
reconstruction system interacts with the now dis-
organized victim community or society, and produces
changes in it, hopefully in the direction of mitigating
and ameliorating the effects of the disaster.

4. The effects of the interaction between the victim
community and the disaster focused social system will
produce changes in the victim sociocultural system.
These changes may be developmental and lead to
higher levels of adaptation of the wvictim community
to its human population and to its natural and geo-
political enviromment or they may be in the opposite
direction,

5. To decide upon which direction the society is moving in
and also to understand the dynam1q§ of the change process,
it is necessary to attend to certain broad issues raised
by scholars who study development and by those who shape
the disaster relief process, The most important among
these issues are: (a) the cultural and technological
appropriateness of aid and of aid delivery systems, (b)
the issues of dependency, paternalism, and rising
expectations, {c) the question of centralized professional
management of aid processes. versus decentralized, grass
roots participation and management;

These general issues imply a whole sefies of particular questions
concerning the type of aid offered and the way it is organized and
managed which involve choices made by agencies in shaping their programs.

The objective of this monograph is tojegamine concrete aspects of

the reconstruction process in Guatemala such as emergency shelter, housing,
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level of living or community level servicgs to evaluate the kinds of
-changes produéed ﬁy différent program types in terms of thesé issues.

It will nof be possiblé'to measﬁre culturai or technological apﬁrppriéte-‘
~ ness, or for thét matter, dependency directly. Instead,'indirect‘
measures must be employed and judgeﬁeuts;made concerning what'thése
indirect measures mean in terms of these dimensiﬁns of change. In the

- long run, the question of whether development has taken place must be
answered‘by eaéh:reader‘in terms of hoﬁ he or she interprets the findings

reported in this monogfaph.
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Chapter 2
Research Design and Field Work Methodology

W. Timothy Farrell and Frederick L. Bates

Introduction

Research designed to evaluate human intervention-programs or to
examine hypotheses concerning sﬁéial change and development réquires a
carefully thought out and executed plan. This is espeéially true if
hypotheses concerning the roles piayed by wvarious causal varlables are
going to be tested (Rossi and Freeman 1982:62). The basic methodological
préblem coqffonting such research is to devise a method whereby the
changes observed over time can be attributed to the humaﬁ intervention
program rather than to other causes, particularly those which produce.
"normal" change trends in the system being studied (Rossi and Freeman
1982:38).

In any soclety or community, whether impacted by a disaster or not,
change is constantly underway, In developing societies in particular,
modernization trends are taking place and the societies are moving in
one direction or another with respect fo development objectives. Further-
more, in a country like Guatemala, development programs may be in the
process of execution when the country is struck by a disaster and thep
affected by disaster relief and reconstruction programs. If the effects
of disaster related programs are tc be assessed, it 1s necessary to

employ a research design which can separate the trends produced by on-going -
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change processes and pre-disaster intervention programs from those
rpeculiarly associated with the disaster and its associated post-disaster
intervention programs. If this is not done, then it will‘be impossible
to tell which of the changes observed in the post-disaster period are
truly disaster related and which are merely continuations of on-going
processes {Campbell and Stanley 1966:13).

Because of these probléms, research on social change and development
associated with disasters which hopes to evaluate the effects of inter-
vention Sfrategies calls for an experimental design. (For description
see Campbell and Stanley 1966:13, and Weiss 1972:60.) Such a design
employs a control and experimental group aleng with before and after
measures on relevant variables and characteristics, It furthermore assigns
subjects (individuals or groups) to the experimental or control group
randomly so that they represent unbiased samples of the same population.
The experimental freatment or intervention is then introduced (in this
case the éarthquake and the disaster mitigag%on inputs) only into the
experimentalrgroup, maintaining isolation of the control group from these
interventions (Campbell and Stanley 1966, Weiss 1972).

If this design is adhered to, then the investigator can reasonably
attribute changes in the experimental group beyond those observed in the
control group to the intervention. If, however, any deviation occurs
from this design, problems arise in interpreting results since there are
a number of possible competing explanations‘for what is observed.

In the study of post-disaster reconstruction many of the conditions

listed above are impossible to attain and others can only be approximated.
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As a consequence, the best design which can be used is one which
is only quasi-experimental since it only approximates the ideal éxperi—
ment (Campbell and Stanley 1966:34, Weiss l9f2:67,\Rossi and Freeman
1982:217). In particular, it is impossible to achieve randomization in
the assignment of units to the control and experimental group. Potential
membership in these groups by individuals, households, or communities is
determined by the disaster event and where;it strikes, Those people and
those households and communities stricken by the disaster become a pool
" from which an experimental group may be chosen. They are potential
experimental group subjects because they experience the "experimental
treatment,"” in this case the earthquake, and post-disaster relief and
reconstruction inputs. Those not directly affected by either the earth-
quake or relief and reconstruction programs become a potential ééntrol,
or comparison group (Weiss 1972:69, Rossi and Freeman 1982:219);

Fbr two particular reasons, however, this potential comﬁarison
group can only act as a "weak control" in experiment terms. First,
potential membership is determined by the noﬁ-random effect of the earth-
quake and disaster mitigation programs. This means that the two sectors
. of the same society from which the control and experimental group are
drawn may be quite different from each othér to begin with. One might
be changing at a faster rate than the other, or one may start out meaéuring
higher of lower on some critical attribute, for example econcomic resou?ces{
than the other. As a consequence of such inequalities it will be difficult
to separate differences in changes produced by the disaster and recovery

process from those produced by inequalities between the two groups. The
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expe;imental group (disaster victims) may change faster than the control
- group (non-victims) because they were more receptive to change to begin
with and were already changing at a more rapid‘rate and not because of
disaster related effects.
There is a second reason that '"control groups' in disaster research

designs executed in small developing countries like Guatemala are at

beét "loose contfols." The affected area from which the experimental
group is selected, and the unaffected area from which the control group
is chosen are close to each other and effects of thé earthquake may
"spill over' and affect the control group. Thus the experimental "treat-
ment" is not kept exclusively in the experimental group and because of
this, part of the change in the control group must be attributed to the
disaster. This means that it will take a larger change in the experimental
group produced by the earthquake and reconstruction inputs tb register

as significant in statistical terms. As a consequence, disaster related
change may actually occur and appear to bei&ttributable to non-disaster
change processes,

Becausé of these two difficulties, the best that can be achieved

in most disaster research situations 1s a quasi—experimentél design which
uses a "weak control group" for purposes of comparison with an experimental
grdup. Such a design was chosen for this study, with full knowledge of
its limitations, since such a design is still superior to one which
neglects any comparison with groups outside the immediate disaster area
(Campbell and Stanley 1966:47).

There is still another reason that an ideal experimental design can
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not usually be achieved in a disaster study. Such a design requires
longitudinal data which measures key Qariables in both the experimental
and control groups both before and after the experimental treatment, in
this case the disaster and disaster related mitigation programs. Since :
disasters are seldom predicted in advance and since research funds are
almost never available to gather pre-disaster data on communities or
socleties likely to be struck? pre-disaster measures of key variables
with respect to the exact units which are later studied are not available.
Studies begun after impact must therefore depend upon public data sources
which never quite fit the needs of the researcher, or upon retrospective
data comﬁiled from the‘memories of victims and public officials. Such
data introduce a source of error into the research process which is of
unknown proportions and is difficult to overcome (Bates et él 1963:174-
177); |

Since data on the pre-disaster situation of both the control and
experimental groups are collected using this‘method however, it is
unlikely to produce different results with the two comparison groups and
differences observed over time between them can safely rule out this
factor as a source. If retrospective data introduces systematic errors
it should have the effect of exaggerating or minimizing change in both
groups rather than differentiating between them. » |

Some of the data obtaineé from memories of réspondents can be checked
against public records and published statistics, most of the time at the
aggregate level, and judgements can be made as to whether they exaggerate

or underestimate the true pre-disaster situation, Nevertheless, such
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data introduce a potential source of error into the research process.

In this study such data were obtained ﬁhrough interviews with
household heads and community leaders to establish the physical and
economic resources of households and communities immediately before
the disaster. These data pertain to such subjects as household compo-
sition, characteristics of the house itself and of the physical facili-
ties it offered, the occupations and incomes of family members, their
land ownership or land tenure situation, the production of agricultural
products in the year preceding the earthquake, and so forth. These
retrospective measures represent benchmarks against which changé is
measured subsequent to the earthquake. Also subject to retrospective
methods were data collected on disaster relief and reconstructiﬁn inputs
for the first one and a half to two years following the disaster.

Beyond this time, data were collected contemporaneously on three time
periods. It is these contemporaneocus data that are compared to retrospec-
tive data to make change measures in this sfudy.

The research design therefore can be termed "quasi-experimental"
and "longitudinal” in that it employs an experimental and "weak control"
group upon which measures are taken longitudinally, beginning with
retrospective data and proceeding through three waves of data collection
on current Oor contemporaneous situations. The broad outlines are given
in Table 2-1.

Because this research is focused on the effects of disasters on
social change and development and at the same time on how the charac-

teristics of the sociocultural system affected by disaster respond to
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Table 2-1

Characteristics of the Research Design

Type of Data and Time Period

Retrospective Data Contemporaneous Data
Disaster 2 yrs.After 3 yrs.After 4 yrs.After
Pre-earthquake Impact Impact Impact Impact
Study Group Time 1 Time 2 Time 3 Time 4 Time 5
* ‘
Experimental exl eXZ eXS eXA ex5
Group
(Households
in communi-
ties heavily
damaged by
the earth-
quake)
Control Group 1 ' X2 3 X4 cXs
{Households : ) ‘

in communi-
ties lightly
or unaffected
by the earth-
quake) ‘

* exl - measure on a variable such as the value of the house occupied by
a victim in the experimental group at Time 1, just before the
earthquake. Numerical subscripts indicate same measure at succeed-
ing time periods.

various forms of intervention,kit-was necessary to introduce additional
sampling criteria to those implied by the selection of a contrel and
‘experimental group. In particular, there were three dimensions of strati-
fication introduced into the sample design.‘ First, because of interest

in the effects of cultural differences on disaster response, and because

of interest in the cultural appropriateness issues and issues related
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to the equity of distribution of aid, the sample was divided into an

Indian and a Ladinco sample. Guateﬁala is about evenly divided into

these two ethnic groups with the Ladino group being in a dominant

political and economic position. Both the experimental and control

groups were therefore sub-divided into communities which were predominantly
Indian and those which were predominantly Ladino.

Since these two populations are unevenly distributed geographically,
with most predominantly Indian communities being primarily in the high-
lands, and most predominantly Ladino communities being concentrated in
the East, an East-Highlands stratification was introduced into the sample
aloné with the ethnic differences.

Finaily, there was interest in looking at how community size,
complexity and isolation affected the reconstruction development process
since social organizational factors vary along these lines, and program
design and delivery problems also are affected by them. It was decided
therefore to stratify the sample according to the political status of
‘the community in the Guatemalan governmental administrative system.

Guatemala 1s divided into departments, each of which has a depart-
mental capital. These are next divided into municipios which are
further subdivided into smaller places called aldeas. There is an
even smaller unit called a casaria. Departments are like states in
the United States, and municipios are like counties. Each has a central
administrative center called a cabacera. It was this central unit wﬁich
was selected for study. The control and experimental groups were then

divided into department capitals, municipios and aldeas. Particular
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units for inclusion in the sample were selected on a basis to be dis-
cussed later under the execution of a sampling plan,

The design, as discussed so far, excludes Guatemala City. This
very large urban center, which serves as the capital of the country,
was also struck by.the earthquake and therefore fell naturally within
the experimentél group. However, there is no other city in the country
which can be compared to it. Tt was therefore impossible to select a
control group for comparison. TFurthermore, the city had close to a
million reéidents at the time of the earthquake and funds were not
available to draw a truly representative random sample of the entire
city, and at the same time collect data on towns andlvillages in the\
countryside. Since communities cutside the city represent a variety of
soclocultural organizational patterns, and since reconstruction programs
of particular types were associated with particular communities, tﬁus
offering an opportunity for mény cross—community, cross-program com-
parisons, it was decided to put most of the project's réSOurces into
data collection outside the city. There was the.additional fact that
development programs are concentrated there and the chance of observing
the impact of disaster on development would be maximized by thig pro-
cedure, given research funding limitations.

There was, however, a need to monitor a number of things going on
in the city. 1In particular, reconstruction programs had been undertaken
there to house disaster victims in newly formed neighborhoods. There
were four types of situations known to exist, Firsre, squattefs settle-

ments had grown up in various parts of the city and it was believed
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these settlements were comprised mainly of disaster victims, many of
whom had migrated to the city following the earthquake. Information was
desired on the corigin of these settlements and on their evolution as
"communities" following the earthquake.

Secﬁndly, the Guatemalan government had built refugee style housing
settlements to take care Qf the large number of people who had moved inte
the streets and parks of the city right after the earthquake. Again,
information was desired on the origin of these people, and on their
eventual fatelas the reconstruction process progressed.

A‘third type of urban housing area which grew up after the earthquake
consisted of.permanent houses built by means of agency programs to house
' disaster victims. This sort of housing development was believed to
represent the finél stage in the resettlement of squatters and victims
who were housed in government disaster refugee centers. Such areas usually
consisted of seﬁeral hundred newly built detached houses and newly con-
structed community facilities and services and presented an opportunity to
study the formation of a new urban neighborhcod-community stemming from
the disaster.

A final stype of unit was like the one just discussed, but was built
to hause people who were being resettled from a rural community which had
been so badly damaged that it could not be fully rebuilt, This community
represented one of the rare cases in which Indians were being resettled
from rural areas into the city and presented an opportunity to observe thé
change précesses associated with such a movement .

The city sample for this study therefore contains four urban neighbor-

hoods of the types described above: (1) a squatters settlement,
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(2) a refugee temporary housing project, (3) a newly built agency
housing development for urban disaster victims, and (4) a newly built
agency housing development for the resettlement of Indians from a
heévily damaged rural community. The ﬁian was to use these units as
comparison groups for each other since no effective control group could
\

be found for any of them,

The final sample design for this research at the level of the

community is given in Table 2-2,

Table 2-2

Community Sample Design

Experimental Control
Type of Community*%* Indian Ladino Indian Ladino
City‘ 1% 3 0 ' 0
Department Capital , 1 -1 1 1
Municipio : 3 2 1 1
Aldea 4 4 : 2 1
TOTAL 9 10 4 3

* The com@unity from which the Indians in the city came was also included
in the sample. It was a municipio on the outskirts of the city and is
included as an Indian municipio in this table.

**The East~Highlands division of the sample consists of Experimental,
6 East, 9 Highland; Control, 3 East, 4 Highland.
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As can be seen from this table, the control and experimental groups
are not balanced in the number of communities selected for study. It
was decided because of the weak nature of the control to select only enough
communities to provide a control for each of the classes of units in the
experimental group so that comparisons could be made between department
capitals, or municipios and aldeas, in both the Indian and Ladino categories
Qhen necessary. This permitted a larger sampling of the disaster area
than would have been the case if a bglanced sample of each had been used.
Excluding the city and the one rural municipioiassociated with the re-
settlement of Indians, there are twice as many experimental group communi-
ties as control group ones. TFor a listing of the exact communities used
in the sample and their classification according to sampling plan, see

Table 2-3.

Sampling

Because the communities chosen for investigation‘were selected by
a series of criteria other than strict probability sampling, e.g. design
requirements, availability of pre-earthquake data, researchers' famil-
/iarity with the region, etc., it was of paramount importance that the.
sampling design used to select households for interview insure true
representatiﬁenéss insofar as possible.

_Obviously one major problem to be overcome was- the disparity im
the size and kinds of units to be studied. How does one compare, for
examplé, Chimaltenango, a lérge department capital, with Pacoc/San

Marcos, a small divided aldea? Are the aldeas chosen truly representative
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Table 2-3

Communities Selected for the Research

Indianl

Experimentals

Chimaltenango (Dept. Capital)
Patz{in (Municipio)

- San Martin Jilotepeque (Municiﬁio)
Las Lomas (Aldea)

San Marcos (de Puerto Rico) (Aldea)
Pacoc (Aldea) '
Santa Maria Cauque (Aldea)

Chinautla (Municipio)

Ladinol

El Progreso (Dept. Capital)
Sanarate (Municipio)

Cecnacaste {Aldea)

Santo Domingo Los QOcotes (Aldea)
Espiritu Santo (Aldea)

San Juan (Aldea)

Zaragoza2 {(Municipio)

Guatemala City

Carolingia (Agency Housing Development)

Loose. Controls

Solela (Dept. Capital)

San Lucas Toliman (Municipio)
Cerro de Oro (Aldea)

San Marcos La Laguna (Aldea)

Cuilapa (Dept. Capital)
Barberena (Municipio)

‘El Junquillo (Aldea)

Roosevelt (Guatemalan Government Refugee Housing)

4 de Febrero (Squatters Settlement)

Nueva Chinautla (Agency Housing for Indians from Chinautla)
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of other aldeas supported by the same municipio? ‘Does the weight given
to the aldeas studied over or under-represent population under investi-
gation? These and similar questions were critically asked throughout
the process of elaborating the final sampling design. Ultimately it
was decided that a modified multi-stage cluster design be used.

A cluster sampling design was chosen for use in this reseérch and
justified on the basis of several factors, not the least of which was
cost. In the initial post-earthguake phases, not only was it impossible
te "list" people, or families, but it was not even clear as to what was
a house or a household. It was known that there were people "out;there,“
but there was no way of knowing how they were grouped and organiied; In
addition, individuals and families tended to be quite fluid during the
early reconstruction period, living with friends and relatives, or
alternatively accepting friends and relatives into their homes or temporary
shelters. Thus, it was quite impossible tc compile a family or household
1ist or directory from which to draw a sample. 1In fact, that became a
major sgsection of the interview schedule itself,.

A second factor in choosing a cluster design involved some well
grounded agsumpﬁions about the areas and communitiés selected. Most of
the communities were previcusly known to someone on the research team.
Excluding Guatemala City, someone among the researchers had lived or
worked in 18 of the 21 communities previously. Thus some assessment of
the heterogeneity/homogeneity question could be made. As a consequénce,
two basic.assumptions relative to the cluster design were formed.

1. Within smaller communities (rural) there is greater
homogeneity than heterogeneity.
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2, 1In larger communities,components (households) of a
population are more or less systematically distributed
(e.g. neighborhoods tend to share some common
characteristics as manifested by the households that
comprise them).

As a consequence, it was reasonable to assume that a few clusters
chosen in small communities would be representative of the community as
a whole. Similarly, it was assumed that given the method used to select
clusters, representative data for large communities could be obtailned.

While it was recongized that cluster sampling may yield greater sampling

errors than simple random samples of the same size (Blalock 1960:406) .

it was believed that the sample size and the longitudinal aspects of

the research design would off-set this,

Mapping or "Listing"

A major concern in drgwing the sample of households for this study
was the fact that in the damaged towns, even the most current maps were
rendered useless by the damage caused by the earthquake. Even in the
control communities, the level of detail of the maps was inadequate for
sampling purposes. As a consequence, all communities had to be re;mapped
by the research team. In order to make maps sufficienﬁly detailed for
the purposes of this research it was necessary to visit every structure
in all 26 sample units to verify if it was indeed a "house," and if it
was in fact occupied. 1In addition, maps had to be highly accurateland
clear so that the interviewers would be able to find thé aﬁpropriate
dwelling with a minimum of trouble; no mean task when confronted with

labryinthine paths and house sites obscured from view by corn fields

and coffee trees. Accurate maps were also essential since three waves
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of interviews were planned with the same households, It was essential
that interviewers be able to find the same house over and over again.

It must be noted that the mapping task was as complicated as it
was crucial. Aside from normal mapping procedures, inquiries had to be
made regarding whether individual structures were occupied. Do people
. live here? ﬁow manty families use the kitchen? 1Is there another structure
used by this family? The details on the map also had to be sufficient
to permit interviewers to readily locate the structure and family. Eveﬁ.
with the detailed‘attention paid to mapping, there were still problems
in identification of ;he correct household and their dwellings when

interviewing took place.

Sampling Procedures

Ultimately it was decided to aim for a ten percent sample of
households .in the communities selected. In some communitiés this would
vary because of the small size of the village. A community, say, of
150 houses would only yield a sample of lSiand would be too small for
any sort of within-community analysis. In the larger towns of
Chimaltenango and Patzun a ten percent sample would be uneconomical
and would have perhaps over-represented the households in these
communities with respect to the total sample.

Using the maps, the coﬁmunities were divided into secfors of
approximately 20-25 dwellings each, This rule was overridden if the
number was reasonably close and if there were some natural division
such as a street, that made a more logical boundary. Next, the sectors

were numbered continuously (throughout all communities) from 001 to 795
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(the last sector numbered). Numbering was done in a serpentine fashion,
criss-crossing each community with a "string" of continuous sectors.
Thds, for purposes of sampling, a conceptually contiguous population
was employed.,

To determine the sampling interval for the selection of the sectors
ten percent of the total number of houses was divided by five sincé it
had been arbitrarily decided to randomly sample five houses in each
sector. This number was then divided into the total number of houses,
vielding the number of sectors to be chosen. TFor example, if there
were 1300 houses in a community, a ten percent sample would be 130 houseé.
Since five houses for each sector would be sampled, it was thus necessary
to draw 26 sectors (130 + 5 = 26). Then, the number of sectors, in
this case 26, was divided into the total number of houses, giving a
sampling interval number. Thus, once the houses were grouped by sector,
the interval would define the sector. Table 2—4.iliustrates this procedure.
Once the sector was defined, the houses in the sector were numbered
01 - N and five houses were selected from a random numbers tablé.

Table 2-4 summarizes the basic sampling system. However, the
details - specifically the intervals used - sometimes had to be modified
to suit local conditiens. For example, in El Progreso it was found that
the original interval calculated would probably not yield a 10 perceﬁt
sample as required, especially if there were a large quantity of refusals,
"not homes," and so on. Therefore the interval was reduced to 50.89.

Also, as noted before, a decision was made to sample about 25 households,

minimum, in the small communities. Therefore the sampling fraction in
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Table 2-4

Example of Interval Sampling (Santa Maria Cauque)

Sampling Interval: 50.89

Sector | Number of Selected
(Cluster) No. Houses in Sector Range Interval
00443 24 01 - 24 01.02
00444 21 25 - 45 No
00445 21 46 - 67 51.91
00446 21 68 - 87 No
00447 19 88 - 106 102.80
00448 22 107 - 128 No
00449 21 129 - 149 No
00450 , 21 150 - 170 153.69
00451 20 171 - 190 No
00452 2 191 - 214 204,58
00453 20 ’ 215 - 234 No
00454 20 . 235 - 254 No

00455 20 255 - 274 ‘ 255.417

" Those communitiés is always larger than the predetermined ten percent.
In addition, the communities of Pacoc, San Marﬁos Puérto Rico and-
Asentamiento Roosevelt were sampled somewhat differently. The interval
system was the same (50.89), but because the houses in Roosevelt and San
Marcos were "ordered," that is, formally arranged in neat rows, a simple

system of sampling every sixth house was used. The interval system
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indicated which block or row of housg (i.e. clusfer) wouid be
sampled.

In Chinautla, the interval was reduced to about half, or 25.45.

The rationale for this was the great number of empty houses due to
migration and the high number of people employed daily in Guatemala City.
Therefore, in order to guarantee an adequate sample, the lesser interval
was chosen. As a consequence the original sampling fraction was 21
percent, or 72 houses. Even with this fraction, however only 45 inter-
views were ultimately obtained, vielding a final sampling fraction of

13 percent. Table 2-5 summarizes the sampling data from the first wave

. of interviews done in 1978,

As mentioned earlier in this section, both Patzun and Chimaltenango
were problematic because of their size. Using the previously described
system would have resulted in a sample of some 230 in Chimaltenango and
180 in Patzun, thus over-representing them for the purposes of this
study. As a consequence, cnce these communities were mapped and séctors
defined, about every third sector was eliminated, 'reducing" the
population (houses) by 24 percent in Chimaltenango and 32 percent in
Patzun. The sampling system then proceeded as ﬁsual.

It will be noted that the city sampling unit of Asentamiento
Roosevelt is seriousl& under-represented, This is due to a mapping
error at the outset. The "Total Number of Houses" column represents
the corrected total after the error was discovered,but the interviewing
had been completed by'then.‘ Because of costs and time it was decided-

not to re-—-interview in that area.
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Table 2~5

Sampling Data 1978 (EQOL)

Sampling No. Sampling

Total No. Fraction ©No.Houses Houses 7% Int. Fraction

Community of Houses Chosen Selected Interv. Obtained Obtained
Chimaltenango 2,022 .097 197 143 72,6 071
Patzun 1,214 ' .099 - 120 107 89.2 . 088
Zaragoza 871 .101 89 78 88.6 . 089
San Martin Jil. 842 . 095 80 66 82.5 .078
Las Lomas 65 .523 34 : 22 54,7 .338

San Marcos P.R. " 88 .25 22 15 68.2 .170 -
Pacoc . 48 .25 12 10 83.3 .208
Sta. Maria C. 294 .103 30 25 83.3 . 085
El Progreso 967 .098 95 79 83.2 .082
Sanarate 1,278 . 094 120 110 91.7 . 086
"Conacaste 198 .157 31 28 90.3 L141
San Juan 143 .189 27 23 85.2 .160
Sto. Domingo 203 172 35 28 80.0 .138
Espiritu Santo 166 .169 28 25 89.3 150
Cuilapa ‘ 877 .097 85 77 90.6 . 087
Barberena ' 846 .095 80 50 62.5 . 059
El Junquillo 131 .267 35 26 74.3 .198
Solcla 1,061 . 099 105 76 72.4 . 071
San Lucas T, 738 .102 75 59 78.7 .079
San Marcos L.L. 171 .234 40 30 75.0 175
Cerrc de Oro 464 . 097 45 31 68.9 . 066
Carolingia 1,337 .09 120 101 84.2 .075
Roosevelt 1,870 .035 66 53 80.3 .028
4 Febrero 1,464 .099 145 117 80.7 .079
Chinautla 341 211 72 45 - 62.5 .132
Nueva Chinautla 409 .159 65 49 75.4 .119

Average Sampling Fraction Obtained , .117
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Health, Fertility and Nutrition Sub-Sample

A sub-sample of ten percent was selected upon which data related to
health, fertility and nutrition were collected. This sample was obtained
by drawing a random number from 1 to 10 to use as a starting point in

each town. Then every tenth household was interviewed on these items.

Phase Two Sampling (EQ02)

In Phase II, the sampling universe wa% restricted to the damaged
(experimental) communities only. It will be recalled that Phase II
was designed to tap domailns directly related to earthquake experience,
thus thé questions were irrelevant to members of'the undamaged (control)
communities.

Since a random sample as described above had already been drawm,
and since households were being tracted over time, a simple convenience
sample was drawn. A total of 256 households were interviewed. The
communities were divided intc ''large" and “small" categories. In the
"large" towns 32/33 households weré selected and in the "small" communities
thé number varied from five to nine. Asentamiento Roésevelt and the
Chinautlas were not sampled in Guatemala City since it was felt that

"squatter" settlements and

4 de Febrero was adequately representative of
Carclingia of 'planned" settlements. Table 2-6 summarizes communities
interviewed in Phase IT.

Chimaltenango was not included in this wave of interviews. This
was principally because of difficulty in obtaining interviews there due
to a number of factors. Principally, many residents felt hostility

towards agencies and outsiders in general because the town was used as

a staging area and supply depot for many groups working in the area.
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Table 2-6

Communities Interviewed in Phase 11

Community - Number of Interviews
Sto. Domingo 8
Conacaste 8
Espiritu Santo 8
San Juan ' 8
Sanarate. 33
Carolingia 32
4 de Febrero . 33
San Martin Jii, 32
Las Lomas 9
Pacoc 6
Patzun 33
Sta. Maria Cauque 8
San Marcos P.R. 5
El Progreso 33

Residents felt that the aid was not being used to assist Chimaltenango
which was severely damaged. In addition, because of its proximity to
Guatemala City, numerous research groups, university studénts, and agency
personnel, went to Chimaltenango to interview. By the time this study
began over 50 waves of interviews had already taken place in this town
and residents were hostile to interviewers. Because of these factors it
was decided not to interview there in Phase IT, recalling that it would

be necessary to return for Phase III.
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Criteria for inclusion in Phase II for individual households were:

1. Informant was a community leader either before or after
the earthquake.

2, - Informants were heterogeneous with respect to socioeconomic,
ethnic and religious groups.

3. Informants were reasonably articulate (because of the
nature of the Phase II schedules).

Thus informants (and alternates) were chosen before returning to the
communities on the basis of the information obtained in the Phase I

interviews.

Phase IIT (EQO03)

Phase III called for a 100 percent re-sampling of the Phase I
population. No modifications were made in the sampling system. An .
attempt was made to revisit the communities in the same order aé Phage I
so that the time between interview waves was approximately the same for
each community. Some minor changes were méde because of weather
problems (heavy rains make some towns nearly inaccessible at times),
but generally the sequence was maintained.

Attrition was not as severe‘a'problem as initially feared. Over-
all{ the attrition rate from fhase I to Phase III was only 15 percent.

Table 2-7 records the attrition rates for each community.

Summarz

Briefly, then, the sampling system used was basically a cluster
sample modified to meet local requirements. The Phase I sample was

the basis for all subsequent samples and sub-samples. Convenience
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Table 2-7

Community Phase T Phase III
Sto. Domingo 28 24
Conacaste 23 27
Espiritu Santd 25 22
El Junquillo 26 22
San Juan 23 21
Sanarate 110 92
Roogevelt 53 44
Carolingia 101 84
4 de Febrero 117 95
Nueva Chinautla 49 45
Chinautla 45 34
Chimaltenango 143 118
San Martin Jil. 66 59
Las Lomas 22 16
Pacoc 10 10
Patzun 107 89
Sta. Maria Cauque 25 22
San Marcos P.R. 15 8
Solola 75 61
San Lucas T. 59 56
Cerro de Oro 31 25
Zaragoza 78 66
Barberena 50 43
Cuilapa 77. 12
El Progreso‘ 79 68
San Lucas L.L. 30 27
TOTALS 1,472 1,250

Attrition Rate (%)

14.3
4.6
12.0
15.04
8.7
16.04
17.0
16.9
18.9
8.2
2.5
17.5
10.7
27.3
-0=
16.9
12.0
46.7
18.7
5.1
19.4
15.4 .
14.0
6.5
14.0
10.0
15.1
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sampling was used in Phase II. A total attrition rate of 15.1 percent

occurred in the two years between Phase 1 and Phase III.

Fleld Operations

The best conceivea research and sampling designs are only as good
as they are well-executed. 1In this investigatiom ever& effort was made
to adhere strictly to the design and to control the quality of data
obtained. Administratively, the following organizational structure was
usea to manage field work:

1. . Senior Resident Researcher - responsible for overall field
management, budgets, administration and basic logistics.

2, Field Supervisor - responsible for day-to-day supervision of
all field activities, quality control of data and field
logistics.

3. Mapping Supervisor/Assistant Field Supervisor/Data Management
" and Control Supervisor - responsible at various phases during
the operation for the above noted areas.

4, Interviewers (8) - responsible for interviewing, coding,
cleaning and re-checking data.

In addition, the Co-Principal Investigators spent time in super-
" vising and reviewing data ﬁs if was obtained. Further, especially during
the training and early stages of data collection, data collection super-
visors from INCAP's Division of Human Development were called on for
aésistance. These two individuals had over 21 years of data coliectioh
e#perience in Guatemala between them. As a consequence of their
assistance, interviewers were wel%—trained}

Nevertheless, there are always problems in datalcollection, no

matter what preliminary cautions are taken and the degree of supervision
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exercised, This is all the more true when the interview teams may be
in a community for as few as 3-4 days or up to three weeks to a month
at a time.

. The general field work procedure should be briefly outlined here,
since it affects the quality of the data. The first step in field“
work was for the Field Director to make initial contact with formal
and informal leaders in each community. The pufpose of this contact
was to explain the goals of the research, to discuss the interview
schedule with them, and to obtain permission to collect the data.
Usually a copy of the forms and the new map compiled by the research
team was ieft with these authorities. Second, depending on the community,
room aﬁd board facilities were found and contracted. This latter
was often a problem in more isolated areas since adequate facilities
were not readily available. It can not be stressed strongly enough
that to maintain a "roving” field team over a three vyear period in a
developing country which has recently experienced a disaster, living
facilities and concomitant morale are of paramount importanée. It
local facilitles were not available, then options had to be found and
evaluated against the time and travel costs necessary to return the
field team each day to Guatemala City, guaranteeing loss of interview
time and delaying the general work plan.

Once these decisions concgrhing accommodaticns for the field team
were taken, then '"normal" interviewing would begin. Teams of two
interviewers were assigned sectors or clusters, However, as noted above,

even with the pains taken in mapping there were always some anomalie’s.
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"Hidden houses'" suddenly appeared; the function of the "house" structure
would have changed from dwelling to store; families would have moved,
etc. These problems had to be resolved by the Field Director, based on
a general set of rules that had been previously develcoped. Once‘these
factors were resolved, the normal problems of interviewing had to be
coped with: locating the appropriate informant (i.e. usually the male
or female head); defining who constituted the househecld being inter-
viewed (defined as who shared the same hearth); gaining confidence and
permission to interview (including reading a statement to protect human
Subjects); and, finally, conducting the interview itself.

The time taken to complete interviews varied considerably due to
several factors including: the level of education and comprehension
of informant; the househoid size and complexity; the nature of household .
economic activities; the amount of damage sustainéd due to the earthquake;
and, the complexity of the reconstruction/restoration process of that
household.
| - The pelicy of "call backs" for absent informants was set at two.
However, this was modified at the discretion of the Field Director
depending on several criteria. Basically these included tﬂe number of
interviews already obtained versus the numbef still required; informa-
tion that the family had migrated temporarily and would not return for
some time; justified suspicion that the informant(s) wére "hiding out"
to avoid the interview; and similar factors. Except in urban areas,
there were no week-end or evening intervieﬁs, and only in the urban
areas when it was apparent that both household heads worked and thus

could not be available during normal working hours.
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It will be instructive at this point to evaluate the reasons for
not completing some interviews during the first phase. Of a total of
1,853 interviews plamned, a total of 1,473 were actually obtained,
yielding a loss of 380, or 20.5 percent. Table 2-8 categorizes the

reasons for this loss by absolute frequency and percent.

Table 2-8

Reasons for Not Obtaining Interviews - Phase I

"Percent of Those

Missed in Orig. Percent of Total
Sample of 1853 Sample Drawm
Reason Frequency (base 380) {base 1853)
House Under Construction, 3 0.8 0.2
not occupled
Unknown 4 1.1 0.2
Informant Incapacitated 6 1.6 ‘ 0.3
Not Visited 11 2.8 0.6 ‘
Structure Not a Dwelling 31 8.2 1.7
Duplicate House* 40 10.5 2.2
Refusal 60 15.8 3.2
Unoccupied Structure** 75 19.7 4.0
Principal Informant not 1150 39.5 8.1
available
TOTALS : 380 ©100.0 20, 5%%%

* Duplicateé house means that while mapped as separate units, the same
family (household} was occupying two separate units and both
physical units fell in the sample.

%% Structures perhaps suitable for housing but used for other purposes,
e.g. stores, warehouses, etc,

*%% This represents the percentage 6f the original 1853° hOuseholds drawn,
which were not interviewed for the various reasons stated in the table.



65

An analysis of Table 2-8 will show that 56.9 percent of the reasons
for ndt completing the interviews had to do with the informants' absence,
refusal or incapacity; and that 30.2 percent related to "duplicate
houses™ and unoccupied structures — those wﬁich showed up on the map as
houses but were actually used for other purposes. Sﬁch an analysis under-
scores the difficulty of field operations in the aftermath of a disaster
‘0f this sort and emphasizes the critical importance of interviewer
training, mapping and supervision.

In Table 2-9, attrition from Phase T to Phase IT is examined. Tt
will be recalled that Pﬁase IT was basically a convenience sample

based on interviews obtained in Phase I.

Table 2-9

Attrition Phase I to Phase II

Reason | Frequency Percent
Informant Moved#* 13 26.5
'Principal Informant Unavailable ' 31 © 63,2

Informant Incapacitated 2 ‘ ' 4.1

Died . 1 2.0
Refused | | 2 o - 41
TOTALS 49 100.0

*Usually from the community.
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Table 2-9 simply emphasizes the difficulty of obtaining informants,

even if they have been previously selected for certain qualities and

have been previously interviewed. It is also worth noting that 42 percent

(13) of the category "Informant Unavailable" came from cne zone in

Guatemala City.

Table 2-10 presents the categories of reasons for attrition between

Phase I and Phase III. " It will be recalled that a total attrition rate

of 15.1 percent (222) obtained.

Table 2-10

Reasons for Attrition from Phase I to Phase III

Reason Frequency
Formed part of other group in Study 1
Died 4
Informant Incapacitated g
Refused 36
No Response¥* 43
Principal Informant not available 53
Moved 76
TOTALS 222

Percent

0.4
1.8

4,1
16.3
19.1
23.9 -
34.4

100.0

* No one home after two call-backs.
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Most of the categoriés in Table 2-10 are quite self-explanatory.
‘fhe‘issue of refusals, however, can be elaborated on. In some cases,
this was the third interview by the same team and people just had ne time
for it. 1In other cases, the rapidiy changing political climate made
people not only suspicious, but fearful, of being interviewed. Similarly,
although it was clearly stated that people would receive nothing for
their participation in the study, thié may>have been misunderstood and
interviewees may in some cases have expected to be paid for previous.
interviews. This is all the more possible because of promises made and
broken by éther agencies which h;d worked in or studied in some of the
» communities.

In terms oflmigration, of the 76 families who'mOQéd,'SO.percent
changed residences out of the squatter settlements in the City. Another
32 percent (25) changed residences in the lérger towns ¢ Chimalteqango (1),
Sanarate and E1 Progreso (7 éach). Thus, 62 percent of the migfation

took place in four of the five largest communities included in the study.

A very real problem in research of this nature is the maintenance
of the quality of the‘data collected, 1In this study this was parpiqularly
- important sinée by using the cluster sampling method a risk of auto-
matically increasing sampling error was being run. Because of attritioen,
the risk of errors may also have been increased. Especially becéuse
of the number of refusals (3.2 percent) and informant inavaillability
t8.1 percent), the degree of self-selection involved in the entire proéess

is difficult to estimate.
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While the above factors are largely beyond the control of any ethical
research unit, another issue is critically important and can be controlled.
This 1s the issue of interviewer training, fatigue, boredem and inter-
_pretation of informant's response. In order to minimize these factors
every effort was made to fully integrate the interviewers in the construc-
tion of the instruments and the instruction books. Heavy emphasis was
placed on interviewer standafdization and inter-rater reliability. Never-
theless, each interviewer is anlindividual pérsonality and will and must
seek»his or her own interview style. This is all the more true when one
is interviewing illiterate or semiliterate popﬁlations. In addition,
after 50 or 100 two~hour interviews, a number of ego-disolving refusals,

"re-phrased" questions, hours of sitting in

thousands of "probes" and
ﬁhe sun and sloshing through the mud, the interviews and coding pre-
dictably will tend to becoﬁe somewhat sloppy.

To guard againsf this as much as possible,the Field Director
selected about five percent of the households for partial re-interview.
These re-interviews usually consisted of 15-20 critical questions, some
subject to interpretation and others more directiy factual. Tﬁese
responses were then compared to those of the interviewer for correspon-
dence, usually on a‘daily bases. Further, throughout the course of
the study each interviewer either taped at least ome interview per
week, or did team interviewing in order to reduce coding errors, At
least two days per month were spent discussing proper code categories,

and in the field this was often carried on into the evenings. 1If a

response did not seem to fit a precoded category it was noted verbatim
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on the form and discussed with the group and the Field Director. This
was particularly important as the team moved into new areas and uﬁantici—
pated responses arose. This process also provided the opportunity to
add new codes if necessary. |

A seéond quality control feature involved the item—by—item review
of each code after the questionnaires had been key-punched and verified.
This was because errors had been discovered even after key—pﬁnch
verification. As a consequence, the data were listed and each line was
proof-read by two interviewers feading column-by-columm from the forms
to the printout list. A further check on the data were 'range-checks."”
Once verified by the interviewers certain variables were machine - |
tabulated to verify ranges.‘ I1f, for example, the valid range was "0-~7,"
and an "8" appeared, it was possible to sort on that variable for "rg"
and re-check the original data for the correct response. If that variable

had in fact been coded "8," the score was réassigned a "missing'" wvalue.

Instrument Design

The construction of an appropriate instfument‘for data collection
requires that the investigators ‘be a single slave to‘many masters, Of
primary importance is the operationalization of the central questions
of the research, and the adaptation of these to the population(s) to
be subjected to the task of providing meaningful responses. Any
instrument must be a stimulus that provides relevant responses to a
series of fragmented ''questions' that ultimately provides meaninéful

data that can be abstracted to the level of the research questions

posed. 1In cross-cultural research, the operations must be standardized
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in such a fashion as to "mean" the same thing to all respondents.
issués of time/cost efficiency must be considered. How long can an
interviewer spend with an informant? How long will an informant tolerate
uninvited questions regarding his personal life and view of the world?
How long before informant/interviewer fatigue distorts the question-
response-probe~response-coding process?

The longitudinal design of this study called for interviews to be
conducted at intervals over the three year study period. The research

questions require data on households:

1. Before the earthquake.

2, Right after the earthquake, before reconstruction began.
3. Approximately two years after the earthquake,

"4, Approximately four years after the earthquake.

The instrument, therefore, required the application of retrospective
questions as well as current observations.

The devélopment of the instrument required approximately four months.
First,‘a‘preliminary instrﬁment was elaborated in broad terms in English.
This was translated into Spanish and then subjected to pre-test and
revision on a systematic basis. When the forms were in a semi-completed
state, a team of eight interviewers was employed. A decision was made
to complete the instrument development jolntly with the interviewer
training. This system had the advantage of finalizing the language used
witﬁ nativé Spanish speakers actually using the form in pre-test éituations.
Perhaps more importantly, it served to include the interviewers directly in
the development of the form and to secure their active cooperation and
interest in the research. They therefore not only were trained to administer
and code questions; but understood the purposes of the research and the
basic ratiqnale behihd each question.

After completion of the prélimiﬁary interview form, a basic instruction

book was prepared by the principal investigators. This was detailed and




71

revised by the interviewers under the supervision of the Field Supervisor
and the Senior Researcher‘Resident in Guatemala, as pretesting proceeded,
to make it reflect what was actually being done in éhe field, as well as
what was Intended by the principal investigators.
Pretests

In its original form the household interview schedule contained a
mixture of open-ended and‘forced choice questions with answer cafegories
specified in advance. One of the objectives of the pretests was to:
develop precoded answer categories to be‘used in recording responses. to
open-ended questions. It was felt that the interview schedule would
. require a great deal of time to administer and that the time required
could be reduced if interviewers' rewording of data could be expedited
by the use of precoded categories. This would also allow an increase
in cross;interviewer reliability and it would speed up the analysis
process. Accordingly, the pretest was oriented towards testing the
utility and wording of individual items and toward developing precoded
response categories. The objectives were to generate all possible
responses to various questions so that the s;hedule could be precoded.
In other words, interviewers were not attempting to obtain responses
from this first cadre of informants that could be statistically analyzed,

but rather to determine the range of possible responses which would be

encountered in the field.

Once these data were accumulated, a new revised form was designed
for testing on selected populatilions. This second pretest was carried
out on a sample of 30 inaividuals in Guatemala City, Palencia (Ladind),

Mixco (Indian and Ladino), and San Juan Sacatepequez (Indian). As
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anticipated, the basic portions of the instrument - those dealing with
household composition, sociceconomic status and general household
characteristics - worked fairly well. The major problems encountered
were with-questions.requesting information on people's immediate responses
to the earthquake during the emergency period and their experiences
with the provision of emergency relief materials and assistance. One
problem area was determined from the initial pretest experience. This
was the homogeneity of responses to the trauma of the disaster itself.
That is, everyonme reported that he did basically theé same thing. In
conjunction with this pfoblem of homogeneity was the difficulty of
determining accurately the sequence of activities. People simply did
not recall the sequence of events; or, cognitively they did not order
their recollectidns along a temporal dimension. The conceptual scheme
used in this schedule for understanding their behavior right after_the
earthquake was based on a time ordered pattern of events. Subjects
apparently could.nét report their behavior this way. While the cognitive
ordering of events on the part of the affected populations is of great‘
interest, the instruments and time necessary to determine along what
cognitive dimensions victims order their experiences was not available,
The preliminary pretest does show, however, that earthquake victims
in Guatemala do not seem to order thelr memories of the event in terms
of a temporal sequénce. As a‘consequeﬁce of this experience, a redesign
of that portion of the interview déaling with the immediate post disaster
period was necessary.

Most of the pretesting wias done in cumulative fashion. That is,

each section of the schedule was tested and revised until it was
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determined to be satisfactory. The next section was then begun, but
preceded by the finished portion. This provided oﬁgoing fraining in
the use of the instrument as well as refinements of minor points in
the interview schedule.

The fundamental issues surrounding the pretest data were:

l. Information load of thé items.

2. Intelligibility of the phrasing to informants (especially
Indian translations).

3. Relevgnt responses and éorrespondence to coding categories.
4. Standardization of coding by interviewers.
5. Format of the schedule for: (a) organization of items,
(b) ease of coding, and (c¢) retrieval for keypunching
and verifying.
6. TFeedback for adherence to basic research questions.
7. IDevelopment and revision of the Instruction Boocklet.
8. Administration time.
In‘total, 262 formal pretests were done. An additional 100 were
coﬁducted on an iﬁformal basis in preliminary testing and interviewer

training, Table 2-11 shows the locations and quantity of pretests

distributed by ethnicity.

Training
As noted above, interviewers were hired and trained in conjunction
with instrument construction and pretesting. This procedure proved
fruitful in numerous ways. First, interviewers became intimately
familiar with all aspects of the study and its rationale. Second, they

were able to contribute actively and substantively to the instrument
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Table 2-11

Pretest Distribution

Community (Department) Ladino . ‘Indién * Total
Parramos (Chimaltenango) 10 | 17 27
Palencia (Guatemala) 30 - 30
San Andres Itzapa (Chimaltenango) 6 18 24
San Lucas Sacatepequez (Sacatepequez) 2 22 24
SuBinal (E1 Progreso) 16 - 16
Santa Lucia and Casas Viejas (El Progreso) 79 - 79
El Florido (El Progreso) ' 11 - 11
El Paso de Las Jalapas,El Jicaro(El Progresc) 21 - 21
Various Indian Communities - _30 _30
Totals | 175 87 262

design for phase two of the survey which focused on attitudes and beliefs, -
cﬁmmunity activities, etc. Third, over the course of the study only one
person resigned —- to take advantage df a chance to travel to Europe;
and no one was disﬁissed. As a consequence, a source of error in the
data which would have been introduced if interviewers were constantly
changed, was avoided. This section will describe the selection and
training process for the field interviewers.

After cbnside%ak}e.diséussiqn, it was deéided to employ female inter-
viewers. The principal reason was that the interviews would be conducted
during fge day and thus the principal i.formant would most often be the

female household head. In addition, a sub-sample would be requested to

\
4
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providé fertility histories, requiring a line of questioning culturally
inappropriate for nonmedical ﬁalé interviewers. Finally, the instrument
basically deals with‘information available to most female household
heads, with only a small portion devofed to specific economic questions
involﬁing land tenure and production. Experience in similar surveys
indicatgd tbat in either the case of male or fémale informants, economic
facts are usually under-reported.

The eight interviewer§ finally selected were interviewed by the
Guatemglan INCAP staff members with a combined‘experience of about 21
vears working with interviewers, the Field Superviscr and the Senior
Resident Researcher. The criteria for selection included a willingness
to work in rural areas and to sﬁend the work week thereg previous
living or working experience in rural areas; and "objective” interesf
towards the earthquake and the reconstruction processes; a ''personality
gestalt" suitable to interviewing; and an acceptable education level
(such as primary schocl teacher; home educator, é.g, U.S. high school’
equivalency). It was decided not to attempt t¢ select on a basis of
éthnicity or language facility in a Mayan dialect sincé a-great number
of interviews would be in Ladino areas. One "ladinized” Cakchiquel
speaker was selected, however.

To cope with language difficulties arising in Indian villages, it
was decided to hire local female translators to work with interviewers
as necessary. In three of the most isélated {thus noanpaniéh.speaking)
communities; another project was in.process under the direction éf the

Senior Resident Researcher. Although the design was less sophisticated,
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many -similar data were being collected, and the training was similar
to that provided to these interviewers. Arrangements were made to
éssign work to this team aé required. Thus, it was decided that local
transiators, supervised by the interviewers, would be adequate in the
less traditional communities.

Interviewer training was begun in October, 1977, and consisted of
four basic phases., Phase one, orientation, include@ an introduction.
to INCAP, the global objectives ofvthe project, a classroom introduction
to interviewing, and an introduction to data processing. Tests were
administered on the principles of interviewing, dictation (i.e. ability
to take notes while listening), aﬁd legibility of numerals (fo; later
key punching qccuracy). Throughout this process, the objectives of the
project were stressed, as were the kinds of data to be collected.

“Phase two consisted of classroom orientation to the preliminary
instruments and instruction booklet. Presentation of these documents
was done with the understanding that modifications would be made, but
that most of the substance would rémain the same. Initial training in
this phase consisted of memorization of many of the cede categﬁries,

role-playing, and discussions of the rationales behind many of the

1
'

operétional questions.
Phase three consisted of doing'actual interviews. The interviewers

were first assigned to conduct idtérviews with family or neighbors.

The purpose of this was to permit them to concentrate on' the substance

of the questions rather than on the other techniques of interviewing, e.g.

gaining rapport, redirection, été. Thils was done - as wés the rest of
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this phase - with segmented portions of the instrument. Time is obviously
a factor &ith this instrument and it was decided not to burden both
interviewer and informant with excgssive material until the interviewers
had gained a high degree of facility with each segment of the interview,
This also allowed pretesting and revision of each segment of the

schedule.

This phase also included training in the techniques of standardiza-
tion so that both the questions and the codiné would be accomplished in
as near an identicél fashion among interviewers as possible. This was
done through two techniques. First, a single interview was tape recorded
and then coded by the entire group and the responses and coding were
evaluated for discrepancies andlerrors and discussed with the group. A
second technique used was to have two inte;viewers call on a single
>informant, with one asking the questions, and both recording the‘responses
indepenéently for subsequent comparison. Discrepancies in coding were
analyzed to determine if differences Qere due to interviewer error or to
unclear definitions of the code categories. When unclear categories
were discovered they were reworked. If it.appeared to ﬁe intérvieWer
error or carelessness, more classroom time was devoted to drilling on
questions and codes.

Phase four was a sophisticated e#tension of phase three. Much more
Itime was spent in field activities aimed at strengthening the instrument
in terms of its comprehension to the informant and its ease in administra-
tion for the‘interviewers. Additionally in phase four, the interviewers

participated actively in the final design of the instrument and instruction
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'booklet3 so that these would be accurate documents reflecting how the

questions were actually phrased and responses coded.

The Interview Instrument

The final instrument was designed to be used in two waves of
interviewiﬁg of the same households approximately two years apart. It
contains five principal sections organized by conceptual homogeneity:

1. Household composition and characteristics.

2. Agricultural and cther economic activity.

3. Housing characteristics and level of living.

4., Disaster, relief and reconstruction experience,.

5. Health, fertility and nutrition.

The following paragraphs briefly outline the types of data contained
in the five sections of the schedule. Each gquestion in the schedule
was stated in Spanish and accompanied by precoded answer categories
obtained from pretest experience.

Household Composition. This section collates data on the persohalv

history of individual members of the household, such as age, education,
ethnicity, occupations, dress, wages earned, relationships to household
head and so forth. it also includes a series of questions on individuéls
who were living in the household at the time ¢f the earthquake but no
ldnger form part 6f the contemporary household. After determining the
composition of the contemporary housebold, the informant was askedlto

name all those who lived with ber/him in Japuary, 1976. Thé names are
then recorded along with sex, relationship, age in 1976, curreht residence

if kndwn, date of death and cause of death if known. This information
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can easily be combined with that from the contemporary household data
(which is also keyed for presence in household in January 1976) to
determine chénges in household composition by comparing composition
before the earthquake and contemporaneously.

Agricultural and Other Economic Activities. Data pertailning to

income and landltenure‘(except for profession, occupations, migration

and salaried income) are included in this section. This portion of

the instrument received considerable attention during field testing.
Obtaining accurate measures on land tenure and incomeris a chronie
problem. The reasons are numerous and include the fact that some indi-
viduals honestly do not know the answers to income and land tenure
questions. Others underestimate answers to income and land ownership
questions out of fear of increased tax burdens or any number of other
reasons that are justified on the grounds of privacy. Agricultural prices
vary throughout the year and obtaining total crop yield and muitiplying

by an average price factor sometimes fs highly inaccurate as a basis

for estimating income. Earnings from many small bﬁsinesses afe'not

known by their prﬁprietors since accounting records are rarely maintained.
In adgition, manyrsmall business. accounts are also used as home expense
operating funds, thus éloudingvthe question of income. TFurther, relatives
often contribute to the family income, but this may not be considered

as "income" by informants. DBecause of these Treasons, a gross measure of
land tenure, estimates of annual income by crop, sales and pufchase of
land since the earthquake, estimates of annual income from home industries

and businesses were accepted for purposes of this study. Additionmally,



80

in the household cpmposition section, questions asked for estimates
" of weekly income from wage earners. It was believed that by covering
a wide range of possibilities, relative economic status rankings could
be arrived at within any siﬁgle community that will Have re;sonable
validity. It is also believed that this basis for measuring economic
status and income permits valid before-after earthquake compariséns.
It should be noted here that there are two cross—checks on this
data that shou;d provide some measure of validity. These are house
construction and levgl of living scale before the earthquéke. There
should be ?easonably high correlations between tﬁe income and land
measures and these other two scales. Finally, in case the data proved
to bevtotally unreliable in the sense of forming accurate intérval
scales, it is possible to fall back on a nominal scale (yes/no) to
try to determine the degree to which individuals use multiple strgtegies
to gain a living, and if there were changes In these strategies before

and after the earthquake.

Housing and Level of Living. The principal problem encounteréd in
pretesting was how to handle multiple dwellings occupied by the séme
househéld group since the earthquake, It was disco&ered that some
families had obtained more thanrone‘"reconstruction" house and that
some had changed the funﬁtionsrof é febuilt structure from "house" to
"store" to house several times. The original plan was to work with
sequéncing on the assumption that there would be a progressicn from

house to house. However, while this is true in the sense that structures
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were erected sequentially, it does not necessarily hold with respect

to how such structures may actually be used. An example may make this
problem more clear. One family's home was destroved completely. They
first constructed a temporary shelter; then received an agency con-
structed house, and then built a structure intended as a house from
their own funds. The agency structure is now used as a small store, and
fhey live in the house which they bullt themselves, However, they plaﬁ
to add-on to the agency house and move their living quartefs back to
that structure and transfer their stgre te the privately constructed
house. The problem was not siﬁply to define a sequence; but to define
Ia "house"” and to key on it as questions relating to housing characteristics
are asked. To resolve this issue housing categories were modified to
obtain the following kinds of-iﬁformation: use of tempofary sheiter by
lengtﬁ-of—time; new structure I, and new structure II witﬁ all specific
questions pertaining to wali, roof, etec., where either of these "new"

structures can refer to the repair or new construction, and is defined

by the month and year of when it was constructed and first occupied or
réoccupied. In addition a multiple use code for each stfucture was
developed. Further data includé_who or what agency builtlthe structute
and under what conditions it was obtained. |

In addition, this section of the interview includes a series of
questiohs on who decided on the design, did the labor énd how the
méterialslwere obtained to regair and/or consfruct these structures.
Opinion questions weré asked relative to the positive and negative

aspects of the structures. Further, the schedule included questions to
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determine what people heard (messages received) about how to build
an earthquake resistant house and from what kinds of sources, e.g.
personal, print, radic-television.

Tﬁe level of living scale was designed to fit the cultural settings
of the study.‘_The following items were included: source and distance
of water suppiy, kind of home illumination, food étorage, sanitary
_facilities, cooking fuel and type of cooking facility used. These are
all arranged to be coded both before the earthquake and contemporaneously.
We also asked for damage estimates of these items where abpropriate.

Relief and Reconstruction Experience. Since the housing issue is

so complex, it was decided to categorize "Reconstruction Experience”
as a separate conceptual area. It should be mentioned that in analysis
these two categories overlap in a number of areas.

One of the principal issues which emerged early in the agency
interviews was the concern regarding food distribution, its equitability,
cultural compatibility and its perceived market impact on lécally pro-
duced foods; in other words, its appropriateness in generai. These
questions have several operations which are designed to provide the
necessary information to .answer the major questions, including itemized
lists of what was received, its perceived utility, its manner of
distribution within the community, and direct questions on pricing.

Further operations designed to tap the relief and reconstruction
efforts include the listing of other types of assistance provided, items
désigned to determine the perceptions of the most valuable kind of
assistance provided, the sources of the assistance, and the Informants'

subjective evaluation of the efforts in thelr community, including
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questions on how - from their point of view - the assistance efforts

should have been managed.

Fertility, Health and Nutrition. Because of the length of the

interview, it was decided to reduce the coverage for this portion

of the research to a ten percent sub-sample. The fertility history
questions were amply tested and interviewers competently handled the
complexity of the probes iﬁvolved. The basic task was to elicit a

total pregnancy history from the randomly selected female h0uséhold head.
This includes abortions, stillbirths and all other births. If any

| birth has resulted in a death, then the date and cause of the death

is recorded. Data were also obtained through anthropometric measure-—

ment on all children in the hoﬁsehold under five yvears of age.
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Footnotes

We have used the terms Indian and Ladino to characterize all
communities except those in Guatemala City.  Especially for

the highland towns this should be understood to mean the pre-
dominant population in terms of size. The terms are useful
generalizations and should not be taken as if they were absolute
definitions based on rigid scientific criteria.

Zaragoza is a special case since it is a Ladino community in a
basically Indian regionm. '

Each of the three survey phases has a detailed instruction book.
This provides detailed information on how to ask questions,
definitions of all terms used, coding categories and so forth.
The instruction books for each phase are about two. hundred pages.




Chapter 3

The Disaster and the Guatemalan Government's Response

Frederick L. Bates, Luis A. Ferraté& and Robert E. Klein

Introduction

In order to understand the organization of the Guatemalan governmeﬁt
with iespeét to environmental and man-made hazards it is necessary to
léok at the problems it faced at the time of the earthquake from two
perspectives. 0One, the geographic perspective locates Guatemala in an
area where natural phenomena release vast and suddeﬁ amounts of energy.
Geomorphic processes such as earthquakes, volcanic eruptions, erosion
and mass earth movementg, as well as meteorological events such as
' hurriéaneé, storms and floods, are some of the products of‘these releases
cf energy. VAll are part of the natural order generated by continuous
and dynamic energy transformations and flows of earth.

Guatemala is situatgd among three tectonic plates, the.Nortﬁ American,
the Caribbean and Cocos. The boundary between the North American plate
and the Caribbean one is delineated by the Motagua and Polochic fault
systems that divide the country in an East-West direction (Dengo 1968:9)-I
The bocundary between the Cocos and Caribbean plates forms‘a subduction
zone where the Cocos plate is submerging under the Caribbean (Harlow 1976:12).
These geological characteristicsrcause seismic activity along the boundaries

of these plates and produce earthquakes of large magnitude and intensity,.

86
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such as the 8.3 Richter scale magnitude earthquakes éf 1902 and 1942
(Vassaux 1969:87), Destruction due to such intense seismic activity
(Vassaux 1969:86) occurred in 1541, causing the destruction of Cuidad
Viéja by a mud.avalanche, and in 1773 the destructionlof Antigua Guatemala
in the Panchoy Valley. 1In 1859 the southeastern towns of Taxisco,
Escuintla, Sta. Lucia Cotzumalgaupa and Amatitlan were sevérely affected
and tidal waves were ﬁroduced alonpg the Pacific Coast. 1In 1902
‘Queéaltenango and Salcaja were destroyed and San Cristobal Totonicapan,
San Marcos and other towns were heavily damaged. During 1917-1918
Guatemala City and other towns in the Valley of the Virgen were destroyed.

Finally, there was the earthquake of 1976, which is being examined
in this study, ;hat partially destroyed Guatemala City (39%), the
departmehtal capitals of El Progreso (100%), Chimaltenango (100%), Salama
(75%), Solola (50%), Antigua Guatemala (25%), Totonicapan (t 50%), Quiche
(46%), Puerto Barrios (15%), Zacapa (50%), Chiquimula (10%), Jalaﬁa (50%),
and Jutiapa (10%). In this earthquake forty-two major municipal towns
with populations of from 3500 to 15,000 were destroved (100%) or severely
damaged (50%), and 52 other major municipal towns with similar populations
were partially destroyed (10% to 49%) as well as hundreds of rurél
villages, hamlets and other small communities.

The official damage reported by the Guatemalan government forlthe'
1976 earthquake made through the National Reconstruction‘cammittee -
NRC ~ in May, 1978 (Balcafcel 1978:4), stéted that the earthquéke of
1976 was of magnitude 7.5 on the Richter Scale and of intensities from
VI to XI on the Modified Mercalli écale. According to this report,

approximately 25,000 people were killed and 78,000 severely injured. The
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earthquake destroyed approximately 258,000 houses, 5,215 classrooms,
82 hospitals, health centers and posts amounting to 80% of the health
infrastructure and services in the earthquake areas. 1In addition, one
hundred and thirty-three public buildings were destroyed or heavily
damaged and ﬁpproximately 220 kilometers of paved roads and 180 kilometers
of gravel roads were destroyed. Furthermore, several bridges, including
three of the largest and most important ones in the country, collapsed.
In addition, most of the cultural patrimony of the country, including
precolonial and colonial monuments and buildings were either destroyed
or severely damaged and the landscape legacy of the past was heavily
-affected. The economic loss from the earthquake was initially estimated
to be 1.021 billion quetzales (1l quetzal = 1 USA dollar) and lafer'Z.O
billion dollars (Barcarcel 1978:4). 1In addition, damage to the envirqn-.
ment and to natural resources was estimated to be approximately another
1.9 billion dollars (Ferraté 1978:10). |

Such periodic geomérphic processes as earthquakes and hurricanes
become hazards and disasters when the communities and societies expoéed
to them have not developed adequate and rational mechanisms to cope with
such environmental phenomena. The cultural order, as an expression of
these mechanisms, expresses not only a relationship between man and néture,
but also a degree of awareness in the form of value codes and attitudes
which furnish a level‘of understanding of the consequences ofrthese natural
phenomena and the releases of energy associated with them. These con-
sequences can be, and most of the time are, disastrous when any given
culture, through the practices it promotes, transforms a potental hazard

into a disaster,
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-On the other hand, any release of energy and its products éah also
be perceived and processed by a society as a natural asset with poténtial
benefits ﬁo the communities that experience it. The energy released by
nature as part of a natural phenomenon such as an earthquake or hurricane
sooner ér later becomes either natural resources, raw materials, and
‘goods and services through the input of appfopriate technology or it may
beéomg the source of mechanisms for change which promote innovation and
the adoﬁtion of new concepts, ideas and patterns for survival and develop-
ment 6f the culture.

A natural phenomenon can either be seen as a potential hazard with
disastrous consequences or as an input of energy that can create
mechanisms for adjustment, survival and development. This possibility
was perceived by a group of Guatemalan scientists with field experiences
in development activities at the moment of the catastrophe. Some of
‘them were called to participate in defining the role of the Nationai
Reconstruction Committee - NRC - and initiating its activities. As a
consequence, these ideas were incorperated into the philosophy, objectives
and purposes df the reconstruction process at a very early stage.

In addition to the ecolegical or geographic perspective taken above,
a second or historical perspective must be taken. Guatemala is like a
germplasm or a cultural pool, with a variety of social organizations
derived from the diversity of indigenous and exotic cultures that have
merged in that area, mostly on a linguistic and regional basis. IGradually,‘
since colonial times, much of this cultural diversity and its variety of

response patterns to natural or man-made hazards has been lost.
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Western values, technologies and beliefs have gradually been substi-
tuted for indigenous ones by a process of cultural diffusion which has
produced a ”landscape homogenization' that has not only :simplified
‘natural ecosystems, but has disrupted many of the cultural patterns
furnishing adaptive responses to environmental phenomena. This process
of "landscape or culturél homogeﬁization" has increased the fragility
of human setflements to geomorphic and meteorological processes and has
Iconsidérably increased the potential of natural hazards to produce disasters.
The introduction of exotic -goods and services gometimes produces benefits
and promotes development in .developing countries, but at other times
such innovations haﬁe not been introduced along with sufficient cultural
acceptance, technological knowledge, economic support and environmental
adaptation to be an adequate and convenient replacement for indigenous
goods and services already adapted to geomorphic and meteorological
phenomena. Since colonial days in Guatemala, such innovations have some-
times been promoted by the church, and by the national and local govern-
menfs and other institutions.

This process of severe cultural disruption has been magnified
in recent times by the introduction of other "civilized" technological
patterns sﬁch as the use of long-term biodegradable pesticides, detergents
and other‘agro-chemicals. It has also been produced by the monoculture
of cbffee, cotton and bananas on lands that are more suitable for pro-
ducing basic grains, causing spatial disorganization and the intensifi-
cation of plantation-type agriculture that substitutes shifting west-

ernization cultivation techniques for indigeneocus ones and often uses
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several calories of energy to produce just one in food. All of these
trends have resulted in the systematic destruction of tropical forests
in order to produce export products which are sold mainly to industri-
alized so;ieties such as the United States.

With respect to the ”develapment" of human settlements, diffusicn
from industrialized societies has introduced the use of energy expensive
services and materials that make urbanites dependent upon large corpora-
tions. Products such as corrugaged tin and asbeétos roofs; prefabricated
wall panels, the use of concrete or wood, or brick as building materials,
and the introduction of electronic equipment such as sophisticated T.V.s
and radios, electric brushes and vacuums and the consumption of canned
and dehydrated foods have been introduced into the rural agricultural
communities of Guétemala and have enhan;ed consumerism, Finally,rthe'
concept of industrialized production using bureaucratic management has
. been transferred. |

Such technological transfers have increased local industrial
capabilities at a higher energy cost but most of the time the proéucts
produced '‘are not accessible to the poor in either rural or urban commu;
nities. Sucﬂ people have become cheap labor for use in the producfion
process.‘ Meanwhile they have become dependent on urban industrial
employment and no longer produce their own subsistence.

Guatemalan culture has not been able to abserb all of these inno-
vations flooding in from the developed world‘without being partially
disrupted. These man-made change processes have introduced more.risks
and hazards to human life in the form of anti-goods and anti—serviées,;

such as agro~chemical and pesticide pollution in the Pacific Coastal
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pléin, pumice grabéns in the volcanic highlands and river flood plains,
and massive erosion processes in the highlands due to overpopulation and
lack of available agricultural land. Some of these factors are pfoducing
irreversible»terminal landscapes in parts of the country increasing and
magnifying thé potential of floods in the lowlands as well as decreasing
the capacity of the land to produce biomass.

The Guatemalan government, with its small scientific and technological
resources; realized after the earthquake that the relief, rehabilitation
and reconstrucﬁion processes should take into account these problems and
. try to avoid patterns of "develppment” in the reconstruction process that
might mean dependence in the long'term. The National Reconstruction
Committee was aware that increased dependence could not only result in
future disaster-caused injuries and loss of lives, and in disrupted infra-
structure, but could also produce economic hazards and risks as ﬁell
as social turmeil, political problems and even political violence {Rivera
1976).

Some ﬁembers of the National Reconstruction Committee_believed that
the process of "landscape homogenization" through westernization,
industrialization and urbanization, which the Guatemalan government had
supported for a century, had increased the potential for hazards aqd
diéasters, since both should be seen not only as the product of natural
phenomena, but also as a result of man‘s‘maladaptatioﬁ to them,

This degree of environmental awareness, however, was shared by very
few, and the Guatemalan government, through itslPlans of Development

had indirectly magnified this potentiality by conceiving of the environment
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as only another sector of the economy and not as one dimension of a
goﬁplex sociocultural system. A few Guateﬁalans'with a more ecologically
and community oriented view of developmeﬁt felt that the development
plan promoted the adoption of exotic innovations without sufficient
knowledge of their consequences and diminishéd the cultural carrﬁing
capacity bf Guatemalaﬁ society by reducing its level of adaptatign to
its environment. Some believed that fhis plan would reduce the capacity
of the society to respond and adjust to sudden releases bf‘energy such
as earthquakes, Qolcanic efdﬁtions, hurricanes, floods, storms, poilution
and erosion, as well as to the accelerating urbanization-process and to
the rapidly increasing consumerism which was accompanying it. This was
the panorama of Guatemala before 1976.

For several years, the Cuatemalan government had been éttempting
.to cope institutionally with these magnified environmental hazards and
risks by creating a series of institutions desigﬁed to respond to specific
emergeﬁcies. As a consequence, the Ministry of Health and Public
Assistance had been put in charge of epidemiological and bollution’
hazards; the Ministry of Agriculture was assigned biclogically related
risks such as pest infestations and sanitary animal and plant control;
the Ministry,of‘the Interiof, through the Adviséry Commission for the
President of the Interministerial Council for the Improvement of the
Human Environment, was made responsible for the normative aspecté of
environmental hazards, risks and disaste;s; and the Ministry of Defense,
through the National Emergency Committee - NEC - was assigned responsibility

for the effects of geomorphological and meteorological hazards and
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disasters as well as some man-made accidents.

On the one hand, Guatemala in 1976 was a country where natural
phenomena periodically released vast amounts of energy and where
communities were becoming mﬁre vulnerable to nétural hazards and risks
reSultiné from environmental degréd;tion and cultural disruption. On
the other hand, the Guatemalan government had created a natiocnal level
institutional structure to cope with some of these risks - the National
- Emergency Committee. But in 1976 when the earthquake struck it had not
as yvet increased its capaéity to respond to natural and man-made phenomena

at the local level.

National Emergency Committee — NEC - its Composition,

Organization and Functions

Before the creation of NEC %n 1969, the Gﬁatemaian government's"
response to hazards and disasteré was carried out mainly through the
army and through municipal and voluntary firemen's organizations, The
Red‘Cross, Ihe‘Bby Scouts, cooperatives and other privgte organizations.
Mosﬁ of the relief and rehabil;tation processes wére coordinated by
the army and The Red Cross. 1In spite of their humanitarian orientations,
cdnsidgrabie functional and geographical overlapping occurred and
improvised solutions to problems often took place. Thefe was no formal
qrganization in charge of emergency, evacuation and relief programs.

The National'Emergency Committee was created to cope with environ-
mental hazards and disasters on September 8, 1969, when the Pacific

Coastal Plain experienced one of the worse floods cn record. Between

1969 and 1970, the NEC attempted to become the coordinating entity for
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all relief and rehabilitatiOn actions. It did not, however, have fuli
legal credentials to perform this duty. Finally, on SeptemberIZB, 1971
its status was legalized as a part of the Presidency of Guatemala working
through the Ministry of National Defense (CRN 1977).

The NEC is a permanent entity and is activafed wherever an emergency

is declared by the President and ratified by the Guatemalan congress,

The Minister of National Defenge is the President or Chairman of the

NEC and therefore fhe army has primary control over it. There is a Board
of Directors that islformed by the Ministries of the Interior, Public
Finances, Agriculture, Communicatiqns and Public Works, and Public Health
and Social Assistance, as well as by representatives of the Chambers of
Commerce and Industry, the Associations of Banks, Agriculturalists, news-—
papers and reporters, and The Red Cross. This Board of Directors is the
highest authority of NEC ana is presided over by‘the Minister of Defemse
who is second in authority to the President.

The most important executive on the NEC is the General Coo;dinator
who is the third ranking authqrity below the President and Minister of
Defense. The Coordinator executes, coordinates and dirgcts the éqtions
'of the NEC during an emergehcy or relief operation. This‘General
Coordinator is named by the Minister of.Defense’and approved by the.
Board of Directors and is by law an experienced senior army officer.

This army officer is assisted by four other persons, the Secretafy,
&reasurer and the Public Relations officer as.well as a sub-ccordinater
who is also an army officer,

At the operations level, the NEC coordinates its actions through
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an Operaticnal Emergency Command that integrates the actions of the
Ministry of Public Health, The Red Cross, the firemen and the army.
Every one of these organizations has regional and local representatives
in different-areas of Guatemala and-they form the main structure of
the local NECs. Most of the field staff is f;rmed by army officers
trained in relief and emergency operations. Duriﬁg disasters the whole
operational structure functions as an army unit, with the same channels
of command, and with its main headquarters in Guatemalan Air Force
buildings in the Aurora airport, Guatemala City. During emergencies
.the'committge also has temporary regional offices associated with army
regional headquaftersf |

The NEC performs two principal functions: (1) its coordinates all
governmental ‘and private institutions engaged in relief operations and
(2) it organizes the provision of food, clothing, ghelter; medical and
sanitary‘services‘to people or refugees affected by natural phenomena
or manmade events such as accidents or mneighboring wars. The NEC has
the authority to require any type of services, manpower, machinery and
other logistic support from any government institution to cope with the
consequences of a disaster-and to rehabilitate basi; services., In
spite of this, its purpose is mainly to respond to the immediate impact
of a disaster by offering emergency relief.

For the most part, the NEC uses thé logistical structure of the
Ministry of National Defense to perform its activities and relies very
heavily on the firemen, police, cooperatives, The Boy Scoﬁts, The Red

Cross, and other private voluntary organizations to carry out 1its work.
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Since it was founded, its work has been efficient and effective,
especially during the 1976 earthquake.

The most important activities carried out by the NEC were those
related to floods in the Pacific Lowlands in 1969, 1972 aﬁd 1974 and
in connection with volcanic eruptions of 1971-1972, 1973 and 1975.

It helbed in Matagua after the Nicaraguan earthquake of 1972 and in
Honduras during search and rescue pperations following.Hurricane Fifi
in 1974, Due to increasing manmade risks in Cuatemala resulting from
the degradation of ecosystems caused by innovations which disrupt'
traditional cultural responses to hazards and disasters, the National

Emergency Committee is an institution in constant demand.

The Immediate Response of the Guatemalan Government

and NEC to the Earthquake of 1976

The NEC and o;her Guatemalan relief organizations have a limited
capacity to respond to large natural or manmade disasters. As a con-
sequence, the Guatemalan government could not respond efficiently and
immediately to a disaster of the magnitude, extension and impact.of‘the
1976 earthquake.

Initial awareness of the size, importance and extensiveness of
damages of the earthquake came from individual membérs of the NEC and
scientists located in Guatemala City. Within four hoﬁrs, when the army
communication systems became operational and iﬁformation was collected
from persons looking for relatives in Guatemala City, the situatiﬁn was

at least partly known for the metropolitan area and its surrounding towns.
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Guatemalan geologists from the National Institute of Geography (NIG)
and geomorphologists from the National Institute of Férestry (NIF), how-
ever, knew that an earthquake of this type and magnitude had to produce
Iregional aamages and that a national state of emergency should be declared.
When the NEC was informed about these conclusions a reconnaissance survey
was speedily organized.

By dawn the first army and private helicopters took off from the
Aurora airport, Guatemala, to ﬁake the first general inventory of the
human toll aﬁd infrastructure damages caused by the earthquake. By
rabout 12:00 P.M., a'relaﬁively complete pic:uré of the magﬁitude and
extensign of the damages was put together and a conception of the main
needs was formed on the basis of this reconnaissance. The Gﬁatemalan
government called officially for international cooperatidn and aid. Since
early in the morning of February 4, neighboring counﬁries had been
helping. Most‘services were out of order but telephones continued to
operaﬁe in well-off neighborhoods. Consequently large parts of the city
had telephone service during the first and second days following impact.
Electricity was restored during the first week after the quake,

The only reliable broadcasting system in operation during the
morning'of February 4, 1976 was the small broadcasting station operated
by the Seventh Day Adventist Church and through it, other regions of
Guatemala and the people of néighboring countries learned about the
tragedy., Soon the flow of national and internatiénal\emergencﬁ relief
supplies began to arrive in a massive way,

The NEC established its operational services in its headquarters in
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the old terminal building of the Aurora airport and during the first
three days its main concern was with coordination of search and rescue
activities; the establishment of refugee camps; the temporary restoré—
tion of basic services such as water, sewage systems, communications,
tranéportation, and the opening of public markets, the buriai of the
dead and the supplying of medical services_for the injured. In addition,
a more specific inventory of the damages, deaths and ippacts on the social,
economic and eéological strucfures of the area affected by the earthquake
was taken.

The NEC had a disaster contingency plﬁn, but it was not designed
for a disaéter of this magnitudeland dimension. Therefore, the ﬁEC had
to adjust its plans to real present conditions (Echeverria Vielman 1977).
At the same time, the NEC was trying to céordinate the activities of
national and international institutions tha; were offering assisfance.
Unforfunately everybody had different ideas about what to do and dif-l
ferent orientations as to their own potential roles. As a :esult, dis+
order and confusion was created and the effectivenegs of the NEC was
decreased.‘ To afoid this potential for chaos, the NEC took a very strong
poéition and decided fo send relief organizations who-wanted to cooperate
‘to rural areas and population centers outside of Guatemala City to start
their activities. They wanted less talking and more work;, |

By February 12th, the NEC was in control of most emergency relief
operations and most of the municipios had reported the number of deafﬁs
and injuries, the e#tent of housing destruction; and other infrastructure

lJosses. This information was reliable for urban places bdt due to their
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inaccessibility, very little information came in from rural hamlets and
sparsely settled areas. Meanwhile, the NEC divided its operational
activities into three sectors, the western highiands, the eastern high—
lands (Motagua low plains) and the metropolitan area of Guatemala City;
Two coordinators were appolnted to the rural sectors outside the
metropolitan area and the mayor of Guatemala City took responsibility
for the latter one.

The NEC also formed about 65 field teams, made up of.an army officer
and a civilian (most of the time an engineer) and gave them responsibility
for thé coordination of search and rescue, burial and demalition'activities.
They were also responsible for the rehabilitation of basic serﬁicés, the
establishment of refugee camps, the establishment of sanitary and health
operations and any other activities needed to évoid problems derived
from the emergency created by the earthquake.

After February 12th, when most of the dead and injured had been
taken care of, the NEC focused its attention on four activities. The
first was therclearing and opening of transportation and communication
systems. Abouf‘1026 major landslides that fepresented about 310 million
cubic meters of debris (Ferraté 1976:3) had failen‘over highways, roads
and river basins. Soﬁe streams had been blocked, produping reservoirs
that had to be drained to avoid damages downstream. The second major
activity concentrated on was the provision of basic services - food,
medical, shelter, clqthing and others'n as well as on the organization
of emergency distribution systems utilizing mainly army persénﬁel,

university students, and Non-government Organizations (NGOs). The
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third activity concentrated on the demolition of structures that were
severely damaged by the earthduéke aﬁd too dangerous to leave standing.
This activity was accomplished by salvaging construction.materials and
the disposal of the fubble. Finally, the NEC focused on the coordination
of efforts between the government and privatelagencies.

Some agencies, both publie andlprivate? were using appreaches
defined by the committee as being patermalistic. Such approaches were
‘considered undesirable since they were creating social teﬁsions by giving
aid away indiscriminantly to disaster victims. In order to cope with
this situation, the NEC formulated plans which latef became its basic
program with the names of: (1) Operaﬁion "Techo" or shelter, (2) Opera-
tion "100 Days,'" (3) Demolition and Rubble Removal, and (4) the
formal Coordination Program of Non-govermment Organizations (NGOs) .

In addition, the NEC very effectively supported some actions taken
by private or autonomous organizations. Among tbe'm69t important ones
were: o

- It sent out an inte;national call made by Guatemalan scientists

for cooperatioﬁ in order to study the earthquake, its origin,

impact, and damages. The international scientific community
answerea this appeal in such a positive way ;hat the Guatemalan
‘earthquake has been inteﬁsely and continuously studied since

1976, and is one of the most well known natural phénomena in the

world,

— It took the advice given by Guatemalan scientisté to send

the supplies that were landing at the Aurora airport to the
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most heavily stricken areas as soon as ﬁossible in order to
avoid a situafion similar to the one created in Managua when
uneven distribution of emergency goods and services created
sécial unreét, speculation and political problems during the
earthquake of 1972. The NEC policy was "to help at the maximum
level and to help those in need.”

- If sufported the initiative of the University of San Carlos
to send about 250 teams of students to provide medical and
engiﬁeering servicés to the most damaged rural communities.
Every team was composed'of two students, one medical and one
engineering or architectural student., This program was one of
the most effectivg because the students (through a program
known as Professional Supervised Field Exercises - EPS) not
pnly provided urgently needed services but also channeled
supplies into appropriate local organizations and organized
communities and assisted in demolition. and rubble disposal,

the salvage of construction materials, the setting up of refugee
camps and the organization of local groups for the future
development and reconstruction programs.

- It supported the coordination efforts of the municipality of
Guatemala City with other institutions to rehabilitate the
basic services of the metropolitan area, such as potable wéfer,
waste disposal, éewage systems, transportation and communica-
tions, as well as to compile a detailed inventory of the daﬁages
to the infrastructure and the industrial capacity.of Guatemala

City.
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~It alsoc helped to organize a general broadcasting and communi-~

cations center eo alert the population'about potential hazards

and prevent injury, ;nd to inform the pﬁblic about the‘develop-‘

ment of the relief and emergency operations. This broadcast

network was also used to allow thg people to communicate with

relatives'and friends, to report any water losses or disfuption

of gervices, to control potential looting (fortunately there was

no looting), to inform the people about the location of food,

clothing, shelter, lost and found, medical, transpdrtatien centers

and other services and finally, to keep everybody busy in produc-

tive activities.The area initially coveréd by this coordination

was the meﬁropolitan area with about i.7 million people.

- The NEC tried to expand these activities to qther urban centers

and was very successful in doing so. By approximately February 20,

in spite of all the pfoblems, most of the urban centers (metropolitan

area of Guatemala City, departmental capitals, large towns and

villages)-had rehabilitated most 1qcal services and an emergency

broadcasting system and land tramsportation network was operaﬁing.

During the first few days and weeks after the earthquake the NEC
reac£ed very efficiently and most of its operations such as search énd
rescué; rehabilitation of public services, and the p:omotion‘of co;munity
cohesiveness were effective, During this time period, three distinct
institutional groups cooperated with the NEC. Each had a different approach

and different goals for the rehabilitation and reconstruction process,

One group was formed by an association of representatives from autonomous
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private and government organizations joined together by the Guatemalan
Chamber of Construction. This group consisted of some members of the
National Economic Planning Council, the National Housing Bank (BANVI),
the Municipality of Guatemala City and the Institute of Insured
Mortgages (FHA). It was concerned about the impact of the earthquake
on the~National Development Plan 1975-1979, because the disaster could
affect the policies, strategiles and goals of the plén. As a consequence;
this group felt a "transitional policy and strategy" was‘needed to link
thé goals of:the reconstruction process with tﬁe development goals set
for the period 1975-1979 (Rivera 1976). This idéa.was coﬁsidered
vaiid by the g0vérnment and the first plan formulated by this group

was called "The National Plan‘fpr Emergency Urban Reconstruction -
later called. the "100 Days Plan."

The immediate objectives of this plan.were: (a) the demolitilon of
severely damaged houses and othe;-structureSa(about 15,000 in Guatemala
City and another 107,036 in the other affected areas) (Rivera 1976) and
the disposal of rubble and debris (about 11.0 milli;n cubic meters)
before ghe beginning of the rainy season, approximately- 100 days from
February 14, 1976, the day that this plan wa; presented to the President
of - Guatemala; (b) fhe "Shelter Operation" that consisted of providing
seven corrugated tin sheets as roofing material plus wooden poles and
beams to build a temporary shelter for affected families. The original
goal was to reach at least 40,000 families in Guatemala City and about
107;000 families in the rest of tﬁe affected area. The total cost of
" demolition, rubble and debris disposal and the shelter operation was

estimated at 11.9 million U.S, dollars. Eventually only part of the
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demolition, rubble and debris disposal program was executed at a cost

of about 2.9 million U. S. dollars (Rivera 1976). About 655,000 U.S.
doliars were invested in refugee camps in Guatemala City, but there are
not.reliable data accessible for other parts of the affected area.

The NEC worked very closely with this group as they developed a
coordinating scheme to carry out plans (a) énd (b). The committee
recommended the municipality of Guatemala City as the entity in charge
of operations in the metropolitan area and the National Housing Bank
(BANVI) as the institution for‘the acquisition, management and legal
responsibility- for funds in other urban areas and the National Bank for
Agricultural Development (BANDESA) with similar responsibilities in
the rural areés. The Guatemalan army was to become the body tb provide
the logistical support and the control of the operations. This group
became known as the "100 Days Plan Group."

The secbnd group of institutions was formed by the General Secretariat
of the National Council for Economic flanning (GSNCEP) and the Bank of
Guatemala. These two institutions were concerned mainly with economic
and financial‘matters and with how the earthquake might affect the economy
and the National Plan for Develoﬁment 1975-1979. Their role during the
emergency period was based upon a Presidential Mandate dated February 10,
1976, which stated that the GSNCEP (SGCNPE 1976) should make an evalua-
tion of the magnitude and consequences of the disaster on the economy,
coordinating ité activities with the army as well as helpiﬁg in the
negotiation and legalization of foreigﬁ loans.

Such negotiations are ordinarily a responsibility of the.Ministry

of Public Finances but in this case were carried on in coordination
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with the GSNCEP aﬁd the‘Bank of Guatemala., The Mandate also mentiloned
that the GSNCEP had to coordinate international technical cooperation
that had been offered by international organizations and friendly
countries for the rehabilitation and reconstruction process, and finally,
that the GSNCEP would make the‘necessary adjustments and modifications‘
in the National Plan fo¥ Development 1975-1979 with the purpose of re-
allbcafing andloptimizing the resources that were needed for the rehabil-
itation and reconstruction preograms. These two government institutions
(the GSNCEP and the Bank of Guatemala) did the inventory of -damages,
estimated the economic losses in 1976 prices and included depreciation
of the physical infrastructure that was destroyed. These institutions
,t;ied also to forecast the future general consequences for the economic
development of Guatemala, Unfortunately they did not take into aécount
inflation trends and-therefore.the reconsp;uction costs were under-
estimatgd, The data obtained under the circumstancés were preliminary
and partially reflected the magnitude and geographic estension of the
disaster and the immediate needs of the people affected by the earthquake
on a priority basis.

The GSNCEP also coordinated internationalvtechnical cooperation,
but the resﬁlts of most of this massive foreign cooﬁeratién were
theorétical, inappropriate, late, with little concern for Guatemalan
indigenous cultures and sometimes also reflecting the lack of knowledge
of some of the United Nations 'experts" concerning rehabilitaéion and
reconstruction programs. It seems that internationalrtechnical

cooperation through the GSNCEP was more a conceptual exercise preparatory
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to planning rather than a real attempt to make a transitibnal plan sﬁch
as that proposed by the "100 Days Plan Group."

Due to severe criticism from thé communities that expected pragmatic
planning and solutions, the relationship between the NEC and GSNCEP
was caustiec, sporadic and superficial, and this relationship deteriorated
moxe and more between the NRC and GSNCEP, because the NRC wanted pragmatic
approaches and it felt that the GSNCEP never produced them. The GSNCEP
did ndt have the technical capacity to answer the requests and needs of
the NRC.

The third group of institutions was mofe technically-operationally
oriented. The members of this group were in the field cooperating hand
te hand with the péOple and concentrating their efforts on tthactual
rehabilitation of services. This group was formed by members of the
National Institute of Geography, the Naﬁional Institute of Forestry,
the Public Works Offices, the Highway Department, the Indigenous Insti;ute,
the Institute of Municipal Promotion and scores of other minor institu-
tions.

Coordination among representatives of these groups was accomplishéd
at the operational level on a regional and local basis by NEC. The
President of Guatemala and the Coordinator of the NEC were informed
personally by these Guatemalan field speciélists about the damages, .
resources, needs and sclutions taken. A c0mprehensive picturé of the
earthquake based on field observation was giﬁen to decision makers by
this group of agencies and therefore decisions éoncerning solutions

could be made more rationally and the activities better organized.
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Some of the technicians and scientists of this last group were
concerned about some of the programs proposed by othér institutions such
as The Red Cross, CARE, the Army, Nueva Vida, some parishes of the
Catholic Church; some persons associated with the Federations of Protestant
Churéhes, CEMEC; CIDA-Canada, and a few others who were cooperating
heavily with the NEC. This group felt these agencies were promoting
paternalism, cultural disruption and dependence by giving free goods
and services to some of the communities affected. This concern was
immediately transmitted to the President, the Ministry of Defense and
especially to Ehe Coordinator of NEC, who decided on a policy discourag-
ing give-away programs, explaining to these agencies the problems that
these aétions were creating in communities for the Guatemalan government.

As has been stated, these three '"committees" comprised of groups
of institutions transmitted different concepts, ideas and goals for

reconstruction to decision makers.

" 'The Damage Assessment Period

Reconnaissance activities 1eading to damage assessment were conducted
by the NEC immediately after the earthquake., This reconnaissance was
concerned mainly with assessing the loss of human lives, care of the
injured;'and with infrastructural losses. The figures obtaiqed were .
preliminary and were used to assess the scale and magnitude of the
damages.

A more precise inventory was undertaken by the GSNCEP on February 15,
1976. This institution used data obtained from NEC as a basis for

determining human losses and concentrated most of its efforts on economic
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and physical damages to the iﬁfrasﬁructure. The GSNCEP document presented
to the President of Guatemala became fhe preliminary official evéiuation
of the Guatemalan government at the end of March, 1976 (SGCNPE 1976).

The following inventory of the damages was taken from that décument

(Table 3-1). This evaluation underestimated the.damages derived from

the 1976 earthquake for the reasons given above and in 1978 the NRC

gave the final figure at about 2.0 billion U. S. dollars.

There were many problems involved in making an accurate assessment
of damages. The NEC started its reconnaissance evaluation the day of
the earthquake and used a team of army officers and the logistics of the
Ministry of National Defense to speed the acquisition of data. ﬁy
February 12, 1976 this feconnaissance had produced enough data for a
qualitafive estimation of the damages but this estimate furnished only
an overall picture of the situation and the magnitude of the damaggs.

The preliminary inventory done later by the GSNCEP encountered no
major operational problems but conceptually it was more interésted in
quantifying economic damages than in‘assessing potential social‘problemé,
This inventory produced good data on infrastructure ;osses but under-
estimated the reconstruction and reﬁabilitation costs., In cer;ain
excepticnal cases some of the damaged areas were no£ éurveyed, but under
the circumstances the inventory was exéel}ent and produced an operétional
and gross economic scheme for the establishment of reconstructién
‘policies.

| Scientific and academic study and inventory of the earthquake as

a natural phenomenon was initiated by a request of the Guatemalan



TABLE 1-1

Damape Fatimates Provided the Coatemalan Government by GSNCEP, March 1976

7 Units Lost or Eatimated Costn T of the Daﬁaged
. Sector o _ Namaged . AU.S.$ Millions) in the Affected Area

Housing Urban/Rural 117,117/141,362 600.4 41744
Itousehold Furnishings - 55.8. -
Hospltalg/Ho. of Beds_ 15/4775 52.6 6l
Health Centers/losts ) " 28/55 h.6 BO
Schools/Ne. of Students Alfected 12147/242,640 50.6 59/
Welfnre and Community Centers 62 ) 10.6 &b
Municipal Potable Mater & Sewage Systems 2542 Rural - 74 Urban 9.8 > 60 < Bk
Tublic Buildings 113 15.0° > 40 < 60*
Agricultural Losses (gralng) 436,500 quintales 5.4 Approx. 5{com)
(1 Quintal=100 pounds) 10(other}
flghways & Roads 400 kilometers 4B. 4 » 20 < 30%
Hailrnads 60 kilometers 1.3 20
Seaport & Infrastructure 2 19.7 -
Guatemala City Alrport 1 0.4 > 5 < 10%
Flectric Flants 5 1.2 -
Communication Systems lTundreds 6.8 -
Apgricultural Tufrastiucture Malnly Irri[r,n[i‘nn Channels 2.8 -
Poultry Systems ozens 3.3 -
Industrial Tnstallations 713 (l1ight damage) 18.9 57
Handcrafc Tndustries 49,980 workers 4.1(equipment losses) —
Small Buajinesses Mlundreds 5.7 -
ftotel Bedrooms and Of fices 489 16.9 40
Archaeological,Colonial and Other Cultural ratrimony Nimdredsa 1.4 Approx. 80
Urban Services - Streets, Pavement and Qther - undreds 26.3 > &40 < 60*
Muniecipal Services &.0ther Properties Hundreds _19.0 10 < 50%
TOTAL 1,02L.0

*Freimated by L. Farraté

0Tt
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government to the Organization of American States. This request was
generated by geologists from the National Institute of Geography who also
‘contacted some American universities and the U. S. Geologipal Survey
requesting assistance. The U, S, Geological Survey sent several scientists
to investigate the origin énd consequences of.different events and
hézards derived from the earthquake. The preliminary findings may be

found in the UfS.G.S. Professional Paper 1002 and alsc in the Proceedings
of the International Symposium on February 4, 1976 Guatemanaanarthéuake
and the Reconstruction Proéess carried out in Guatemala City in 1978.

Data from these reportslesfablished the time of the earthquake at
03 02 43.3 A.M. and located the hypocenter at Los Amates - Latitude
15%32° North, Longitude 89°08'W at a depth of 5 kms. at the point of
initial rupture(Person 1976:17). The length of the fault break was
‘established to be close to 250.kilometers in length and the magnitude
of the earthquake was 7.5 (Urrutia 1976). According to this report the
quake was felt over an area of 100,000 square kilémeters and was pro-.
duced by a left-lateral slippage of the Motagua fault. It severely
affected about 33,000 square kilometers and was characferized by average
Modified Mercalli in£ensities of over VI, with 1700 areas having
intensities of approximately IX (Espinoza 1976:51).

Horizontal displacement along the fault averaged 1.1 meters with a
maximum of 3.4 meters kBucknaﬁ 1978). The earthquake produced about
10,000 minor landslides, most of them of less thén 15,000 cubic meters
and 90 percent of them associated withpumice Pleistocene deposits

(Harp 1978). These were the most important visible characteristics of
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the earthquaké and produced concern for the safety of the population
near them. A number of aftershocks also produced great coacern far the
safety of the peoplé, especially the ones before February 7, 1976, that
reached magnitudes of 5.8 in the area of Guatemala City (INSIVUMEH 1976).
Especially viclent was the aftershock of February 7, 1976 that fractured
'walls,.collapsed damaged house structures and disrupted basic services
such as potable water and drainage systems.

Tﬁe main problem regarding the saientific inventory of the earth-
QUake was the coon&ination_of‘scientific_and pseudo-scientific teams.
A-coordinator'far scientific activities was naﬁed by the NEC in order to
organize a jointleffort and approach to the problem and to share resources
such aS'heiicopters,~vehicles, gasoline, local capabilities and knowledge.
The coordination effort partially succeeded but mainly due to the interest
of local scientists from different Guatemalan instifutions such as the
Center of Higher Military Studies, "Centro -de Estudios Militaries,”
The National Institute of Geography, The University of San Carlos (USAC),
The Guatemalan Chamber of Construction, The Institute of Seismology,
Volcanology, Meteorology and Hydrology (INSIVUMEH), The National Institute
.for Electricity (INDE), ICAITI and others who made a perscnal effort to
help share and facilitate the work of the international scientific
community and obtained valuable field data. These scientific inventories
complemented the information of the NEC and supported the evidence that
the earthquake aaused great damage, especially among the poor in rural
and urban communities.

Most adobe structures collapsed and since adobe was the primary

housing material in use, housing reconstruction was the main need as
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well as the réhabilitation of the social infrastructure consisting of
facilities for medical and educational services, sanitaﬁion, water, |
sewage, and community development. Sports and other services were also
either destroved or severely affected.

Wealthy neighborhoods were only slightly damaged because thelr
service infrastructure was more resistént to natural risks and hazards.
The productive sector, especially large indﬁstrial and commercial
systems, were virtually untouched because they represented an extension
of the wealthy communities' landscapé and therefore the physical
infrastructure was also resistant to environmental risks and hazards.

The 1976 earthquake primarily affected the poor. This group con-
sisted mainly of Cackchiquel Indians, rural and urban‘peasants, the
emerging middle claés of clerical workers, blue collar workers and some
professionals. It had very light effects on a few rich people. This
meant the poverty stricken rural communities and urban neighborhoods
bore most of the losses. It was believed that if the Guatemalan govern-
ment did not take the corréct neasures, the gap in economic wealth and
services could be increased and, as a result, multiply tbe potential for
social problems that might later be expressed in violencg, gocial and |
cultural disruption and deterioration of human quality of life. The
Guatemalan government decided to invest most of its resources in the
communities affected in order to obtain two products, one the reconstruc—
tion of the country and the other,‘to minimize potential socilal unrest
and violence. Everyone was aware of what had happened ih Managua a

few vears before and people were anxious not to make the same mistakes,
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Search and Rescue Activities

Early search and rescue activities were carried out by the people
themselves. Guatemalans immediately reacted in a very positive and
‘stoié fashion. Families began looking for missing members and bringing
them to safe places and to medical service centers, such as hospitals
of the Guatemalan Institute for Social Security (GISS), government and
private hospitals and clinics that were not affected by the earthquake
and to the émergency Red Cross centers, TFamilies and communities re-
covered casualties and covered them with sheets and waited for the
guthoritiés to come and decide what to do. Very few firemen, pelice,
army soldiers and goﬁernmént service workers reported for duty immediately
because their families had also suffered the impact of the gquake. Only
those on duty responded right away. .By 7:30 A.M., however, scme of the
emergency corps were in full action, especially firemen, The Red Cross
and GISS. The lack of electricity-and telephones in some areas did not
permit an effective communication system arnd the NEC hurried to organize
different groups for search and rescue activities in Guatemala City
and the periphefal rural area and to establish emergency telephone and
messenger service.

Throughout the affected region in areas where the rubble was
disﬁersed or cculd be moved, most of the‘dead and injured were recovered
by their families, but they needed help from rescue crews and community
assistance where‘the rubble was concentrated. By noon, the first large
crews and groups, mainly comprised of police and soldiers, were |
organized by the NEC in Guatemalan City to help the people in search

and trescue activities.
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A feeling of anguish and resignation toward nature was in the minds
of most Guatemalans and a sense of brotherhood and a desire to help each
other arose. People from different economic and sdcial strata wbrked'
together and by the second day the people had rescued mosf of the bodies
and cared for injured persons. Final rescue efforts became difficult,
however, since rubble piléd up in certain areas and removal was done
mainly with hand tools. The feeiing of brotherhood that arése resulted

in an intercultural sharing process. Commﬁnities developed thei¥ own
law and order systems and,as a consequence, no looting was reéorted.'
Few incidents of "acaparamiento" (speculation in foods and other godds)
were fegistered. When this did occur it was mainly among wealthy ﬁeople
who were afraid that food could 5ecome scarce.

In some rural areas, particulariy in the most devastated oﬁes, the
earthquake also produced an emotional shock during the first hours. The
cities and towns of El Progreso, Sanarite, Aguas.Caliéntes, Charrancho,
San Pedro and San Juan Saﬁatepéquez, Chimaltenango, Comalapa, San Martin
Jilotepeque and Santiago Sacatep&quez - just to mention a few - were
completely destroyed and their people were in a state of shock. Most of
their leaders and officials were buried under the rubble or did not have
the initiative to cope emotionally with the disaster., In these places,
very few search and rescue activities were performed, perhaps due to
the continuous aftershocks and the fragility of adobe structures that
could fall down with a minor movement., In. these places, very few families
or organized communitf groups were 1ooking for their members. Instead,

they were expecting outside help, or orders from higher authorities.
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These reactions persisted for a few hours, but little by little

the shock began to dim and communities and families organized themselves
for search and rescue activities within their towns. The NEC concentrated
its efforts on organizing a network of local organizations in the rural
areas, led by the governors of each department, the mayors of eéch
municipio or willage consisting of local firemen, police and other service
workers. This network was supportgd by army logistics and manpower
furnished by scores of university and high school students. By February 8,
most of the departmental capitals, towns aﬁd large villages had completed
most of their search and rescue activities. A problem remained in the
most isolated villages and hamlets and army soldiers, firemen, university
students ﬁnd other foreign search and rescue groups started rescuing
injured persons and burying the dead in those areas.

~ All in all, the search and rescue effort was very successful. Its
greatest problém arose from difficulties derived from road blocks created
by landslides, collapsed bridges and the consequent isolation of remote
areas. During the search and rescue period one of the most effective
' groups assisting tﬁe NEC came from the Venezuelan Civil Defense System.
They helped to coofdinate these activities in the rurai areas and sent

experienced volunteers to help Guatemalan rescue teams.

Emergency Medical Care

Government medical services were severely damaged by the earthquake
and very few hospitals and clinics were operating even at half capacity
during the day immediately following the disaster. Fortunately, many
private medical services as well as the Red Cross centers were only

‘slightly damaged. = During the first four days these services performed
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an outstanding job and all available doctors were busy attending scores
of injured people in both urban and rural areas. At the same time inter-
national medical assistance was landing at the Aﬁrpra airport. The XNEC
had immediately asked for international medical suppoft and on the evening
of February 4, the first field hospital arrived from Nicaragua. It was
formed by a team of approximately 18 doctors and 24 nurses (de Ville de
Goyet 1976) and set up at Chimaltenango. Mexico also sent an emergency
hospital that the NEC located in Zone 6, Guatemala Citf; a Panamanian
Emergency bospifal was sent to El Progreso and a Costa Rican one supported
by The Red Cross was established in Tecpan, Guatemala (de Ville de Goyet
1976). All these hospitals arrived on February 5th and all of them
were éperating at half capacitf by the end of the day. By the next day
(February 6th) they were operating at full capacity. The U. S. Army
sent a field hospital of about 100 beds that the NEC,decided to st;tidn
at Los Aposentos, clese to Chimaltenﬁngo. ‘The U. S. alsoc sent eight
mobile medical'brigadeé that attended persons in the most.remote rural
villaées of the Departments of Chimaltenango, Guatemala and El Progreso.
Four days after the earthquake, at least 16 hospitals and 92 emergency
medicalvposts were in full operation (de Ville de Coyet 1976). In
addition, from the first day, hundréds of private clinics gave free
services. They operated at full capacity for about 15 days after the
earthquake. After this, small field hospitals came from the U,S.A.

Most of the injured’were treated in these facilities but many peasants
and Indians did not accept the services offered because of misgivings and

cultural beliefs and the mistrust they felt towards government services.
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Together these medical services attended approximately 180,000 cases
(Ferraté 1978) derived from the impact of the earthquake and its
consequenceé. 0f these, fortunately only 78,000 persons were c¢lassified

as severely injured or wounded.

Temporary Shelter

In the preliminary evaluation of March 1976, the GSNCEP repo:ted
that about 1,213,294 persons were without shelter as a direct result
of the earthquake. Some 258,479 houses_were destroyed, 117,117 in the
urban areas and 141,362 in the rural ones (SGCNPE 1976).

The most affected we%e the poor who lived in fragile adobe structures
and in high risk areas characterized by high gradient slopes, potential
flooded terraces, the edges of pumicecus plateaus and other fragile
geomqrphic features. There are no zoning regulations for h;man settle-
ments, urban aﬁd rural in Guatemala and COGUANOR, The Guatemalan Commission
fo; Regulations and Nerms, did not have a land use zoning map for any
urban center of Guatemala or an institutionalized Code for Comstruction
of Infrastructure and Development of Human Settlements,

In Guatemala City, 126 large “asentamientos' (settlements or
refugee camps) derived from the earthquake (Balcarcel 1978), arose mainly
on vacant private or government land that was close to their destroyed
"liﬁonadas"‘(slums). Approximately 19,399 (Balcarcel 1978) families
were counted in these settlements which spilled over into parks and
streets. These families salvaged materials from their destroyed homes
or shacks and built other ones with corrugated tin sheets, cardboard,

canvas or cloth, or anything they could use for creating a shelter.
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Most of tﬁe persons in these settlements were extremely poor, with
no land or belongings and in extreme misery.

Besides these 126 large settlements, there were approximately
160 small temporary shelter camps located in streets and other public
places. They were formed by families who were afraid of sleeping in
their damaged houses. These shelters, mainly. tents, disappeared about
oné month after February 4. |

Many individual temporary shelters were also located on individual
housing lots, owned or rented by theif builders. These shelters (which
were called '"tembloreras™) were bigger than the others and built with
wooden beams and boards or plywood, with tin roofs. A few could still
be seen in Guatemala City five years later because most of the so-called
""temporary" shelters became permanent., fhe 126 large séttlements con-
siéted of temporary shelters made of a diversity of materials. Some
used durable materials.while others were extremely temporary. These
ranged in size_from very small to medium, averaging-about 12 square
meﬁers. Most of these shelters had just one room and an attached
"kitchen." Living conditions were hard but the community désire for
development was incredibly high. There were few sanitary services such
as latrines, water deposits and éisterns, and opeﬁ ditches served for
the drainage. Mpst of the services that were present were furnished by
the CEN and other NCOs.

Although 126 settlements mushroomed all over the metropolitan‘area,
certain clusters concentrated in Zones 3, 4, 5, 6 énd 19 of Guateﬁala City.

The NEC did not have the manpower and the. logistic structure to deal

n e tn e
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with them in any éomprehensive fashion. The NEC concentrated on providing
potable water and medical services, sﬁch as vaccinations and epidemio-
logical control, and decisions about the destiny of all these settlements
and otHer refugee camps were made by the National Reconstrucfion Committee
which was formed later and had more legal, institutional and other
supports.to do so.

Outside the metropolitan area of Guatemala City in the department
capitals, the problems‘ﬁere similar but of a lesser magnitude. Antipua
Guatemala. had three "settlements' with about 930 families; Jalapa, two
"settlements'" with approximately 160 families; Chimaltenango had four
"séttlements" with approximately 1000 families; Sta. Cruz del Quiché,
three '"settlements” with about 150 families; Zapaca, two "settlements"
with some 280 families, El Progreso, three "settlements' with
approximately 130 families; The other capitals had very small and.
dispersed "settlements."

Most of these families in temporary ég;lters outside Guatemala‘City
‘had urban lots and, little by little, as the aftershocks diminished
and basic services were restored, familigs=returned to their housing
sites and problems created by squatters settlements were reduced con-
siderably. Omly the settlemepts of Antigua Guatemala, Jalapa, Zacapa
and Sta. Cruz del Quichd remained as an indication of severe lack. of
urban lots in these places. Later, in 1§77 and 1978, urban community
development projects were conducted by the NRC in those capitals to
solve these problems.

The smaller the size of towns, villages and hamlets, the less

concentrated the settlement pattern and the more dispersed the temporary




121

shelter cémps, but two main trends of orgapizations were observed.
People in the refugee "settlements' of the departmental capitals developed
the same pattern of organization and used the same materials for their
temporary shelters as in Guatemala City. This was an urban phencmenon.
In rural towns, villages and hamlets, communities and families were more
on thei; own after the earthquake. The sheltefs they built were more
permanent. Thgy used salvaged materials, along with agricultural left-
overs such as cornstalks, cane, pajon, wheat, straw, wooden beams and
boards and other materials. Sanitary conditions were also better than
in the urban areas because these rural areas had vefy few services and
social infrastructure to begin with and the impact of the earthquake was
minimal. Most of the communities were used to this situation. This

was especilally true for the smaller willages where basic ser&ices are
limited and scarce.

This was the situation during the first lOflS days after the
earthquaké. Then a host of private wvoluntary organizations decided to
provide shelter and other permanent aid to stricken communities. The
earthquake had expoéed the real quality of life of most Guatemalans and
had shown it to be at or near the survival level for the majority. The
earthquake laid bare the extreme economic misery and severe cultural
disruption that was characteristic of lyfe for hésts of Guatemalans.

Orgahizations like the International Red Cross, CARE, the Permanent
Evangelical Committee, Food for the Hungry, World Neipghbors - OXFAM, -
AID, Home and Develoﬁment and other smaller ones decided to provide éhelter

to disaster wvictims. Approaches to this massive relief operation varied
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tremendously. A group of organizations led by.OXFAM—World Neighbors
and partially supported by AID wanted to avold what they defined as

ﬁ paternalistic viewpoint of more traditional disaster relief metheds.
The approach of these organizations was to assist communities in using
their local know-how, technical systems, and self reliance in order

to strengthen grass roots organizations through the reconstruction process.
‘ther institutions like The Red Cross and CARE, as well as other
smaller NGOs, decided to use their usual charitable approaches and wére
not as much concerned about what the other group called paternalism as
they were with tﬁe immediate delivery of assistance.

| As an example, OXFAM-World Neighbors, AID, Home and Development
and others established distribution-saturdtion programs of corrugated
gaivanized roofing, wood poles, nails and other construction materials.
All were sold to disaster victims at subsidized prices and every
individual had access to them. This program was highly regarded and
supported by ;he NRd. In the case of AID,‘ﬁﬁe funds derived from these
‘materials became community seed capital for hundreds of community develop-~
ment programs. The NRC believed that this action strengthened locél
organizations and in some instances produced the starting point for
"development committees" or Local Reconstruction Committees that were
later fhe main structures for the work performed by the NRC aﬁd the
NGOs.

The apprpaches of CARE, the Guatemalan Red Cross and other.

institutions were seen as "paternalistic" by the NRC, who believed

that they created competitition among households in obtaining materials

and sometimes led to discrimination because they <¢ould not help
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everybody. The Committee felt that a feeling of "why you and not me"
arose among many individuals and communities because of free housing
‘assistance and this slowed down the reconstruction process. The NRC
also believed that temporafy structures furnished by some organizations
would become more or less '"permanent,' but nevertheiessrw0uld sooner or
later have to be réplaced. Even though the Committée felt this way,
the‘Guatemalan Red Cross extended its temporafy housing program for
about a year after the emergency period was over.

The total number of temporary shelters built B& the NGOs was close
to 143,300 units and in spite of what the Committee regarded as
baternalistic problems, these programs sclved the emergency shelter
problem and when the rains started, almost all of the affected families
had alroof over their heads.

On the other hand, the NEC was presented with the 'Shelter Operation
Program" designed by several government and private organizations, led
by the Cuatemalan Chamber of Commerce and some members of the National
Economic Planning Council, This program was initially going to give
away materials for 40,000 shelters in Guatemala City and abouf 107,000'
shelters in the othér urban areas as well as rural areas (Rivera 1976).
However, the Coordinator of the NEC believed that there were- many
potential'problems with this plan, reduced it and decided a comprehensive
housing reconstruction plan could be developed later by the emerging

National Reconstruction Committee.

Emergéncy Food Supplies

The amount of food received by the NEC to distribute for emergency

purposes was considered to be minimal, given the need perceived by the
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Committee. Most of it consisted of powdered milk, grains,'oil, soups,
canned food and high protein flours or meals. Most was sent to the rural
areas.

Emergency fooﬁ distribution networks were managed mainly bleARE
and Cétholic Relief Services (CARITAS). About 9,788 tons of basic grainms,
mainly‘beans, corn and rice, and 8,465 tons of other fooas such as
powdered milk, wheat and corn flour, canned foods and oils, were dis-
tributed by these two organizations during the year following the earth-
qﬁake. Approximately 1/3 of these supplies were used for emergency
relief programs and the rest was channeled into their regular programs
through schools, child care centers, churches, etc. (Bates;‘ét al 1982).

Another emergency food network was developed by the Mexican Govern-
ﬁent, through CONASﬁPO, the National Company for 3asic Mecessities.
This institution provided up to 300,000 hot meals a day in Guateméla City,
beginning immediately after the earthquake. After 45 days its capacity
was reduced to close to 100,000 meals a day EURF 1976). Thé Mexican food
operation was located in Guatemala City .close to Guatemalan Air Force
headquarters. 1In the opinion of the National Emergency Committee it
performed an outstanding and beneficial service, not only for needy dis-
aster victims, but also for the workers engaged in relief and emergency
actiyities. All the supplies were either brought from Mexico or bought
in Guatemala. An estimated maximum of 3500 tons of food in the form
of cooked meals was delivered through this program.

"Other Central American countries, Mexico, Colombia, Venezuela,

Brazil, as well as other countries from outside the region sent food
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supplies but in small quantities. This source might account for another
500-1000 tons. Howevér, no records are avallable since most of this foéd
came by truck or plane and was delivered directly to the communities.
Eurdpean countries sent food supplies in the form of canned énd preserved
‘ foéd but their use is not well established. Most remained in the city and
did‘not reacﬁ the rural areas.

Finally, the German Government, through some iocal institﬁtions,
~distributed some food relief in the Departments of El Progreso, Zacapa
and Baja Verapaz. The apprdach used was similar to that employed by

CARITAS but the programs‘wére more selective and considered to be more
successful by the National Emergency Committee. No information ébout thg.
- amount supplied is on record at the NRC, |

In total, approximately 22,750 tons cof food were distriButed in
emergency relief and in normal food programs. All of this food came
from abroad but it did not represent a large amount compared to:thelneed
and according to the Committee it did not appear to se?erely disrupt
food prices. These prices were coming do%n before the emergency but later
increased due to inflation.

The earthquakg produced small agriéultural losses in the éarthquake'
démaéed zone. Some food was lost due to landslides, cracking scils,
slumps and othér mass earth movement and some due to damages derived from
the rubble that covered individual and family food storage places. In
addition, some féod was lost due to‘delayed harvesting of late crops. The
GSNCEP estimatéd that five perceﬁt of the expected corn crop was lost and

about ten percent of the expected crops of beans, rice, sorghum and
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wheat (SGCNPE 1976). The losses in pounds are as follows: corn (25,910,000);
beans (6,780,000); rice (2,760,000); sorghum (5,220,000); wheat (2,980,000).
The total amount represents 43,650,000 pounds (approximately 19,841 metric
Vtons) (SGCNPE 1976). These figures indicate that the food input b? the
internationdl organizations represented about 1.1 times the amount lost -~
due to the earthquake and less than two percent of the available food in
the country.

| It is‘important.to realize in evaluating food programs thatlfood
production, impdrté or prices don't represent a biplogical indicator of
quality of 1ife. Most of the poor communities in Guatemala do not have
access to a good animal or vegetable food diet and their caloric ingestion
was about 2166 or less calories per person per day (FAQ 1979;LunvenJ and
Periseé 1974). The deficitbis mainly due to diminishing production of grain
érops.Since 1975,Guatemalé has imported grain through INDECA,the Institute for
Agricultural Commercialization. For these reascns the‘National Reconstruc-
tion Committee c0n§idered the input of inter;ational food to be minimal.

It satisfied the initial emergency food needs and for a few months

improved the regular pfograms of CARE and>CARITAS. Since much of it

was used in connection with "food for work" programs that diminished the
biological dependence of the communities, it served a development as well

as a relief role.

NEC decisions concerning food distribution programs were mainly.
related to meeting urgent community needs and to supplying transportation
and organizatioﬁal support to speed such distribution progfams. After
supplying logistical suppotrt and assigning priorities, the responsibility

for actual distribution was local. Private voluntary agencies, the
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mayors of the towns and villages, local arm& posts and, in some instances,
‘the pilots of the helicopters and airplanes of the Guatemalan Air Fofce
had to take over the decisions and activities of distributing the food to
the most isolated_areas. In spite of the NEC efforts, in some instances,
food distribution progfams were Badly organized and some communities
obtained little help‘and others too much, but this was the‘exception and

not the rule.

Restoration of Public Services.

]

The NEC coordinated some of the efforts to restore basic public
services but the actual work in the.urban areas was done by municipalities
and INFOM and by local authorities in the rural areas, with complemeﬁtary
Gua;emanaln government support.

During the eartﬁquake telephone service was only slightly affected
in Guatemala City, Antigua Guatemala and Amatitlian, especially in the
ﬁeé;thy urban areas. Telephone and telegraph communications in inner
cities were paralyzed and GUATEL, the telecommunications company, partially
restored service in about four days in departmental capitals and in about
12 days in towns and some villages.

The electric systemé went off during the earthquake when an automatic
system cut off some of the circuits tec avoid potential fires. Electricity
was restored in most of Guatemala City within two days and in most of the
departmental capitals within three days. The villages and towns with
electric systems got their power back in about 10 days, with the exception

of those that lost their generators (Chimaltenango, Gualin and Panaluy3).
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Those responsible for the rehabilitation of power systems were the
Guatemalan Electric Enterprise supported by the National Institute of
Electrification. There is not a clear record of the amount of damage to
the electrical systems of the country, but the main problems consisted of
broken power lines and poles, short circuits, destruction of generators
and some turbines, and manmade shutoffs derived from the fear of potential
fires, and the danger of electrocutiﬁg people.

Telephone, telegraph and electric systems were relatively easy to
repair} They used aerial networks (some were undérground in Guatemala
City) with recyclable materials. - Expert restoring crews were available
due to the freguent blackouts and telephone interruptions that normally
occur periodically in Guatemala.

The resforation of public potable water systems was more difficult,
Guatemala City did not have any gravity operated water supply systems
for the first two days. Very few municipal wells were operating and
only a few private wells were supplying water on February 5. The
municipal plants of La Brigada, Acatfn, Sta. Luisa, El Teocinte, El1 Cambray,
Ojo de Agua, Las Ilusiones and Canalitos were damaged and the water lines
broken. The first ones to be.repaired were E1 Cambray and Ojo de Agua'
and within three days they were partially operating and supplying potable
water.to the western and southern parts of the city. As soon as the
electricity was restored in all the areas, more municipal and private
wells produced water and through government and private cistern trucks
this watef was delivered to the areas in need. The fifth day after the
earthquake the center and eastern part of the city began to get water

from Acatin and Teocinte plants. Some of this water was diverted into



129

the southeastern part of the city until Las Ilusiones’ system Qas
completely restored, but it took several months.

There were another 77 urban water systems severely affected outside
Guatemala City, and another 246 town and village systems, that faced the
same problem on a smaller scale.l The damage to these systeﬁs wag mainly
in the main distribution lines and in chlorination plants.

The major disruptions occurred in the departmental capitals of
ELl Progfeso, Chimaltenaﬁgo, Zaéapa and Jalapé, and in the towns of San
Jos& Pinula, San Jos& del Golfo, San Juan and San Pedro Sacatepequgz,

San Raymdndo, Chuarrancho, Villa Nueva, El Jicaro, Rabinal, San Jerdnimo,
Estanzuela, Cabafias, Gualdn, La Unidn, RiIo Hondo, San Martin Jilotepeque,
Comalapa, Sta. Apolonia, San Andrés Itzapa, San Jos& Poaquil, Parramos,
Zaragoza, Joyabaj, Zacualpa, Patzifia, Patzln, Tecpdn, San Antonio Aguas
Calientes; Pastores, Sumpangé, Sto. Domingo Xenacoj and others. ‘

Most of the systems were provisionally rehabilitated:during the first
few weeks after the earthquake, but restoration sometimes took several
months due to engineering problems as well as'hydrological disturbances
generated by the earthquake. To cope with water problems communities
obtained their watér supplies from untreated wells and springs. Despite
this féct, very few cases of water—derived illness were rgported.

The‘damage to drainage systems was a more severe problem and presented,
by itself, a potential health hazard. The“main drainage and sewage
systems were slightly damaged in Guatemala City, but scores of secondary
and individual systems were cracked or broken. Municipalities restored
the secondary systems after the rehabilitation of water supplies and

individuals had to restore their own systems. This process lasted for
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several months, because most of them were buried at a depth of 1.5 to
4 meters and very little labor was available to do that type of work.

The amount of damage to drainage systems in the other urban centers
and rural towns and villages was similar in quantity to the potable
water systems. A total of about 323 systems was disrupted. The magnitude

’ ‘ .
of the'restoration cost was greater than that for potable water or
electricity due to the physical rigidity éf the systems and the number
of leaks.

The NRC delegated to UNEPAR (the Guatemalan unit for rural water

projects) ana INFOM (Institute for Municipal Promotion) responsibility
for the evaluation and the rehabilitation of the damages to these systems
as well as the coordination of the efforts of the communities to help
in these programs. Reconstruction lasted from several weeks to several
months, depending on the extent and type of damapges. The sewage and
drainage systems most severelﬁ affected we;e”located in the departmental
capitals of Antigua Guatemala, El Progreso,;éalamé, Zacapa, Jalapa and
Chimaltenango. Municipal towns with similar impacts were San Juan
Sacatepéquez, Santiago Sacatepequez, Cuidad Vieja, Comalapa, Patzicia,
Zaragoza, Rabinal, Morales, Estanzuela and San José Poaquil. Other
towns with severe ﬁamage in their draiﬁage networks were Fraijanes,
San Pedro Sacatepequez, San Pedro Ayampuc, Palencia, Amatitlﬁn,‘San
Bartolomé Milpas Altas, Sta. Apolonia, Parramoé, Acatenango, Sta. Cruz
Balany3, Joyabaj, Zacualpa, Sanarate, Morazdn, San Agustin Acasaguastlin,
Sag Luis Jilotepeque, San Pedro Pinula, Cabafias, Gualdn and La Unidn.

Fortunately, the NEC and authorities from the Ministry of Health and

Social Assistance took measures to avoid cross contamination occurring
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between the filtrations of municipal drainage systems and pdtable water
supplies and very few vectors for gastro-intestinal sicknesses were
found. |

The most d;fficult task was the opening of land transportation systems.
Four hundred kilometers of roads and highways werevpartially destroyed
and over 1026 large landslides collapsed over the transportation systems
and the drainage systems of Samald, Achiguate, Guacalate, Pantaleén;
Madre Vieja, Maria Linda, Motagua and other smaller rivers.

The Atlantic route (CA-9 North) is the most important highway in
Guatemala. Over it comes and goes most of the in;erchange of goods
and services between Guatemala,‘the Eastern coasts of the U,SfA., Canada
and Eﬁrope. It is vital to the economy of the country. This higbwéy
was damaged and two bridges along it were destroyed. The U. S. Army
.Corps of Engineers and the Guatemalan Highway Department opened it in
~record time. About 81 kilometers, two bridges and other supporting
roads were made passable in approximately 45 days at a cost of abouf
$7.5 million (URF 1977). The most damaged areas were between Garita El
Peaje and San Antonio La Paz, bet#een Sanarate and El Progreso and
between El Progreso and Los Encuentros. |

The Mexican government helped to open the Western highlaﬁds high-
way (National No. 1), specifically the sector between Chimaltenango,
fatzicia, ?atzﬁn, Godinez and Solold as well as the sector from Godinez
to San Lucas Tolim@n and West, (CA-1) between Chimaltenango, TecpZn
and Los Encuentros. They worked hand in hand with the Guatemalan High-

way Department and rehabilitated 45 kilometers.
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The rehabilitation of these two basic highﬁays plus the opening of
the sectors from Guatemala City to Amatitldn; Guatemala City to Antigua
Guatemala and Chimaltenango; Guatemala City to San Raymundo; Guatemala
City to Mataquescuintla; Chimaltenangovto Patzaj; Cﬁimaltenango to
Tecp@n and- Sta.. Apolonia: Zaragoza to Comalapa; Guatemala Citylto San
‘Pedro-Ayampuc; San Raymundo to Rabinal; Antigué Guatemala to Acaténango
and other sectors was completed in about 55 days. Within three weeks
after the earthquake, however, most of these places were reachable by
land transportation.

Ali the heavy highway machinery at the disposal of different govern-
ment.officers was used to: open the rest of the transportation systems,
specifically 274 kilometers rebuilt or repaired and about 280 cleared
or improved in about 90-110 days.

The NEC coordinated initial effortslamong Guatemalan government
institutions and other highway crews from friendly countries to restore
the highway systems and decided upon geograﬁiical distribution of the
effort to restore the main roads. It also provided logistical suppert
thfough the army to speed up the decisions and actions needed to re-
establish the highway and road system. The NEC stimulated the Guatemalan
Highway Department to coordinate the efforts of the U. S. Army Corps
of Engineers, the Mexican Highway Department, the Guatemalan Army Corps
of Engineers and the other national institutions engaged in these actions
and tried to solve any bureapcratic problems that would diminish the
effectiveness of the. operational agencieé. The land transportation

systems had to be open as soon as possible because emergency operations
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would become easier and supplies would‘reach more people and the economy
of the country could accelerate its recovery.

During the first week, while the highway and roads were being
repaired, most emergency supplies were flown in by the Guatemalan Air
Force in helicopters and Arava planes, The U. S. Government sent about
14 helicopters to help. Due to their load capacity, this aid was.
invaluable and permitted the‘continuous supply of food, medicines,
clothes and services as well as the evacuation of severely injuréd'
peréons.

The Guatemalan Civilian Patrol put at the service of the NEC mpét
of their airplanes, helicopters and piiots and they also provided great
help by flying supplies to the most isolated commuﬁities. A total of
about aolaircraft, military and civilian, operated continuously during
the first two weeks after the earthquake, some of them flying teams
of scientists to study natural pheﬂomenon and é few bringing ﬁhe inter-

national press and potential donors to damaged areas.

Requesting and/or Accepting Outside Aid

As soon as the Guatemalan People outside the heavily damaged area
knew about the magnitude of the disaster, internal help was‘organized.
The people of Escuintla, Mazatenango, Retalhuleu, Coatepeque, Quezaltenango
and San Marcos and surrounding areas sent ;he first supplies te arrive
in the disaster area and they sent their firemen to help and to distribute
food, clothes, and other emergency supplies. According to local observers,
a tremendous solidarity developed among Guatemalans, rich and poor, in

spite of the fact that some of them were in shock because of the magnitude
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of the damage. At the same time, most of the people developed a feelingv‘
of nationhood-or a feeling of national unity that had been dormant in

the country for a long time. Social, economic, ethnic, and political

' dive;sity had prevented a concept of nation from‘developing. For the

first time the péople had a common goal, the rehabilitation and reconstruc-
tion of Guatemala.

The President of Guatemala, the Céordinator of the NEC, and some
high ranking army officers and civilians were responsible for requesting
oﬁtside aid. The Guatemalan government and the NEC, through theée people,
asked for aid from the OAS and other UN agencieé as well as neighboring
countriés. The cooperation of other Central American countries, Mexico
and the U.S.A. were spontaneously offered.

As soon as the magﬁitude of the disaster was known by the Diplomatic"
Corps, other spontaneous offerings were made by friendly countries and
as the world requnded, the NEC started requesting specific forms of
assistance in detail. The Guatemalan goverg;ent and the NEC knew that
assistance coming from other govermments was going to take more time
than assistance coming from private organizations, and they therefore
started a massive campaign to obtain support from The Red Cross and other
Guatemalan and international voluntary agencies,

Aid started to arrive the mbrning of February 4. Nicaragua, El
Salﬁador, Panama, Honduras, Costa Rica, Mexico and the U.S.A. sent .emergency
supplies and in some instances, personnel. As the suﬁ rose, supplies
were-COming in from other continental countries and on February 5, 6 and

7/, massive donations of food, medicines, clothes and other goods were
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' being received, classified and stored by the NEC, which coordinated the
general distribution of thése supplies.

Although outside aid was requested of foreign governments by the
Guatemalan government and the NEC through official channels by the Ministry
of Foreign Relations, most of the emergéncy s#pplies were brought in by
. non-government institutions. The larges; exception was food supplies
that the U. §. government sent to CARE, CARITAS and other‘North American

institutions.
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Chapter 4

The Origin of the National Reconstruction Committee and the
Setting of Policy With Respect to the Reconstruction Process

Frederick L. Bates, Luis A. FerratZ and Robert E. Klein

Introduction

The NEC was a relief and-emergency coordinating unit with‘limited
manpower, scientific and technical support and with specific legal
responsibilities that excluded it from the'rehabilitation, reconstruc-
tiqn and development processes.Under the special circumstances created
by the magnitude of the earthquake, the NEC nevertheleés‘coordinated
the rehabilitation of some services but the Guatemalan governmeﬁt
realized that a new institutional structure was required to coordinate
the massive reconstructicn process that was needed to overcome the effects
of the disaster. It was believed that highly bureaucratized governmental
departments and the operational processes ordinarily used by these
institufions could not cope with the consequences of such a massive
disaster. A new conceptual framework, policies, mechanisms, actions
and operational capacities were needed to reconstruct the infrastructure
of the country. The knowledge, skills and imagination of top Guatemalan
scientists with humanistic orientations backed up by field experience‘
ﬁeeded to be m&bilized in order to crystalize the facts and define the

basic needs of communities affected by the earthquake of February, 1976.

139
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The NEC had been enriched by the ideas and proposed programs
presented by the three main advisory groups discussed earlier. The
group led by the Guatemalan Chamber of Construction, and some members
of the Natiomal Economic Planning Council, saw the earthquake as a means
to obtaiﬁ a new definition of and new goals for the National Plan for
Develcopment for 1975-1979. This group proposed severai relief alterna-
tives to‘;he NEC through the 100 Days Plan" and advocated the idea that
BANVI and BANDESA should be the baﬁks through which funds would be
managed and housing programs would be financed. |

fhe NEC, and later the NRC accepted these ideas. According to
members of NRC, very positive results were eventually achieved through
BANDESA, but only fair results through BANVI. This latter institution
was new and did not yet have the operatiopal or institutional capabiiities
to carry on construction programs.

The second group, led by the GSNCEP and_the Bank of Guatmemala
presented a series of economic concepts and ;enera1 ideas about the
rehabilitation and reconstruction process to the Guatemalan ‘government.
Most of these ideas were derived from the speeches given by the Presideﬁt
of Guatemalé and especially the first Executive Director of the NRC.

The President Rnew about the main guidelines stated in the programs
presgntéd by the aforementioned groups and also about other programs
developed by the Army General Staff. He did not like any of them and
asked General Ricardo Peralta-Mendez to analyze them and propose his
own plan. The plan propcsed by GeneraleeraIta-Mendez was accepted by

the President and became policy fer the reconstruction process. The
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Guatemalan government and its institutions weré informed about these.
plans and policies at the ceremonies inaugurating the NRC, when the
President presented the general framework, and General Peralta, who had
been appointed the Executive Director of NRC, discussed the concepts,
policies, objectives:;nd details of the reconstruction development
process. This cermony took place on March 18, 1976.

Other complementary concepts as important to the reconstruction
process as those expressed on that date originated with Guatemalan
field scientists who made up the third group formulating ideas about
what was needed in the reconstruction process. These scientists were
interviewed by the personnel of GSNCEP during the course of their
preliminary inventory of the damages and economicrconsequences of the
earthquake and their views became part of the information GSNCEP used
in formulating plans. Other views of reconstruction came from medium
level Guatemalan scientists and university schelars who worked during
this period as part of the GSNCEP. These ideas were later incorporated
in a second document presented by the GSNCEP to the President of éuatemaLa,
and were as follows:

~Damages caused by the earthquake were mainly to the social

sector and specifically to the poorest rural communities and

urban slums. The economic gap between‘rich énd poor could

increase considerably because of the earthquake and therefore

attention should be concentrated on poor communities during the

reconstruction process.
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- The earthquake had exposed the absolute poverty and depriﬁed
quality of life of poor communities, as well as their high

Ievels of expectation.f The reconstruction process offered‘a
very good opportunity to improve the quality of human life in
thesé-communities by chaﬁneling those expectations into pro-
ductive and effective community developmegt programs. It was
believed that the earthquake should be visualized as an instru-
ment of change and a vehicle for thé-poor to obtain social and
economic gains. Reconstruction was thought of as a mere
mechanisﬁ}or'model to be used to develop the country by giving
the communities a vital role in the planning, operational and
action processes.

—.The GSNCEP saw the earthquake as a means to make the goals of
the Natiomal Plan for Development, 1975-1979 compatible with
needs derived from the disaster and tHe reconstruction process.
The reconstruction process was regardé&'as an opportunity to
reformulate policies and to improve development. Unfortunately,
although the GSNCEP incorporated into some of its early documents
some of the ideas stated by the first Executive Director and by
Guatemalan field scientists, it did not have the capacity to
develop a comprehensive operational approach and attempted to
achieve these rather complex goals using. purely eeoﬁomic
mechanisms. Eventually, the NRC placed pressure on. the government
~to adjust these policies so that more appropriate methods related

to the original goals could be used.
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- The relocation and reconstruction of the physical infra-
structure was seen as an opportunity to ofganize communities

and to ailow people tb participate in the decision ﬁaking process.
Grass-roots planning and operational activities at the community
level were advocated. It was beliéved that evefyone éhouid be
re5ponsibLe for his own des;iny. Furthermore, ‘it was believéd
that they would have to‘satisfy their levels of expectations
gradually. Physical reconstruction was regarded as just the
beginning of a long-term rural development prdcess and as a by-
product of community organization efforts. It waé considered
desirable that each community decide what their priorities‘Were
regarding their own development. It was believed that this
designation of priorities would generatela cooperative effort

that would result in community and not individual géins. The
setting of priorities also would mean that a community decision-
making process attuned to local culture would be establishéd, and
as a consequence; could result in the renewal of local values

and the rejection of exotic ones.

- The recoﬁstruction process was defined és being a responsibility
of all Guatemalans. This concept was generated by the first
Executivé Director of the Reconstruction Committee and was ;nei

of the mottos used by the President of Guétemala to build national
unitf following the earthquake. Later, scientisﬁs of the NRC
created other mottos in an attempt‘to.build the high level Qf

national cohesiveness that was needed during the first three years
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of the reconstruction process. The iﬁea that reconstruction

was thé people's responsibility was designed.to create a

positive feeling towards community participation. This willing-
ness .to cooperate at the community level was regarded as the

most important positive psychological factor in the emergency,
relief and re;onstruction processes. Participation meant grass
roots involvement and through it, new young leaders surfaced to
participate in the decision-making process. As a result of this
gfass roots decision-making process, part of the distrust that
indian and peasant communities have always felt for the institu-
tions of the Gﬁatemalan government began to disappear and new .
channels of communications were opened.

— The idea of developingha-sense of nationhood within a plural-
istic society was like a hidden goal underlying the‘reconstruction
process. Members of the National Reconstruction Committee report
that these feelings increased up well;ihtd the second part of
1978. At this time changes in governmental policies concerning
the concept of community development took place and feelings of
mistrust returned and old social tensions emerged again.

- Another objective of this group was to use the system of
agricultural.aﬁd credit cooperatives to support the reconstruction
process. Cooperatives were seen as ideal legal structures by
which to introduce the ideas expressed above into communities.
Tﬁey were also seen as entities that could take the responsibility

and handle the funding, technical assistance and other services
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needed to speeq up the community development processes.

They also represented organized labor. They were rather

fragile meéhanisms to use in satisfying local expectations

because consumerism processes had already taken root in them.

Cooperatives were also perceived as structures that could

be legally controlled through the allocation of economic

resources. This concept was generated by the demands df

international banking systems that needed an operational

structure that could guarantee their lecans.

Later, as has been stated, all these ideas were integrated into
a second and public document named, "Evaluacidn de ios baﬁos Causados
por el Terremofo, su impacto sobre el Desarrallo Econémico v Social, y
Lineamientos para un Prograra Inmediato de Recomstruccidn," published
by tbe GSNCEP and the Bank of Guatemala in March-April, 1976 (SGCNPE
1976). The most important conclusions reéched in' this document aﬁd
the gﬁidelines presented in it represent the official governﬁent view
and were a more detailed product of the speeches deliQered on March 18,
1976 at the inauguration of the Reconstruction Committee. They are as
follows: -

(1) The Guatemalan government did not have the capacity to

cope with the problem. Governmental institutions were seen

as being too inefficient and bureaucratized and staffed by

low-paid technical personnel to handle the enormous task

required for reconstruction. New institutions without the

negative baggage of older ones were needed to conduct the

reconstruction process. '

(2) The earthquake had not damaged the productive sector

very twuch, as compared to the social infrastructure. One~
sixth of the population was without shelter and without
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urban services. Forty percent of the medical and health
services, 25 percent of the educaticnal services and

40 percent of the welfare services of the country were
destroyed. This represented a 25 percent reduction in

the hcusing stock of the country. To cope with the enormous
economic problems associated with this loss, the Guatemalan
government needed to increase the gross natiomal product (GNP)
from 6.4 percent in 1975 to 13,2 percent in 1976. It also
needed to increase the economic investment coefficient from
14.5 percent of the CNP in 1975 to 23.4 percent in 1976, 1In
addition ‘it needed to increase the level of productivity of
the construction industry threefold; and to ‘increase the
productivity .of ‘the industrial sector by 25 percent over 1975,
It had to obtain immediately about 330 million dollars to be
used in reconstruction in addition to the 625 million U. S.
dollars needed for the National Plan for Development, 1975~
1979.

-(3) The earthquake could trigger an inflationary spiral and
price speculation could occur due to the need to import

more foreign products in order to repair damages and to
increase.the.investments_needed in the social sectors. It

was recognized that as a final result of the crisis, the fiscal
imbalance and .disequilibrium could increase the economic
vulnerability of Guatemala, in spite of its past history of
adequate economic reserves and its good international credit
rating.

To avoid these problems, the GSNCEP proposed that economic
policies be centrally coordinated within the public sector in
order -to speed up negotiations with international banking insti-
tutions for needed funds. As correlaries of this broad analysis
the economists of the -GSNCEP proposed ithe following recommendations:

:(a) The objectives of the National Plan for Develop-
ment 1975-1979 and of the reconstruction and rehabili-
tation process should be made compatible. Funds for
reconstruction should be in addition to the funds
allocated for development in the period 1975-1979.
It was recommended that agricultural and energy develop-
ment projects be continued.

!
(b) The reconstruction process had to be seen as a
mechanism to improve the infrastructure, productivity
systems and the services of the country and not merely
as an attempt to rebuild them as they were, The main
efforts had to be carried out in the rural areas.
Investments had to be decentralized to diffuse and to
prevent further concentrations of urban population in
Guatemala City.
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(c) Grass roots participation in the decision-making
at the community level and in construction and other
action processes had to be sought. Through this par-
ticipation the Guatemalan povernment needed to

" stimulate the creative capacity and initiative of the
Guatemalan people. Local people had to be organized
to obtain credit and be trained in self-construction
practices. It recommended that local crganizational
mechanisms, cultural values and urbanization processes
be respected.

(d) A powerful centralized institution needed to be.
created, with flexible and speedy mechanisms to
initiate, control and coordinate the rehabilitation

and reconstruction processes. Reconstruction should

be understood as the responsibility of all Guatemalans
and should be regarded as an internal effort. To
achieve this goal of self-reliance, local organizational
capacities of the communities had to be strengthened

to a maximum degree.

While GSNCEP and the group centered around the Guatemalan Chamber of -
Construction, the National Planning Council, and BANVI were considering
potential strategies for the reconstruction process emphasizing various
institutional, economic and financing aspects, the group of Guatemalan
scientists, some of whom had already been interviewed by the personnel of
the GSNCEP, and members of NGOs helping communities in the field were
concerned about the potential damage which could arise ocut of the rehabili-
tation and reconstruction process.

Most of the members of this group had academic training as well as
field experience in rural integrated development programs and had shared
experiences and knowledge with the affected communities for several years.
The group consisted, not of desk type theoreticians, but thinkers and
doers. Members of this group recognized immediately that the earthquake

was, perhaps, one of the few opportunities that Guatemala would have

to achieve social reforms in a peaceful and orderly way. Through some



148

of the Guatemalan scientists who had direct links to the NEC and to

top Guatemalan officials these concepts reached the President of Guatemaia
and the Coordinater of the NEC as well as other government officers. The
main concepts promoted by this group were as follows: They perceived
that the earthquake é;posed the fragility of Guatemalan institutions and
thelinequit;es of urban and rural life. It also drématized the futility
of moé£ government development programs and revealed the increased levels
of poverty and deterioration found in most-Guatemélan communities. it
was evident that a}growing number of pe0pie were becoming poor, hungry,
trapped in consumerism and in a degraded environment by previous ''Plans
gf Development."

They noted, -however, that the Guatemalan people, without outside
direction, had reacted poéitively‘to a major disaster. They had picked
themselves up and organized, and then assessed the local sftuation. The
community leadership knew what. should be .done, what was needed and where
to look for it. This group of field scienégsts félt that existing local
capabilities developed the best mechanisms :to cbpe with local situations
and the Guatgmalan government should cooperate to complement these
indigenous capabilities and drives. The government needed to channel
this orgaﬁization potential into productive non-violent development
activities and to establish meChanisﬁs to increase these capabilities
and drives.

The earthquake alsoc exposed to the Guatemalan middle class and to
the small wealthy minority the true human conditions of most of their

fellow countrymen, especially in rural and urban slum communities. .The




149

problems were on view for everyone to see. This included not'only the‘
national, but international communify. A sympathetic feeling arose among
the richer coﬁmunifies and countries; Food,clothing, supplies, medical
éttention, goods and services flooded in and a paternalistic approach to
relief developed. |

This group of scieﬁtists and technicians belijeved that the reconstruc-
tion proﬁess had fo do away with paternalism, sincé thé foundations of
development were being negatively affected by what they saw as a sincere,
honeét, humanitarian, sdmetimes emotional and irrational givg—éway
approach to relief.

This group recommended to the Guatemalan gdﬁernment that the
rehabilitation and reconstructioﬁ processes discérd the paternalistic
approéch which they belieﬁed was a source of humén deterioration, social
Qnresf and potential violence. Sﬁdh an approach, according to their
perceptieons, would create dependence and above all, was opén to the dis-
criminatory influenées and inequities associated with politics.‘ Because
persens affeﬁted by the earthquake belonged to a variety of political
parties, ethnic and lingﬁistic groups, ecconomic and social strata and
had differeﬁt degrees of educatioﬁal and technological experience, the
NRC had to cooperate with everybody.

According to this group of scientists and‘technicians, the main
goal of reconstyruction should be the iﬁprovement of the quality of human
life in a pgaceful waﬁ through a harmonious development and reconstruction
process. The best instrumeﬁt to achieve this goal was believed to .be
grass roots organization which would imvolve the people's participation

in the decision making process and in planning actions and executing the
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reconstrﬁction process.

Tt was considered essential to develop a sense of community at the
national, lécal and family level in order to unite Guatemalan society
as well as to deérease the gap betwéen rich and poor. The final product
.of such a process could be not only social and economic development but
the sharing of an inter-cultural process that might bring about needed
social and economic changes by peaceful’rather than by violent means.

The reconstruction process opened the door for major peaceful evolutionary
changes which could, if successful, close the door to a violent revolu-
tionland terriorism, the methods which had always accompanied change
througﬁout the Central American region in the past.

Through the reconstruction process the scientists and technicians
believed cultural and environmeﬁtal approaches to the relationship
between mén and nature and man and society could be introduced. This
group beliévéd that Guatemala couldlnot develop if its institutions,
laws, human resources, wealth distributionﬁand other sociceconomic
characteristics were not discussed, analyzed and revised. IThe recoﬁstruc—
tion process could open a true dialogue between ghe Guatemalan gbvern- |
ment, different interest groups, communities and other groups based on
region, ethnicity, wealth and power.

During the first three years the NRC did, in fact, open a dialogue
and for the first time in Guatemalan history, poor rural and urban
communities and neighbofhoods expressed their feelings, éxpectétions,

convictions and basic needs to the Guatemalan government without fear.
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While this dialogue went on the reconstruction process was also
concerned with the physical geography of the country. The sﬁiéntific—
technical group believed that no development could take place in the long
run if the soils, water, vegetation and other geomorphoiogical resources
were degraded or extinguished, Therefore it was believed that everf
réconsfruction project should optimize the development reconstruction
~ process on the basis of two variébles. One, natural resources shoﬁld be
used on a perpetﬁal or renewable basis and the.other, any projecf should
bring about as much pérmanent social and economic gain as possible.

The relationship between man and nature should be nof only technolpgically
and socially efficient but effective in terms of bfinging to the commuﬁi-
ties advances in their quality of life, As a by-product, communities
needed to rediscover their own ski;ls, knowledge énd wisdom and‘be proud
of the appropriate Eechnology embedded in their culture, This could

yield self-sufficiency, and self-reliance by promoting use of local
materials.

This group believed that the reconstruction process should also
stress thé relationship between man and society. Any human being needs
to satisfy his basic Biological rights to survive; the right to breathe
and exist, to eat nutritious foods, to have adequate shelter and clofhing,
to exercise and recreaﬁe and to have security and thé freedom to move
about his environment. If a person does not satisfy theée biological
Iand social needs, he or she can not develop and therefore improve their
felationship to nature and to.society. It is believed, however,.that

these biological and social rights were only the stafting point to achieve
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"development rights." Development rights were visualized és the
cpportunities that any person has to be educated, trained, and be able
to work, to participate in all sectors of society and to. seek éelf-
expression and self-realization. It was also believed that these rights
should be extended to women and children who should have the same
opportunities that men have tc attain these goals.

The last recommendation of this scientifie technical group concerned
consumerism and dependence. The reconstruction process, according to
this group, could bring to rural communities and.urban slums a better
quality of life, greater income and an increase in the cash flow. The
economic increases should be invested in social gains and not in increas—l
ing consumerism which emphasizes industrialized ana imported goods.

Rural communities should rely on their own resources and try to avoid
dependence on exotic innovations brought in by outsiders.

Outsiders tend to view local disaster and development problems in
quantitative, analytical, ratiqnal terms aﬁé;to express local require-
ments, needs and solutions in numbers which wiil assist them in obtain-.
ing funding and other support ffom their Spoﬁsors. In contrast, insiders
view proﬁlems in more qualitative and historic terms. Locals are
concerned with cultural disruption, appropriate technology, ecoiogical
diversity and long-term goals and achieveﬁents andAunderstand more of
the consequences of consumerism and dependence. Therefore rehonstruction—r
development projects should be controlled by insiders, or by Guatemalans
or foreigners intiﬁately familiar with local conditions.

While these three Guatemalan groups (tbe 100 Days Plan Group, the

GSNCEP and the scientific-technical group) were offering advice and
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rgcommending solutions, and even sometimes demanding action from top
Guatemalan governﬁental decision makérs, another group fo?med by
Guatemalan and international private voluntary organizations met first
with AID and U.S. Embassy officials and later with the United National
Development Program (ﬁNDP) directors. The original idea of these"
meetiﬁgs was to coordinate private emergenéy relief and rehabilitation
operations and to aveid overlapping in operational activities, the
diffusion of resources and; above all, to try to find a common approach
to reconstruction problems. Representatives of the NEC participated in
these meetings but did not have the experience and capacifies to
coordinate non-governmental organizations (NGOs) and their programs.

The numerous NGOs involved in disaster relief and reconstruction
had different and varied goals and concepts concerning rélief, rehabilita-
tiﬁn and reconstruction. They also varied tremendously in operaticnal
capacities; Rather than attempting to manage the work of NGOs in detail,
the NEC assigned them a geographical area in which to develop their
programs and left them alone to manage their own affairs.

This decision was later regarded as a good one by the NRC but
various voluntary.organizations disagreed conceptually. Soﬁe wanted to
work at the grass roots level, with anti-patermnalistic aﬁproaches using
local community networks to perform reconstruction programs and others
wanted to be paternalistic, use foreign technicians and exotic supplies
to carry out their programs, and to give their aid away'fo disaster
victims without requiring them to participate in their own recovery.

Many also wanted to receive recognition through the media in order to
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bolster contributions from their donors. This division between NGOs
created problems for the NEC and for communities that, in some cases,
became "experimental grounds" for '"pilot projects."

More thgn 210 NGOs and other private groupé operated in Guatemala
after the earthquake but only about half of them were registered at
tﬁe NEC and some  confusion arose. For example, some of the larger NGOs
proceeded to develop reconstruction policies of their own without con-
sultation with the NEC. ‘Such policy decisions were supposed to be the
prerogative of the Guatemalan government, Some of the emerging indepen-
dent non-governmental policies were regarded as being unduly patermalistic
by the NEC and as promoting dependency and consumerism. Later, the NRC

used its power to attempt to correct them.

The Relationship Between the NEC and the NRC

The NEC did an outstanding job in the impact, emergency, relief and
early rehabilitation operations but did not have the legal, techniéal
and operational capacity to coordinate the total reconstruction process
in Guatemala. The Guatemalan government, especially the President and
General Coordinator of‘the NEC, realized this, and relying on the con-
ceptual inputs from the three national level groups discussed above,
decided to create the National Reconstruction Committee (NRC). This
institution absorbed the rehabilitation programs of the NEC, and was
assigned responsiﬁility for coordinating, supervising and controlling
all of the reconstruction-development projects that needed to be carried

out, The NEC was glad to be relieved of fhese programs. However, with
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these already on-~going reconstruction programs, the NRC inherited a
series of problems and along with them, a power struggle which was
going on to control the reconstruction proces${

Circumstances of the Transition from the Emergency

to the Reconstruction Committee

The GSNCEP wanted the NRC to depend on its manpowef and to adopt its
decisions, thereby behaving as an "economic development unit.” The
private sector visualized the reconstruction process and the NRC as a
means to obtain large profitable‘construction contracts to rehabilitate
the infrastructure and at the same time, a legalized relationship to
NGOs as an institutional base for their operations in the area affected
by the earthquake. The army saw the reconstruction process as a means
of impfoving its image. Still other power groups wanted perscnal gains
from the NRC.

Fortunately, the President ovauatemala pamed an able senior army
officer as the first Executive Director and twe other top government
civilian officers who were related to the pfivate sector and to the.
cooperative systems. These‘officials had high credibility with the
public and good administrative credentials.

The most important decision was mgde at the operational and
-conceptual ievels. The President of Guatemala, but especially the
Exegutive Director of the NR&, decided to name experienced army officers
and Guatemalan éivilian scientists with courage, charisma and excellent
working records as coordinators of the various programs within the NRC.
These persons had field experience and some belonged to the group of -
scientific and technical experts who had been édvising the NEC. Members

of this group formed the core of the NRC. In additiom to this group of
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coordinators, other army officers and high level, cool-headed Guatemalan
government prbfessionals were transferreq tce the NRC t§ advise and
support the committee's coordination activities. Without any doubt,
most of the personnel that initially formed the NRC were among the best
persons the government could find. These choices created an entity with
large scientifically based decision making‘and operational capacities
which enabled the committee to respond positively to the development
needs bf rural communities.

With the creation of the NRC, the NEC returned to relief and
emergency operations and left all the rehabilitation and reconstruction
responsibilities. to the NRC. These institutions complemented each other
with supporting .activities and very few transitional problems arose,

Soon after the formation of the NRC,problems began to develop for
it, ﬁut they were not between it and the NEC. The resourcefulness of
the people in stricken communities and on.the part of some of the personnel
of the NRC in initiating reconstruction programs caused jealousy among
regular government bureaucrats who saw theﬁ;elves as being ignored.
Problems also arose in relations between the committee and a few economic
planners. Top cfficals, even ministers, tried to undercutlthe policies
of the NRC. To these bureaucrats and politicians, the NRC was an
emerging poligical force that interfered with ;heir personal or partisan
goals. AAS a consequence, ‘they wanted to control it. The best way to do
this was to discredit and defame the NRC staff. 1In this process an
internal struggle arose wifhin the government in the months following the
earthquake. According to some NRC personnel, an attempt was made to

create an impression of corruption and the mismanagement of funds by the
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top leaders of the NRC, even though they never directly managed fﬁnds.
These accusations were eventually discredited.

The NRC became the spokesman for rural Guatemalan communities and

|

for the pcor and carried out this role from 1976 to the beginning of
1879. Soon after its formation, the NRC became a threat to thg regular
governmental bureaucracy which was comprised of what many committee
members saw as inefficient government institutions, It was especially
disliked by desk planners and by ultra—conservatiﬁe sectors of Guatemalan
society as well as the extreme left., All of these groups believed that
it should be‘neutralized, restructured, and redefined in order to
transform it into a "normal' government entity. These Qere the most
important circumstances under which the transition from emergency to
-reronstruction took place. As the reconstruction process progressed,
and this power strugglé continued, the original technical staff of the

NRC was replaced by a largely political staff and its role as spokesman

for the rural poor was weakened.

The Organization and Responsibilities of the NRC as Contrasted to the NEC

The Guatemalan government has close to 174 different institutions to
carry out its executive, legislative and judicial actioms designed to
organize, develop and control the country. The majority of these govern-
mentgl bureaus depend directly on the Presidency and its Ministries of
State and are highly bureaucratized, relatively inefficient and outdated.
Many Guatemalans interested in dgvélopment believg that Without any

-doubt the governmental bureaucracy is the most effective Guatemalan system

agalinst development.
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The NRC, because of these circumstances, decided that it could not
be part of it. Instead, it attempted to become an inétitution with tﬁe
freedom to operate autonomously and to make quick decisions that would
ipcrease development effectiveness. Due to the special circumstances
of the earthquake and its consequences, a coordinating and supervising
entity was ﬁeeded, with enough support, power and authority to speed up
and control reconstruction projects being carried out by government
institutions and private organizations. As a result of Presidential
decisions, the NRC became the highest authority in the reconstruction
process within the earthquake area, especially with respect to the
coordination of Guatemalan governmental efforts,

The Guatemalan government‘wanted to create a temporary,and not a
permanent,institution. It was estimated that the reconstruction process
would be finished in 10 to 12 years. During that period it was hoped’
that the NRC would create a new attitude and mentality in the bureaucrats
making up the regular ministries of the Gué&emalan government.

The creation of a temporary entity seemed to be the easiest solution
in 1976 because it would not alter the basic institutional structure
of the government. To change that structure would have required the
laws and regulations that govern them to be changed. The idea of the
President of Guatemala, based upon ﬁhe concepts and logic of the document
preparéd by the‘first Executive Director of the NRC, was to complemenf
the qperational capacity of the Guatemalan government with a flexible
coordinating institutional superstructure and to furnish the necessary

supporting laws, personnel and authority. He did not wish to create more
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bureaucracy and therefore the personnel to constitute the NRC were
lent by the existing instituctions.

The NRC was created on March 18, 1976 by the President of Guatemala
and his ministers based on Paragraphs 4 and 34 of Article 189 of the
Guatemalan constitution. A government decree was published stating the
following reasons forvits creation (UI,CRN 1977):

- The earthquake of Fébruary, 1976 caused a major national

disaster affecting human lives, housing, economic and

social structures and the productive sector.

- The dimension of the damage is great and the Guatemalan

government needs to coordinate the rehabilitation and

reconstruction efforts with the most important and funda-
mental actioné for the social and economic development of
’the country, as they are considered in therNational Pian

for Development 1975-1979.

- The actions of the Guatemalan goverﬁment ﬁeed to be
channeled in effective waYslin order tﬁat the differept
progfams and projects carried out by executive units (of the
G.G.) are coherent, satisfying the objectives of reconstruc-
tion as well as the national ones stated in the above
mentioned plan. |
— The Guatemalan constitution delegates to the President of the
Republic (Guatemaia)vthe functional coordination of the actions
of the Ministries of State. To make this coordination more
gffective betwéen the Ministries of State and the other govern-

ment institutions during the reconstruction process, it is



160

necessary to dictate complementary measures to improve and

make more effecti#é the‘coordination.

The general structure, organization and operational functicns of
the NRC éré‘stated in that decree and interpreted and condensed as
follows: |

- Articlevl = The NRC is created as the éxecutive organism of

national reconstruction policies and the President of Guatemala

will define the general guidelines, objectives, priorities

and mechanisms.

- Article 2 = The NRC will be presided over by the President of

Guatemalé and will be comprised of:

a - An army trepresentative who will be an cfficer

with the rank of genefal on active duty. This person
will exercise his functions as the Executive Direétor of
the NRC in representation of the President of Guatemala.
b - A Minister of State, as a cd&rdinator of the NRC.

c - A representative of the cooperative movement, as a
link with the cooperative systems and the communities.

- Article 3 = The NRC obligations are:

a - Tc approve, develop and execute reconstruction programs,
b - To direct and coordinate all the actions of the
Ministries of State and other government institutions that
are carrying out approved plans and programs, making sure
ﬁhat these plans and programs are executed in the scheduled

time using established procedures.
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¢ - To promote the voluntary participation of the non-
governmental sectofs, social services entities and other
" international assistance organisms; determining the aspects

and areas of their participation as well as the operational

regulations and other attributions.
- Article 4 = All government institutions and decentralized entities
are obliged to supply to the NRC the hélp and cooperation re-
quested by it (by the NRC). Particularly, the Ministries of State
will accomplish and wilL facilitate the accomplishment of the decrees
and direcéives of the NRC, regarding reconstruction plans and
programs.
—-Article 5 = The ﬁechnical and administrative personnel that the
NRC requires, as well as other facilities and services that are
neaeded to exercise its functions, will be supplied by the Ministries
of State, Secretéries of the Presidency, decentralized entities and
other public institutions, charging the expenses to their ordinary
budgets. The non-government entities that are collaborating
voluntarily with the NRC will cover their own expenses in the
operations that they will perform. - |
- Article 6 = The NRC will designate specific consultant and advisory
commissions that‘could be comprised of government officers and
public employees‘of any category in order to develop the studies,
recommendations, projects or plans needed for the reconstruction
process, |
~ Article 7 = All public and decentralized entities, autonomous

or semi-autonomous, which are required by the NRC, will designate
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one of their top officers or employees to become the

coordinating element between their entities and the NRC and

they are iﬁ charge of carrying out and aécomplishing the orders

given to their entities.

- Article 8 = All appointments for positions within the NRC will

be made by the President of Guatemala and the jobé will be

performed ad-honorem.

- Article 9 = All the documents used by the NRC will be collected

in order te create a data bank and a reference to establish the

ideal mechanisms to cope with fﬁture catastrophes.

~ Article 10 = The NRC will operate and function as long as the

President of Guatemaia cohsiders if a necessary entity for the

reconstruction process,

Structuraliy the NRC operated in the following way. The President
of Guatemala delegated his authority to the Executive Director who was
second in command of the committee. To spé%d up and improve coordination
within the govefnment, the Minister of Public Finances was named in
1976 to the third ranking position, that of Coordinator of the NRC. This
nomination was necessary because that Ministry manages ordinary and
teconstruction budgets and makes decisiqns about the allocation of funds
to other government institutions. Through that Ministry the NRC would
also obtain.the support of the GSNCEP - Bank of Guatemala. This support
was needed for economic planning and fer the funding of the community
development projects.

The fourth ranking member of the lommittee was the Representative

of the Cooperative Systems. This person was the Vice-president of the
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National Bank for Agrarian Development (BANDESA) in 1976 and had strong
ties with the rural cooperatives and communities and through them could
channei funds, technologies and reconstruction goals.

These four officials formed the power base and top authority structure
of the NRC and produced the decrees ana directives under which the
éommitfee operated. Due to their positions, the NRC was a supef govern-
mental structure, well conceived and well designed.

Within the NRC and providing the operatipnal, functional, scientific,
technical, conceptual and logistic support to these authorities there
were two secretariats. . One, the'General.Secfetariat, was In charge of
the administraiton and coofdination of all the functional and operational
systems of the NRC and it was supported by six units that were assigned
specifie coordination and supervision activities. The first che was
the Planning, Programming and Information Unit (originally Information
Unit) - PPIU, It coordinated planning, programming and evaluation
procedures for recomstruction operations and collected, analyzed and
corrected the data that was needed to measure the progress of reconstruc-
tion projects. Other activities Performed by the PPIU were the coordina-
tion of urban community development projects in Guatemala City carried
_out by BANVI, the provision of guidelines for urban land use and zoning
in reconstruction schemes, the production of annual repprts to provi&e
information to the public and the keep;ng qf a detailed regiéter of the
construction time schedule énd mégé;afy inﬁestment of efery reconstruction
project. It coordinated reéonstruction activities with the GSNCEP and tHe
Bank of CGuatemala in order to keep the Executive birector informed on

the progress of the reconstruction process and to recommend which measures
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should be taken to improve the operational capacity of the Guatemalan
government. This unit alsoc prepared the annual budget request for NRC
operations and personnel,

The secoﬁd operational unit of the reconstruction committee was
called the Physical Reconstruction Unit (PRU). Its original functions
were the coordination and supervision of all construction programs and
projects carried out by the Guatemalan government and its executive
entities. Other initial activities were the preparation of technical
documents to improve the reconstruction process as well as the provision
of technical field supervision by architects and engineers of structures

"being built. It was alsoc expected to advise on community development.

During the first two and a half years this'unit worked very pro-
ductively in spite of serious political comnfrontations. It coordinated
and supervised ﬁost of the reconstruction programs in the field and
induced other government institutions to improve their ability to buildv
infrastructure facilities and services. Igﬂélso demonstrated the
quglitative and quantitative differepces in construction and administra-
tive costs tﬁat existed between the government and NGOs. The ﬁublication
of this information resulted in a negative reaction against that unit
since it reported that government costs were up to three times higher
for the similar types of infrastructure - houses, hospitals, roads,
bridges, etc. than those of NGOs. The NRC costs for construction were
similér to the ones of the NGO. When these facts became known, the
PRU tried to lower government costs,'most of which were due to bureaucracy.

This unit was also in charge of controiling‘the distribution of

construction materials produced in Guatemala. In spite of the scarcity,.



165

it managed to keep the flow of materials into the recomnstruction process
going. Unfortunately, this was done quantitatively and not qualitatively
due to the lack of national regulations for coﬁstructién materials., The
responsibility for such standards lay with the Guatemalan Commission of
Regulations (COGUANOR) but this Commission had not done ;o. Later in

the reconstruction process (1979) coﬁtrol bver.construction matefials was
tranéferred to the Army Secretariat.

The PRU faced its bipgest reconstruction and technical problems
during 1976, 1977 and 1978. There were no technical regulations or codes
for land use zoning, construction processes dr for quality standards for
construction materials. The GSNCEP did not even have a scheme for
ferritorial zoning or a model for spatial occupancy in Guatemala for
different time scenarios. There was no ratignal plan for feconstruction
or development. Because of the lack of cooperation from other Governmental
institutions, the NRC decided to perform six studiés through the PRU as
a basis for reconstruction and development planning. Thése studies were
sent to the National Council for Economic Development for approval and
most of them 'were lost;” The studies were titled:

- "Ecological Indicators for Spatial Occupétion with Special

Emphasis to Urban-Rural Settlements,' by Dr. Luis A. Ferraté.

- "Guidelines for é Land Acquisition Policy for Human

Settlements at a National Level," by Dr. Gustavo Gait&n and

Lic. Victor Ramirez.

- "Seismic Risk Plan," by personnel of P.R.T.

- "Construction and P;ososals for Prefabricated Houses,'" by

personnei of P.R.U.

- "Quality Control Regulations and Standards for Building

Materials," by Ing. Emilio Beltranena and Arqg: Zoemia Prado.
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- "A Guatemalan Typology for Housing,'" by Arq. Zoemia Prado
and Dr. Luis Ferrat;. o
‘ Unforfunéfely, most of these studies were lost somewhere in the

bureaucrécy‘aﬁd the few copies that survivéd at the NRC were not uséd
becausé legai\apbfoﬁal was needed. These studies were fiﬁished in late
1977, but aroused a high degree of animnsiéy among some of.the Ministries
of State t0ward”fhé NRc;- indirectly, the documents eprsed the inefficiency
of some Guateméi;n bufeaucréts and this fact arouéed the anger of the
Ministries'affécféa; o

The PRU‘;;sﬁsﬁBééa;tiéliy reduéed after 1979 and was left with very
few technical peréonnei. 'After.thaf it only coordinated activities and
exercised gene;ai fieid éﬁférQision over fhé coﬁsﬁruction of infrastructure
carried‘out by Guétemaléﬁﬁiﬁstitufions aﬁd‘by>thé Military Secretariat.

The third unit of tﬁé feconstraction gbﬁmittee was called the Social
Promotion ﬁnit (SPU). It was in‘éharge of ;hé organization and coordina-
tion of local £econstruction committees inwﬂiban and rural areas, as
well as the compiliné of an inventorf of g;;ic services in cooperation
with local c0mmunities; It was also chargé& with evaluating the impact
of reconstruction projects on tﬁe develoéﬁegg of communities. It was
supposed to pfomote téchnologicai and soci;l'solutions to problems that
would not créate social disruption, but dﬁérto its low technolegical ané
conceptual-capacities, this wés not possible. It was the largest unit
of the committee, divided in two sub~units - Metropélitan Area of

Guatemala City and the Urban-Rural Unit. From the beginning it was

/ . .
coordinated by army officers who did an excellent job and fought against
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the politicization of this unit.

The SPU performed an outstanding job during 1976 and 1977, but
after-1978, with the change of governmeﬁt and a shift in specific
political and sectarian interests, this unit became partially politi—
cized and the reconstruction process lost a certain amount of credi-
bility and confidencei In late 1978, the Guatemalan government re-
placed the technical staff of this unit by nonfqualified‘pefsons,
introducing "political participation;" In spite of the efforts of
the army officers coordinating this unit, it gradually feli apart,
causing more problems than benefits to the NRC. The unqualified staff
members evehtually placed in this unit represented different political
partiesiand different philosophies of reconstruction. For these
reasons, internal attrition increased after 1979 and most of the technical
and scientific staff gf the committee-left or were forced to leave_;he
NRC. The scientistg and technicians who left the NRC had no ﬁafticular
pelitical interests or participation. According to early members of
the NRC these scientists were the ones that brought charisma and
credibility to the committee on an international lefel.

It is worth stressing that all the army coordinators of this unit
were non-political and made sincere efforts to correct the internal
situation. The NRC, however, did not seem to have the political or
real power to stop the politicization im this unit and the erosion of
the NRC credibility after 1978.

The éocial Promotion Unit, in spite of its problems, achieved
certain succeses, nevertheless. Tn 1979, 1980 and 1981, with the

cooperation of other entities, it moved about 16,000 families from
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refugee caﬁps and "'settlements' to permanent housing projects and
urbanized lots in Guatemala City. This is bélieved to be the largest
voluntary movement of families in Central America. There were no severe
problems associated with this move because families looked forward to
developing the houses and urbanized lots they received.

In 1976-1977, the same unit also organized 1,533 local reconstruc-
tion committees, 63 municipal committees and four departmental ones.
Through most of these committees, the SPU tried to teach construction
techniques, organize programs to obtain basic services, and to promote
lecal technelogies, and to obtain laber and materials.,

The fourth operational unit of the NRC was called the Public
Relations Unit. This unit was supposed to coordinate public relations
and media services. It did not, however, have the funding and the
motivation to do its job., 1In some respects it was a failure and in
others,.a success. It was a failure because‘the anormous efforts and
operaticnal actions of the NRC remained unknown or were distorted
through outside media perception. It was a success because the NRC,
due to its iack of activity, maintained 2 low profile most of the time.
As a consequence it did not challenge other Guatemalan institutions
whe reported their work through vast media propaganda programs. This
unit did keep rgcords of the public inauguration ceremonies for NRC
projects and of the social-political events related to the reconstruc-
tion process.

The fifth operational unit (URPAC) was designed for the coordina-

tion of projects aimed towards the preservation of the cultural
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patrimony of the country. 1Its main objective was to search out and
rescue cultural artifacts of historical significance that were under
the rubble or lost during thé earthquake and to reconstruct indigenous,
colonial or any other monument with cultural value. This unit was
under the Ministry of Education, but attached itself to the NRC due

to lack of support, funds and authority from the Ministry, Its
personnel were excellent and did very good salvage and restoration
work within funding limitations. It was absorbed by the Institute of
Anthropology and History in 1980.

The sixth unit of the National Reconstruction Committee was called
the National and International Cooperation Unit (NICU) and inherited
the supervision of some of the NGO programs initiated by the NEC in
1976. Its job was to promote and coordinate recomstruction énd develop-

‘ment programs and projects»carried cut by non-government organizations,
private voluntéry organizations and other entities of the private
sector in rural areas and in some slums of Guatemala City.

It aiso provided institutional support and services to NGOs in
the field of customs clearance and money exchange. It did the paper
work for importing equipment and machinery for the reconstruction
processes duty~free.

After 1976, this unit coordinated approximately 165 agreements
and addenda that represented the reconstruction, rehabilitation or
economic suppport for about 16 temporary housing projects (approximately
29,699 units); 39 school projects (554 units); 36 medical and health

projects (241 health centers, posts and medical clinics); 34 infrastructure
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and service projects (498 potable water systems, drainage-sewage

systems, community centers, child care centers, dental clinics, libraries,
museuns, warehouses, "pilas,'" roads, churches and other services); 661
programs for community development, self-construction, food and nutrition,
famiiy planning, home economics, agriculfural and natural resources
management and finally, 29 programs of building materials distribution
and other services (Balcarcel et al 1978).

This unit was also responsible for maintaining good relations with
all national and international NGOs and for staying in close contact with
relevant embassies, consulates and service clubs. The original idea
behind the NICU was to provide services to facilitate the administrative
functions and field operations of NGOs and to establish guidelines to
minimize unnecessary cultural disruption. Preventing cultural disruption
was understood as prevention of the introduction of innovations that
might cause severe negative social, economic and environmental changes,
or increase consumerism and dependence, without producing development
or satisfying basic needs.

The NICU, due to its unique function, developed such strong ties
with foreign and Guatemalan NGOs that it became a kind of "credibility
center" for the NRC from 1976 to 1980. Some of its coordinators and
staff had several years of field experience in rural development
projects, natural resources management and agricultural improvgment,
and in the use of appropriate technology. From 1976 to the beginning
of 1980, the NICU coordinated the iargest reconstruction and develop-
ment prbjects carried out by non-government organizations and became

the conceptual think-tank for rural community development in Guatemala.
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Although it was thé smallest unit in the NRC, at least 40 percent of
the rehabilitation and reconstruction of community services and infra-
structure was accomplished through its coordination (Ferraté et al 1978).
Under ﬁhe General Secretariat in 1976-1977, another unit existed.
It was called the Evaluation and Control Unit but it was soon absorbed
by the Informatiqn Unit and later by the PPIU., The NRC also contained
a Military Secretariat in its structure. Its duty was to coordinate
communication and transportation activities, customs and import
mechanisms, security, relations with the army, logistic support, equip-
ment, véhicles and machinery and to manage a minimum amount of funds
for emergency works and supplies. It was also in charge of all the
NRC distribution programs of building materials, foods and other goods.
It was managed exclusively by senior army officers and c0mpleménted the
administrative and operational functions of the General Secretgriat.
There were four sections that supported the activities of the
‘Military Secretariat. One was the Engineering Seétion which dealt with
the 6pening of secondary and tertiary ybads, general urbanization and
other engineering works and sometimes, with the establishment of refugee
camps. There was also a Customs Section in charge of facilitating :
paper work in governmental offices, especially in éustoms, to arrange
duty free import activities, ﬁainly for the NGOs.
fhe third secticn of the Military Secretariat was in charge of
transportation; vehicles, fuels, garages, warehouses and all activities
related to the logistic support of the NGOs{ The foﬁrth section was‘

a special office that dealt with security, performing special activities.
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There are two other offices that depended on both secretariats.
One was the Personnel Office with control responsibilities for the
administrative and clerical personnel of the NRC, and the other was
the Internal Accounting O0ffice which dealt with the control of the
small amount of money that was managed by the NRC, especially the money
controlled‘by the Military Secretariat. This Secretariat collected
funds derived from the distribution of building méterials at a subsidized
price. It also received some government allocations.

The NRC was supported, on paper and by 1aw; by all Guatemalan

governmental institutions but it had strong real support from BANDESA,

and BANVI, especially during 1976, 1977 and 1978. It also received
strong support from the National Financing Corporation, CORFINA, the
banking system, especially the-Bank of Guatemala, INFOM and the coopera-
tive movement during 1976, 1977, 1978 and part of 1979. After 1979,

its support diminished due to politicalwcgpsiderations and changes in
government policies.

The NRC had a total of about 220 people employed in its work in
1976, but by 1981 had decreased to about 160.. Thé 1argest‘group of
people were in the SPU - about 52 percent;,nekt came the Army Secretariat
aﬁd its supporting officers — approximately 15 percent; the PPIU -
eight percent; the PRU - some six percent; the UNIC - four percent and
other offices - about 15 percent.

Before leaving the topic of NRC o?ganization it should be noted
~ that in order to decentralize development plans and to improve

efficiency and effectiveness and to give priority to programs for the
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poor, the NRC promoted several departmental coordinating offices -

with the respective Departmental governors in charge of them.

Policies, Objectives and Mechanisms Developed by the Guatemalan Government

to Carry Out the Reconstruction Process

As a new organization starting after somé early work ﬂad been done on
reconstruction planning, the NRC had to be eclectic. It therefore
. accepted some of the guidelines already formulatea by different institu-
tions and individuals. It assembled an interdisciplinary team of
expérienced Cuatemalan field scientists, well respected managers, army
officers and professionals hand picked by the first Executive Difector.
This team transformed these early guidelines into pragmatic policies,
étrategies and mechanisms designed to benefit the peoplé affected by
ﬁhe earthquake, especiallylthose living in rural and depressed urban
communities.

The NRC could not follow the Guatemalan government's historic
patterns of development. The result of previous National Development
Plans was perceived by this committee as economic growth at the expense
of socioeconomic degradation, producing severe anarunneeded cultural
disruption and biological deterioration. For several years indicators
of economic growth had shown an increase in the GNP and in the output
of agro exports - coffee, cbtton,‘sugar, beef, baﬁana, cardamon and
other products. These indicators also showed a steady increase in
industrial productivity, tourism anﬁ trade and an.economiq expansion

of exploitation of non-renewable natural resources such as minerals and
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petroleum. Economic data also revealed expansion in the number and
size of transnational companies and other sources demonstrated their
increasing influence in government decision-making processés and
actions. Finally, vafious indicators revealed an increasing economic
gap between the poor and the‘rich in both the qualitative and quantita-
tive sense,

Other indicators of social degradation, severe and unneeded cultural
disruption and biological deterioration showed a very severe nationwide
situation. The NRC compiled some information that describes the 1975
conditions of Guatemala as follows (Balcarcel et al 1978): There was
a houSing deficit of approximately 500,000 units before 1976 and this
deficit was increasing sharply. Some 1,355,000 children were not
attending school, about 22 percent of the total scheool age population
of the country. Only 12 percent of the rural and 40 percent of the urban
population hadypdtable water connections. The infant mortality rate
was calculated to be between 80 and 200 deaths for every 1,000 children
born, depending on community, and life expectancy averaged 53 years.
Other indicators showed not a community development process, but one
of deterioration and stagnation.

At the natural resources level the picture was darker. A document
used by university students in the Department of Engineering, University
of San Carlos (Ferraté 1979), stated that approximately 50 percent of
the renewable natural resource base of Guatemala was degradéd and that
it was dectreasing sharply. About 70 percent of the water and land

resources were contaminated to different degrees. It stated also that
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67 percent 0f the total area éf the country had erosion losses,
increasing run-off and solution processes of about 12 metric tons per
"hectare per year, amounting to some 70,000 square kilometers. These
problems were especially severe on the southern coastal plain and in
areas of pumice grabens. Between 63 and 67 percent of the original
vegetation had been cut, burned or replaced by inappropriate Qegetation
and, as a consequence, the country, as a geomorphic unit had been
" increasingly exposed to hazards and risks derived from environmental
events or other natural phenomena., The country had been made vulnerable
bylman—made processes that had decapitalized the country and lowered

its natural environmental resistance.

The NRC also believed that the "models of development' used in

the past had created a very dangerous power structure that was responsi-
gle for the increased level of vioclence in the country and fof retarding
“development. The only people benefitting from these circumstances and
events were at the political extremes, and a number of scientists on

the Committee believed that a violent confrontation could be expected
between these extremes in the next few years, These thoughts were
brought up for considerétion by the top authorities of the NRC anq
these authorities began to realize that the Guatemalan government had
been i1l advised in the past by bpreaucra;s, with little field experience
and a lack of direcﬁ‘knowledge of the socioeconomic realities and the
politicaldsituation that the earthquake had exposed. These top authorities
decided that development progréms of the reconstruction process should

not just complement, and in some instances restructure the programs and
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projects of the National Plan for Development 1975-1979, but introduce
new basic concepts that would emphasize éémmunity development and the
conservation of natural resources.

Everyone at the NRC realized that the reconstruction process
presentea a unique opportunity to make economic growth compatible with
social, biological and political needs and to optimize the use of the
natural, technolegical and institutional resources of the country.

Members of the committee were not naive, but knew at the beginning
that efforts to curtall the activities of the NRC were taking place at
different political lewels. They had shown top decision makers that
Guatemala's economic growth and "development" was going on at the
expense of cultural disrupticn and the social degradation of low income
communities and that it was leading to the deterioration of the natural
resources. As a result, a potential confrontation between the extreme
left and right might be forthcoming. The scientific staff and the top
authorities of the NRC had a very deep cowcérn about the potential‘for
violence stemming from these problems.

In order to avoid violence, the reconstruction process should have
a new conceptual framework to help overcome socioeconomic inequities
and try to improve the natural resources base. The task of accomplishing
this was difficult and delicate due to the lack of public confidence
in past Guatemalan gévernment programs. This lack of confidence stemmed
from the fact that most such programs were based on very large
econonic investments 1n high technology with little social meaning and

grass roots impact., As a consequence, rural communities mistrusted most
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government programs. Since the NRC was an arm of the government,
it could inherit this distrust.
By the end of March, 1976, the conceptual framework discussed above.

developed into a '"reconstruction-development' philosophy. The central

theme of this philosophy.was to attempt to adjust the cultural order
to the natural order, and as a result of this adjustment, create a
peaceful, evolving, comtinucus and expanding development process, This
reconstructioﬁ—developmemt philosophy was stated through the éublished
intentions and purposes of the NRC. The philosophy was converted into
operating policy through the fﬁllowing guidelines:

— The organization and participation of communities at the

grass roots iével is considered mandatory in order to

obtain a decision-making process which proceeds from the

bottom to the top, establishing different responsibilitiés

at each level of participation and,bat the same time,l

enhancing the cultural interchange among levels.

~ The satisfaction of the different levels of social,

economic and biclogical expectations of the communities

has to be accomplished mainly through the use of their

‘ownlappropriate technology, local labor and materials and

not by the use of outside innovatiﬁns that might cause

severe and unneeded‘social disruption or degradation.

- The development of community self-confideﬁce, self-

reliance and’self—exbression has to be promoted in order to

reject patterns of dependency, paternalism and consumerism

and to enhance the communities' own working capacity and
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imagination and thereby to create integrated development.

— The NRC should try to promote a better relationship between
man énd nature through the balanced use of natural resources,
the improvement of management techniques and the increase of
natural productivity. It should also encourage conservation
activities that permit the use of physical and biological energy
in the reconstruction process and in the agricultural-pecuarian—
forestry systems,

~ The reconstruction process should encourage emphasis on goods,
services and commodities that are available locally and not on
exotic goods. Paternalistic temporary programs should be
discouraged, The reconstruction process should be regarded as
development of a means to stimulate and promote improvement of
social organizatibn and the increase of participation in the
country's development proceés.

- The NRC understands that the cultural heritage of the country
was and is an expression of the £raditional value codes of the
society and it should try to restore national monuments not only
as a means to preserve those expressions of culture, but to
stimulate growth of new ones,

" - International and national private cooperation, aid and

other assistance should be understood as an intercultural effort
to improve the quality of life of depressed rural and urban
communities and not as a means to introduce innovations or

other exotic diffusion patterns that could create severe and
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unneeded cultural disruption. Internaﬁional and'national
private cooperation and related activities are perceived

and understood as a unique oppeortunity to share technologies,
attitudes, developﬁent models, value codes and culture in

a direct way, without government, political or economic
interests intervening, but on a person-to-person basis.
Therefore the NRC has to become a general forum to discuss

and coordinate the activities that the NGOs need to perform

in the reconstruction process.

- The NRC should promote and establish the necessary mechanisms
to assure a continuous flow of Building materials, technical
and qualified labor and banking-financing systems to speed up
development programs being carried out as paft of the recon-
struction pro;ess.

- The NRC wants to become a link between different social and
cultural groups that form the structure of Guatemalan society,
It is one of the original goals of the NRC to develop a feeling
of nafionhood through the NRC and also to become a kind of

open forum to establish a dialogue between the commuhities,

the Guatemalan government and the private sector.

- Some of these original goals;o£ thé'NRC were lost with the political
problems that the NRC had in 1978 due to the participation of its four
top leaders iﬁ political campaigns, but the dialogue continued until 1980,
when political vicolence increased and communities started losing faith

in the NRC.
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These policy objectives needed tc be supported by practical
mechanisms. The Guatemalan government had created an institutional,
philosophical and political framework for the NRC and supplied it with.

a good scientific and coordinating staff that created a more detailed
conceﬁtual and philosophical framework and more specific pplicy objectives.
These needed to be crystalized into operatiomal realities through strategiles
and practical mechanisms that could be sent into the field. These
practical mechanisms needed to take into consideration the social, political;
economic and ecological problems that the Guatemalan governmént was facing
in 1976 and try to find solutions to them while satisfying the objectives
‘set by the NRC. For-each of the main problems, a strategy and mechanism
was created. These strategies or mechanisms were as follows:

(a) Inflation was hitting the Guatemalan economy through

the escalating costs for increasing amounts of imported fuels

and other goods and services. The lack of building materials -

especially cement, iron rods, timber, élass and plastics, and

the pressing need for them in reconstruction, could magnify

the inflationary process. Therefore, the NRC set a quota

system to manage basic construction materials aﬁd stimulated

the private séctor, BANDESA, BANVI, and other institutions

to recycle wood in their construction process. The NRC also

stimulated local cement related industries, such as block

factories and other building material industries, to produce

at their maximum capacities. In some iInstances, however, the

quality of their product was lowered, due to the lack of

standard control systems.
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(b} The bureaucratic problem presented by Guatemalan
governmental institutions and the delapidation of their
resources due to overlapping functions and geographical
areas was one of the main problems to be overcome. The
scientific and technical staff of the Guatemalan government
was competent, underpaid and underrated in status, while the
adminisﬁrative—political staff was overpaid and given the
status of decision makers. The NRC tried to overcome-this
‘problem but failed outside its own interior structure., As
a consequence, the reconstruction process was affected by
inefficient, slow paced expensive bureaucrafic practices
that were often used to rehabilitate social services and
other large infrastructural faciiities. Thé scientific and
technical staff wanted tec move rapidly but this bureaucfaCy,
managed by politicians, slowed down mﬁst of their
activities and lost the good will of this technical staff.

(¢) Migration from rural areas to urban capitals and
finally to the metropeolitan area of Guatemala City was another
problem. Approximately 80 percent of the sefvices and 65
‘percent of the industries are in this area and provide
opportunities for jobs. The migration rate six months after
the earthquake was estimated to be up to 150,000 persoﬁs
(Chavarria 1978) a year. Some complementary problems were
derived from this migration. One was the mushrooming of small

"settlements' in public and private areas or the creation of
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ﬁpalomares" or slum houses. Another was the rumor that

the Guatemalan governﬁent was going to develop huge "free"
urban projeCts. This rumor endouraged the desire to migrate
because many people from the rural areas believed the rumor
and decided to obtain a "free house.'"” The NRC could not cope
immediately with this problem beﬁause some NGOs h;d given free
housing aid to some communities, thus adding substance to

the rumor. To counteract this movement, the committee decided
to subsidize rural housing projects to forestall future migra-
tion to urban areas. As a result the NRC sent some foreign
and Guatemalan NGOs to the villages and toﬁns of Chimaltenango,
El Progreso, the rural area surrounding Guatemala City, the
western part of Zacapa and Jalapa and to other rural éreas
affected by the earthquake. This was done in a deliberﬁte
attempt to retain future migrants in.t@ese areas and to stimulate
development projects that would creatéabetter local conditions
and induce the people to stay where they were.

(d) A shortage of money for community developmenﬁ in the
Guatemalan government and in NGOs was seen as a fundamental
problem. Most of the natiomal budget‘was_used to pay office
workers, or to finance gigantic hydroelectric projects or other
huge infrastructure programs such as the construction of roads,
public buildings, airports, and so forth, and there was little
money left over for education, training and the development of

rural communities. The few such programs that existed were
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oﬁerated'paternalistically and were believed by members of the
committee to be culturally meaningless. The NRC urgently
needed funds for its programs and the meney could not be
transferred from existing development projects because the
Guatemalan government considered it important to carry them out
and because they were required by conditions set in international
loans and guarantees. The NRC pressed the Guatemalan govern-
ment to issue bonds and to transfer whatever money was available
from non-mandatory programs. The Guatemalan Congress, through
its Decree 8-76, legalized the issuance of up to 122.0 million
U. S. dollars in bonds to financa the reconstruction process.
Later Congress énlarged the 1976 budget by 190.2 million U. S,
dollars also earmarked for reconstruction and development
programs (Balcarcel et al 1978). On paper approximately
312;0 million U. S. dollars was authorized for the rehabilitétiqn
of the infrastructure and other deveiopment programs related
to the reconstruction.

Other funds came from international sources of assistance.
In addition, government to government loans and other technical
assistance was made availablé. The amount contracted by these
loans was close to 157 million U. S, dollars. This included some
loans that were renegotiated during the emergency (39.9 million
U. S. dollars) but excluded the cash donations given tc the NEC
by private individuals, NGds and friendly povernments that amounted
tolapprnximately 10.7 millions (Balcarcel et al 1978).

These funds were allocated by the NRC to the various

Ministries of State of the Guatemalan government. Unfortunately
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they were only partially used because of the inédequate

capacity of the 174 governmental institutions to execute the
programs that the NRC requested in 1976. Bureaucracy-and

the slow-paced operational mechanisms associated with it could

not cope with these vast amounts of money. Programs were

delayed year after year and funds were extended into the following
year's budget until much of it was finally dissipated. The

NRC tried to decentralize reconstruction activities by allocat-
ing some of the funding to the private sector, especially to

NGOs, but govefnmental institutions fought against these decisions,
using national pride as an issue. The result was a setback in

the decentralization of reconstruction activities and a siow down
in the reconstruction-development process.

It is wor;h mentioning-that the best operational systemrused
by the NRC was "FEER, Fondo Extraordinario Especifico de
.Reconstruccidn," which was managed by/the Bank of Guatemala and
had a funding of approximately l43.5_million U, S. dollars in 1980,
This fund was part of the total amount of reconstruction-development
money assigned to the reconstruction process. About half of it
had been allocated to BANVI and the cooperative system for urbani-
zafion and development of housing projects.

A large aﬁount of money allocated to the Ministries of Health
and Social Assistance, Communications and Public Works, Education
and Culture, and Interior was not used in 1976 and was reprogrammed

in 1977, but of this, only 103.0 million U, S. dollars was
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allocated for reconstruction programs. In 1978 this amount was
reduced to 70.6 million U, S. dollars in spite of the fact that
statistically reconstruction programs had 50 percent better
efficiency than ordinary government projects. This meant that
the Guatemalan government was cutting down on the social |
effectiveness of the NRC by diminishing its actual funding and
in the long run, depriving communities of participation in the
decision making process. The NRC continued trying to become an
effective executive unit; able to manage its own funds and
pfograms, but it did not have a good chance to succeed, given
itsvbureaucratic environment.

(e) The NEC did pot have the legal capacity to perform
reconstruction programs and therefore could not coordinate the
prograﬁs of NGOs. It therefore transferred the reconstruction
activities it had startedlto the NRC. TFortunately, some NGOs
saw the NRC as the solution to their own problems and a strong
interaction between them was initiated by a trial and error
process; This process was painful but successful. Mistakes
were hardly ever repeated and the most serious prob;gms were
solved by dialbgue and good will. As time passed, inten;e
comprehensive interactlon developed between NGOs and the NRC.
The committee began promotion of development projects and
NGOs reacted by pouring funds into the reconstru;tion process.

The total amount of direct assistance‘frOm NGOs is estimated
at between 130 and 150 million U. S. dollars between 1976 and

1981. The exact fipgure is not known because NGOs usually did
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not report their total investments to governmental offices.
An additional amount of about 20 percent should be added to
these investments due to administrative costs. Without any
doubt, this massive flow of money represented the best and
most positive investment in the improvement of the quality
of life for poor communities ever made. It achieved far
motre than the much larger investments that went into govern-
ment programs which never quite came off. |

_ (f) Another problem arcse from speculation about the
real destination of reconstruction development funds. There
was a lot of confusion between funds managed by the NEC and
by the NRC. Groups with vested interests and political parties
initiated rumors and defamatory campaigns claiming mismanage—
ment of fundé. The NRC, however, did not directly manage any
funds but allocated them to other governmental institutions
through .the Ministry of Public Finance and the governmental
banking system. The only funds that the NRC was permitted to
manage were the emergency building materials funds, about
100,000 U. S. dollars in 1976. This activity.was carried out
by the Military Secretariat.

Rumors of misﬁse of funds created a lot of probiems in
some of the poor communities where people really believed
them and lost faith in the NRC. Through much dialogue and
open-door discussion, little by little, the confidence of
the communities in the NRC was built back to the level needed

for effective reconstruction.




187

(g) The lack of adequate urban land for housing projects
in the metropolitan area of Guatemala City as well as the
lack of an adequate infrastructure for public services presented
andtﬂer problem to the NRC. The NRC found about 35,000 families,
only 20,000 @f whom were.due to the earthquake, living in
"settlements" ané other refugee camps. They were landless,
homeless and extremely poor. Most of them had no way to make
a living. This problem demanded a solution.

The Guatemalan government did mot have an urban land
acquisition policy. BANVI owned some tracts of land but
only enough to meet about 10 percent of the needs. This
problem of squatters settlements was a severe one and the
NRC initiatedlnegotiations with the land owners concerning
land that was available and could be acquired, 1In some
instances, due to bureaucratic problems and légalities, two
yéars were spent in acquiring tracts of land that were,
meanwhile, booming in prices due to inflation and speculatidn.
Only the tracts of land acquired in 1976 and 1977 were bought
rapidly and at prices not inflated by economic problems. The
NRC, through BANVI and the Land Commission, finally bought
some pieces of land at high prices but>the ones acquired
.were not large enough to meet half of the needs.

(h) Competition for building materials, but especially for
labor, between the private sector and the NRC presented another
problem. The private sector, above all large construction

companies, demarided building materials and gqualified labor for
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their own reconstruction projects. The NRC héd funded a

series of iarge building projects for such facilities

as small hospitals and health centers, large schools,

bridges, highways and administrative buildings, through

geveral other government institutions -~ mainly the Ministries
of Communications and Public Works, and Public Health and
Social Assistance. Some of these were being built by the
private sector., The industrial capacity of Guatemala to
producé building materials was overtaxed and shortages_became
a bottleneck for the development of reconstruction programs.
Without any doubt, a greater bottleneck was presented by the
scarcity of qualfied labor. Private and governmental programs,
iﬁitiated by the NRC, were initiated to train workeré as
electricians, masons, carpenters, blacksmiths, plumbers, and
‘so forth. Most existing skilled labof was hired by the
private sector and an unskilled or poofly trained work force
reﬁained to work for government institutions or in NRC recon-
struction programs. A migration of skilled labor from rural

to urban areaé was triggered, depriving rural areas of part

of their social organization and their best technical staff.

As a result, communities could not obtain the technical leader-
ship needed to rehabilitate their infrastructure. The NRC,
with the help of INTECAP (Technical Training Institute) started
programs of in-service training, self-conmstruction and mutuél

aid. These programs were very successful because they permitted
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the training of unskllled labor in productive activities
as well as provlding the basis for organlizing communities for
future development activities at the grass roots level.

(i) The NRC, from the beginning, lacked technical field
personnel and this became its main weakness since it had
difficulty supervising work done by other government agencies,
The necessary technical staff was supposed to be lent by the other
government agencies but in spite of periodic requests, this
personnel was never‘assigned to fhe NRC. Field supervision was
carried out using very fewlpersons and this few could mnot cover
all geographic regions or perform all of the functions assigned
to them. |

The Guatemalan government did not have the structure or
operational and functional capabilities to reconstruct the infra-
structure lost in the earthquake and the NRC had recognized
this from the beginning. It promoted the organization‘of
communities and thelr participation in the rec0nstruction-process
through local reconstruction committees‘or through any other
existing community group. This established_the mechanisms and
communications system necessary to improve the administrativg,
managerial and operational potential of local cdmmunities.

(j) The NRC was legally authorized to issue decrees,
ﬁainly to transfer funds to executive units, to buy land,
recoup loans, to financially.sﬁpport cooperative systems. and
to legalize any other activities needed to facilitate the

reconstruction process. The mechanism of decrees sped up some
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programs but by 1981 even this process of issuing decrees
had become bureaucratized and it was difficult to simplify
it.

(k)‘In order to limit the overlapping of progfams in
rural and urban areas, the NRC promoted the creation of
"Departmental Institutional Coordinating Units" led by
the governors of each department. These Coordinating Units
were supposed to integrate all the activities 6f regular
governmental programs and rgconstructién programs and projects
in order to optimize the use of funds, equipment and

" personnel. Some such units succeeded and some failed, depend-
ing.upon the interest of each governor.‘ The concept was
regarded as a good one and it permitted the NRC to correct

- some of its policies, strategies énd actions during th¢ first
two years.

(1) Another problem arose because middle class families
affected by the earthquake did not have access to subsidized
loans. To solve this problem, the NRC stimulated the bankihg’
system into giving loans to this sector at normal rates. Close
to 13,642 loans were approved, amounting to some 63.4 million

U. §. dollars (Balcarcel et al 1978).

Summary of NRC Problems and Solutions

As can be seen, the NRC developed many strategies and mechanisms to
speed the reconstruction process, Some of the strategies and mechanisms

were carefully planmned on the basis of knowledge and understanding of the
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problem, but other strategies and mechanisms were improvised due to emerging
andlnot Qell uﬁderstood conditions. The NRC formed strategies and mechanisms
for solving short and medium term problems and, on the basis of them, created
programs and projects. The form of these programs and projects related to
the Committee's philosophy of community organization and participation;
perpetual use of natural resources, improving the quality of life, and the
rejection of consumerism and paternalism. However, the NRC also had to cope
with daily problems and set strategies and mechanisms through "instantaneous
planning," based on the kﬁowledge and experience of its scientific staff.

During 1976, 1977 and 1978, the NRC wzs the highest authority for the
recoﬁstructien process, but after 1978 it was transformed slowly into a
éoordinating unit rather than a policy-decision making eptiﬁy. This losé
of power and influence occurred due to a lack of governmental and political
support, some of which was due to a lack of understanding of its functions
and some to losing its original credibility and charisma. By 1981, the
National and International Cooperation Unit was the only one that still
maintained credibility and achieved a degree of success in its actiﬁities.

Due to the growth of political violence between the right and left, some
of the NGOs reacted by freezing their activities, leaving the violent areas,
or transferring their projects to the eastérn highlands of Guatemala, where
continuous but destructive small earthquakes derived from volcanic activities
freqﬁently produce infrastructure damages in very economically poor
communities. Many NGOs left the country because the international demand
for aid and cooperation was increasing worldwide and there were far less
.dangerous places to work than Guatemala in 1980 and 1981.

Today, in 1981, other units of the NRC are still functioning at a

coordination and advisory level, some executing small projects, but it
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appears that the NRC will be submerged by the conséquences,of a manmade. disaster
produced by political viclence, Such violence is the worst enemy of deﬁelop—
ment and the greatest cause of social and economic deterioration. From the
beginning of the reconstruction process the NRC took the view that violence
had to be preyented by development activities. ‘Time has proven the NRC
vision correct.The answer of the NRC to political viclence,guerrilla activities,
repression and any other activity increasing social temnsion was to carry out
a continuous peaceful development process, based on an intercultural sharing
process and the perpetual use of the natural resources ﬁhat could insure the

presence of man in the landscape.

Relationship of the NRC to Foreign Agencies and Groups

As already stated, the NRC inherited some NGO projects from the
NEC as well as the obligations of the Guatemalan government toward tﬁem.
The NEC had assigned some towns and geographical areas to different NGOs and
when the NRC came into being they were workimng almost on their own. The
NRC wanted the activities of NGOs coordinated by a special unit that would
facilitate administrative pfocedures, bureauc;atic paperwork and furnish
consiétent guidelines for the reconstruction.process. The Committee was
especially concerned btecause it felt some NGOs Qere promoting paternalism.

The NICU of the NRC was created.in the last week of March, 1976, But
its members did not have solid experience and knowledge concerning the
functions, scope, goals and structure of the NGOs. From fhe beginning,
however, several operational concepts concerning NGOs were followed. The
most important concept was that the NGOs should have autonomy in the manage-
ment §f their own funds. The NRC knew about some of the negative experiences
NGOs had during the ”recbnst:uction" of Managua, Nicaragua in 1972 and

during the rehabilitation of the cocast of ‘Honduras after Hurricane Fifi.
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The NRC was not interested in managing money but in obtaining a
serious commitment fram the NGOs to carry through development programs
and rehabilitate the infrastructure. It preferred to discusslthe type and
purpose of aid, final results and the quality of programs as well
as their social and economic impact with the NGO and leave the management
of money to the NGO who would beéf the cost of the commitﬁent. If it
accepted money, then it also would have to establish and manage programs or
allocate the money to some organization with such a program. ‘Besides, if
the NRC received money to carry out X number of projects, galloping inflation
could diminish the size of the projects before they were ever accomplished.
ﬁost of the NGOs had a better and more economical administrative system
than the Guatemalan government and it would be irrational to obtain money
from relatively efficient NGOs and transfer it to‘relatively inefficient
Guatemalan government agencies where administrative costs were-high. It
was decided therefore that NGOs should have autonomy to manage their own
money because that meant‘also that they would manage their own programs.

The NGOs needed to have freedom of action and movement. In 1976, most
of the administrative and technical staff of the NGOs were better qualified
than most of the NRC, with the exception of the NRC scientific staff, In
addition, NGOs had international experience and the NRC could benefit
and learn from it. The only rational way for the NRC to support'NGOS‘_J
was ét the conceptual level, The Committee followed the policy that the

NGOs could have the freedom of actlon and movement to contact communities

and, with the local people, jointly decide what 'to do,‘But always framed
by the general guidelines of the NRC.
During the first months of 1978 the idea of freedom of action and

movement was expanded into a mutual feeling of trust. If the NGOs were
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going to trust the NRC, this entity should trust them by recognizing their
value judgements, their humanitarian approach, their iﬁterest in integrated
development and in a word, their conceptual sanity. The NRC could not
manage the NGOs if there was distrust and misunderstanding. It was granted
by both sides that mistakes were going to be made, but sometimes mistakes
bring about humility, and a willingness to learn.

The NRC wanted the NGOs to be effective, that is, to achieve their goals
and at the same time, try to be efficient. This combination means that mistakes
will be made but things will be accomplished. Some mistakes were made
mainly in the reconstruction of infrastructure, but very few 1in the
community development process. Unfortunately, in late 1980,a struggle for
"perfectionism'" was initiated in the NICU and the cénsequence has been
mere government control and paperwork in NGO programs.

The third principal followed by the NRC was to legalize the operations
of the NGOs in the reconstruction process through signing contractual
agreements. Most of the NGOs involved in the reconstruction process were
working in Guatemala for the first time and fhey did not have the proper
legal status to legitimize their work in the country. Some had operated
for several months or even years without obtaining the proper authorization
to legalize their status. In 1976, lawyers at the NRC prepared the proper
documents in the form of legal agreements between the NRC and the NGos.  These
agreements were signed by the legal representative of the NGOs, the
Executive Director of the NRC and by representatives of communities where
appropriate.

These agreements permitted the NGOs to legally operate in Guatemala.

To the NRC, it meant that the NGOs were committed to a community development-

reconstruction process and that as a result, infrastructure was going to
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be built or improved. Unfortunately, as things turned out, some NGOs
were more interested in building infrastructure than in starting a develop-
ment process. Fortunately, from the>boint of view of the Committee, they

left after the infrastructure was rebuilt.

Policy Decision With Respect to Foreign Groups

About 210 NGOs were.engaged in the emergency and relief operations and,
according to the NEC, most of them did an excellent job. The.ones that
operated only on a short term basis during the iﬁpadt, relief and emergency
phases, did not want to participate in the reconstruction process and about
25 percent of those 210 NGOs left Guatemala by the end of April. In 1976,
about 70 agencies interested in long:term rehabilitatioan and developmént
decided to participate in reconstruction-development programs.

The NRC needed as much help as it could get due to the magnitude of
thé disaster and invited NGOs to participate in the reconstrﬁction process
thfough éevelopment—oriented programs. The NGOs and their staff were
" welcomed as "working ambaésador;" by the NRC and they were éncouraged to
select dévelopment programs on the basis of theilr own experience and
potential. Several geographical alternatives were given to them with the
objective of éoncentrating their efforts in an area from which their in-
fluence could spread to‘cther reconstruction programs and projects in
peripheral towns. This set the grounds-for the most important policy de-
cisions. They were intended to transmit the idea of reconsfructioﬁ-
development to NGOs. This process of involving NGOs invoived the following
steps or measures:’

(1) An invitation was issued to the NGOs to participate in
the reconstruction process through conducting devélopment-oriented

programs in areas jointly selected by the NGO and NRC.
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(2) Total automomy was given to the NGO in the management
of funds and freédom of action and movement in its operational and
administrative gctivities were granted.

| (3) Activities of the NGOs were legalized through an agreement
that was based on legal and ethical issues aé well as upon explicitly
stated plans that committed NGO to rehabilitation and development.

(4) The directors and other staff of the NGOs Qere welcomed as
working ambassadors, with a similar rank as the diplomatic corps,
but with no protocol.

(3) The NRC established and reinforced guidelines for the
reconstruction process but communities with the assistance of ;he
NGOs and local reconstruction committees set local pgoals and
objectives.

(6) The NRC committed itself to facilitate all the bureéucratic
paperwork needed to speed up development of the recounstruction
programs of the NGOs,

(7) The NICU acted as the coordinatihg branch of the NRC and
ité duties were to promote community development projects‘among
the NGOs, to exchange information with them, and to optimize the
effectiveness of development programs by establishing regulations
and guidelines to avoid unnecessary and severe cultural disruption.
These policies established the structure that initially defined the

relationship between the NRC and the NGOs. After these policies were set,
however, a series of pseudo-NGOs tried to take advantage of the opportunity
that the NRC had given to private voluntary agencies to operate in
Guatemala. Therefore the NRC had to tighten its policies by introducing

mechanisms to control the work of some agencies. These mechanisms consisted
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of insisting upon definite time tables and schedules to carry out the
projects and related activities. Most of these bogus NGOs left the country
by their own choice, with the exception of two that had ﬁc be invited to
leave the country. One of the main problems with such organizations, which
were often newly formed, was that they promised projects for which they had
no funds and wanted the NRC to legitimize their money-raising efforts cutside
Guatemala. The NRC was interested in the organization and the participétion
of communities in dévelopment programs and could not éupport entities that
did not want to sign an ethical-legal agreement to operate in Guatemala or
have the technical and administrative know-how to raise funds for development
projects. In spite of these precautioms, the NEC, and later the NRC, were
informed that some groups that did not do anything in the reconstruction
process but nevertheless had raised funds that never came to Guatemala.
Others tried without success to import duty free goods, services and materials
into the country to be scld later at a profit.

The agreements signed during 1976 and 1977 contained many undefined
obligations and unspecified activities as well as generalities that later
created confusion and interpretation problems., After 1978, agreements became
more specific, detailed, and more development oriented and since that date
they have improved constantly.

The NRC signed about 165 agreements and addenda with some 110 NGOs,

85 of which were with international or foreign organizations. These
agreements account for abour 45 percent of the total community development-
reconstruction programs carried out by the ﬁRC in the area affected by the
1976 earthquake.

The Guatemalan government expected NGOs to fulfill their commitments

based upon the agreements and addenda. At the beginning, 1976 and 1977,
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the NRC was extremely inferested in the creation of a social infrastructure
as a means of giving communities the mechanism to reconstruct thelr own
infrastructure and services in order to improve their own welfare, but
after 1980, due to the increase of political violencé, it advised NGOs_to
build more physical infrastructure than social organization.' The most

effective period of reconstruction-development for NGOs was the initial

period from March 1976 to November 1977, and especially from February 1978

to November 1980, because during these periods the NRC guided the reconstruc-
tion process toward community development and the most successful projects_
were carried out. The NRC saw to it that the social infrastructure built

by the reconstruction-development programs of the NGOs was carried out

with community participation and organization. Through NGOs and the NRC,
communities rediscovered or introduced development concepts and improved
administration of resources. They also developed the capacity to manage
cooperatives and increased self-reliance and self-expression.

NGOs worked using ;hese basic concepts];ntii 1978, when the NRC
introduced complgmentary concepts as guidelines to further promote community
development programs. By that time NGOs had developed a joint decision
making process with the NRC. This process was used to solve emergency
problems, improve mechanisms and procedures used in development programs
and to insure commitment to the well-belng of the communities.

After 18 months of field experience, some of the pblicies and expecta-
tions of the NRC‘had to be revised due to mistakes that were recognized
by NGOs and NRC. This willingness to revise strategies was a healthy
indicator that needed change was occurring. The new concepts introduced

were a mirror of NRC commitments to the communities from which they sprung.
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It was felt that NGOs needed to introduce these new ideas into their
projects so that they would be more effective at the community level.
The new ideas introduced as policy were:

{1) The NGOs had to succeed in their projects in order to
promote confidencé between the communities and the NGOs. Un-
finished preojects did not mean just lack of funds but also
failures in community developmenf. This lowered local confidence
in the development process itself.

(2) Development should be regarded as a means and an end.
ngelopment should not be uéed to ostain prestige for an agency or
to create dependence in communities upon foreign values or
institutions. Development does not have to transfer technologies,
culture or institutional concepts that create social unrest,
stagnation and dependence and it has to be_a humanitarian goal as
well as an intercultural process. In the long run, it amounts to
an,attitude toward nature and society.

(3) The most important goal for the NRC is.the'well—being of
people and no mechanism, NGO, foreign wvalue or oréanization has a
higher pricrity than the wgll—being of people. NGOs need to commit
themselves to -the local people and relate their programs to tﬁe
local environmental conditions and participate as members of the
community and not as outsiders that come to "help." NGOs should
share their attitudes, money and purpose with pe0plé. If their
activities are not accepted by local communities, development is
not being achieved and the NGOs need help to initiate an intercultqral
process that will permit the acceptance of the NGOs. This ﬁay mean

changing the NGO instead of changing the people.
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(4) NGO programs should not originate from mandates of their
donors, boards of directors, or foreign policies of their countries,
but they should originate from the social, economic, biological and
spiritual needs of the communities they serve. NGOs are not in the
reconstruction process to cffer charity,but to cooperate with people
in their own efforts to achieve their own expectations and to win
their’struggle for freedom of movement and independence.

(5) The reconstruction proéess should encourage self-expression,
gself-reliance and biological independence. The NGOs should not
attempt to control the destinies of communities by making them
dependent on funding, technology and emotional ties to the agency.

(6) NGOs have to participate in the reconstruction preocess by
identifying local leaders that will become the axis of communication
and diffusion of development consciousness. The NGOs shouldlnot
try to solve thé problems of the communities by themselves, but
should stimulate the leaders of the communify to build their own
strength and capacities to solve themgv

(7) The best development project is the one that can be carried
out by the community with a minimum of outside input., The more inside
output and the less dependence on technological and conceptual transfers,
the more environmental resistance to hazards and risks will improve.

(8) Development also means the organization of time and space as
well as the production of orderly landscapes. The arganization of
time and space means that the community will use different levels of
energy for its devélopment than in the past in order to optimize its
way of life, WNature should work for the communities by transforming

higher levels of energy in goods and services to pecople by local
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appropriate technologies. Some examples of appropriate technology
are bajareque construction, irrigation ditches, contouring, food
caloric symbiosis, terraces, management of organic matter and others
that are the byproduct of the intercultural sharing process and not
antigoods and antiservices such as pollution, erosion, deforesta-
tion, mass movements and others. If these negative factors are pro-
duced, the NGOs are creating deterioration and not development.
These were the main new guidelines given to NGOs in the 1978 and the
NRC expected them to be observed at the local community level. The NRC
expected mistakes derived from the interpretation of these concepts, but
NRC realized that mistakes don't mean failures, but the need for a new
strategy to correct and achieve an objective,

Policy With Respect to Conditions Under Which Aid Would

be QOffered to Guatemalans

The NRC wanted foreign aid to go directly to the communities through
NGOs. Experience witﬁ bilateral povernment to government aid programs,
bsuch as AID, CIDA, World Bank and others, had proved unsatisfactory when
the fﬁnds were managed by Guatemalan executive units.

In addition, foreign bureaucracies, with large and expensive overhead,
required extensive paperwork intended to assure a degree of program
rationality, honesty and achievement. This paperwork and the standardiza-
tion it fostered retarded negotiations to cobtain donations or loans for
affected communities. When all the bureaucratic requirements were met,
funds from foreign governments or international organizations were de-
‘'posited with and managed by the Guatemalan government bureaucracy. This
meant an additional slow-down in recon;truction projects, high administra-
tive coéts and very little real investment in actual projects. It became

evident that programs that were fully contrelled by the government and
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that did not allow communities to develop their own capacities and
managerial skills, and did not develop local capacity to look for . funding
in the future, did not achieve development.

Some government to government bilateral programs were judged by
the NRC to be ineffective, bureaucratized and paternalistic with high
social and economic cost. ‘Othef programs based on loans from a few
international banks were believed to be stili more inefficlent and over
regulated. Nevertheless, valuable technical and economic assistance were
provided by the International Development Bank and by the U. S. Agency
for International Development.

The NRC could not wait for months to negotiate donations and loans
from ofher governments or International agencies and had to rely on
Guatemalan government funds or on private funds from Guatemalan or foreign
sources, oT on funds made immediately available by friendly countries such
as the U.S.A., Venezuela and West Getrmany. The Guatemalan government by
law had appointed different Guatemalan institutions to negotiate donatioms,
loans and other funds, Repgarding foreign aid, the GSNCEP managed bilateral
government to government agreements and international loans and the NRC
managed agreements between the Guatemalan government and NGOs.

The NRC established a policy in 1976 that an agreement was an aid
commitment to develop or rehabilitéte a community stricken by the earthquake.
It tried to oppose the dependency concept of "free aid" to communities and
made efforts to make sure that communities would pay something for the
construction of infrastructure and services by NGOs. These funds weré
to be recycled as '"seed funds" for future development within the proper
communities. The NRC failed in their efforts to require this procedure,
however, becauseycertain Tumors started by.politicians advised communities

not to pay for the infrastructure being buillt because it was free aid
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accepted by the Guatemalan government and therefore the communities had
the right not to pay for it. This failure of communities to conform to
NRC.policy created such a serious problem that some funds were never re-
covered, as in the cases of Comalapa, Cubulco, Sumpango and San Lucas
Sacatepequez.

In addition to community resistance, this guideline requiring community
contributions was not followed by many NGOs because some of them répresented
foreign governments and churches whose policies and attitudes toward develop-
ment were shaped to satisfy foreign donors or political interests that
willingly or unwillingly promoted paternalism through‘basing programs on
charity rather than self~help. TUnder the circumstances of the earthquake,
the NRC accepted almost all sorts of aid, including free aid which in
prinéiple it opposed as paternaiistic. The policy was to’obtdin as much
aid as possible before the ﬁinternational momentum" of the earthquake was
lost and attention shifted to other disasters in the world.

The NRC believed, however, that free aid meaﬁs dependency on three
levels. First, it creates dependency at the government level because the
acceptance of goods and services represents a political comﬁitmen£ to the
donors. Second, it removes the stimulus to produce local goods and
services and therefore disrupts c@mpetition. Third, free aid ié likely to
produce negative cultural impacts derived from the distribution of foreign
goods and services because people get used to substituting these goods for
domestic products, Free aid also creates a process of deteridration in
qualify because people don't compete in the market to provide quality,
but accept what they get free,

As a result of these potential problems, the NRC wanted free food to
become "food for work," clothing to be sold at token or subsidized prices,

and houses and other services to be paid for at subsidized prices so that
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revolving funds to be used In the community development could be created.
It believed that’all free aid should have a counterpart in labor, money or
matching funds. The Committee regarded free ald as positive coopefation
during an emergency or relief operation, but after that, when reconstruc-
tion began, free aid meant unnecessary éocial and economic paternalism and
made the groups receiving it weak and fragile. As a consequence of this
strongly held belief, the NRC attempted to discourage free aid programs by
institutions such as CARE, the Guatemalan Red Cross, ACOGUA, The Boy
Scouts, CARITAS and CIDA. Nevertheless, many churches and friendly govern-
ments gave away tremendous amounts of free aid in food, clothing, houses
and other services that, in the view of the committee, could have become
"seed funds" for future development. |

The NRC accepted free aid programs because some of them were
inherited from the NEC which had approved free aid for rehabilitation
programs. In other ﬁases it accepted such programs because it did not
have the political strength to .oppose them. Such programs represented
the humanitarian goals and foreign policies of friéndly countries, and
even though opposed to them, the NRC did ;6t have the stamina or the
p&wer to stop or discontinue them,

The NRC also promoted the use of some free aid as an inducement to
community ofganization and participation. As a result, child care,home
economics, health and sanitation and educational programs were strengthened
and achieved different degrees of success, especially in the urban areas
and towns, but above all, in the Departments of El Progreso and Zacapa,
where they were highly organized and well managed by the Social.PromotiOn
Unit of the NRC. |

The main problems created by free aid, according to the NRC,‘derived

from some NGOs with child sponsorship programs. These programs attempted
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to help children by giving theif families free aid in the form of food,
clothing, other free goéds and even money} The Committee felt that such
programs made the children and their families dependent on cutside
sources for help, especially in the case of programs conducted during
1976 and 1977 by AMG International and Asociacidn Misionera Guatemala.

It is worth noting that some NGOs evolved programs that, instead of
providing iﬂdividual goods to a child or his/her faﬁily, started providing
community services. This meant that they were iﬁitiating community
development activities as an alternative to paternalistic practices
followed in the past. Among these NGOs the Foster Parents Plan i; worth
mentioning as an organization that concentrated its activities on more
positive community development projects and gave loans to coopgratives and
other organized groups that have higher development goals and expectations.

Communities were encouraged to see aid and cooperation as reciprocal
efforts to achieve community development. Aid thrbugh the socioeconomic
mechanism of cost sharing was intended to provide a "seed fund" within the
community or a 'returned loan" for the development of other communities.
This multiplying effort was used by AID-NRC in their lamina projects.

AID sold roofing to individuals in a community at a subsidized price.
The money ccllected by this program was put into a community "séed fgﬁd"
to be invested in community development projects. In this way an organi-
zational structure was initiated to assist development programs. The
end result of the AID program was that additional infrastructure was
created as a byproduct of lamina distribution. Even though roofiﬁg materials
were distributed, its main goal was commqnity organization and participation.

Most projects developed by NGOs were subsidized and some seed funds -
were created. The NRC, through the National and International Coordination

Unit (NICU), tried to minimize subsidies and to increase local contributions
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but a few NGOs refused on the premises that the donors, private and
governmental, wanted to donate aid free. 1In éome‘cases,agreements were

reached to satisfy all the parties, and the goods, services and infrastructure
wefe sold at token prices. Even so, in most cases, communities wanted free
aid. The Guatemalan government had historically given free éid to communities
in the form of schools, potable water systems and other goods and seryices
without requiring local contributions.v As a consequence, it was very difficult
for the NRC to change that paternalistic approach.

Without any doubt, the NRC, from 1976 to 1981, promoted an anti-
paternalistic approach and stimulated the use of subsidies rather than free
aid. Through subsidy programs, free aid was transformed into labor and
seed funds, as a by-product of the process of distributing aid. Nevertheless,
it was forced to accept programs where free aid was at the core for the

reason expressed above.

Policy with Respect to the Assignment of Specific Responsibilities to

Specific Outside Groups

The Non-governmental Organizations (NGdéi involved in the 1976 earthquake
disaster were divided into three specific groups. One group specialized in
impact, emérgency and relief programs; another only in rehabilitation and‘
development, and the last in both programs mentioned above. At the time
of the earthduake, some NGOs such as OXFAM, World Neighbors, the Mennonites,
Ch;istian Children's Fund, Red Corss, the Maryknoll Congregation, and about
fifty other NGOS were already working in Guatemala. When the earthquake
occurred these organizations‘asked their headquarters for help and immediately
started relief programs in the areas where they were working. OXFAM%World

Neighbors attended to some of the most damaged parts of their working
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area in Chimaltenango; the Mennonite Central Committee also helped in
the Chimalténango area. CARITAS, ChristianlChildreﬁ's Fund, Wo?ld Vision
and CARE programs were nationwide.but began cdncentrating their efforts
in the coﬁmunities affected by the quake. The Primitive Methodists did
the same in Totonicapan and thg Rural Reconstruc;ion Movement reinforced’
its programs in Jalapa while parish churches covered their communities.

The NGOs and other institutions that were already in Guatemala therefore
stayed in their working areas and spread their programs ou; from ;hose
areas. The NEC first, and the NRC later, tried to cover critically damaged
areas with other Guatemalan and fofeign government institutions and to
assign newly arrived NGOs who wanted to cooperate to appropriate locations.
The French NGO-Operation Hope went to the area of Xiquin,Sinai in
Chimaltenango; Save the Children Alliance to nine municipios (coﬁnties) of
El Qﬁiché; the Boy Scouts to Bella Vista; the Rotary Club to San Pedro
Sacatepéquez; Fratelli d'Italia went to Comalapa; the Aragoneé Committee
to Zaragoza; the Jewish community to Saﬁafate; Norwegian Red Cross to
Patzuh; the Norwegian'Church Aid to San Martiﬁ Jilotepecque; AMG—Iﬁternational
to La Verbena, Guatemala City; Food for the Hungry to Villa Nueva; the German
and Austrian Red Crosses to Sén Juan Sacatapequez. Others, like Plenty,
went to Guatemala City, San Andrés Itzapa and later to Solold; The Sevenfh
Day Adventists to Sta.‘Lﬁcia Milpas Altas; the Episcopal Church to Zacapa;
The Saivatioﬁ Army to Tecp3n Guatemala, and so forth.

The main reason for this distribution of NGOs wés the nee& for
immediate cooperation. Many areas were unattended and the NEC and especially
NRC deéided to fill the unattended criticai areas on a sort of “I‘want helé,

you go to this unattended area'" basis.
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The Guatemalanm governmment, with the support of other friendly govern-

ments, attended mainly to the metropolitan area of Guatemala City, the
departmental capitols and some of the large municipal towns in order“to
establish a strategic network of relief and emergency centers and sefvices;
It was decided that NGOs and other groupé would complement‘this governmental
network by attending to other large municipal towns, most of the larée
villages and a few of the small villages and hamiéts in order to concéntrate
NGO services.

There was an exception related to ''squatter's settlements' in Guatemala

City. These "settlements" were supported by church organizations before

the eafthquake aqq dqring the first hours after the earthquake these organi-
zations contacted other larger churqh nuclei, like the Norwegian AID

Church, ﬁhe World Church Service andrthe World Council of Churﬁhes and
concent;ated their efforts on some of the "set;lements" in the metfopolitan

area of Guatemala City.

This sort of agency assignmerit was not a casual decision. The NEC,

but especially the NRC, wanted to decentralize rehabilitation and reconstruc-
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tion activities and the NGOs were the institutions that -showed the greatest

willingness to go to unattended areas. Immediately, however, problems started

to arise. Some of the NGOs already established in Guatemala considered

their working areas as their own and they sued for increased spatial hinter-

I
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lands as well as increased functions. The NEC and the NRC became judges to
decide this unfortunate litigation. Some NGOs did not have the capacity to
react or cope with all the prlblems in their areas and needed support from

oth.er NGOs, but sometimes they refused that cooperation in order to maintain

NI

their territory "untouched."

¢
o

Another problem was the overlapping of functions between NGOs and
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government agenciles. In‘some cases a NGO was assigned a gepgraphical area
as well as specific functions, bu; later some Guatemalan government institution
would arrive and claim jurisdiction over the area. In addition, many
Guatemalan‘humanitarian cbmmittees were formed after the earthquake and
wére working on their owm. They-had resources, motivation, and a lot of
private sector support. They went to the areas with easy accessibility to
"help," but most of the time their services overlapped with those offered
by Guatemalan governmental institutions, othgr friendly governments and.
NGOs. By the end of Séptember 1976 most of the damaged areas were covered
with very little geographical and functional éverlapping. Instead of
litigation, the NGOs were now coordinating their field efforts among them-
selves, because the NRC did not have the manpower to pro?ide field suﬁport.
The problem of manpower was a serious one for the NRC with respect
to personnel‘for‘coofdination activities with NGOs, The NICU had one
coordinator and two typists from 1976 té Juné 1978. 1Its Social Promotion
Unitlwas supposed to supervise the performance of NGOs and evéluate their
activities, but in addition to this it was supposea to organize at least
1200 communities so that they would participate in a reconstruction develop-
ment process.
The only manpower available on a part-time basis was the social workers
assigned to the Social Promotion Unit (SPU). They were trained in late
1976 and early 1977 in techniques for evaluating the quality of the infra-
structure being built, the social and economic impact of reconstruction
and development programs and in the promotion of better standards of life.

Unfortunately, in late 1977 and early 1978, due to political conflicts,
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this unit did not perform the supervisory and evaluation activities.it
was supposed to perform and these evaluations had to be partially done
in 1978 by the PRU, using engineering staff. The evaluation only
analyzed the quality of Infrastructure but not its social impact.

During 1978-1979, the NICU tried to evaluate the performance of the
NGOs. It asked UNICEF to sign a contract with an economist for this
work but the evaluation was not completely developed due to lack of
institutional support from UNICEF and from the NRC.

Othef evaluations of NGO achievements have been made. One was
conducted for United Nations by two architects who were lent to the NRC.
They evaluated the physical infrastructure built by NGOs quantitatively
and qualitatively and made a reconnaissance of the social and economic
impact of NGO programs. The evaluation of sociél and economic impact,
however, was a sub-product of the evaluation of the physical infra-
structure and therefore was very general. :

Still other evaluations of the role OEWNGOS in the reconstruction
process were conducted by other organizations, such as 0AS, AID.and the
University of Stockholm., This latter study analyzed the economic
efficiency 6f the programs carried out by Guatemalan governmental
institutions and compared them.with the_efficiency reached by NGOs. It
clearly showed that at least a 2.5 to 1 ratio in favor of the NGOs
existed in economic efficiency; |

The NICU of the NRC also conducted its own evaluations during 1976,
1977, 1978 and early 1979. Coordinators received reports froﬁ somelNGOs

and went to check them in the field. It was a well known fact that
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NGOs reported less éonstruction of infrastructure and other activities
than they actually carried out, but the percentage difference was very
small, Most of the time their performance was substantially better than
governmental performance and their achievements in the develoﬁmeﬁt
process were also greater in spite of the fact that they sometimes did
not follow the guidelines of the NRC.

As in any process, there were mistakes, mainly in the building of
physical infrastructure and these mistakes became mechanisms used to
attack the NRC and the NGOs by governmental institutions such as BANVI,
the GSNCEP and the Ministries of communications and Public Works, and
Health and Public Assistance. For these institutions the issue was not
how much good the NGOs and the NRC had done for the communities and tﬁe
country, but how many mistakes they had made. Mistakes were exaggerated
to discredit NGO operations.

| The NRC had only a moderate capacity to evaluate and supervise NGO
programs. It had to accept cautiously the evaluation of other impartial
institutions that did specific evaiuations. All of these showed that
programs carried out by the NGOs were more socilally effective, had more
economic efficiency, had a better quality, and achieved more rehabil-
itation of the infrastructure than the ones done by the Guatémalan
government. Unfortunately, these advantages‘also exposed weaknesses
in Guatemalan government programs carried out by the Mini;trieslof State.
For example, it was shown that government programs were at least two

. times more expensive; they took more time, were paternalistic and did
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not organize communities as development entities and therefore, the
momentum createa by the earthquake for development was. lost. These
negative comparisons between government and non~government programs
provoked farther, more serious attacks from the Guatemalan government

bureaucracy on the NRC and led to an eventual lack of governmental and

political support for its programs.

Guatemalan Governméntal Programs Involved in Reconstruction

As has been stated, the Guatemalan government did not want to
create a "Super Ministry of Reconstruction' to rehabilitate and develop
the region damaged by the earthquake, but to use the existing institu-
tional structure and reinforce it by means of the NRC, which would be
‘a decision-maker and coordinating unit as well as the highest authority
for all reconstruction activities.

The President of Guatemala is the President of the NRC. That
means that the Ministries of State are uaiar ﬁim and that the Executive
Director of the NRC Tepresents the President. As a result, the Director
of the NRC has the power and dominioa the President wishes to give or
transfer to him. As an organization with defined lines of authority
and respoﬁsibility, the NRC was well conceived. The NRC and its fogr
authorities, the President of Guatemala, the Executive Director, the
General Coordinator‘and the Representative of the Cooperative Systems,
decided policies and formed strategies and. mechanisms to be used in the
reconstruction process. This top authority structure was supported by
the scientific and technical staff of the NRC, acting as Unit Coordina-
tors. Using this structure, the Committee attempted to coordinate

all disaster-related activities, including the ones carried ocut by the
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Ministries of State. These Ministriles provided tﬁe operational units to
perform building activities and the rehabilitation of infrastructure
and services,

Th;ough the General Coordinator, the ﬁinister of Public Finances,
the NRC obtained the advice of the GSNCEP in economic and financial
matters, and through this association integrated reconstruction activities
with those derived from the National Plans for Development 19%5—1979,
1980-1984.

It is clear that the major weakness of the NRC was in not having
its own operational units capable of actually carrying out reconstruction
activities, On the other hand, if such had been the case it would have
meant ﬁanaging funds. Money brings power but also potential corruption.
The NRC perhaps could have rehabilitated more infrastructure by managing
its own staff and money but it aléo might have been tempted to become
another 'bureaucratic" institution serving no social meaning or purpose,
and the impact on the development of communities might have been very

small.

Guatemalan Governmmental Involvément in Financing the Reconstruction Process

From the issuance of bonds, taxation and by rearrangement of the
national budget, the Guatemalan govermment, in 1976, obtained an initial
$312.0 million dollars for the reconstruction process. In éddition it
obtained about $157.0 million dollars in loans from international banks
and friendly governments and about $10,7 million dollars in donations
to emergency and relief operations. From these sources the reconstruction

process received a total of approximately $480.0 million dollars te
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initiate programs in 1976 and 1977. Of tﬂese, about $143.5 million were
put into aétual operating Funds for Reconstruction, FEER.

In ad&ition to this amount, the NGOs invested amounts estimated at
between $130.0 to $150.0 million dollars and insurance ccmpanies paid
benefits of about $36.0 millicn dollars on insured losses. This means
that the minimum total amount of.money put into the reconstruction
process was approximately 5$676.0 million dollars, This represents the
vlargest and most productive effort directed towards development and
reconstruction activities ever invested in a five year period‘iq the
history of Guﬁcemala. In five years, but especially from April 1976 to
June 1979, more infrastructure was built than in any previous periocd of
equal length. It also permitted an organized community development
process on a large scale that could have future consequences for deVelop—A
ment if the results of this effort were not destroyved by the political
viclence which began to emerge in 1979 and 1980,

Instead of handling the funds itself;ithe NRC decided to finance
the rehabilitation of infrastructure by allocating funds fo institutions
responsible for specific activities or by transferring obligations to
operational units of the Guatemalan government that could .carry them,
Hdusinglprograms in the urban area were assigned to the National Housing
Bank. This institution received anut 50.0 million dollars of the 85.2
million it was originally supposed to get for housing projects. By
late 1980 it had not completed the work expected on its projects due to
bureaucratic inefficiency, the lack of urban lots and to institutional

reorganilzation.
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In rural areas, BANDESA was responsible for hoﬁsing programs and
had a budget of approximateiy 43,0 million dollars. Accor&ing.to the
Committee, it carried out its programs in a very positive and successful
manner. Other banks received 10.0 million dollars to provide housiﬁg
leoans at four percent interest. This and felated programs, oriented
toward the emerging middle class and to the poor, have begn successful
in the view of NRC.

-The total cost of the housing projects developed by NGOs and
other institutions has not been determined exactly, but the minimum
investﬁent is estimated‘at about 45.0 million U. 8. dollars, including
administrative costs, Tﬁese programs built approximately 30,000 perma-
nent houses and about 143,ﬁ00 "temporary" ones. Another 5.0 million
dollars was guaranteed to the banking system in ordér to cover up to
50 percent of the private loans the Dbanking system made to individuals.
The private banking system also provided close to 63.4 miliion dolia;s
to upper middle class persons to reconstruct or rehabilitate their
ﬁouses. The total amount that has been invested in housing projects
may add‘up to 251.0 million dollars, or approximately 34 percent of the
total investments made in the recénstruction process. It is estimated
that there were well over 85,000 beneficiaries of these housing programs.

The febuilding of community facllities was carried out mainly ﬁy
three institutionsf The‘Municipality of Guatemala City was in dhérge of
the reconstruction aﬁd rehabilitation Ef all potable water, drainage
and sewage systems, chlorination plants, streets, avenﬁes,aﬁd other

services in the metropolitan area of Guatemala City. TINFOM was in,



216

charge of providing economic and technical support to rehabilitate
municipal buildings, potable water, drainage and other services in
depattmental capitals, and large towns and villages. UNEPAR was Te-
sponsible for small potable water systems in small villages and hamlets
in rural areas.

Government buildings,‘communications services, highways, bridges,
roads, telephone lines, etc. were rehabilitated primarily by the
Ministry of_Public Works and Communications with the help of ﬁhe U. s,
Army Corps. of Engineers and the Mexican Highway Departments (in the
case of a section of the Atlantic Highway and from Patzicia to Godinez).
Some of this work was done by operational units of this Ministry but
it also invited the private sector to bid on larger projects.

Educational and health facilities were sometimes built by this
Ministry or by the executive units of the ministriés responsible for
health and‘educational activities. Unfortunately, in the Guatemalan
government there‘was considerable duplication, overlapping and mal-
functioning with respect to the construction of infrastructure because
almost every ministry created its own operationél unit to perform

construction work.

Problems Faced by fhe NRC With Respect to NGOs
One of the most impoftant problems faced by the NRC in dealing with
NGOs and with the rest of the Guatemalan government arose’becaﬁselof
the presidential election of 1978. Twe of the four top executives and
some technical staff members were selected by middle of the road political

parties as candidates in the political campaign of 1978. O0fficial support
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from the political party in power was provided, however, to the former ‘
head of the National Emergency Committee. This meant that several of the
major figures in the reconstruction and emergency relief process opposed
each other in the presidential election.

The issue behind the political struggle in this campaign was a
difference of opinion concerning the future of Guatemala. The NRC wanted
to improve the quality of life of Guatemalans. To pursue this goal, the
NRC had created a new concept of development for Guatemala based not
only on economic growth But alsc on grass roots commﬁnify development.
During the pre-earthquake period, Guatemala had been improving in real
economic terms and private sector business was flourishing. Social
progress, however, was nct taking place in the rural communities of the
country. The NRC attempted to create a democratic climate that would
allow all social classes, and especially those with low incomes, to
participate in economic development. NRC policies were supportive with
respect to the private sector and large business enterprises but these
policies also generated a vast g?ass roots social development program
in oraer to encourage and to spread growth in econcomic benefits fo the
poor,

By doing this the NRC felt it was presenting an alternative to
violent social upheaval which emphasized a pluralistic democratic society
developing through peaceful mechanisms. Unfortunmately the two radical
extremes - left and right - attémpted to undermine this middle of the
foad approach. Former members of the NRC feel that history has proven
that the NRC was correct in predicting the growth of political violence

after 1978.
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As an outgrowth of the political campaign of 1978, and a growing
fear of events in El Salvador and Nicaragua, Guatemalan institutions
withldifferent political loyalties and interests began to oppose
decisions of the NRC which were regarded as being too far right for some
and too far left for others. TFor the most part, the people of
communities outside Guatemala City resented this situation. To them,
the NRC represented their genuine aspirations and needs, a point of
view that the Guatemalan government had not attended to for many years.
Nevertheless, the ﬁarticipation‘of some members of the NRC in the
presidential election and the events that followed it created a struggle
within the Committee as other Guatemalan institutions attempted te
dominate and use the Committee as a political instrument for sectarian
purposes.

The second Executive Director of the Committee tried to restore the
main objectives of NRC after the political campaign, but because he
wished to depoliticize the Committee,.he was dismissed. This struggle
continued into 1981, when the NRC still faced problems created by its
own Soclal Promotion Unit which had many politicians on its staff. 1In
spitefof the efforts of the present Executive Director and some of the
coordinators to .keep the Committee as non-political as possible, the NRC
is still torn by internal political conflict. Although the NICU tried
to protect NGOs from these problehs, it did so ét a very high credibility
cost, both with respect to other Guatemalan goﬁernmental units and NGOs.

Another problem that the NRC faced after the election of 1978 was
the loss of most of its qualified personnel. After 1981, it no longer

had scientists and technicians with leadership ability, knowledge'and
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field experience. Most of these highly qﬁalified people were forced
to leave their jobs due to political pressures, defamatory rumors,
accusations, and threats that in some instances even created risks for
the lives of some Committee personnel. This lack of qualified manpower
able to operate at a conceptual level produced negative feedback into
programs and local communities which began to be séen as mere objects
qf development rather than participants in the prdcesé. Late in 1981
the NICU still had a conceptual perspective mainly due teo inertia from
the 1976;1979 conceptual push, but outside the NRC, especially in
Burope and the U.S.A., it was well known that the original goals of
community development had been transformed into theoretical exercises
in planning and in satisfying the personal aspirations of some of the
staff.

In 1980 and 1981 the NRC lost much of its coordinating structure
and operational framework. 1In spite of the political problems in late
1976, 1977, 1978 and early 1979, the NRC was very effective in its |
activities because of its internal cohesiveness. It reached communities
and solved most of the operational problems that arose. Communitiéé
were given inspiration and motivation to work. Since late 1979, however,
the NRC has not had much official support from the Guatemalan government
to proceed with its development oriented reconstruction plan and has
depended on the NGOs to provide most of its rural community de?elopment
activities.

Since 1979 NGOs themselves have faced problems caused by increased
patterns of violence stemming from both guerrilla and anti;guerrilla

activity. Some NGOs have frozen or closed down their activities in
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areas éuch as El Quich&, Chimaltenango and Solol3d; others have trans-
ferred projecté to the eastern part of the country where minor earth-
quakes derived from volcanic activities frequently produced severe
damage. Some have also abandoned the country altogether. The political
violence which has gradually spread throughout the highlands of CGuatemala
since 1978 has affected development reconstruction projects in many rural
areas, esgpecially in those where there was a need to build grass roots
organization. The building of grass roots participatory structures had
become impossible by 1980, since such groups are regarded with suspicion
by left and right alike.

Some of the personnel representing NGOs have been killed, others
have disappeared, and still others have fled the country. Violence
has also touched the NRC and several members of its staff, including the
General Secretary and some of its social workers, have been killed.
This created a very difficult situation for NGOs since the NRC as their
counterpart institution in the Guatemalan government had previously
facilitated their work. These incidents of violence and threats of
violence have produced doubts on the part of many NGOs about the future of
the NRC and about the future of their own programs in Guatemala.

Some NGOs whose progréms deliberately promote social change and
are aimed towards improving community organization have been watched
carefully by the extreme right since‘these activities are seen as
mechanisms against right wing political philesophies, policies and goals.
There is no doubt that the extreme right wants to keep communities
unoiganized, dispersed and at the lowest level of human energy necessary

to merely survive - in other words, in extreme poverty. On the other
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‘hand, the extreme left also sees such NGOs as entities that improve
the quality of life, strengthen community participation in productive
work and provide a peéceful mechanism for grass roét; development.
Therefore the social and economic problems that the extreme left
promises solutions for diminish and the left loses credibility. The
extreme left and right are also against some other NGOs because they
have stimulated development through religious organizations and church
groups and thege entities have béen sometimes attacked conceptually,
politically and physically by both sides.

Another problem has arisen because NGOs can not absolutely
guarantee the Guatemalan government that persons with leftist or
rightist political interests have not infiltrated into their organiza-
tion, This growing suspicion of NGOs has created severe problems for
some organizations who, besides being attacked by the extreme left
and right, are also viewed with mistruét by some Guatemalan governmental
institutions.

The NRC has attempted to minimize these problems but, with very
little success. NGOs are completely aware of this situation and realize
the potential risks that political infiltration or rumors of such may
create for their operations in Guatemala, The NRC, and especially the
NICU, is the only inétitution that understands most of these problems
and has tried to provide as much support and protection as its meager
resources have permitted, but it is failing to do so.

In addition to suspicions of rightist or leftist loyalties, NGOs
are seen by some Guatemalan government institutions as intrudefs in

Guatemala and as organizations that use their programs for political
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or religious proselytism, or to transfer culture, and not to promote
the welfare of Guatemala. In some cases this charge has a foundation
in fact since much "aid," especially from churches, is tied to
evangelism, proselytism and to religious activities, and others to the
promotion of paternalism, consumerism and allegiance to foreign
patterns.

The NRC, through the NICU, has tried to minimize these activities.
It achieved a great success in 1978 and 1979, and some in 1980. Even
so, many Guatemalan government institutions believe that NGOs overlap
their aétivities and instead of corfecting the problems through an
integrated approach they criticize the NGOs andrcreate a sense of
insecurity, despair and feér. The answer of the NGOs has been to
abandon programs and more rarely te give the NRC the opportunity to
solve the situation.

Aside from these very serious political problems, one of the
biggest problems of the reconstruction process was that there was not
a National Plan for Development with time scenarios and the GSNCEP
had not generated a land resources use plan for the spatial occupancy
of the different regions of Guatemala, Without these basic tools,
the NRC could not optimize the reconstruction process. The little
planning that had been doné was theoretical, ecbnomically oriented and
based on unreliable information. These situations produced overlapping
efforts, functions, activities and geographic ¢o§erage.

This lack of a national plan was also a reflection of feuds among
the ministries who did not interact among themselves but toock unilateral

decisions as well as initiatives that resulted in anarchy and confusion.
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Such confusion and overlapping was the rule and not the exception

in urban areas where the Guatemalan government concentrated most of
its housing programs. NGOs operating in the cities had to cope with
this situation, especially with regard to the decisions taken by
BANVI in 1979-1980. The main achievement of the NRC was to minimize
that anmarchy and confusion butlat a very high political cost to its
members.

Another problem was related to labor. The NGOs trained a good
deal of labor for their projects but this labor, as soon as it was
competent to carry out construction activities, left ;ural areas for
urban ones where workers could make more money. This jeopardized the
development of infrastructure in rural villages and tdwns. As soon as
the construction pace was reduced in urban areas, this labor became
available again in the rural areas, but by that time the economic
resources ﬁad been invested mainly in the "cabeceras municipales"

(thé larger central towns outside Guatemala City).

Still another problem arose because, during the reconstruction pro-
cess, NGOs were very much affected by Iinflation and the scarcity of |
materials, The Guatemaian government supported its own institutions
more than the NGOs, which got»less attention for their request for con-
struction materials as well as less access to subsidized importea ones.
The NRC struggled to correct this situation and a;tained some success,

Yet another problem was associated with overcoming the effects of
geographié isolaﬁion on some communities.l Initially the reconstruction

process really tried to open a way to development in rural communities,
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and tried to decentralize activities by helping municipal towns.andr
large villages. It did not reach most of the small villages and hamlets
at the beginning because they were not accessible and probably did not
have a geographically well integrated structure that could be orpganized
so that people could participate in development programs. As a result
of their spatial diffuseness, small villages did not press the NRC and
this instifution failed to find a mechanism to reach these villages and
hamlets,

The NRC alsco struggled to distribute the funds for the reconstruc-
tion process by creating programs that benefitted the less economically.
powerful groups like the peasants and especially Indian commuﬁities.
4s a result, they havé achieved better levels of quality of life, goods,
services and other desired commodities than they had before the disaster.
This approach was carried out at a cresendo pace until 1979, when due
to changes in governmment policies these massive Guatemalan government
investments no longer reached rural communities.

After 1979, small projects with high social meaning and minimum
economic investment were raduced and large projects with large economic
investmwents and little social meaning at the grass roots level weré
substituted for them. Rural communities during 1976, 1977 and 1978
participated actively in the reconstruction process and they were
engaged in productive activities, satisfying some of their own expecta- .
tions and trying to achieve more self-realization.

During the first threé years following the earthquake, the reconstrﬁc-

tion process, in spite of all its problems, carried on a sincere effort
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to create a peaceful mechanism for development but after 1979 the
communities were the first to realize that changes in political factors
had again begun to disfupt their culture, This time, however,
political apgression was aimed at erasing their achievements by violent
means. As a consequence of the political conflict, communities may
lose their newly found coﬁmunity organization and their willingness te
participate. In the end, the only witness of this sincere, but
faltering attempt to achieve development might be the new physical
infrastructure which provides basic services to the communities as a
byproduct of a reconstruction-development process that was designed to
minimize the violence during 1976, 1977, 1978‘and part of 1979,

To end this chapter, it is worth saying that the reconstruction
process brought massive social and economic investments to the rural
communities of Guatemala up until 1979-1980. After that, the oniy
projects with these characteristics were carried out by NGOs, but the
social tensions, and later the violence, may force all the NGOs to
leave Guatemala, and the NRC will not have the support to keep
functioning as a mechanism to rescue the original values of the
reconstruction process, if that happens, it will be the end of the
reconstruction process and the communities will again have to accept
paternalistic appfoaches, not to develop, but merely to survive until
another natural phenomenon or manmade event apailn awakens the minds
and hearts of Guatemalans and the international community to the press-

ing needs of the Guatemalan poor.
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Chapter 5

The Disaster Related Social System

Frederick L. Bates

Introduction

The last two chapters have presented a detalled account of how
various parts of the Guatemalan government were organized to respond
to the disastervof February 4, 1976. They also presented a view of
how the Guatemalan government saw its relatlonship to non-governmental
organizations which were involved in the relief and reconstructioﬁ
process and how it saw its posture with respect to local communities;
The objective of this chapter is to present a structural analysis of
this and additional material by presenting a more sociological view
of the network of relationships that made up the entire disaster oriented
social system. As a guidé to performing this task, the Structural

orientation presented in Bates and Harvey's The Structure of Social

Systems will be employed (Bates and Harvey 1975).

In order teo present a structural image of any social system, it is
necessary first to identify the social units that form the parts or
elements of that system and then to specify their relationships to one
anothe; to form a network that binds them together into a larger whole.
in a system as large and as complex as that which formed to respond to
the 1976 earthquake, so many individual units exist that it is useful

to begin by identifying segments or sectors of the larger system before
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dealing with individual units. Furthermore, it is helpful to identify
types of units included in the system in terms of the differential
functions‘they perform. Finally , it is helpful to categorize the
types of relationships that are likely to be found among the wvarious

parts or sectors of the gystem.

Complex Sub-systems Forming Sectors of the Disaster Related

Social System

The Guatemalan case brought into a state of activity an extremely
complex system of human organizations and groups which were focused
upon dealing with various asbects of the emergency created by the
disaster and theiprocess of reconstruction which the emergency necessi-
tated. It is extremely important to realize that‘the various groups
and organizations which formed the system operated in terms of a wide
variety of motives and interests. Each had an implicit or explicit
agenda which was related to its own inter?sts and its own value orienta-
tions. It would be a mistake t¢ assume that all were motivated by the
common altruistic goal of helping disaster wvictims., While this motive
was indeed widespread and honestly held by most of the units involved,
it constitﬁted only a highly abstract conception of how organizations
and their individual members should feel about their obligationms. When
this altruistic orientation was filtered through the organizationai
structures and value systems of various individual units, it was
translated into a variety of operational meanings and these interpreta-

tions were naturally influenced by the vested interests implicit in

the nature of individual organizations and their linkage to the structure
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of Guatemalan society and in many cases their linkage to other
societies. |

' While all professed a desire_to help, this desire was inevitably
affected by the vested interests of the individual units who formed a
complex netwerk concentrated on varying aspects of the disaster. This
situation was not unique to the Guatemalan case but is characteristic
of complex disaster oriented social systems wherever they occur. ' The
organizational participants in a disaster, as well as their individual
~members, always have a variety of motives and interests wﬁich are
expressed in goals and objectives and translated intc programs and
activities. As a consequence, conflict as well as cooperation become
an important part of the process which transpires as the disaster
oriented social system is sét in motion,

The resultant emergency relief and reconstruction processes taken
as a whole, and their iﬁpact upon disaster victims, their communities
and their life stvles, are therefore best viewed as the outcome of both
the patterns of conflict and cooperation engendered by the division
of labor that evolves in the disaster related sociélvsystem as it moves
through the process of contending with the aftermath of disaster. This
analysis of the structure of the disaster related social system will
tﬁerefore proceed on the assumption that the various units and sectors
that comprised the system stood in what Bates and Harvey call ''con-
junctive'" relationships to each other.

‘Such relationships are characterized bﬁ a lack of identity in

interests gmong organizations and groups forming a system comprised of
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many autonomous and semi-autonomous units., Conjunctive relationships
mean that although units may interact and may be oriented towards the
same clientéle (disaster victims or victim communities), because they
are sﬁructﬁrally separate and have their own organizational intérests
and objectives, deal with each other not always as partners, but often
as competitors, or sometimes as adversaries. Because of this, conflict
problems arise and most be resclved or mediated in order for the
individual parts of the system to pursue their goals eithegwseparately
or together., In addition, coordination among the programs of various
independent units with differing orientations and interests becomes
difficult and requires techniques particuiarly suited to a situation
in which conjunctive relationships predominate. These points will be
discussed more fully later after the sectors of the system have been
identified and the nature of their indivi&ual interests and value
orientations have'been discussed.

For purposes of this analysis the disaster related social sysﬁem
can be divided into six sectors on the basis of the types of units
involved and their similarity in orientation towards the disaster
relief and reconstruction process. These segments are as follows:

1. The Guatemalan governmental sector.

2., The Guatemalan private sector.

3. The foreign governmental sector.

4, The foreign private voluntary organizational sector,
including church groups.

5. The local community organizationmal sector,

6. The household and kinship networks sector.
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Each of these broad sectors may be divided into sub-sectors and
eventually into individual groups and organizations. Broad sectors

will Be discussed separately below.

The Guatemalan Governmental Sector

In the last two chapters, a detailed account of the Guatemalan
governmental secter was presented. In very broad terms, it can be
said to have consisted of three types of units: (1) the regular
ministries of the Guatemalan government and their various standing
sub-organizations, (2) sgpecially formed‘gg_hgg units activated to
contend with the emergency and reconstruction process, and (3) disastex
oriented coordination units. The overall design of the system envisioned
by the President of Guatemala and the Guaﬁemalan legislature was one
in which two coordinating units or committees (The National Emergency
Cémﬁittee and The National Reconstruction Committee) and their associated
operational arms weré td operate as coordination centers through which
the efforts of the various ministries, foreign governments as well as
domestic and foreign voluntary organizétions could be brought to bear
on the emergency relief and long range reconstruction process.

The Emergency Committee had been formgd before the di;aster and
consisted of representatives of the Guatemalan arﬁy, the Guatemalan
Red Cross, the Association of Firemeﬁ, the Boy Scouts and the represen-
tatives of several governmental ministries including Interior,
Public Finance, Agriculture, Communications and Puﬁlic Works, Public
Health and Social Assistance. It alsorcontained'represéntatives from
the Chambers of Commerce and Industry, the Banking Association and the

'Newspapers. 1t was controlled by the army and the Ministry of Defense
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and utilized the organizational structure implied by the membership

of the Committee. This structure used the érmy, the Red Cross, local
fire departments and Boy Scout troops as the operational personnel to
cafry out its work. Since the Red Cross operates internationally
under a policy of cooperating with and working throﬁgh local Red Cross
'units; when Red Cross help arrived from abroad it joined this network
organized around the Emergency Committee.

As noted in the last chapter, the Emergency Committee was focused
on emergency relief activities and had né mandate to engage in long
range reconstruction. Its orientafion)was toward offering emergency
assistance and it offered its aid free. It was not particularly con-
cerned with involving victims in self-help, development oriented
activities nor with the possible creation of dependency ;elationships
through its activities. The Emergency Committee's approach was a
charitable one and geared to quick responses, As time passed, however,
it was criticized for being Wpaternalistié" and for seeking publicity
to enhance the image of the army and of other participants as public
benefactors,

Becéﬁse of the special place of the Red Cross in relation to the
Emergency Committee,and especially because of‘the Committee's
orientation to giving aid, the Guatemalan Red Cross and other Red Cross
societies that came to Guatemala to help remained more or less separated
from other voluntary organizations who developed closer ties to the
newly formed Reconstruction Committee due to its approach to community

development. This whole network of organizations formed around the
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Emergency Committee, continued operations well intc the reconstruction
prbcess and some, including the Guatemalan army, the Red Cross and

the Boy Scouts, conducted housing programs. Thus their activities
gradually moved from strictly emergency to what might be considered
reconstruction aétivities.

The orientation of this sub-system must be viewed as being largely
" a product of the position it occupied in the disaster-related social’
system. Ité mission was basically an emefgency one and had short-term
objectives. This emergency mission quite naturally fitteﬁ a'charity
orientation. In short, the structure of the network organized around
the Emergency Committee and its place in the.larger disaster orien;ed
system, and not necessarily the individual value ofientations of the
people involved, goes far to explain this cluster of organizations'
lack of emphasis on such things as community development.

In contrast, the Reconstruction Committee which was created after
the disaster to plan and manage the massive reconstruction process quite
naturally wés sensitive to long range questicns related to development.
Very early in the process, officials involved in the formation of the
Reconstruction Committee saw that the reconstruction process would
have a great impact on social and economic-development'whether it was
intended to or not} As has been seen, this Committee formulated
policies and designed procedures that were deliberately designed to
attain development as well as mere reconstruction goals.

The place that the Reconstruction Committee occupied in the
structure of the disaster-oriented social system and its long-range

mission and consequent orientation, inevitably brought it inte conflict
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with other elements in Guatemalan society and with elements of the
disaster*related social system from outside that society.

It was designed to be a coordination unit which would bring
tbgether a‘network consisting'of the regular ministries of the Guatemalan
government and non-governmental organizations from at home and abroad
and focus the activities of these various units on the reconstruction
process. In tﬁeory it had the legal authority to require the cooperation
of the various Guatemalan Ministries of State and to bind NGOS to a set
of contractual cbligations in conformity with NRC policy. Im fact,
however, this legal right waé virtually impossible to translate into
manditory compliance and the Committee had to use persuasion and bargain-
ing as its basic tools of coordination.

The various ministries of the Guatemalan government, like those of
any government, were organized as bureaucr&cies with specific mandated
missions, Like all such organizations, they were not recgptive to
turning over their programs to an "upstaré" comimittee or to voluntary
organizations they did not control. Nor were they eager to conform to
policies which were different from their long standing operating pro-
cedures. As a consequence, they resisfed the Reconstruction Committee
and often gave less than full cooperation, especially when they saw
their own interests threatened.

Huge programs were being contemplated and there was both political
credit and private preofit to be had from controlling or participating
in them. The bureaucracy wanted its share of the action; In addition,
these governmental units did not have the capacity to contend with

either the scale or the pace of the reconstruction process but found
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it hard to relinquish claims to jurisdictions that would normally
be theirs. In short, they were in a defensive position with respect

to NRC and with respect to the massive buildup of outside voluntary

organizations that seemed to them to be running wild in the countryside.

Their interests were in conflict with the interests of this newly
formed Reconstructiﬁn Committee and its allies in voluntary organiza-
tions, both Guatemalan and foreign.

Again, this should not be seen as a peculiarly Guatemalan phenomenon
but one which Is assoclated with long established bureaucratic organi-
zatiéns when ;hey confront an environment that is perceived to threaten
their interests. The type of conflict that arose and is described in
the previous two chapters must be regarded as a common outcome of the
form of organization which emerges following a large-scale natural
disaster.

Also included in the Guatemalan governmental sector in a more
informal manner were the three independent interest groups mentioned
in Chapter 3 as "The 100 Days Group," the GSNCEP group and the group
formed of the field personnel from a variety of agencies. Each of these
units constituted an "interstitial unit'"; that is, a group whichigtands
in between established organizations and groups and draws members‘from
them on the basis of similar vestéd interasts in order to briﬁg aﬁout
coordination in puttiﬁg'pressure on public institutions. In short,:
interstitial groups are coalitions designed to bring about temporary
or more or less permanent alliances which can be useful to their members

in furthering their own interests.
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The 100 Days Group grew out of the Emergency Committee's efforts
to conduct an emergency shelter program and to respond to the housing
problem and at the same time to take the National Plan for Development
into account. Tt was formed during the first month after the disaster
and was comprised of representatives of‘groups with aspirations to
control or to participate in the massive housing reconstruction program
that would obviously follow the disaster.

It consisted of some members of the National Economie Planning
Council, The Guatemalan Chamber of Construction, The National Housing
Bank (BANVI), The Muﬁicipality of Guatemala City and The Institute
of Insured Mortgages (FHA). 1Its public concern was with coordinating
the reconstruction process with the National Development Plan. However,
this plan called for the Ministries of State to conduct programs and
make investments through normal governmental channels which tied various
ministries to their ncrmal clientele in the private sector, A good
deal of the concern over the impact on the development plan was a concern
with keeping ﬁithin regular operating procedures during the reconstruction
process so that the private groups.represented by members of this ad hoc
unit could do business 'as usual.

This group formulated a plan for emergency activities to be carried
on during the filrst 100 days following February 4th, the date of the
earthquake. Among other things, the plan dealt with debris clearance
and deﬁolition and recommended a shelter program through which seven
sheets of lamina, along with other construction.material, would be pro-
vided to 40,000 families in Cuatemala City and 107,000 families in the

countryside outside the city. These programs would be carried out
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through regular governmental institutions including BANVI, BANDESA and
the Guatemalan army. This was considered a "transitional pla.n'i which

would allow time for planning long-range reconstruction in conformity

with the Natioqal Development Plan.

The 100 Days Plan Group may be regarded as an informal pressure‘_
group which sought to and did influence the policy and programs of the
NEC. It was concerned with the development impact of the disaster and
the reconstructionvprocess primarily’in termslof its impact on establish-
ed plané for development. Its approach‘was therefore more traditional
than innovative and the activities it recommended were to be controlled
through the regular machinery of government. Nevertheless, it actually
formulated operational plans that were adopted and followed for a period
of time by the NEC, TIts focus was primarily on urban reconstruction,
'especially Guatemala City.

The second group which sought to influence NEC pélicies and
activities was the one formed by a coalition between the General
‘Secretariaé of the ﬁational Councii of Economic Planning tGSNCEP), the
Bank of Guatemala, and the Ministry of Finance. This group's usual
responsibility was for the formulation of national development plans,
and for monitoring indicators of economic development.l It was comprised
primarily of economists, bankers, and experts on finance and was con-
cerned about the impact of the disaster on carrying out the development
plan for Guatemala. Since it was given responsibility by the President
of Guatemala for estimating damage and loss and for cafrying out
negotiations to secure and legalize foreign loans to aid in reconstruc-

tion, it was in a potentially powerful position to influence NEC and



238

later NRC policy. 1In addition to these responsibilities it had been
assigned responsibility to "coordinate" foreign technical cooperation and
to "adjust" the national plan for development to take reconstruction
needs and activities into account.

In the long run this group did not propose exact operational plans
but engaged in general economic analysis and planning which was
regafded as being of little immediate value to NEC members who were
resﬁonsible for immediately carrying out relief programs. Conflict
arose between it and the NEC because of its failure to produce specific
operational recommendations and it appears to have had relatively little
effect on‘the planning and conduct of acﬁual programs. Because it
represented financial and business interests as well as governmental
financial institutions, its approach to reconstruction tended to be
conservétive and to favor reconstruction by massive publicall& financed,
but privately executed, reconstruction programs. It had minimal concern
for such issues as community developmentvbr for the social consequences
of public programs.

The third group was a locse confederation of field representatives
from various agencies whé were conducting development programs of one
sdrt or another when the earthquake occurred. This gréup was quite
naturéllyvinterested more in the form of reconstruction programs at the
operational level than in high level economic theories. They also saw
the process of reconstruction as a golden oppértunity to put their
ideas concerning dévelopment at the grass roots into effect in a
situation where massive resources would be avaiiable and a maximum

opportunity for success would be present.
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Individually and collectively they pressured thelr own agencies,
and especially the top levels of the Guatemalan government, to form é
"Reconstruction Committee that wquld promote development as a part of
reconstruction. In the long run, many of this group assumed rolés in the
newly formed Recomstruction Committee and helped shapé its policies and
practices which were carried ocut through the cémplex system cf sub-
groups and units that made up the Reconstruction Committee's ofganiza—
tion. |

At the local level one of the most important developments in the
Guatemalan disaster experience was the formation of local emergency,
and later, reconstruction. committees. In established communities,
these groups blended together local governmental officials and elected
grass roots leaders, and in the newly fofmed urban neighborhoods of
Guatemala City they éreated entirely new local organizationé capable of
pursuing self-defined development goals.

Although these committees were in a sense an a%m of the centrél
reéonstruction or eﬁergency committees, they alsc represented the:
people and became the vehicle through which they could put pressure on
the national gévernment and its various agencies; as well'aslupon‘fo;eign
voluntary agencies working within their communities. They, therefore,
represented important iﬁterstitial groups that coordinated and ménaged
local programs, acted as pressure groups, resclved conflicts, and
perhaps most important of all, acted as training schools for the develop-
ment of local leadership and organizational capacity. Since the
representatives of the people were elected and represented the interests

of their constituents, they also served as a testing ground for and
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demonstration of demoeratic non-paternalistic procedures at the
local level.

It would be a mistake to conclude that these committees resulted
only in hermony and cooperation. They also created a vehicle through
which conflict was carried out when several factions were in disagree-
ment or when local ideas and preferences were at odds with the pra;tices
of voluntary or governmental agencies. The conflicts that arose,
however, must be regarded as performing positive functions with respect
to.insuring greater local auteonomy, cultural approﬁriateness, and
independence. 0f course the variops arms of government; and often the
voluntary agencies, at times had difficulty seeing this positive aspect
of this arrangement when conflict seemed to be getting in the way of
achieving agency goals. |

There is etill another side to the local reconstruction_committees.
In many cases, they brought local officials and representatives of the
people in closer contact than ever beforéf This should have had a
leng renge effect, at least in some cases, by making local government
more aware of the aspirations of local citizens, and of their ability
to help the community cope with problems, given the opportunity to do
so. Whether the benefits of this contact will have its promised positive
effect is problematic at the moment; however, because of the armed
conflict going on between the central government and the guerrilla
movement which has totally disrupted many of the communities touched
by.the disaster.

The Guatemalan Private Sector

In a major disaster which is followed by a massive reconstruction
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process, involving the expenditure of hundreds of millions. of dollars,
the private sector inevitably becomes interested. The private producerg
of products and services which may potentially be consumed in the
reconstruction process stand to make enormous profits, even whilevper—
forming a valuable public service. As a consequence, they are interestéd
in how reconstruction will be carried out, and quite naturally favor

the use of the same mechanisms whereby ordinary public works programs
are conducted. They are not as likely as voluntary organizations to
view development as a process that takes place ét the grass roots level,
but instead, to see it as a process that strengthens the gbility of the
formal economy to.produce products and services and thereby to offer
jobs and spin-off economic and social benefits to the rest of the
sociefy.

In particular, those private firms who produce or sell comstruction
méterials, or who are in the construction business or in reai estate
development, have an interest in participating in the reconstruction
process as profit-making organizations, They are likely to see the
 disaster related demaﬁd for materials,and the shortages that develop,as
well as the need for large scale construction projécts, as an unparalleled
opportunity to make a profit.

It is quite natural that such organizations would view housing
recoﬁstruction from the perspective of their normal operations and to
favor‘building large scale housing developments using normal commercial
‘construction methods which essentially call for building by a contractor

rather than by the eventual tenants. Such a process, they believe to
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be more orderly and to result inlhigher quality construction because

it is. done by professionals rather than amateurs. Such procedures

are also less likely to upset the standing balance of power that exists
among regular segments of the society.

These interests placed pressuré on the Guatemalan éoyernment to be
included in the reconstruction process and used their ties to the
regular government bureaucracy to further their cause. Eventually some
large scale housing developments were built this way, but more often
priﬁate companies contracted for large scale public reconstruction
projects such as for the construction of hospitals or governmental
buildings in the large urban centers, or highways and bridges, and so
forth.

For the most part, the construction of héusing was conducted.by
private voluntary organizations, with the help of the Reconstruction
Comﬁittee, BANVI and BANDESA, usually with the participation of local
people who supplied their labor and at least a minimum degree of
managerial participation. This was even more characteristic outside
Guatemala City than inside it where a feé "private" projects were

carried out.

Foreign Govermmental Sector

Foreign governments who maintained embassies in Guatemala offered
government-to-government aid‘and also helped finance the relief and
reconstruction acfivities of various voiuntary organizations to whom
they were tied, Although governments such as that of the United States,
normally offer emergency aid to foreign countries, eépgcially those in

the third world, out of humanitarian motives, they also have foreign
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policy objectives and shape their aid to promote these goals.

Each nation has its bwn characteristic method of working in’a
foreign country and there is neither enough space nor sufficient inside
inf§rmation to discuss how each works here., Instead, the United States
will be used as a case study.

The United States most often funds deﬁelopment programs in fo;eign
countries by working through private voluntary organizations that have
long-standing relationships with U.S. AID in wvarious parts of the world.
Instead of conducting the development programs itself, the U.S., through
its embassies and U,S. AID, contracts with these agencies to manage
and operate programs. Things become even more indirect because many of
the large organizations they fund, such as CARE or Catholic Relief,
also act more or less like funding agencies.and work through existing
local institutions and governmental bureaus to carry out their programs.
In particular, food programs are organized in this fashion as are the
many related programs that are attached to them. Thus, large voluntary
organjzatons, often with international mandates, act as intermediaries
between the U.S. government and the people served by development programs.

When an emergency arises, funds are normally made available through
Congressional appropriation to offer both direct government-toFgovernment'
assistance and to fund wvoluntary agency programs related to disaster
needs. In the Guatemalan case 25,000,000 dollars was authorized-for
these purposes.' Some went directly to the Guatemalan government for
road repairs, debris clear&nce and the like, and some went for food and

housing programs conducted by voluntary agencies or by a special staff
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hired by AID to conduct a lamina distribution program.

In adéition to these things, the FEmbassy, through the Foreign Diéaster
AséistanceVOffice and other channels, arranged for assistance such as heili-
copters, emergency medical teams, field hospitals, road building equip-
ment and p;rsonnel, and so forth., These activities eventually involved
various agencies of the U. S. government in the disaster, theoretically
under the coofdination of the Embassy and the U. S. Foreign Disaster
Assistance Office.

It can be seen that there was a complex web of organizations and
groupslorganized around the U, S. participation in the emergency and
later the reconstruction process. This web was in contact with ﬁhe
Guatemalan government through its regular ministries and officials and
through the Emergency Committee, and later The Reconstruction Committee.
On the other.hand, it also was in contact with other governménté, and
with various international wvoluntary agencies operating in the country.
The complexity of the network is too enormous to explore here. 1In
fact it was so complex that only fragmentary data could be collected
on:if during the course of this study.

One important variation occurred in the Guatemalan earthquake in
the normal operating procedure for U. S. programs abroad. A housing
program, which will be discussed later, involving the subsidized sale
of corrugaged sheet metal roofing was'actually conducted by personnel
hired particularly for the purpose, rather than being ponducted through
voluntary agencies as would usually be the case. Tﬂis program itself
required that a distribution network be established and managed; thus
creating a rather complex set of organizational ties which led indirectly
from U. S. AID to cooperatives in various communities throughout the

disaster area,
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In connection with this program, an informal coordinating Body
was established between various agencies engaged in housing programs in
the countryside. This group met weekly during the early days of recon-
struction to iron out problems and exchange information., Although it
was initiated by U.S. AID personnel, it was quickly made into a separate,
non-aligned coordinating.body for all voluntary agencieé willing to
participate. Before further discussion of this group, it is necessary
to conceptualize the veluntary organizational sector of’the disaster

related social system,

Voluntary Organizations

Several kinds of wvoluntary organizations participated in the massive
disaster related social system. It will be useful to classify them
into four types, as follows: = (1) emergency relief organizations,

(2) development agencies, (3) church groups withlbasically religious
missions, (4) ad hoc organizations and committees. Each type had its
own orientation towards its fole in the aftermath of the digaster. As
a consequence, numerous disagreements arose over what was really needed
in the way of aid, and how aid should be delivered.

'Emergency oriented organizations, as pointed out earlier in the
discussion of the Emergency Committee, tended to see their roles in
relatively‘specific.terms and to have short—rangg objectives, Their
concern was with the immediate alleviation of suffering and with
stabilizing the disasterlsituation so that the society could begin
to function "normally" once mere, Such organizations saw their presence,

at least as active participants in post-disaster activity, as being
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temporary. With respect to issues like‘housing they saw themselves as
providing emergency shelter, or at the most, furnishing temporary
housing in contrast to conducting long range permanent housing programs,
especially where such programs had development as well as reconstruction
objectives. The Infernational Red Cross and The American Red Cross
normally defineitheir roles in this manner. Their international responsi—
bilities are so extensive, and their commitment to disaster relief so
constant, that they can not normally focus on one specific disaster over
a long period of time but are forced to contend with a given emergency
and then to move on to the next. The Salvation Army, under most
disaster c¢ircumstances, operates in much the same manner, although,
being é‘religious group with a special focus on the poor and indigent,
its objectiﬁes go beyond disaster relief in and of itself.

In the case of both of these organizations in ;he Guapemalan
disaster, obligations beyond ordinary emergency functions were 'assumed.
Various natiocnal Red Cross soéieFies,.sp§ﬁ as the Norwegian Red Cross
Iand The Swiss Red Cross, assumed responsibility for and conducted
permanent housing prograﬁs. The Guatemalan Red Cross, supported by .
International .Red Cross funding, cooperated with the American Red
Cr&ss and the Mennonites to construct pvér 10,000 temporary houses for
disaster victims. The Salvation Army, which had not operatéd a pro-
.gram in the éountry at the time of the earthquake, arrived to carry
out *its normal emergency activities, but eventually took charge of
.permanent housing reconstruction in Tecpan Guatemala, This was the

‘first time it had been involved.in such a.program anywhere,
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The second large block of agencles consisted of those organiza-
tions that were already conducting development programs of one sort
or another in the country and of similar organizations that came ts
Guatemala for the first time to éffer disaster éssistance. These
organizations vary éonsiderably in their otrientation to the dévelop—
ment process and have widely different philosophies és to how to perform
development tasks. VThey also vary from those which ére very small to
those which are very large and cérry on large~scale operations. Included
under this heéding in the Guatemalan case were such agencies as CARE,
Catholic Relief, Church World Service, Save fhe Childreﬁ, The Christian
Children's Fund, OXFAM, World Neighbors, PLENTY, etc. Many agencies
faliing in this éroup have a religious base of support, thle others
are funded by individual charitableldonations, as well as governmental
funding, All carry on prﬁgrams not exclusively oriented towards
disastérs, but towards some form of development objective.

There is a division amogg these agencies which is drawn in terms
of the conditions undef which they normally deliver aid to their
clientele. Some have a strong "charity" orientation and are committed
to helping the needy through the délivery of free aid such as food,
or cash payments to assist in child support. These free aid programs
are normally tied to edﬁcational activities and health and fertility
control efforts aimed at development objectives. The commitment to -

a charitable orientation stems partially from an ideological position,
frequently with strongly associated feligious convictions and parpially
from the funding base of the organization. Funds are obtained from
donors, with the understanding that certain fypes of aid will be given

to the poor in a specific country, or in developing countries in
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general. The donors understand that they are helpiﬁg-to feed a poor
child; or to buy clothes or pay expenses asscciated wifh education or
heaith. The orgaﬁizations therefore feel that‘they can not placé
conditions on their assistance which are in conflict with this under-
standing with their donors. For this reason, éuch organizations as
CARE and Catholic Relief, and for that matter, The Red Cross and Sal-
vation Army, approached housing with a reluctance to charge even a
nominal price for aid or tq place other major conditions on its receipt
that would stray too far from their normal charitable orientation. It
is difficult and perhaps unfair and misleading to make a sinple state-
ment summarizing the orientation of this group of organizations. Never-
theless, it might be said that many believe that developﬁent depends
on first solving the hunger, health and educational problems of the
poor, thus providing a firmer basis-for other dévelopment activities.
There is a second group of development agencies whose orientation
is strongly centered upon self-help, extension education and
technic;l assistance. These agencies are likely to be operating programs
in agricultﬁral development or the development of small-scale indust;y
or vocational training and to focus on problems such as marketing or
the formation of cooperativeé and the strengthening of community
organizational infrastructure, In a sense, their programs are forms
of extension education backed up by appropriate technical assistance.
They do not normally offer direct financiai aid to the poor or
distribute products such as foed, clothing or housing materials.
Instead, they focus on raisiﬁg the consciousness of theif clients and

on improving the capacity of a community to manage its own affairs or
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on the capacity of individuals and households to produce income and
to fit intd a marketing system. The expenditures of such organi-
zations go more for supporting personnel who carry out thé program
in the field, rather than inte subsidies for the clients, The Peace
Corps and such groups as World Neighbors, or PLENTY fall into this
category.

This type of organizatien ofgen takes the view that cﬁarity
produces dependency and therefore programs that give money or commodities
to the poor undermine the development process. When organizations in
this category organized disaéter‘relief and reconétfuction programs
they therefore required‘recipients to make some sort of contribution
either monetarily or in the form of labor. For example, some séld
lamina and other building materials to dis;ster victims at half price,
and conducted extension education programs on how to build safe houses
using locally available materials. Since ssme were operating agri-
cultural development programs, Ehey saw free food distribution as a
threat to their programs. They felt that the massive distribution of
free food would depress agricultural prices and act as a disincentive
to agricultural production as well as preventing farmers from making
money during the immediate post-disaster period needed to assist them
in reconstruction.

This group also tended to oppese the notion of buildiﬁg whole
houses in large housing programs on the grounds that many of the hOuses
being built were believed by theﬁ to be culturally inappropriate and

to be too expensive, given local resources. Furthermore, such programs
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were viewed as ''paternalistic' since local people often had very little
to say about their design, or their construction.

As a consequence of these differences in objectives, funding
sources and philosophies of development, conflicts arose among
voluntatry agencieé during the reconstruction process. These conflicts
expressed themselves in both private and public criticisms és well as
in occasional confrontations at meetings. More importantly, they
resulted in some compromises which led charity oriented organizations
to emphasize vietim participation in the construction of housing to
conform to the Reconstruction Committee's policy that aid not be given
away free. Thus organizations such as Thg Red Cross and The Salvation
Army, as well as Church World Service and many others, required &ictims
to contribute their labor, where possible, to house construction or
community projects to qualify for receiving housing aid. CARE required
conformity to nominal housing design standards, and the building:of
a frame for a house by organized gfoups o% victinms before it donated
roofing materials. In addition, most of the food eventually distributed
to disaster victims was distributed through food—for;work programs that
had self-help objectives.

Nevertheless, aid programs differed widely from agency to agency
and frequently competed with each other in the same town. For example,
roofing materials were sold at half price by one agency and given away
free by another in the same village. Or, some people might>recei§e
food free while others were required to work for it. One of the most
important decisions of the Emergency Committee, and later the Reconstruc-—

tion Committee, was to assign specific voluntary agencies to particular
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communities or sets of communities., This decision cut down on
inconsistency in programs within cémmunities to a certain extent,
but resulted In substantial differences between communities in the
types of recoﬁstructiqn programs carried on. In addition, some very
large ageﬁcies who had programs extending across much of the entire
country at the time the earthquake struck continued to operate on a
more gr less country-wide basis. This meant that their programs might
be carried out in the same or nearby communities where otﬁer agencies
were conducting pfograms using an entirely different organization
and philosophy.

Thé CoordinationICOmmittee of Volqntary Agencies initiated by
U.S. AID and continued oﬁ a nonaligned basis, included only some of
the voluntary agencies, In particular, it was dominated by those
agencies whose programs were based on the second crientation discussed
above, namely a "self-help" o?ientation. It also had higher partici-
paﬁion on the part of middle siied and small agencies than the larger
countfy-wide programs. For the most part, emergen&y oriented organi-
zations aid not participate. Their attéchment, however, was more to
the Guatemélan Emergency Committee than to the Commitfee on Reconstruc-

tion,

Religious Groups. and ad hoc Committees, etc.

In addition to the larger more development oriented groups with

religious affiliations and backing such as Catholic Relief, Church

World Service, The Salvation Army and various Mennonite groups normally - -

engaged in development and disaster relief, a fairly large number of
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other church affiliated groups sent aid, and along with it, missionaries.
Many such groups offered assistance ranging from houses, housing
materials, to food and clothing on a charitable basis. Their interests,
however, were often focused upon making converts and used disaster re—
lated activities as a mechanism to ﬁo so. New churches associated with
various evangelical sects sprang up in villages and towns where they

had not been seen before.

In a similar fashion many newly formed disaster relief groups E
showed up on the scene offering themselves as volunteers or promising !
various forms of assistance. An unusually large number of medical ‘ |
personnel were among these volunteers. Many remained in Guatemala long
after the disaster rélated medical emergency was over and attemped to o
deal with health conditions in general In relatively remote areas of
the country. Most evenfually left voluntarily or were forced to leave
once the Guatemalan health establishment began to insist.that they be
licensed to practice like all other healﬁh‘personnel in the country.

There were also the opportunis;s who saw the disaster as a way of
raising funds which would never find their way into the reconstruction
process. In addition, there were those who were sincere in their
desire to help and who had formed committees or groups, especially in
the U. S,, but were not properly incorpeorated back home to be non-profit
organizations. Some such organizaticns lasted only long enough to
be assigned to communities, to make extravagant promises as to what they
would do,and then to disappear, never to be heard from again.

Added to the above were the disaster scientists studying earth-

quakes in the physical and social sense, taking part in the complex web
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of activities constituting the system. Also included were thé disaster
consultants who were called in as experts to advise agencies on the
désign of programs. These included both academics and members of
commercial consulting firms. Representatives of manufacturing and
commercial firms in the business of selling emergency shelters, modular
houses, or other "hardware'" likely to be needed in the reconstruction
process also came to Guatemala. Finally, of cpurse there were the
curious who came more or less as tourists just to see what had happened.
All of these assorted individuais and groups Blended into and interacted
with other units making up the disaster related social systém;

The voluntary agency_network was‘loosely tied to the Reconstructien
Committee by written contractual agreements which spelled out in some
detail what each agency promised to do, Through these aéreementé
individual agencies. were allocated responsibility for reconstructilon
programs in particular communities or geégraphic areas. These documents
also gave the agencies legal authority to operate in these assigned areas.

In particular communities, agencies were theoretically subject to
influence, if not a degree of control, by 1oca1 reconstruction
committees with whom they were expected to consult on the design and
execdtion of ﬁrograms. In practice, the degree of consultation v#ried
considerably, in some cases being very intense and in others virtually -
nonexistent. In a few instances, conflicts arose between local committees
and agencies which kept certain local prﬁgrams in a turmoil over many

months.

In addition to the local reconstruction committees there were roving

field teams representing the National Reconstruction Committee that-
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geriodically monitored agency programs and reported on them to heéd-
quarters. This could occasion consultation between the NRC and agency
. Personnel over problems in the egecution of programs at the localr
level. |
It can be seen from this discussion that there was a network of

connections which tied agencies to the local community and their
clientele, disaster victims,lon the one haﬁd and to.fﬁé ﬁétional Recon-
struction Committee on the other. There was also a network which led
‘frém agency programs in particular communities to agency headquarters
in éuééémala, mast frequently in Guatemala City?or Antigua; and from
there often to a regional headquarters, and finally to their centralr
office, usually located in a foreign city; for example New York or
Loﬁdoﬁ; From thénce the network spread out to incofporate the doﬁors
and sponsors of the agency. Donors ofteh consisted of individpals or
church congregations and groups. Program sponsors often consisted of
‘féréign governments and their various ministries and bureaus. for
“5exahpie, much support for U.S. based voluntary organizatiops cdmes from
U. é.VAID.

 This sponsorship network had definite implications for the form
' tha; programs £06k, as noted above, because sponsorship is usually
;tgained on the‘basis)ef a commitment to operate certain types‘of
programs in a certain manner., But the point to be made here is that
h;feéébécklinforﬁétion‘héd to flow back throﬁgh agency éhaﬁnels_énd
e;éﬁfﬁglly to sponsors so that funds could be raised to sﬁbpéﬁt p?&éf&gé.
and this feedback had to reflect the agency's commitment to its

:5p6ﬁ56rshigmas‘weli‘és its accomplishments with respect to-itsfglignb‘g“fw_'
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disaster victims, This has the long rénge implicationlof binding
agencles to a patte?n of opefation which has proven successful in
obtaining support on the one hand and delivering.services on the other,
Actual field programs in a sense may be viewed as an outcome of ipng
range expe;imentation which finds a sucecessful formula for maintaining
this delicate balance. Because of their position in a network of
organizational commitments, local program directors and field persommnel
often do not have a great deal of freedom to innovate. They are tied
to disaster assistance strategies and development philesophies that
fit the structural niche they occufy‘in the voluntary agency segment
of a now global system of related, sometimes cooperating, éometimes
competing, mulﬁinational organizations.

It must be understood therefore that much of what took place in
" the reconstruction pfocess was decided far away in organizational
headquarters, often on thé basis of policies which apply to all local
programs carried out by large scale agencies with programs oberating
in many parts of the world., As a consequence; much of the cénfliét
between Eharity oriented and self-help oriented development ageﬁcies
is structural in character and has very little to do either with
the Guatemalan case in particular, or with the personalities represent-

ing various agencies in this particular case.

Community and Household Level Units

Communities affected by the disaster varied from very small
isolated villages and hamlets to large municipios and departmental
capitals and finally to a large portion of Guatemala City, a giant

primate urban center. Except in the smallest places there was,
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of course, a local governmental structure and often offices representing
various ministries of state and nationally organized bureaus. In the
larger places there were educational'institutions,.health‘facilitiggf
many churches serving various religious sects as well as business
'est;blishmeﬁts. All of these local institutioms becaﬁe factors in the
reconéfrucgion proéess, some as active participants in the process itself,
and some as the reciplents of assistance from thé system. Government
buildings, churches and séhools, health clinies and hospitals; businesses
and public utilities were all affected by.fhe disaster and had to be
repaired or replaced7either by their owners or members, or by those who
came to aid.

Inrother words, individuals and households were not the only "victims"
of the aisaste;, nor were agencies, both Guatemalan and foreign, the
only actors in the reconstruction process. The whole organizational 
infrastructure of communities was a part of the disaster related social
system,

| It must be noted also that interpersonal networks organized around
kinship or around neighborhood and friendship rélationships became
involved in relief and reconstruction. Victims did not simply stand
and wait to be assisted by agencies but the regular social networks
throﬁgh which people normally help each other in time of need or crisis
were activated and rescued victims, sought medical attention, provided
temporary shelter, and began reconstruction, It was these networks
that many agencies attempted to join up with in an attempt to combine
self-help with outside aid to maximize the developmental impact of the

reconstruction process.




“The changes in Juatemalizn society abt fhe housshold, community and

national lewvel that can ba atiribuled te rvelief and recoustruction

following the earthouske must be seen a2 the results of the operation

-

cf & wery complex wystem of invernsshed agtivities carried om by

. E ] %

huadreds of organizarions and agencles, ds well as by . thousands of

subsidiary field units operating In hundreds of damaged communities,

8]

organization. Tha reconsfructlon outcons

[

each with its own iwmrernz
must be seen as being the result of the interacticn‘bEtwaen these

various units in the context of a geophysical and gedpolitical environ-
ment. This interaction was as much characterized by interorganizational
rivalry, conflict and competition as it was by cooperation and mutual
assistance. Both conflict and cooperation are natural processes in |
such a system and both have positive and negative consequences for the
attainment of disaster recovery or of development goals. Conflict may

at timés produce new ideas, and force creative compromises and at

others produce destructive and debilitating effects on the functioning

of a system such as this. Likewise, cooperaticn may forge alliances
against change and édaptatiOn just as easily as it can magnify the
creative force of mutual assistance, It is therefore 1l1l--advised to

view the lack of internal consistency and unanimipy on goals, objectives
and operating procedures observed in the Guatemalan case, or thé case

of any other disaster as a sign of weakness in the reconstruction process.
Indeed it may be exactly the opposite, a sign of adaptive change in

disaster related social systems themselves.
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Chapter 6

Emergency Food Distribution and its Appropriateness
Frederick L. Bates, Daniel G. Rodeheaver
~and

Robert E. Klein

Food Shortages

During the household interview conducted two years after the earth-
quake, household_heads were asked a number of questions concerning emer-
gency food programs. These questions were desipned to elicit informa-
tion concerning a wide range of topics associated with the post-disaster
food problem. In particular, they were aimed towards determining (1l)whether
or not a food shortage existed, and for whom it existed, (2) how long
the shortage lasted, (3) who received emergency food, (4) what kinds of
food they received,‘and (5) what impact these emergency food programs had
oﬁ food prices and on the production of food in -subsequent years. The
data obtained from these interview items will be analyzéd in.this report.

Critics of emergency food programs following the earthquake believed
that there was no real shortage of food in Guatemala after the disaster in
the senééﬂfhat Eﬁerelwas not enough food on hand somewhere in the countr&
to feed disaster victims, They believed that the food problem lasted only
a few days and was due primarily to a temporary disruption of the distriBu—

tion system. Once people recovered from the initial shock of the disaster
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andlcould dig out their food supplies and resume marketing, the food
problem was over. Emergency food distributed after the first week or so
therefore was seen as competing with the normal economic system of the
market.

Perception of Food Shortage

In the first interview for the earthquake study, people were asked
several questions about their perceptions of the food probiem,in an
attempt to discover the extensiveness of the shortage. The answers to
theée'questions shed some light on ghe controversy over the need for
emergency food.

Household heads were asked the following question: "After the
earthquake, was there a shortage of food here in this house?” Inter-
viewers emphasized to the respondents that they were asking about a
shortage caused by the earthquake and net about a shortage of food due
te normal economic conditions. In other words, the gquestion referred
to a more than normal shortage, attributable to the disaster. Table 6-1

gives the results of this question.

TABLE 6-1

Food Shortages Reported in Individual Households Following the Earthguake

Control® Experimental ' City Total

# pA o Z # % # %
Food Shortage .
No 424 74.00 175 21.79 73 22.81 673 39.66
Yes 149 26,00 628 78.21 247 77.19 1024 60.34
TOTAL 573 iO0.00 803 100.00 320 100.00 1667 100.00

* The control group sample has been reweighted throughout this and following
chapters so that it includes the same number of department capitals,

municipios and aldeas as the experimental group. This is why the Ns
are higher than indicated in the sampling tables in Chapter 2.
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These data show that in the experimental group (damaged communities
in the earthquake zone) ovér 78 percent of the respondents reported an
earthquake related food shortage in their homes. In contrést, in the
control group (undamaged communities outside the earthquake zone)
about 26 percent reported a food shortage, In both experimental and
control communities a carefullyrselected random sample of households was
interviewed. These results may be regarded as reasonably representativé
of these two areas. In the city, where a speciﬁl sample of reconstrucoion
housiﬁg neighborhoods was studlied, the sample is not representative of
the whole oity. Instead it consists of a random sample of households
from four large reconstruction project areas where the populations are
entirely comprised of relatively low income people wﬁo moved into thesé
areas following the earthquake and were believed to be oeople who lost
their previous dwellings in the earthquake. In this city sample which
is biased towards lower socio-economic status and towards peoﬁle suffering
heavy loss in the earthquake, around 77 percent treported earthquake
telated food shortages,

The question arises as to‘how to interpret experimental-control
group differences in reported food shortages - especially how to interpret
the 26lpercent in the controi group who reported a shortage when’thoy
would not be expected to do so since they were outside the heavy impact
areca of the earthquake. There are several possible interpretations of
these data. First; there is the‘possibility that the earthquake caused
disruptions in the food distribution system, not only inside but cutside
the areé of high earthquake impact. If thié occurred, then earthquake

related shortages would be felt in the control group area which is on
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the immediate fringes of the earthquake impacted zone. A second
possibility is that respondents were unable to distinguish between

earthquake related "

acute" shortages, and normal poverty related
"chronic" shortages. As a consequence, é certain portion of the respon-
dents who are always short of food would»réport a chronic shortage as
an earthquaké related acute cne. This would\occur‘in‘both the control
and experimental groups and make the earthquakexrelated shortage look
much larger than it really was. Using this imterpretation, the 26 percent
in the contrel group reporting a shortage may represent the proportion
of people who are, at any given timé, chronically short of foed. If
it is assumed that a similar proportion of people in the experimental
group are making the same error, then the pfoportion in the earthquake
area.reﬁorting earthquake related fqod shortages should be reduced by
some factor related to this control group figure.

It is not immediately apparent, however, that the cover estimate in
the experimental group proportion is by 26 percent. For example, a
family could suffer both chornic and acute+eéarthquake related shortages.
Thus, if a normal 26 percent suffer chronic shortages, and as many as
half are affected by the earthquake and experience further earthquake
related shortages, then the over estimate is more like 13 percent than
26. Using this sort of reasoning, it would appear that at the least,.
65 percent of the households in the eérthquake impacted area sufféred
eafthquake related food shortages and perhaps as many as 78 percent
did so. This compares to at most 26. percent in the control group and,
considering the possibility that half of these were reporting chronic
food shortages, as few as 13 pércent. There is really no way to know

how to correct these figures exactly, but it is apparent that many more
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people in the earthquake zone reported feood shqrtages than in the coﬁtrol
group. This can be intefpreted only one way. People there believed in
greater numbers that food shortages causedlby the garthquake existed.
There is a ;hird possible interpretation. It is possible that
informants were telling interviewers what they'thouéht was a reasonable
answer to this question regardless of what the facts actually were. . In
other words, a respondent might think, "It stands to reason that an
earthquake would cause a food shortage. Therefore, the correct answer to

this question is 'yes.' A further extension of this idea for the

control group .might be that, "Since the earthquake didn't affect this

1

town, then the correct answer is 'no.'" The trouble with this interpreta-

tion is that it may explain the yes answers in the experimental grcup and

the no answers in the control group which are regarded as "correct"

answers but it fails to explain those who gave the other answers‘- nearly

- a fourth of all respondents. Furthermore, there really is no jﬁstification
for assuming that people in the control and expgriﬁental groups would

think that different kinds of answers were apprgpriate for them to give

to the same question. They didn't know that they were being treated as a
contrel and experimental group.

The most reasonable interpretation of these data is that actual- food
shortages did exist as a result of the earthquake and affected around
three-fourths of the people in the earthquake affected afea‘to some degree.
It is impoftant to remember, however,' that responses to this question only
indicate a shortage and do not measure either its severity or duration,
Furthermore, they do not touch on what foods were in short supply. These

topics will be examined later. Meanwhile it will be useful to look at
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how different areas of the country and different types of communities
and ethnic groups were affected. |

Table 6;2 gives data on food shortages by different types of
communities in the experimental group. This table shows that there
was little differenée between various kinds of communities in the pro-
portion of people who reported food shoi;ages in their homes. As a
matter of fact there is no statistical difference among them. All show

that between 77 to 79 percent of the households reported food shortages.

Table 6-2

Food Shortages in Households Classified by Political

Status for City and Experimental Group

Food Shortage Total
Political Status ‘
No Yes
# ¥ i % i ¥

City ' 73 22.81 S 247 77.19 320 100.00
Dept. Capitols 49 22,07 173 | 77.93 222 100.00
Municipios - 86 21.18 320 78.83 406 100,00
Aldeas 41 23,30 135 - 76.70 176 100.00 .
TOTAL 247 22.01 875 77.99 1122 100.00

When Indians and Ladinos were compared, it was found that 80.6 percent
of the Indians and 76.5 percent of the Ladinos reported food shortages in
their houses. This difference, however, is not statistically significant.
Similar non-significant differences occur when the experimental group is

divided into regions. 1In the East 76.4 percent reported food shortages
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as compared to 79.1 percenf in the Highlands west of Guatemala City.
~Furthermore, when the contrast between Indians and Ladinos was done
holding reglon constant, the same results were obtained. THere weré'no -
significant differences between the ethnic groups in the number of house-

holds reporting food shortages. o

In suﬁmary, the numbef of households in the experiﬁental group reporting
food shortages seems to be unaffected_by the type of community they live
iﬁ, or by the ethnic group or region of the country. The onlybsignificant
statistical diffe;ence is between the experimental and control groups.

-A much higher percentage of people reported food shortages in the earth-
éuake affected area than in the unaffected area. The conclusion-that
earthquake related food shortages existed in the earthquake area for about
three-fourths of the households seems inescapabie.

Duration of Food Shortage

While thereiseems to have been a definite food shortage throughout
the earthquake affected area, the question arises as to how long it
lasted. A shortage of a few days would have far different sighificance
for earthquake food relief than one of several months, especially‘sipce
many weeks were required before the bulk of Public Law-480 foods were
delivered in Guatemala.

Tahle 6-3 shows the results of a question asking people how long the
food shortage lasted in their iﬁdividual households. In the experimentai
group 631 households reportéd food shortages. O0Of these, 18 percent
reported they lasted less than 2 weeks. If the 26 percent ﬁhat reported
the shortage lasted two‘to four weeks are added to this, it is seen. that

around 44 percent said the shortage lasted less than a month and the
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remainder (56 percent) said it lasted longer. Only 20 percent said it
lasted longer than three months. Since much of the PL-480 food was
distributed more than three months after the earthquake, it can not be
regarded as meeting the emergency need for food caused by the disaster

for around 80 percent of the disaster victims. It would have, at most,
served the needs of around 20 percént of those who reported a food shortage,
or around 16 percent of the population of the disaster area. It might

also be regarded as serving other purposes associated with recomstruction

since much of it was distributed 1in food for work programs.

TABLE 6-3

Length of Food Shortage for those Who Perceived
a Féod Shortage Only

All Communities Total ‘City Experimental Control
: o # % # % # %
Less than 2 weeks . 195 19,02 59 23.89 116 . 18.38 20 13,65
Two to 4 weeks 294 28.63 74 29.96 165 26;15 55 36,91
One to 2 months 178 17.30 47 19.03 116 18.38 15  9.84
Two to 3 months 117 11,39 27 10,93 70 11.09 20 13.42

Three or more months 185 18.05 33 13.36 127 20,13 25 17.00

No information 58 5.62 7 2.83 37 5.86 14 9.17
Sub Total 1027 100.00 247 100.00 631 100.00 149 100.00
Missing (no food 670 - 73 - 173 - 424 -
shortage)

TOTAL 1697 320 804 573

This 16 percent however, fs a rather large population consisting of as

many as 240,000 people, assuming that the disaster area outside Guatemala
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City contained'bne and a half million residents. Later in this report the
amount of food delivered relative to the population in need will be examined
in detail. For the moment, however, itlappears that a large preoportion of
thelfood ai& arrived after the most acute stage of the food shortage had
passed. This seems to show that the shortage Qas solved in part by the
distribution of what emergency food was available during the first three
months following the earthquake and by the resumpticn of normal food
distribution activitieé that were restored relatively quickly following

the disaster.

Table 6-3 also shows that the reported shortages in the contreol. group
were on the whole of shorter duration than in the experimental group. There,
slightly over half lasted. less than a month and only 17 perceﬁt more than
three months. Similarly in the city for the special sample there, the’
food shortage was of shorter duration. There 54 percent reported shortages
of less than a month and only 13 percent reported shortages of more than
three months. These facfs seem to point to a quicker restoration Qf
normal marketing in the city and in undamaged areas and to a quicker
distribution of emergency food in the city through which virtually all

international food relief flowed as it was dispersed into the countryside.

Results of Second Survey Regarding Food Shortages

and Food Distribution

In order to help with the interpretation of results from the first
interview, which was conducted about two years after the earthquake,
questions were included in an interview conducted with a sub-sample of

256 households taken from the original 1472 households studied. This
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interview was conducted approximately one year after the first one.. The
sample included only experimental group families, and because of problems
there, included every experimental group and city community but Chimaltenango:.

Respondents were asked, "Do vou think that after the earthquake there
was sufficient food here and it was not necessary to bring any in from
outside the éommunity?" If respondents thought there was sufficient food
they answered by strongly agreeing or agreeing with the statement and the
opposite if théy did not. The res€lts of this guestion are given in
Table 6-4.

These data generally agree with those obtained from the earlier survey.
About 88 percent of the interviewees disagreed with the statement that
there was sufficient food in thelr communities after the earthquake and
only about 12 percent agreed.> Unlike the earlier question which asked
about shortages in the respondent's particular household, this question
asked wheﬁher there was enough food present iﬁ the town they lived in.

In this case, however, there is no possibility of estimating the length
of the shortage since no such guestion was.'asked in the second interview.

The same Tespondents were asked to. agree or disagree with the
statement, '"More food was given.away in this community than was needed. "
This question was not ésked if no food was given awéy in the community.
The results are given in Table 6-5. These data. show that almost 86 percent
disagfeed with this statement, indicating that they did not feel too
much food was given away in their particular communities. A substanfiai
minority of around 13 percent, however, felt that too much food was
distribute&.

When -these results were examined for the type of community, that is,

. departmental capitols, municipios, aldeas and city neighborhoods, no
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TABLE 6-4

Perceptions of Food Shortages in a Sub-sample of

Experimental Group Households Three Years After the

Earthquake

There was enough food in this community. No outside aid was needed.

Answer Category : No. co %

Strongly Disagree ' 52 . 20.5
Disagree ‘ : 171 67.3
Agree : 30 11.8
Strongly Agree | 1 0.4
TOTAL* - 254% 100.0

*Two persons did not answer this question.
TABLE 6-5

Perceptions of Whether Food Distribution was

Excessive or not in a Sub-sample of Experimental

Group Households Three Years after the Earthquake

More food was distributed in this community than was needed.

Answer Category : | No. %

Strongly Disagree | ‘38 15.8
Disagree | 170 70.8
Agree . : 32 13.3
Strongly Agree , o 0.0
TOTAL* _ ‘ 240 100.0

*Sixteen people were not asked this question because food was not given

" away in their community.
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significant difference was found. 1In other words they seem tc apply across
areas of the cduntry and types of communities.

These two questions and those from the first survey seem to indicéte
clearly that the people of the earthquake area, on a whole, perceived a
definite food shortage, and that they did not feel free food distribution
was inappropriate.

During the same survey with a sub-sample of the original respondents,
a question related to pecples' opinions of free food distribution was also
included. People were asked, ''Do you think ‘that such things as food,
clothing and houses should not be given .away to people affected by a

disaster?'" Table 6-6shows the distribution of answers to this question.

TABLE 6-6

Answers to question: Do you think that such things as Food, Clothing

.and Houses should not be Given Away to People Affected by a Disaster?

Number Pércent Cumulative Percent

Strongly Disagree 87 34.1 R 34.1
Disagree | 149 58.4 | 92.5
Agree ' ' 18 7.1 99.6
Strongly Apgree 1 ‘ 0.4 100.0
TOTAL 255 100.0 7 100.0

- Over 92 percent of all respondents disagreed with this statement,
indicating that they approved of giving disaster victims such things as food.
Presumably if food distribution had a negative impact on their incomes,

they would have responded in the opposite direction.
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Self-Sufficiency in Food as a Measure of Need

A number of questions were asked during the éourse of the hoﬁsehold
survey that allow an estimate of the extent of self—sufficiency‘of house-
holds with respect to food; While Guatemala is a largely agricﬁltural
couhtry, there is extensive specialization‘in agriculturé on a regional
basis and with respect to communities lying at different altitudes within
a region. This means that most households are dependent on the well
developed agricultqral marketing system which haé existed in the country
for many centuries.

Table 6-7 shows the results obtained from a question which asked
household heads what proportion of the food they consume is self-produced.
This table reveals the extensive dependence of householdé, even in more
rural areas outside Guatemala City, on the market. 1In the earthqﬁake area
" (Experimental groﬁp) slightly over 75 percent of the families produced
less than 25 percent of theilr own food and 97 percent reported producing
half or less. Only 3.7 percent reported producing most (75%) or all of
their focd.

A detailed inventory was made of agricultural production and the
sale of agricultural products. On thé basis of this inventory it was
possible to determiﬁé how many households produced‘and séld as muéh as
$50 worth of agricultural products during the 1975 agricultural‘year, the
one immediately preceding the earthquéke. The results of this tabuiation
are shown in Table 6-8.In the experimeﬁtal group only 14 percent of‘the
households sbld as muéh as $50 wofth of Agriculfﬁral products of all‘
kinds. The remainder either sold none or less than $50 worth.‘-In‘the
control group slightly more than 9 percent sold over $50 worth.‘In the

city of course the percentage is less than one percent.
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TABLE

67

Proportion of Food Produced by Household for Home Consumption,

Classified bX_Cdntrol; Experiméntal Group and City

Sample Groups

Control = Expérimental - City Total

Proportion of Food # % # % # % # %

Consumed ‘
Produced by House-

hold
None - 288 50.3 341 42.3 313 97.8. 942  55.5
Some - 25% 116 20,2 267 33.2 6 i.9 389 '22.9
Half - 50% 154  26.9 166 20.7 0 0.0 320  18.9
Almost All - 75% 13 2.2 28 3.5 ¢] 0.0 41 2.4
All - 100% 2 0.4 1 0.1 0 0.0 3 0.2
No Information 0 0.0 1 0.1 1 0.3 9 0.1
TOTAL 573 100.0 804 100.0 320 100.0 1696 100.0

TABLE 5-8 °

Production and Sale of More than $50 Worth of Agricultural Products

in 1975 by Households in Control-Experimental Group and City

Control

Experimental City Total

More than $50
Income from

Sale of Agri-
cultural Pro-

% #

i % # %

ducts 1975

No 518 90.4 691  86.0 317  99.1 1527  90.0
Yes 9.6 112 14.0 3 0.9 170 10.0
TOTAL 573 100.0 803 100.0 320 100.0 1g97  100.0
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These figures show clearly that the majority of people in Guatémala,
even in largely agriculturai reglons, are dependent on the market for a‘
substantial part of their food supply. As a consequenée, a disruption of
marketing activities such as occurred for a pefiod following the earthquake
would cause food shortages. TFurthermore, the iack of food sto;agé‘facilities
in the home coupled with the practice of buying small quantitieé of food
on an almost daily basis also meansthat at least temporary shortages would
deVelop almost immediately.if ﬁarketing facilities and procedures were
disrupted.

There is still anothgr perspective pbintéd to by the above facts.
Dependency on the market means that money is needed for the assurance of
a food supply. 1In ajmassive disaster such as thé ’76‘earthquake,‘méney
is also needed to replace housing, household goods and for many other
purposes not planned for. This means that there is an acute shortage of
monetary resources, giveﬁ the demand for money. Thelneea for food there;
fore competes more than ever with other potential uées of scarce monetary
resources; As a conéequence, the receipt of food relief may free monetary
resources for other uses, If, however, relief food dri;es priceé down,
those individuals with food to sell will be negafively affected. Table 6—8,‘
however, shows th;t for 90 percen; of the population, the monetary effect
could only be a feﬁ dollars since this many people sell less than $50 worth
of agricultural products a year. Assuming prices dropped 20 percent,.the
loss would be less than $10.00 per household pér year. If fooa donations
equaled this amount, the effect would be cancélled, although ecénomic

resources would be shifted from one household to another in‘the-process.
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Sources of Food

Since it was apparent that most families were not self-sufficient
with respect to food, household heads were asked where thgy obtained thei;‘
food during the first few weeks following the earthquake. The results
shown in Table 6-9 were obtained from this question. .It can be seen th;t
more people in the experimental group reported receiving foodlfrom an
' agency {(62%) than in the control group (3%) and from relatives or friends
(15 percent as compared to 8 percent). More people also reported obtaining
food from household storage and by purchasé in Guatemala City or another
town:than their own in the experimental than in the control groﬁp.

In contrast, more members of the control group reported buying fopd
at a store or in the market located in their own towns than in the
expérimental group. The city presents an entirely different picture.
There, higher proportions depended on rélati*es‘and friends than in the
other areas and.fewer on food stored in the home. As would be expected,
most bought food frpm stores in the city or obtained it from relief agencies.

Taken as a whole,Table 6-9 éhows evid;ﬁce of disruption of the food
distribution system following the earthquake. In general, it would be
expected that about the same proportion of people iﬁ the control and
experimental groups would have cbtained qud from stores in town or
bought food from friends or relatives. The fact that so many fewer in
thelexperimental group bought in stores aﬁd markets and more bought from
friends or relatives points to a disruption of the normal marketing pro-
cedure in the experimental group. This is more than balanced by the
distribution of food by agencies who operated as a substitute distribution

system.



TABLE 6-9

Sources of Food Following the Earthquake
Classified by Experimental, Control Group and City

GLZ

- Source from which Experimental Group 7 Control Group City : Total
Food was Obtained # % t % i 7% # -z
Undamaged Household 200 25.3 114 ' 21.1 32 -10.1 346 21.0
Storage

Damaged Household 21 2.7 - 0 0.0 0 0.0 21 1.3
Storage :

Bought from or Given 116 14,7 41 7 7.6 69 21.7 226 13.7

~ by Relatives or Friends : :

Bought from Store or 365 46.3 412 76.3 &k £k 777 46.5
Market in Town '

Bought from Store or - 67 8.5 63 11,7 10 3.1 140 8.5
Market in Another Town : :

Bought in Guatemala City 74 9.4 7 1.3 223 70,2 304 18.4
Donated by Relief Agency 488 61.9 15 2.8 - 185 58.2 688 41.7
from Outside Town .

Total Responses 1331 - 652 R 519 - 2502 -

No. of Respondents 189 100.0 540 100.0 . 318 100.0 1650‘* '100.0

AVERAGE -NO. SOURCES . 1,7 - 1.2 - 1.6 - 1.5 -

*47 missing cases (did not answer thisrquestion). 33 in Control, 13 in Experimental and 1 in city.

%% "Bought in Guatemala City" is the same as this category for the city.
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Another point which leads to the same conclusion invplves the
numﬁef of”sources for food in the various groups. More different sources
Qere used By tﬁe average person in the experimental group and ci#y (lﬂi
andll;g) ;han in the control group (1.2). This also poinfs to a diséribu—
tion‘disruptipn since several sources of food supply were-necessa?ylto
maﬁf individuals in order to supply their food.needs in areas which Qere
‘hit by the earthquake.
- Pefsonal storage representeé a minor source of food compared fo
commerciai chénnels Or to agency dénations; dnly 25 percent of the
respondents in the experimental group feported drawing upon their own
undamaged stored food supply and about three percent on damaged storage.
This is only slightly higher than in thé con#;ol group, 21 percent of
whom reported the same food source. | |

These facts coincide with earlier fié#res presented on food production
and on self-sufficiency. It is probably t%ue that in the sample as a
whole only abéut a fourth of the people agﬁually had a supply of self-
pféduced fooa on hand in storage in these é;eas. In the Highlands 28 percent
reported such storage as compared to 16 pefcent in the East (Taﬁle 6-10) .
Storage was undoubtedly greater in aldeas gnd smaller more rural municipios
than in the department capitols and Guatemala City where only ten percent
depéﬁded on thislsource. -

“The most remarkable figures ;hown in;fable 6-9 are related to fooa re-
ceived from relief agencies. In the earthqﬁéke affected area (éxperimental
group) nearly 62 percent reported recéiviné agency donatgd food. In fhe
City the figure is 58 percent, but in the controi‘group, on the fringes |

of the earthquake area, only about three percent reported receiving agency



TABLE 6-10

Classified by Region

Sources from Which Food was Obtained,

(Both Control and Experimental included)

Source from which East Highlands City Total
Food was Obtained i A Ui Z i 4 # %

Undamaged Household 84 16. 230 28. 32 10.1 346 21,
Storage

Damaged Household 1 0. 20 2. - - 21 1.
Storage

Bought from or Given by 62 11. 95 11. 69 21.7 226 13.
Relatives or Friends

Boughf from Store or 321 61. 456 56. 219 68.9 996 60.
Market in Same Towm

Bought from Store or 53 10. 76 9. 10 3.1 139 8.
Market in Another Town

Bought in Guatemala City 200 3. 61 7. 4 1.3 85 5.

Donated by Relief Agency 194 37. 309 38. 185 58.2 688 41,
from Outside Town

Total Cases 520 100. 810 100. 319 100.0 1649 100.

LLe
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food. These data were obtained from a question which asked, "Where

did you‘obtain food right after the earthquake?" The respondent was aliowed‘
to‘give his own answer to this question and was not specifically asked

about agency food. This means that the 62 percent in the experimental

group who mentioned agency food gavé this response without prompting.‘ iater
a direct question was asked abéut agency food: "Did you receive any food
from an agency?” The reéuits of this question are aqalyzed in the next
section. However,'it should be noted that 'in ;hé experiméntal groué

72 ﬁercent-reported eventﬁally receiving agéncy food. (Sée‘Table6—ll):ﬁ

In this question no qualification is put on the time when food was received.

It could have been months after the earthquake.

TABLE 6-11

Number and Percentage of Families Receiving Foed from

Agencies in the Control, Experiméntal,Group and City

Experimental ‘
Received Food  Control Group Group ~ City Total
from Agency # % # 7 # yA # %
No 538 94,3 225 28.1 121 37.8 882 52.1
Yes 33 5.7 577 71.9 199 62.2 811 47.9

- TOTAL 571 100.0 - 802 100.0 320 - 100.0 1693 160.0

These data indicate the lével of saturation achieved in food distri-
‘bution programs in the earthquake area. The saturation is very_higﬁ,
considering the fact thét some of the families in the aréa éuffered
relatiyely Low damage in the earthquake. fhey show also that food pfograms
‘had'relatively little spillover into the céntrol group area on the fringe
of.the earthquake zoné‘and that the distrigution programs were heavieét
outside Guatemala City. -In the next sectién the quéStign of whether food

distribution matched need will be considered by examining‘éangiily the

\
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experimental group sample.

Shortages and the Distribution of Specific Foods

Household heads who reported a food shortage were asked what‘particular
foods were in short supply iIn their own households. A respondent could
give as many as gix different answers to -this question by naming specific
foods they lacked. Fbllowing this question, another was asked concerning
particular foods the household received as emergency relief from an agency.
Again, up to six different foods could be mentioned. Both of these
questions required respondents to name foods either in short supply or
received from an agency without prompting by the interviewer.

Table 6-12 shows the number of respondents who mentioned various numbers
of foods in response to these questions; First, 613 respondents (or 39.7
percent) reported there was no food shortage, and therefore re@orted no
particular foods being short. Similarly, 885 respondents (or 52.2‘percent)
said they did not receive any food from an agency. Next, it can be
seen that only 65 (or 3.8 percent) reported six different foods as being
in short supply in their households. This means that 96.2 percent could
report all shortages by using only five answers. It is apparent therefore
that answers to this question come close to exhausting the possibilities
of answers from respondents. Had they been allowed to give as many as
ten or fifteen answers, it is unlikely that many would have done so.
Answers to this question can therefore be regarded as giving a fairly
complete picture of what feoods respondents remembered as being in short
supply after the earthquake.

With respect to the question concerning foods received from agencies,

the situation is somewhat less favorable. Here 183 respondents (or



Table 6-12

Distribucrion of Responses to Questions Asking About Specific Foods in Short Supply and Recelved from an Agency
for the Control, Experimental Group and City

Total Experimental Group Conttol Group City
Number of Foods Reports of Reports of Reports of Reports of Reports of Reports of Repores of Reports of
Named Food Shortage Receiving Food Food Shortage Receiving Food Food Shortage Receiving Food Food Shortage Receilving Food
Na, 4 Nu. 4 No. z No. 4 No. b4 No. X No. 4 No. 4
0 {no short- 673 39.7 885 52.2 176 21.9 7 224 27.9 424 74.0 540 94.3 73 22.8 121 37.8
age or no food
received)
1 46 2.7 26 1.5 34 4.2 14 1.7 4 0.7 5 0.9 8 2.5 7 2.2
2 166 9.8 89 5.2 91 - 11.3 68 8.5 i3 ' 5.8 2 0,3 42 13.1 19 5.9
3 300 17.7 177 10.4 177 22.0 130 16.2 53 9.2 7 1.2 70 21.9 40 12.5
4 287 16.9 184 10.8 173 21.5 119 14.8 40 7.0 12 2.1 74 23.1 53 16.6
95 160 9.4 153 9.0 106 13.2 115 14.3 16 2.8 6 1.0 a8 11.9 32 10.0
6 65 3.8 183 10.8 47 5.8 134 16.7 3 : 0.5 1 0.2 15 4.7 48 15.0
Base of Percent 1697 100.0 1697 100.0 804 100.0 804 100.0 573 100.0 573 100.0 320 106.0 320 100.0

087
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10.8 percent) reported as many as six different foods. Had more answers
been allowed, it is probable that some would have named additional foods.
For 89.2 perceﬁt of the respondents, however, this questioﬁ represents
their mémory_of what foods théy received from an agency.

| If only those reporting food shortages are considered as a basis for
computing percentages, then 79.3 percent reported shortages of three or
more foods, and 85.8 percent reported receiving three or more foods from
an agency. These figures seem to indicate substantial‘shortages of
particular foods, especially when it is considered that very few respondents
reported only.one food in either case.

Table 6—12'gives a comparison of the control, experimental group and
city on these two questions. Tt can be seen that in the experimental group
62.0 percent of the 804 respondents named three or more foqu Ehey lacked
as compared to 19.5 percent in the control group. In the city thé comparable
figure was 51.6 percent. Furthermore, 19.0 percent of zll respondénts in
the experimentai group and 16;6 percent in the city named f;ve or more
foods as being in short supply.u This compares to only 3.3 percent in the
control group. These figures éupport the conclusion that there was a
relatively severe food shortage in therearthquake damaged areas following
the disaster, since only on this assumption can the experimental, city
and control differences be reasonably explained. -

Similar contrasts between sub—samples are obtained when figures on
foods received from agencies a;é examined. In the experimental group
62.0 pércent of the respondgnts réported receiving three or more diffe;ent
foods‘from an agency. In the city the comparable figure is 54,1 percent,
"~ but in the control group only 4.5 péfcent of the respondents received

three or more foods. More dramatically, nearly 17 percent in the EXperimentél
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group and 15 percent in the city received six or more different types of
food, while only one person (0.2 percent) in the control group made a
similar report. 'These figures indicate that food distribution programs
were highly concentrated in the disaster area with relatively little
spillover outside it.

Table $-13 presents the results of these two questions for persons
living in the d;maged area only and shows the specific foods mentioned.
In other ﬁords,the control group is excluded from this table and figures
are given for the experimental group and city sample only. Thesé groups
are broken down by regions of the country.

When the totals for all regions are examined it is seen that.tﬁe
most f:equently mentioned shortages, in order of the percentage of
respondents mentioning them, were: black beans 52.1 percent, corn 47.2
-percent, sugar 42.5 percent, noodles or bread 28.2 percent, rice 27.8
percegt, and coffee 19.4 percent. No other food was mentioned by as
many as 20 percent of the respondents. There are differences between
geogfaphic areas observable in this table.!&For example, the shortage
of corn was far less severe in the Highlandé (36.0 percent) as compared
to the East (53r6‘percent) and the City (59.4 percent). This refiects
the différence in production of these products in these areas. A
similar variability exists for black beans: Highlands 45.2 percent,
East 60.8 percent, and City 55.3 percent.

Careful examination of this table will reveal that the shdrtage.of
" basic foods such as corn, beans, sugar, lard or éil, and coffee were
generally reported by fewer people in the Highlands than in the East

or City samples. Again, this problem reflects differences in agricultural



Number and Percentage of Respondents Reporting Shortages and Reporting Receiving Various Foods from an Agency

Table 6-13

(No.of Respondents)

East Highlands City Total
Food Product Short ____Received Short Received Short Received Short Received
No. %  No. . % No. Z No. % No. % No. Z No. % No. %
1
Corn 157 53.6 158 53.9 184 36.0 146 28.6 190 59.4 113 35.3 531 47.2 417 37.1
Black Beans 178 60.8 203 9.3 21 45.2 230 45.0 177 55.3 167 52.2 586 52.1 600 53.4
Sugar 119 40.6 66 22.5 234 45.8 146 28.6 125 39.1 59 18.4 478 42.5 271 24.1
Lard/011 25 8.5 25 8.5 14 2.7 54 10.6 12 3.8 17 5.3 51 5 4.5 96 8.5
Coffee . " 80 27.3 29 9.9 106 20.7 41 8.0 32 10.0 13 4.1 218 19.4 ‘83 1.4
Satt : ¢ 34 11.6 25 B.5 84 16.4 52 10.2 10 3.1 10 3.1 . 120 10.7 87 7.7
Vegecrahles{chile, . 4 1.4 2 0.7 38 7.4 1 0.2 1 0.3 0 0.0 43 3.8 3 0.3
onions,garlie)
Gruel ' N 2.4 17 5.8 .0 0.0 2 0.4 1 0.3 4 1.3 8 0.7 23 - 2.0
Rice 103 35.2 154 52.6 134 26.2 190 37.2 76 23.8 115 35.9 . 313 27.8 459 40.8
Meat © 17 5.8 9 3.1 112 :21.9 15 2.9 41 12.8 28 8.8 : 170 - 15.1 52 4.6
Milk ‘ .26 8.9 61 20.8 40 7.8 76 14.9 51 15.9 54 16.9 117 . 10.4 191 17.0
Egps R 14 4.8 5 1.7 18 3.9 5 1.0 11 3.4 7 2.2 43 © 3.8 17 - 1.5
Juice,Soft Drink - O 0.0 25 8.5 iy 0.2 .20 3.9 0 0.0 9 2.8 a1 “ 0.1 54 4.8
~Millet, Wheat 0 0.0 5 1.7 2 0.4 10 2.0 0 0.0 1 0.3 © 2 © 0.2 16 1.4
Other Vegetables ra 0.7 6 2.0 41 - 8.0 17 1.3 11 1.4 8 2.5 54 4.8 31 2.8
Fruit -3 1.0 15 5.1 5 1.0 - 18 3.5 2 0.6 11 3.4 10 0.9 44 3.9
Flour, Incaparina 7 2.4 52 17.7 39 7.6 140 27.4 8 2.5 62 19.4 54 4.8 254 22.6
Noodles,Bread 54 18.4 35 11.9 133 26.0 86 16.8 130 40.6 50 15.6 317 28.2 i71 15.2
Beans (non-black) 0 0.0 10 3.4 .0 " 0.0 19 3.7 0 0.0 8 2.5 .0 0.0, "33 ©3.3
Canned Meat 1 0.3 75 25.6 0 . 0.0 81 15.9. 0 0.0 53 16.6 1 0.1 209 18.6
Canned Veg.or Frult O 0.0 21 7.2 0 0.0 25 4.9 0 0.0 23 7.2 0 0.0 69 6.1
Fruit Preserves 1 0.3 4 1.4 0 - 0.0 1 0.2 . 0 0.0 7 2.2 1 0.1. 12 1.1
Seasonings 0 0.0 0 0.0 0 0.0 0 0.0 (4] 0.0 0 0.0 0 0.0 0 0.0
Canned Sauces 0 0.0 3 1.0 0 0.0 1 0.2 0 0.0 0 0.0 0 0.0 4 0.4
Dried Soup 0 0.0 1 0.3 0 0.0 1 0.2 0 0.0 0 0.0 0 0.0 2 0.2
Other .0 0.0 6 2.0 0 0.0 6 1.2 0 0.0 4 1.3 0 G.0 16 1.4
Base of Percentape 293 - 293 511 - 511 - 320 - 320 - 1124 -

t8¢
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production in these areas. In general, the City and East samples show
about the same pattern of shortages.

One use of this table is to confirm the reports of food shortages
reported in fhe general question discussed earlier which merely asked
whether there ''was a food shortage in this house?" These data show that
respondents who answered yes to this gquestion could and did name particular
shortages that conform closely to the dietary patterns and agricultural
production patterns.of the country. It further shows that there was a
shortage, of undetermined magnitude, of the twc basic foods in the
Guatemalan diet, corn and beans. These shortages were reported despite
the fact that these are also the two most commonly grown agricultural
products.

The figures on food distribution shown in Table 6-13 correspond rather
closely to those on food shortage. The most commonly received food
products wére: black beans,* 53.4 percent, rice 40.8 percent, corn 37.1
percent, sugar 24,1 percent; flour, soy, wheat, Incaparina 22,6 percent.
More people reported receiving beans, riceﬂénd‘flour than reported shortages
of these products, but fewer people received corn and sugar than reported
shortages.

The list of foods received shows that many focds relatively rare in
the diets of average Guatemalans cutside the city were distributed. For
example, 18,6 pefcent report receiving canned meat, and 6.1 percent canneé
vegetables or fruits. These products were not part of the food reiief
provided by Public Law-480 but distributed by agencies who collected food
from privaté donors to be delivered in Guatemala, Much of this more

exotic food was not used by people in the countryside because of its

*Actually most beans distributed in Guatemala as food relief were other
kinds of beans, pinto,for example.
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unfamiliar nature, according to many observers who were on the scené at
the time.

There are certain cautions thaf should be exercisedvin interpreting
this material. While it appearslthat the distribution of particular products
came fairiy close to cdrresponding to needs, especlally where primary food
products aré concerned, there is no information in this table on whether
it corresponded (a) to the person who needed it and (b) whether it was
received on time tO‘relieve the shortage or after the‘shortage had subsided
for other reasons. There is information available to examine the first
question but none to settle the second.

IOne way of examining'a food distribution program is to look at it
in terms of whether the‘peopie reporting a particular kind of food shortége,
séy a shortage of corn, received that product as food relief. It is possible

to define success and failure in food distribution using the following. type

of table.
TABLE 6-14
Definition of Success and Failure in Food Distribution
Received Foed to Alleviate Shortage
Food Shortage No ' . Yes
No : Type I Success TypelI Failure
Yes Type II Failure Type II Success

If a person is not short of a particular food, corn for example, and
does not receive corn, this is counted as a Type I success. If a person

is short of corn and receives it, this is an example of a Type II success.
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In contrast, if a person is not short of corn and does receive it, this is
a Type I failure, and finally, if a person is short of corn but does not
receive it, this is a Type II failure. Thus Total Successes = Type I +

Type II, and Total Failure = Type I + Type II.

Appropriateness of Food Distribution

As noted above, one way to measure‘the appropriateness of food
distribution programs is to compare those.who reported shortages and those
who did not in terms of whether or not they received food during the
emergency food distribution. in this study the best sample to use for
this purpose is the experimental group since it is within this group that
the food shortage produced by the earthqeake should have existed and it
was within this area that food distribupions were carried on, A similar
condition existed in the city but the sample is such that it can reveal
little of general value to measuring the appropriateness of distributionm.

Table 6-15 shows figures for those who reported food shortages cross
claesified by whether they received food from an agency or not. This
table can be used to compare successes and'failures in the food distribu-
tion program at the gross level, There are two kinds of successes shown
in the table. The most important (Type II) is showm in the lower right
hand cell representing people who had a shortage and received food. The
second is in the upper left hand cell (Type I) where people are shown who
did not have a shortage and did not receive food. Similarly there are
“two types of failﬁres. The mosf serlous is shown in the lower left han&
cell (Type II Failure) where people reported shoftage and did not receive
food. The other is in the upper right where people who did not have a

shortage.reCeived food nevertheless (Type I Failure). It is this cell
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TABLE 6-15

Experimental Group Households Reporting Food Shortages Classified

by Whether They Received Food or Not

Food Shortage Received Food from Agency TOTAL

No Yes
No. 7% No. % No. %
Success - ‘ Failure
No 81 10.1 93 11.6 174 21.7
Failure Success
Yes 143 17.8 485 60.5 628 78.3
TOTAL 224 27.9 578 72.1 802 10010

of the table that food,program critics were most concerned about.

There are many ways to read and interpret this simple table in ferms
of its meaning for food program success or failure. 'One is in terms‘of
success rate or its opposite failure rate, It can be seen that 70.67% of
the cases represent success .in that foodxdistribgtion matchea reported
need.

Of this 70.6%, most cases (60.5%) are-of the most important type,
giving food to people reporting need, and only 10.1% not giving food to
people who didn't ﬁeed it. On the failure side, most failures fall in the
cell'which represents the most important type of failure from the perspective
of wanting fo get food to those in need. Approximately 17.8% of the cases

are cases where people said they needed food and did not receive any. This
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leaves only 11.6% of the cases representing people who did not need food
but nevertheiess received it. In other words, measured in terms of numbers
of households with shortages, under-distribution outweighs over—distribution.‘

It must be remembered that this table does not show the amount of
Shortagefjlterms‘of the volume or types of food needed, but only in terms
of the numberé of households reporting shortages and the numbers receiving
food. Individual,householdé could have received more or less food than
was needed and this table would not show it. Furthermore, they could‘
have received the food after the worse part of the shortage was over rather
than when 1t was most needed and it would not show in this table. One
defect in the data_is that we dolnot know wheﬁ the food was actualiy
delivered to individual households.

There is a way, however, to examine the question of whether specific
éhortages were matchea by specific food distribution. We can tell from
other data, for example, whether a household was éhorf of corn, and whether
it received éorn. These data are given in Table 6-16, |

This table is arranged sco that foods are listed‘in order according to
the percentage of respondents reporting a shortage of that particular
prodgc;. (This percentage is shown in Column 1.) 1In thé left hand half-
of the table aré shown cases in which people did not report a shortagé.of
the‘various foods. On the rightrare those %ho did feport shortages. Each

half of_the tablélis broken down by whether they recéived that particular
food from an agency or mot. The table therefore can‘be used to gxamine the
mafching of particular food needs against particular food distributions

for the ten baskec foods comprising the bulk of the average Guatemalan's
diet.

Success and failure in the distribution program can be examined



Table 6-16

Success and Fallure in the Distributlon of Ten Basic Foods: Food Need Cross Classified by Food Recelipt

. ) Did Not Lack Food Product in Household ' Lacked Food Product in Household

Percent Success Failure Fallure Success

Reporting Pid Not Recelve Recelved Did Not Recelve Received ‘
Foed Product Shartage Food Product Food Product Total ~ Food Product Food Product _ Total Success Rate

) No. Z No. 3 No. %Z - No. x No. . 4 No. %

Heans 50.9 223 56.5 172 43,5 395 100.0 148 36.2 261 63.8 409 100.0 60.2
Sugar 43.9 347 76.9 104 23.1 451 100.0 246 69.7 107 30.3 353 100.0 56.5
Corn 42,4 327 70.6 136 29.4 463 100.0 173 50.7 168 49.3 341 100.0 61.6
Rice 29.5 360 61.5 207 36.5 567 100.0 101 4z2.6 136 57.4 237 100.0 6}.7
Coffee ) 23.0 573 92.6 46 7.4 619 100.0 161 87.0 24 13.0 185 100.0 74.2
Meat . 16.0 655 97.0 20 3.0 675 100.0 125 96.9 [/ 3.1 129 100.0 82.0
Salt 14.7 631 92.0 55 8.0 686 100.0 96 .81.4 22 18.6 118 100.0 81.3
Vepgetables 6.5 759 99.6 3 0.4 762 100.0 42 100.0 Q 0.0 42 100.0 - 94. 4
Flour 5.7 592 78,1 166 21.9 758 100.0 20 43.5 26 56.5 46 100.0 76.9
Lard/011 ’ 4.9 700 9.5 65 8.5 765 100.0 25 64.1 14 35.9 19 100.0 83.8

TOTAL 23.6 5167 84.1 974 15.9 6141 100.0 1137 59.9 762 40,1 1899 100.0 73.7

687



290

separately for those lacking particular focds and for those not lacking
them. For example, with respect to beans, 395 people out of 804 reported no
shortage of beans. Nevertheless 172, or 43.5 percent, of them received-
beans from an agency. This represents a success rate of 56.5 percent achieved
Iby not giving beans to people who didn't need them. On the other hand 409
households réported a shortage of beans and 261 received them, representing
a success rate of 63.8 percent with respect to bean distributiomn.

Wheﬁ the two types of success are added together with respect to
beans, not giving them to people who did not need them, and giving them
to people who did need them, the success rate for beans shown in the last
column of the table is obtained (60.2 percent). Similar figures are offered
for each of the ten basic foods.

When the success rates.in the final column are examined it will be
seen that success rates are highest with respect to those foods which
occur at the bottom of the table. Those foods at the bottom are those
where there‘was not a very gréat shortage. Take the example of vegetables
(Chili, onions, tomatoes and garlic). Only:6.5 percent of the respondents
reported a shortage of these items. Alsc only three people reported receiﬁing
" then. Therefore‘by not giving people vegetables the agencies achieved
a 94 percent success rate on this food product. In contrast, beans were
reported as being in short supply or lacking in their hopseholds by 50,9
percent of the respondents in the experimental group. Here, however, only
a 60.2 percent success rate was reported. In general, the largest number
of successes are a result of not giving food to peOplQ who didn't need it
ratﬁef éhan by giving focd to people in need.

This can be most cleariy seen by examining the bottom row in the table

showing the totals -for all foods taken.together. There are 5167 instances
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of not giving food to people who didn't need it and only 762 instances of
giving food to people in need. Taken together, this results in a 73.7
percent success rate. Only 9.5 percent of this success rate represents
positive successes and the remaining 64.2 percent represent negative
successes.

On the failure side more failures (1137 cases) Tepresent not giving
food to people in need‘than giving pecple food who didﬁ't need it (974 cases).
In other words, ﬁf the 26.3 percent failures 14.1 percent aré of the
positive sort and 12.2 percent of the negative sort.

What interpretation can be given to these results as far as their
méaning in terms of the ériticisms made of food.programs is concerned?
First; it is apparent that agencies did not, for the most ﬁart, indiscriminantly
give food to people who did not need it. Most of thé cases in the above
table represent nen-distribution to people not in need. Only a relatively
few cases exist in which people not needing food received it (12.1 percent).

On the other hand, of the people in need, only 40.1 percent received
the kind of food they needed and 59.9 percent did not. vThis seems. to
indicate that food programs, while nét giving food go,people not- in need,
also missed giving food to a great many ﬁho néeded it. _The success rate
of 73.7 pe¥cent is a result primarily of leaving out those not in need of
food instead of getting food distributed to‘people in_neéd. Furthermore,
it appears that the 974 mistakes made of the negative sort representing
err—distribution come very close to balancing those‘of a positive sort
(1137 cases) indicating that abéut the right number of families received
emergency food but that the distribution left something to be desi;ed.

Table ?—16 includes the ten basic food products consgmed by the average

Guatemalan and the totals shown at the bottom of this table show the number
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of cases in whichtle two types of success and failure were reported. A
case amounts to a reépgndent reporting a particular food shortage, and
either reporting.or not reporting feceiving that food. Since a respondent
may have reported several shortages he will appear several times in the
total. In‘all, each fespondent w;ll show up ten different times in this
tabulation since he will be recorded as giving an answer on each food
product. Given any particular food produ;t, the frequencies represent
the number of househoids falling into that category. For the totals at
the boftom of the table, however, this is not the case. These totals
represent the number of instances in which a shortage or non-shortage,
distribution or neon-distribution, took place.

Since corn and beans are the basis of the average Guatemalan diet,
it will be instructive to look at success and failure‘rates using these
two products combined. When this is done the following four celled table
is obtained.

TABLE 6-17

Success and Failure of the Distribution of Beans and Corn

Received Corn and/or Beans

Shortagé of Corn No Yes Total
and/or Beans No. % No. A No. %
Successes Failures
No 550 34.2 321 20.0 871 54.2
Failures Successes
" Yes _ 308 19.1 429 26.7 737 45.8

TOTAL 858 53.3 750 46.7 1608 100.0

Successes = 34.2 + 26.7 = 60.9, Failures = 19.1 + 20.0 = 39.1
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It can be seen that tHe success rate considering 6nly corﬁ,and beans
is 60.9 percent as compared tc the rate obtained from considering all ten
food products‘(73.7). This lower success rate, however, is due to the fact
that many more people reported a shortage of these products than of other
products on the list of ten. As a consequence, fewer successes of the
negative sort, not giving thesé products to people not needing them, were
recorded. ‘When only pecple needing corn and beaps are considered, 429
cases out of 737 represent suécesges, or 58.2 percent. This contrasts with
762 cases out.of 1899 for all ten foods taken together, or 40.1 percent

“success. In other words,lproportionately more people needing corn aqd

beans received them than received the other products. This is‘offset by
the fact that proportionately more people not needing these products also
received them (36.9%) than in the case of the ten food products taken
.together (15.97). It appears therefore that in order‘to increase the
success rate of getting a given product to people in need it was necessary
;o increase the risk of giving food to people who did not neéd it.

This is a reasonable outcome,bgiven the conditions prevailing after

a disaster. In order to avoid giviﬁg food to people who do not need it

and at the same time to give it only to people in need, it would be necessary
to engage in social case work screening activities to determine need. Such
activities require setting up a bureaucracy and conducting field invésti— |
gations as a basis for distributing‘aid. Thié‘ﬁould result in delays in
delivery under conditioné where.immédiate‘Aelivery is regarded as.cfitical.
The alternative is to use crudg assessments of need and to risk over-
dis;ribution;in order to insure a greater success rate. The solution most
often used in Cuatemala was to employ local committees or local 1eadérs or

officials believed to be familiar with the situations in individual households.
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Such a system risks a‘certain amount of maldistribution since it is open
to local politics and to the desire of local leaders to avoid criticisms
for inequity;

The figures given in Table 6-16 match particular food needs with
particﬁiar food distributions. The interpretation of success and failure
obtained from this table is rather strict in that a success is defined
as giving the exact food which was said to be in short supply, or refraining
from giving'é particular food to a household that did not lack that food.
This method tends to accentuate failures in food distributidn since it
does not allow the substitution of one food for another. For example; if
a family reported being short of corn and ‘was given rice instead, fhis is
counted as a failure. In terms of meeting the temporary need for calories
during an emergency, however, it could be counted as a success. Giveh this
fact, these data seem to give strong support to the conclusion that.food
distribution programs did not indiscriminately distribute food regardless
of need. Unfortunately, however, these data do not measure the quantity

of food distributed in relation to the amount of maldistribution.

]

Political Status and the Success of Food Distribution Programs

The sample for this stgdy included communities varying in size,
isolation and political status, Political status refers to the community's
location in the centralized administrative system of the country. There are
four types of units considered in this research: City neighborhoods,
Department Capitois, Municipios and Aldeas. In Guatemala a ﬁepartmeht
capitol is comparable to a state capitol in the Unitéd States and a |
municipic to a county seat, while an aldea is usﬁally a rural small town

or village. Thus political status roughly corresponds both to the size
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of a place and its relative degree of isclation from the administrative
center.

It will be useful to examine success rates in the emergency food
distribution in different types of places. Table 6-18 gives data showing
the number of households that reported or did not repoft~general food
Shorﬁages, cross classified by whether they received food from an agency.

This table shows clearly that the smaller and more remote the place,
the higher the general success rate in dist;ibuting food. Not only is
this true of the total success rate, but the successes in getting food
te people in need, in contrast to not giving food to people not needing
it increases as the community becomes smaller and more isolated. Positive
successes go from 49.7 percent in the city up to 65.3 percent in aldeas.
Furthermore, failures to get food to people in need decreases as the place
gets smaller (27.5% in the city as opposed to 7.4% in aldeas).

This finding islparticularly important since many people believed
that the opposite topk place. That is, that the larger places, close to
the main highway and to Guatemala City got most of the aid. Actually,
with respect to food, the opposite is the case. This represents an
unusually significant finding with respect to evaluating agency programs
since it appears that they succeeded in overcoming the factors associated
with isdlation in conducting the distributibn.

There is one negative note of caution that needs to be stated along
with this finding. In general, the smaller the place,the more agricultural
the population, and therefore under normal circumstances, the more. likely
foéd would be available. TIf we take at faﬁe vélue reports of shortage in

individual households, then we still must ask whether others in the community

had food to sell and could not sell it because of competition from free



Table 6-18

Success and Failure in Emergency Food Digtribution in DifFferent S5ize Communities in the

Experimental Growp (Food Shortage Cross Classified by Food Distribution énd Polirical

Status of Communities)

No Food Shortape Reported Reported Food Shortage
(Success) (Failure) (Failure) (Success)
Did Not Recelve Received Food Did Not Recelve Recefved Food .
Food B Food _Success Rate Total Cases
. No. Z No. Z No. x No. 4 _
City 33 10.3 40 12.5 88 27.5 159 49.7 60.0 320
Departmental Capitols 25 11.3 24 10.8 54 24.3 119 53.6 64.9 222
Municipics 45 ' 11.1 39 9.6 16 18.8 244 60.4 71.5 404
=
Aldeas 11 6.2 o 17.0 .13 7.4 122 69.3 75.6 176
TOTAL 114 10.2 133 11.9 231 20.6 6h4 57.4 67.6 1,122

96¢
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food.- Furthermofe, these figures do not measure either the quantity of
food needed or the quantity distributed. It is possible that too much

food or too little food was distributed in individual cases.



Chapter 7
The Impact of Emergency Food on Food Prices and Production
Charles D. Killian, Frederick L. Bates
and

Robert E. Klein

Perceptions of the Impact of Food Distribution Programs

One criticism of emergency food programs following the earthquake was
that so much food was distributed that foqd pfices decreased, thus
penalizing farmers and food merchants with food to sell. It was believed
by critics that an ample supply of food was on hand and that massive
distributions of free food could only have a negative impact dn.the market.
By‘lowefing the income of farmers and others dealing in foods, they wére
denied money needed for reconstruction of their houses and the replacement
of their household goods. Of special interest was the importation of
basic grains since these were in direct competition with Guatemalan products.

The question of price impact is a complex one to deal with and requires
a rather carefﬁl analysis. There are a number of complicated theoretical
issues iﬁvolved. Thesé will be dealt with first to set the stage for later
data analysis,

Prices in a free market situation are determined by the relationship;
between supply and demand. The argument for a pfice impact of massive
free food distribution is that such distributions offer an increased supply
of food at zero price and thereby siphon off demand, leaving the remaining
supply of food saleable only at a lower price than would have been the
case with no competition from free food distributioﬁ. In other words, it
is by satisfying demand without cost, thus lowering the aggregate demand

for the products left over after free food distribution, that the price

298
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impact takes place.
Demand in reasoning related to the determination of prices refers

to people who have money tc spend on a product at a given price. Those

who have no money to spend at any price are simbly not in the market and,
as a consequence, déﬁ have‘no impact oﬁrpfices. The pennilessrméy’want
and need food but in aﬁ economic sén;é"they are hot—é‘ﬁért of the "demand"
for 1it,

If free food were distributed only to people who had no money and
were therefore not in the market, it could not have any price impact since
it would not have‘any impact on satisfying demand; True, it would satisfy
wanfs,:or needs, but it would not satisfy demand in the economic sénse.
The gquestion cf price impact from emergency food boils down in oﬁe
sense to a question of whether the disaster impacted pqpulation had the
money to spend for food, and whether a supply of food was available to
satisfy that demand in a functioning market at a price that would allow
people to function as they normally did in thé market. If the foods
distributed would otherﬁise have been bought, then a priée impact is
expected.

That impact could have one of two effects. First, it could lower
prices in an absolute sense so that they would be lower after the earth-
quake than before. This would cut into the normai incomes of farmers
and have a negagive effect on the agricultural economy although it would
benefit those receiving food to the extent that they would have lower
food bills. A second possible effect would be to mitigate pricelincreases
caused by the earthquake's effect on supply. If the supply of food were
reduced by the earthquaké and demand remained high, a price increase -

would be expected. TFree food distribution,”if it only replaced losses,

would prevent a price increase. Thils of course actually amounts to lowering
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prices below what they would have been if no free food were distributed.
Windfall profits would be lost and this would affect farmers' and food
merchants'® incomes. It would, however, have a positive effect on con-
sumers by preventing increases in food bills.

Whether the impact would be large or small is a question of how much
of the product is introduced into the market at'zero price in felation to
the amount already available, and traded in'the market. If a very small
amount of increase in supply occurs as a result of food distribution, and
some of this is distributed to people who would not otherwise have bought
it, the price impact should be small, It might, ﬁowever, impact on prices
in the market for a short time during which it could supply the demand
that would ordinarily be registered as puréhases.

After this period was over, prices should return to their previousl
level and the supply of food offered in the mafket, along with continuing
demand, would determine prices. This is like saying if enough free food
were available to meet the demand regiéteréd on the market for one day,
prices that day would drop to zero and no o%é would buy food. However,
the next day, when no free f&od is offered; the ordinary price mechanisms
would prevail. Long range impact would depend on whether at the end of a
crop year supply remained larger than usual éo the extent that it affeects
supply-demand relationships and results in‘a lower than expected price.

It 1s impossible to tell how many of t;e people receiving free food
were without funds to buy it and therefore t; assess the true increase
supply, or reduction in demand caused by it. It is possible, however,
to relate the amount of food distributed as aisaster aid to the annual

production of that product and thereby to assess the probability of a
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large or small price impact. This will be done after we examine the
perception of people with respect to what happened to prices following

the earthquake.

Perception of Food Price Impac¢t of the Disaster and Relief Effort

During the course of the first interview, which ﬁook place approximately
two years after the earthquake,househcld heads were asked what happened to
food prices in their particular towns following the earthquake. This
question was partrof a series which asked about food shortages caused by
the earthquake and about emergency food distribution. The coﬁtext impliea
that price changes due to tﬁe earthquake were the subject of the'queétion
but the question was stated simply as, "Do you think food prices in this
town changed after the earthquake?"

Table 7-1 gives a summary of the answers to this question for the
control, experimental group and city samples. Over 82 percent of all
respondents said that food prices increased in thelr parficular towns and
only about two percent said they decreased. The remaining 12 percent,
excluding those who did not answer, said food prices remained the same.

It must be remembered that é general inflation in all prices was taking
place in Guatemala at the time of the earthqﬁake, and food prices wére
no exception. It is to be expected, therefore, that most people would
notice a price increase and report it in response to.this gquestion, even
if the earthquake had not océurred. The interesting thing about this
table is that fewer people‘in the exﬁerimental group than in thé contfoll
group reported such increases (76.5% as compared to‘88.5@. Furthermore,

more people in the experimental group than in the control group reported
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Perceptions of Food Price Changes in the Control,

Experimental Group and City

Did Food Prices Control Group Experimental Group City Total
Change # % ff % { % it %

No Change 46 8.0 142 17.7 23 7.2 211 12.4

Decreased- 5 0.9 26 3.2 6 1.9 37 2.2

Increased 507 88.5 615 76.5 279 87.2 1401  82.6

No Information 15 2.7. 21 2.6 12 3.7 48 2.8

TOTAL 573 100.0 804 100.0 100.0 1s97 100.0

320

price decreases (3,2% as compared to 0.9%). .When the no information category

and the city are eliminated and the control and experimental group are com~

pared using Chi Square, a significant difference is obtained (X2

with 2d4f, Prob. .0001).

37.2

This points indirectly to the possibility.that food distribution by

relief agencies in the experimental group may have mitigsted the effects

of price increases due to inflation, and to earthquake created shortages,

resulting in lower increases, rather than decreases in prices. O0Of course

these data merely examine the number of people reperting increases and

decreases and not the actual price changes which occurred or their amount.

A result with a similar possible interpretation is obtained when the

regions of the country are considered using only the experimerntal group.

In the East 71.7 percent said food prices increased as compared to 85.1

percent in the Highlands. In contrast, 4.5 percent sald prices decreased

in the East, and 1.3 percent in the Highlands.

The remainder said they
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lrewqined the same or gave no information. This result is also statiétically
significant (X2 =39.4, 2df. Prob. .0001). |

Observations concerning food distriBution show that more families
received free food in the East than in the Highlands (55.4% as compareq to
50.2%) and food distributions continued far a longer time. Again it
appears bossible that food distribution programs may have had more of a
moderating effect on price increases in the East than in the Highlands.
It appears possible that, rather than lowering prices from pre—earthquake
levels, the effect was to lower the rate of increase throughout the impact
zone. Whether this is true of not depends upon analysis of actual price
data. This will be presented below but‘before that it will be useful
to examiné perceptions of the ﬁrice impact of food programs and of their
effects on agriculturél production taken from the final interview conducted
four years after thé earthquake,

In order to clarify perceptions of food program iﬁpact obtained in
the first interview, a seriesrof_questions were introdaced into the final
one, These questions, among other things, asked ﬁhether food programsll
in general (whethef,emergency or regular programs) have an impact on food
prices. The previously discussed question asked whether food prices
changed after the earthquake, and did not inquire into the respondents'
beliefs concerning whether foéd programs were among the causes. The results
of the question specifically concerning food program impact on prices are
given in Table 7-2.

Not surprisingly, over 91 percent of all respondents said they do
not have any effect on food prices. Only two persons said they decrease
them, while 3.7 percent sald they increase sﬁch prices. It is difficult to

understand how food programs involving the free distribution of food
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TABLE 7-2

Perception of Food Program Impact on Food Prices for

Control, Experimental Group;and Citv

Do Food Programs  Control Group  Experimental Group City Total
Affect Prices __# % o X %
No 222 93.6 215 §8.1 109 93.2 546 91.3
Yes, Increase 2 0.8 15 6.1 5 4.3 22 3.7
'Yes, Decrease 2 G.8 0 ‘ c.0 0 0.0 2 0.3
No Information 11 4, 8 14 5.7 3 2,5 28 L.7

TOTAL* 238 100.0 244 100.0 117 100.0 599 . 100.0

*Only persons on food programs, or who said they knew about them were asked
this question.

products could increase prices. It must be assumed therefore that some

respondents misunderstood the question or were reporting what they perceived
to be the price trend in their communities.

Similar results were obtained for food program impact on production,
with one difference. The vast majority of respondents (90.7%) said food
programs do not affect food production but at the same time, 3.4 percent said
that they lower production as compared to 1.0 percent who said they raised
production. About 5.0 percent of zll regbondents could give no answer to
this question. If these are discounted, then 95 percent of those giving
answers to the question said there was no production impact and 4 percent
said they lowered production, The remaining one pgrcent said they raised it.

Only persons who actually reported beinglon PL~480 food programs, or

who claimed they knew about them, were asked these questions. It is likely
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tﬁat they were answering concerning regular food programs rather than the
‘emergency food programs which followed the disaster.

When the same respondents were asked whether they thought food prdgrams
are helpful and whether they are fair or just, the answérs given in Table 7-3
were obtained. The most interesting finding containéd in this table is that
58.3 percent of all respondents had no knowledge of food programs. -In other
wérds, well over half of all respondents eithgr did not know that such programs
existed, or had so little infﬁrmation ébout them that they could not answér
this question.

0f those who answered,557 éaid they helped the families enrolled and

33 said they did not. This means that 94.4 percent of thoserfamiliar
with food programs regarded them as being helpful.

Those who said they knew about food progréms were asked whether they
thought they were "fair" or "just." Presumably they answered this question
in terms of whether they were managed in an equitable fashion.. Table 7-4
gives the results of this question. Of the 600 persons who were asked
this question, 42, or 7.8 percent, were unable to give an opinién on this
question. Apparently, while they knew something about the programs, they
either did not know enough to express an opinion or where reluctant to ‘do
so for other reasons. Of those expressing an opinion,462 , or 83.5 percent,
said food programs were fair. Thé remaining 16.5 percent said they were
unfair or unjust. While this indicates a relatively high rate of approval
for food programs, a substantial number of people are critical. Considering
the tendency of subjects.to express approval; and reluctapce to express
disapproval, this is a finding worth further evaluation. For example, ére

those who say food programs are unjust, people who are not on food programs?
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Table 7-3

Distribution of Answers to the Question: Do Food Programs.Belp?

Do Food Control Experimental City Total
Programs Group Group '
Help No. % No. 7 No. % No. pA
"No 24 4.8 4 0.6 5 1.9 33 2.3
Yes 207 41.1 238 35.9 112 41.8 557 38.8
Don't Know ..
About 266 52.8 419 63.2 151 56.3 838 58.3
Programs .
No Info. 7 1.3 n2 0.3 0o 0.0 9 0.6
© TOTAL 504 100.0 663  100.0 268 100.0 1437 100.0
Table 7-4

Distribution of Answers to the Question: Are Food Programs Fair or Just?

Are Food .

Programs Contrel Experimental City Total

Fair or Group Group i -

Just ‘ No. b4 No. % “No. A No. s
"No 39 16.3 29 11.8 23 19.7 91  15.1
Yes 183 77.1 196 80.0 83 70.9 462 77.1

No Info. 16 6.6 20 8.2 11 9.4 47 7.8

TOTAL 238 100.0 245  100.0 . 117 100.0 600 100.0
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Do they concentrate in one or two villages where programs are badly run
or are they scattered over the country?
When only those who say food programs are unjust are examined, 74 out

of 91, or 81.6 percent, are people who are not on food programs, and 17,

or 18.4 percent, are people who are on food programs. It appears therefore
that thére is a strong'association bétween being included or excluded ffom
participation in PL-480 brogramé and approval or disappro§31 of tﬁem. When
the data were examined to determine 1f those who disapprove were con-
centrated in one or fWo villages, it was found that nearly two-thirds of
all cases saying food programs were unfair came from six communities out
of the total of twenty-six. These units include twc city neighborhoods,
‘one aldea in the experimental group and two municipios and an aldea in the
COHthi group. In 16 villages, three or less people made such a statement.

These results, though statistically small, point to the conclusion:
that foed programs are regarded as fair in most of our sample unitsf How-
ever, in a few of them there appears to be a problem in how food pfograms
are being managed. It should be remembered, however, thaf these results
pertain primarily to regular PL~480 food programs and not to emergency food
distribution programs. Since muéh of the food distributed during the year
following the earthquake (about 2/3) was diétributed through regular PL-480
food programs, rather than through special emergency distribution systems,
these results have indirect significance for this post-disaster food

‘distribution study.
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The Amount and Type of Food Distributed in Guatemala After the Earthquake

Various sources disagree on the amount and kinds of food distributed by
relief agencies following the 1976 earthquake. For example, Froman, Jackson
and Gersony, in their report entitled, "General Review of PL-480 Food
Assistance in Guatemala, June 1977,"state that 25,400 metric tons of food
were distributed during 1376. They claim that this food was broken down

into types as follows:

TABLE 7-5

PL-480 Food Distributed in Guatemala During 1976
- {Source - Froman, Jackson and Gersony Report)

Basic Grains

. Corn‘(Mcstly whole yellow.corn, some processed) 25% 6,400 tons
Beans 207 5,000 tons
Wheat (Bulgur wheat and wheat flour) 20% - 5,200 tons
Qats - 5% 1,200 tons

TOTAL | - 70% 17,800 tons

Qther Foods

Whey-Soy mix o 11% 2,900 tons
Milk-Powder . 6% 1,600 tons
Cooking 0il 5% 1,200 tons
Other ‘ _ 8% 1,900 tons
TOTAL | : 30% 7,600 tons

In contrast, data obtained from the U, S. Embassy in Guatemala City .
on PL-480 food actually distributed by CARE and Catholic Relief Serviﬁes

to families give the following figures (Table 7—6). As can be seen, there
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TABLE 7-6

PL-480 Food Distributed in Guatemala January 1976-December 1976
(Source: U. S. Embassy, Guatemala City 1980)

Basic Grains

.Corn (vellow) ' 7 9.
Beans (Pinto) | _ ‘ 14.
Wheat (Wheat Flour and Bulgur) 24,
Oats (Relled) ‘ , 5.

TOTAL - . 53.

Other Foods

Whey Soy - 4,
Powdere& Milk | .
Cooking 0il 6.
Other (CSM,Sorghum grits,Incaparina, WSB) 31.
ToTAL | 46.
GRAND TOTAL | | ~100.

27

0%

5%
9%

67

0%
3%
3%
8%
4%

00

1;684_tons
2,551 tons
4,467 tons
1,086 tons

9,788 tons

738 touns
778 tons
1,144 tons
5,805 tons
8,465 tons

18,253 tons

are substantial differences between these two tabulations.

The most important

difference from the perspective of this report lies in the figures given for

corn and beans and for the total amount of food distributed. Froman,

Jackson and Gersony report that 6,400 tons of corn were distributed,while

the U.S. Embassy reported that only 1,684 tons were passed out through CARE

and CARITAS. This difference of 4,716 metric tons is extremely 1arge‘and

could account for a difference of opinion as to the potential impact of

corn distribution on prices.

The figures on beans show a similar discrepancy, with Fromaﬁ,.Jackson

and Gersony reporting that 5,000 toﬁs‘were distributed, while the U. S.
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Embassy‘reported 2,551 tons, a difference of 2,449 tons. The category
"Other P}oducts" also shows a large discrepancy in the opposite direction.
Here, the Embassy reported a greater amount (5,805 tons) than Froman,
Jackson and Gersony (1,900 tons). The difference of 3,905Itons is in

such producté as CSM (corn, soy, milk), sorghum grits, WSB{wheat soy blend)
and Incaparina.

The difference in figures given for the total amount of food
distributed by the two sources is quite large, with Froman, Jackson and
Gersony reporting a total of 25,400 metrie tons and the U. S. Embassy
reporting 18;253, for a difference of 7,147 metric toms. The larger figure
is 39%‘larger than the smaller figure. Most of this difference is due
to higher figures for basic grains in the Froman, Jackson and Gersony
report where they report a total of 17,800 tons of "basic grains' as
opposed to 8,788 reported by the Embassy for a difference of 9,012.

Figures on PL-480 are.compiled on variocus bases and the tabulations
using these diffefent bases do not alwaysgggree. One way is to report the
amount and type of food_requested by ageﬁcies in their annual budget
requests. A second wéy is to report the actual amounts delivered at the
port of delivery. A third way is po report the amount distributed through
food programs in‘a given period of time. This last figure discounts the
amount of spoilage and loss between the port and the actual distribution
to program families. It also does not include the amount of food
actually delivered to the port but held in 'storage for‘futufe delivery to
families, or ‘that stockpiled against future emergencies. It may, however,
include amounts'taken from stockpiled storage which were actually delivered

to the port in previous years.



311

The figures néeded for this study,‘which attempts to evaluate fhe
effect of food programs on food prices, are the amounts of food actually
déliﬁered to faﬁilies on a ﬁonth'by month basis.

The figures supplied by the U, S. Embassy‘in Guatemala on ;he actual
distribution of food were given either by quarters or trimesters, depending
on the year: Because they come closest to meeting the needs of this
study for nonthly figures on actual food delivery, they wili be used in
thé following analysié.

One further note needs to be made concerning calendar vears, fiscnl
" yéars and agricultural years. To test hypothesés concerning price effects,
agficulfural years are desirable,with the year going from harvest to
harvest. 1In Guatemala the calendar year comes very close to satisfying

this requirement. It is therefore used in presenting the figures‘and‘
in doing the analysis in this report.

The U. S. Fiscal year 1976 was the year in which a change was
made from using July 1 to June 30 as the basié,to using October 1 to
September 30. As a consequence, 1976 is a unique fiscal year; containing
five quafters instead of'the‘usual‘fourr Therefore, when comparing it
-to previous or following years, one-fifth must be subtracted from the
figures. If this is dome on the assumption that the Froman, Jackson and
Gersony figures are for the fiscal rather than calendar year, the;figures
‘ presented’in the above tables‘converge. This would result in 5,080 tons
being subtracted from the 25,400 tons‘reported, leaving 2Q,320 tons for
a twelvé month year. This is a great deal closen to the fignre'of‘18,253
tons obtained from the Embaésy figures used in this gtudy.

The.FrOman, Jackson and Gersony report gives no sources for its figures

nor is it clear that only PL-480 foods are included in the amounts reportéd.
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It is possible that foods from other sources were added in or that their
figures are based on the amount of food ordered, or rgceived at the port
rather than actual amounts distributed. Furthermore, whether they
represent fiscal.or calendar years is not specified. Coﬁsiderablereffort
was expended in checking out the Embassy figures and they are believed to
be correct for the amounts of each.product distributed during the Calendar
‘Year 1976 by CARE and CARITAS, the two organizations handling PL-480 foods
in Guateﬁala. |
In addition to the fL—ABO foods, the Reconstruction Committee‘reported
that the Mexican.Government distributed 3,500 tons of food in the form of
codked meals distributed in Guatemala City. it also reported that other
Central American countries, Mexico, Colombia, Venezuela and Brazil seﬁt
food supplies in small quantities amounting on a whole, to between 500 and
1000 tons; In addition, European countriés sent food supplies in the
form of canned or preserved foods, most of which never left Guatemala City.
In addigion_to these sources, there were various unconfirmed rumors of
food sent from various sources.. For examplé; it was said that a shipload
of basié grains was sent from Nicaragua’but no one can confirm that this
actually took place. Further confusing the figures is the fact that emergency
suppligs were borrowed from PL-480 stores in Salvador and later returﬁed
" when emergéncy food arrived in Guatemala.

At ény rate, it is believed that the figurés given by the U. S. Embassy
représent the actual amount of food distributed in Guatemala during the
year shown in the above table. ‘fhe‘detaiied information upon which this
table is based is given in Table 7-7.

Examination of these data will reveal that PL-480 imports increased

from 7,335 tons in 1975 to 18,672 tons‘in_I976. It is very difficult te



Table 7-7

PL-480 Food Products Distributed by CARE and CRS 1in Guatemala

January 1, 1974 - December 31, 1979
(Reported in thousands of pounds)}*

3,09

3,905. 0

CSM Non-Fat . WSB Soy Total in Total
) Wheat (Corn Soy Powdered Soybean Rolled Sorghum WSDM Yellow {(Wheat Soy Fortified Pinto Thousands Metric
Year Flour Milk) Milk 011 Qacs gglggg_ Grite (Whey Soy) Cormn Blend) Incaparina Rice Beans of pounds Tong**
1974 4,595 3,825 33é 71,181 ) 386 460 424 18 493 592 0 d 0 12,332 5,594
1975 3,884 3,265 259 1,039 622 2,017 1,710 1,183 1,102 979 103 0 0 16,163 7,331
1976 6,821 5,400 1,715 2,522 2,395 3,027 2,102 ' 1,626 3,712 5,291 9 0 5,624 41,146 18,664
1977 5,662 1,865 3,981 2,405 1,253 3,069 1,826 1,828 2,216 1,845 0 0 5,368 31,268 14,183
1978 4,724 6,646 4,291 2,724 1,7213 2,651 615 1,086 0 649 0 ] 41 7' 25,150 11,408
1979 4,255 6,444 . 5,706 1,213 1,618 | 0. 0 0 731 0 26,964 12,231

* Source: Food for Peace Office, 1). S. Embassy, CGuatemala City, 19B80.

** 1 metric tomn

2204.6 pounds.

£TE
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estimate the amount actually distributed for emergency purposes as opposed
té regular purposes. Figures supplied by CARE and Catholic Relief indiéate
that apﬁtoximatelyll/3 of the total amount was used as emergency suppiies
and the remainder was distributed through regulaf maternal-child care,
school and church programs that had been operating before the earthquake.
Again the Ftomén, Jackson and Gersony report disagrees by reversing these
ﬁroportions. |
In thé long run, it is best to regard all PL-480 food as serving

some emergency relief ﬁurpose during the first 20 days‘after the earthquake.
After that date it served other purposes. In addition to being-distributed
through regular on-going food programs, PL-480 food was used in connection
with "food for worg" programs. Many of these food for‘work projects were
carried out afxe£ the emergency was over and were all actually "teconstruc—
‘tion" projects. Such programs contributed to the reconstruction of community
facilities and at the same time represented an economic gain to those |
persons participating which could also aid in recomstruction at the household
level.

- For example, CARE reported that between February and May 1976 they
distributed 1,384,817 pounds of PL-480 commodities in food for work
programs at a rate of 5.25 pounds per man day. 'This accounts for 263,774
man days of labor. They teport that workers were employed 14 days on
an average,providing a work force of 18,800 workers. These workers were
empléyed primarily in tearing down potentially dangerous ruins of public
buildings and in road clearing operationéw' Insttructions to field staffs
"specifically ruled out payment for work on private homes.

During the period between June 1976 and January 1977, an additional
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3,712,429 pounds of PL-480 commodities were used by,CARE‘in food for
work programs,proyiding an additional 707,129 man days of labor and an
average monthly work force of 6,300 workers. This work force was used
to repair roads and to erect temporary school buiidings.

According to CARE,all of the emergency food it distributed was
through such work preograms. The remainder distributed by them flowed
through regular food programs. Within these programs lgrger than normal
amounts of food were distributed in order to reach more malnourished
pre~-school children than had been enrolled in the programs-in previous
years.

It can be seen thét PL-480 food distribution had multiple goals. It
was not only intended to feed hungry people but also to provide a resource
which would provide a work force to assist in reconstructién. ‘Further-
ﬁofe, food for work proviaed income in kind that could release other
income for use in meeting other emergency needs created by the earthquake.

As in all emergency programs carried out on a large scale in disaster-
situations, there‘were no doubt abuses. Undoubtedly some people received
food for‘work who did ﬁot actually work or who worked on personal ﬁrojects
rather thén public onés. Nevertheless, rubble was cleared, and dangerous
structures were torn down and roéds repaired through the use of a labor
force.paid by food for work.

Notwithstanding these facts,the question still remains as to whether
the food distribﬁtion program was s¢ massive and so mismanagéd és to have
a negative impact on focd prices énd food production. Ip order to galn
some perspective on this quesﬁioﬁ before looking at figﬁres on food prices
and on what happened to food production, it will be usefullto compare |

PL-480 imports to agricultural production figures. This is done in Table 7-8.



TABLI, 7-8
Compar ison of Basic Graln Production with TL-480 Imports 1974-1979
(metric tops)
Corn Rice Sorghum
~ Froduciion L 4R0 % Production PL 480 %___ Production PL 480 % Productin PL 480 %
1974 698,000 178 0.02 67,000 - - 47,000 - - 47,000 192 0.41
1975 881,000 500 0.06 86,000 - - 61,000 - - 6,000 776 1.27
1976 842,000 1,686 0.20 78,000 2,551 V.27 50,000 - - 50,000 953 1.91
1977 8?{_000 1,006 .12 57,000 2,409 4,22 49,200 - - 49,700 R29 1.68
1978 842,000 - - 80,500 19 0.02 64,700 - - 64,700 279 0.43
1?79 820,800 - - 77,000 - - 63,500 1,772 2.79 63,500 - -

91¢
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This tabulation compares food production figures for four basic grains
with the quantities of the same food prodﬁct distributed by CARE and Catholic
Relief during the period 1974 to 1979. .In the first column it is seen that
in 1974 the amount of PL-480 corn digtributed amounted to 0.02 percent of
the corn produced in Guaﬁemala that year. In other words, PL-480 corn
amounted to two-hundredths of one percent of énnuailproduction. In the
vear of the earthquaké, 19?6,PL—480 corn reached 0.20 percent of the ceorn
produced. While this figure is fen times as large as the 1974 figure, tﬁe
amount is only two-tenths of one percent of the total corn production,

The éignificance of this figure is that the supply‘of corn évailable for
consumption in Guatemala was increased by this amount by the additibn of
PL~480 products. This increase is the one that would have a price iﬁpact
if any occurred. Since it 1is proportionately small, only a small impéct
on‘prices should be expec;ed. Furthermore, since there was an earthquake
caused loss of five percent in agricultural products reported by the’
Emergency Committee 6n the basis of field surveys, the price impact should
be te moderaté the effects thch would -have occurred duelto disaster
related losses. In short, the effects of PL-480 foods would have been‘a
reduction in "windfall" profits which would have occurred due to this
loss.

In the case of beans and éorghum, it will be seen that thé percentages
are much greatér. For beans the P1l-480 figure is 3.27%, a signifiéant
percentage of the total national production and for sorghum the figure
l.91Z is also high. Here larger price impaéts should be expected. In the
case of rice, none was distributed through PL-480 sources and therefore
no price impact is expected.

This table shows, among other things, that 1975 had been an unusually
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productive agriculturel year for coern, beans, rice and sofghum. Table 7-9
shows the percentage increase in the production of these products.year by
year from 1970 to 198l. These figures are for agriculturel years rather
than calendar years. This means that the food on hand for consumption
by earehquake victims following tﬁe earthquake was that produced in 1975-76.
Production ¢f corn that year was 39.26 percent higher than the previous
year. Beans were up 28.00 percent, rice 35.29‘percent and sorghum 29.79
percent. The data on corn and beans are summarized in Figures 7-1 and 7-2.
As a consequence of this large harvest, it would be expected that
'priees would have been declining sharply at the time of the earthquake.
The five percent loss of agricultural products due to earthquake damage
would have mpderated this decline,while P1-480 food distribution should
have had the effect of overcoming a portion of the five ﬁercent loss,
resuiting in slightiy less of an upward change than would have been
expected as a result of the disaster caused food loss.

Of further interest is the fact that during the two years following
the earthquake, food productionvdropped, Iéudeclined from the 1975 high
by 4.42 percent for corn, 9.30 percent for beans, 71.74 peecent for rice
and 18.63 pereent for sorghum in 1976-77, and by a further 7.13 percent
for corh, 26,92 perceﬁt for beans, 23.08 percent for rice and 2.00 for
sorghum in 1977-78. These declines were probably produced by many factors
working togeeher. For exampie, lower prices produced by the Bumper crop .
of 1975-76 wquld have a discouraging effect on agricultural production.
Weather conditions represent a second factor. During the two years
following the earthquake, moderate dfoughts occurred two summers in a row.

Finally,there is substantial evidence that many farmers sold their labor




TABLE 7-9
Production of Four Basic Foods in Guatemala 1970-1980 Showing Changes in Production

Each Year Compared to the Previous Year (In Thousands of Metric Tons)

Beans Corn K Rice ) Sorghum
Year 1000 Metric Percent 1000 Metric Percent . 1000 Metric Percent 1000 Metric Percent
Tons Change ‘"Tons Change Tons Change Tons Change
from Last : from Last _ from Last from Last
Year Year 7 ' Year . Year
1970-71 70 , - 760 - 26 _ - 34 -

- 1971-72 : 77 +10.00 . 746 - + 1.84 -37 . +46.15 35 + 2.94
1972-73 7 55 -28.82 685 -10.05 I 40 + 5,26 45 +28.57
1973-74 67 +21.82 701 +13.28 © 40 - -0.00 46 + 2.22
1974-75 67 0.00 698 o= 0.42 7 34 ~15.00 47 + 2.17
1975-76 86 +28.00 7 881 +39.26 46 ' +35,29 61 +29.79
1976-77 78 - 9.30 842 - 4,42 13 - -71.74 50 -18,03
1977-78 57 -26.92 821 - 7.13 16 +23.08 49 - 2.00
1978-79 80 +42.11 T 944 +14.98 27 +68.75 65 +32.65 -
1979—801 ' 77 - 4.94 - 1,058 +12.07 39 - +44 .44 64 - 1.54

1980-81 8L + 5.19 1,050 - 0.75 45 7+15.38' 78 ' +21.88

- 6T1E

Source:. Agricultural Attache, U. S§. Embassy, Guatemala
verified against FAS/USDA Report FG-4-81, dated 28 Jan. 1981
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in the reconsfructiqn-process, withdrawing it from agricultural production.
Data obtained from interviews with our sample of households shows that abQu;
four percent fewer people planted corn in 1976 than before thé earthquaké
and about two percent less the following year.v Furthermore, interview data
show that 33.8% of our respondents worked on reconstruction projects for pay.

Evidence of the fact that one cause of the drop in production was a
withdrawal of labo; from agriculture and shifting it into reconstruction is
the fact that production jumped back to near;to or éboﬁe pre-earthquake
levels for_all products except rice in 1975—79. :By this time reconstruction
programs had slowed down and opportunitieé for employment in such activities
had severely decreased. This table shows that since 1978, for the most
part, agricultural production has remained ﬁigh.

It is ofvcourse difficult to say whether the earthquake héd an
effect on agricultﬁrai production, given‘thé'data available, since other
factors such as normal price fluctuation or weather cycles could produce the
observed post-earthquake two-year drop in production. We are inclined, however,
to believe that the withdrawal of labor’fré%:agficuitura; production for‘
uée in reconstruction played a role in the cbserved reduction in agricultﬁral
produétion.

It §hould‘be rémembered, however, tﬁat“even though production Qas dowm
slightly during the two years following theféarthqu;ke; production was still
proportionately high compéred to the vears before 1975-76. From 1970-71
to 1974-75 the avérage annual production of corn was 711 thousand tons.
During the two years following the earthquake it averaged 831 thousand tons..
~ Furthermore, sincé 1975-76, the last pre—ear;hquake year, corn production
has averaged 933 théusand tons, a substantial increase of 31 percent over

the pre-earthquake years. Ordinarily this increase should have resulted in
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lowar prices for agriCultural'produéts since.population was not growing, at’
this rate. However, there were a number of‘factors contributing to
inflationary preséures on prices including increased costs of all peructs
related to world inflationary.trends assoclated with oil pfice increases
and perhaps more importéntly, the sudden influx of hundreas_of millicns

of lelaré of disaster relief funds.

In the next section of‘this report data on actual prices, éggicultural
production and PL-480 food distribution wili be exgmined using sophisticated
statistical techniques to determine whether or not there was an actual
change invpr;ces following the earthquake and whéthgr their price change,

if any, can be attributed to PL-480 food distributiom.

Examination of Prices for Corn and Beans

Monthly price data for black beans and for two types of corn, white
and yellow, were obtained from the Guatemalan Ministry of Agriculture.
" These figures represent average monthiy prices for‘the whole country and
" indicate neither weekly fluctuations nbr‘local variations in prices, They
are gross statistics reflecting what happened to pricés for the country
~on the average, month by month, beginning in January, 1973 and continuing
through August of 1979.l A1l prices are for one hundred weight units and
thus reflect prices paid the "farmer," not per pound prices paid by the
consumer,

Until transportation was restored and markets returned to "normal,"
price fluctuations may have been severe in some isolated markets.2 These

local variations would not appear in these national level statistics.

IThe Ministry of Agriculture collects priceé from all major regional markets
in constructing these price data.

2Some food critics argue that this was a short time, perhaps a matter of a
couple of weeks. "
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However, it is believed that transportation lines to and from Guatemala City
were restored within one or two months and that prices across regions
stabilized within a relatively short time.

Déta oﬁ PL-480 food distribution of corn and beans come from the U.S.
Embassy in Guatemala City. As noted above; there is some possible disf
agreement as to the reliability of these figures. However, since the analysis
will focﬁs on monthly variations over a several year period, if errors in
the relative amounts distributed during these montﬁs are relatively constant,
the statistical effects of PL-480 food distribution will remain the same,
rega%dless of which figﬁres are used. 1In other words, if £he differepces
between.the two sets of figures represent some constant multiplier, the
estimations of PL-480 effects in the statistical models will not differ
(though certainly estimates for particular months could differ).

Production data were sﬁbject to considerable variation, depending on
source. Three separate sources were consulted in an attempt to verify these
data: The Guateﬁalan Ministry of Agriculture (MOA), the Food and Agriculture
Organizétion of the United Nations (FAQ), and the Economics Research
Service of the U.S. Department of Agriculture (ERS). Upon careful examina-
tion, the ERS fipures appeared most reliable. The ERS utilizes a varieﬁy
of sources in compiling its figures, including "...U. S, Agricultural
attaches, FAQ, and other internétional organizations' commodity reports,
aﬁd estimates made by country analystérin the International Economicé Division
of the ERS, USDA." Confidence in these data as opposed to those
obtained from other sources was born out empirically when all three
sources were '"tested” for their fit to the price data using a variety
of statistical models that employed several different time lags. In these

manipulations ERS production data conformed substantially better to the
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price data than data from other sources.,
In sum, the following analysis is based on what are considered to be
the best available data after making many inquiries and comparisons of

figures from many different sources.

P1-480 Distribution of Beans and Price Impact

- The U. S. Embassy in Guatemala reports that approximately eléven million
pounds of pinto beans were distributed by CARE and CRS from Febrﬁary 1976
through March 1978. Ninety-five percent of this amount was Aiétributed
between July 1976 and June 1977, as is shown in Table 7-10 and Figure 7-3.
Prices for black beans before the earthquake (January 1973 through January
1976¢) averaged $15.98 per hundred weight. For the ?eriod of highest
distributién levels (Juneu 1976 through July 1977), the average price.was
$16.79 per hundred weight. Table 7-11 shows'moﬁthly and yearly éverageS.
Figure?-&vdepicts monthly prices graphically. Before examining any possible
relationship between PL-480 bean distribution and prices,'a more detailed:
‘look at actual prices is needed.l Bean prices for the 1975 calendar year
averaged $17.42. 1In January 1976, the imﬁact of 1975-1976 harvests was
- felt as prices fell to $15.93 per hundred weight. 1In Februarﬁ, the month
of the‘earthquake, prices jumped to $i7.12. This was probably‘due to hoarding
of food and perhaps some speculation in the grain market since in nearly
all other fears prices for the month of February continued to fall. Between
March 1376 and March 1977, prices fluctuated between fourteen and éixteen
dollars per hundred weight. Beginning in March 1877, Qith beans atv$15.28,
a steep climb in price began, éeaking at $31.52-in November of‘that same
year.

The average monthly increase during this period would be over $2.00

per month. Prices more than doubled over an eight month period. ‘et



Table 7-10

CARE and CR5 Distribution of Commodities in Guatemala

July 1973 to March 1980 (in thousand pounds)

CSM Non - Fat WSB Soy
Wheat {Corn Soy Powdered Soybean Rolled Sorghum WSDM Yellow (Wheat Soy Forrified Pinto

Period Flour MLLlk) _Milk 0i1 . Dats Bulgur Grits  (Whey Soy) Corn Blend) Incaparina  Rice Beans TOTAL
Jul-Dec.?3 2,364 1,440 537 503 255 138 - - - 1390 - - - 5,617
Jan-Jun.74 2,283 1,918 337 667 63 197 - - - 536 - - - 6,001
Jul-Dec.?4 2,312 1,907 1 S14 323 263 424 18 493 56 - - - 6,331
Jan-Jun.75 2,894 1,665 86 521 191 1,368 1,090 432 536 275 19 - - 9,077
Jul-Sep.75 609 811 107 301 200 426 442 421 14 321 56 - - 3,708
Oct-Dec. 75 381 789 66 217 231 221 178 330 552 383 28 - - 3,378
Jan-Jun.76 4,045 2,814 158 1,267 1,257 1,458 983 1,144 795 3,209 9 - 69 18,108
.1‘.1-5.1,1{.75 2,197 1,676 909 810 805 978 751 175 1,493 1,211 - - 3,143 14,150
Oct-Tiee. 76 579 910 648 445 333 591 168 307 1,424 871 - - 2,412 8,888
Jan-Mar. 77 1,420 170 703 444 12 733 639 470 1,466 999 - - 2,813 9,869
Apr-Jun. 77 1,442 560 1,200 738 605 676 157 364 722 448 - - 2,006 8,918
Jul-Sep.77 1,567 461 1,083 568 203 949 256 410 28 71 - - 430 6,066
Oct-Dec.77 1,233 674 995 655 433 711 734 584 - 327 - - 59 6,415
Jan-Mar.78 1,783 1,328 694 636 482 741 498 B84 - 212 - - 41 7,299
Apr-Jun.78 1,288 2,011 1,078 676 324 . 581 9% 165 - 114 - - - 6,331
Jul-Sep.78 1,278 1,771 1,320 758 523 248 21 29 - 149 - - - 6,097
Oct-Dec. 7R 375 1,536 1,199 654 394 1,081 2 8 - 174 - - - 5,623
Jan-Mar. 79 771 . 2,117 1,761 692 163 1,516 - - - 160 - - - 6,680
Apr-Jun.79 1,911 1,161 1,33 825 188 76 - - - 200 - 1,157 - 6,854
Jul-Sep.79 871 1,595 1,500 807 450 17 - - - 179 - 1,115 - 6,534
Oct-Dec.79 702 1,571 1,609 768 412 - - - 192 - 1,633 - 6,896
Jan-Mar. 80 264 1,138 797 408 376 - - - 224 - 750 - 3,962

9zZ¢
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TABLE 7-11 -

Averape Monthly Prices per Hundred Weight for Black Reana

Year = January Tebruary _Mareh _ _April _~ May dune _July  Aupust  September October Nevember December ACZ:;;é
1973 11.15 12.08 13.75 12.47 12,606  14.85 14.33  10.€6 12.3¢6 15.48 18,24 17.08 13.76
1974 16. 39 16,13 16.61 15.53 16.09  16.86 17.63 14.68 15.20 17.61 19,61 18.26 16.77
19/5 17.88 17.24 17.76 17.33 17.15 18,30 19.12 17.75  17.00 16.57 16.79 16.17 17.42
1976 15.93 17.12 15.54 14.15 14.36 15,17 15.18 14.06 14.05 14.01  15.47 15.92 15.08
1977 15.19 15.28 15.28  15.91 16.93 18.99 20.95 20.85 21.02 26.15 31.52 28.24 20,137

1978 20.48 25%.55 26.29 23,09 22.90 27,22 2B.17 23.60 20.57 21.G3 21.22 2112 23.44

=
w
o
-~

1979 20.32 19.86 12.53 18.75 . 18.22 19.24 20.83

8CE

Source: 1ndeca.
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BLACK BEANS
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ﬁs‘now see what factors help account for thése changes in price,
The simplest way of statistically testing for a PL-480 distribution
iﬁﬁact oh price would be a regression equation of the form:
PRICE, = o + 8, (Pre E.Q. Price Trend ) + B, (Impact Price Tremd ) +
8y (Amount of PL-480.) + B, (Post Impact Price Trend ) + U,
where the three trends are time trend variéBles and Ut is a random disturbance
term. The time trend variables aré simply the upward or downward trend in
%rices over the time period in question: pre-earthquake, the time period
where earthquake/PL—ASO food related impactlmight have occurred, and tﬁe
tiﬁe period after which this impact may be presumed to have ended.
The inclusion of the time trend variables has the statistical conseqﬁence
0f removing the effects of iinear time trenas associated with such things
as iﬁfiatiop'and fluetuation in supply from the data so that 83 represents the
linear effect of PL-480 food distribution on prices. ihese trend variables
can be interpreted as proxies for excluded‘ﬁariables which have linearly
éffected prices over timé. Tﬁat is, they fémové the effects of such things as
iﬁflation, and changes in production which éffeét supplf, and therefore, price.
While this model has the advantage of éimplicity, ihe;e may be other
factors which are related tﬁ.both price and.the quantity of PL-480 food
distributioﬁ. Obviously, the level of;pro&ﬁctidn should be included since
we Qishvto separate the effects of bumper harvests in the 1975-76 dgri-
cultﬁral year from the effects of PL-480 food dis;ribution programs. We
a%so know that there are normal seasonal variations during the year due
to when harvest occurs, holding back and storiné part of the harvest for
séle at a later date, and ofher reflections of "normal” marketing activities,
Thﬁs, in order to estimate PL-480 impact falrly; we should remove

these normal seasonal cycles or variations of price during the vear.
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This is accomplished bf including quarterly effects in the modgél.l While
our model is now somewhat mote complex, the data are better fitted by the
model and the meaéure of PL-480 impac£ is tﬁe net effect after removing
normal quarterly changes in prices.

One problem remains before the model is complete. This problem is
to define the appropriate time periods. For the pre—earthquake time trend
this is simply the thirty-seven months f£rom Jaﬁuary 1973 through Januéry
1976. The appropriate impadt time period ié, however, more problematic.
Selecting a time period which is either téo 1ong‘or too short coula lead
to erroneous conclusions concerning non~PL-480 related earthquake effects.
A compromise solﬁtion is to include two possible impact periods. IThese'
periods should be in increments of twelve months since it‘takes us to the
same point in the agricultural cfcle. Hence, our model now takes the
following form:

(Jan.‘?S—Jan.‘76 trendt) (pre earthquake period)

PRICEt:‘ o + Bl

+ B, (Feb.'76-Jan.'77 trendt) (first impact yr.following éarthquake)
+ B8, (Feb.'77-Jan.'78 trendt) (second impact yr. following earthquake)
(Feb.'78-Aug.'79 trendt) (post earthéuake period)’

s (Productiont) (amount of beans produced)

+ B, (PL-480 Distributiont) (amouﬁt of PL-480Q beans distributed)

+ 87 (Quarter 1t) (qﬁarterly effect of first quarter)

+ 88 (Quarter Zt) (quarterly effect of second quarter)

9 {(Quarter 3t)‘(quarter1y effect of third quarter)

+ U

Each B value in this equatation (Bl - 89) represents the amount of change in

price we may expect for each unit of increase in the independent variable.

1
Quarterly effects for black beans are based on the calendar vear.
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For the time trend variables (Bl - 84) the units are mopths; for production,
the unit is one metric tomn; for PL-480 food distribution, one thousand
pounds;uand the quarterly effects represent deviations from the fourth
quarter's effect on prices. This renders the least constrained tést Qf the
hypothesized impact.

If we examine the regression in Table7-12 we can see that the estimate
| 1,2

for PL-480 distribution effect on bean prices is -.003. This may be

interpreted as the effect of increasing PL-4§O distribution one thousand
pounds on detrended prices, controlling for yeérly production levels and
nprmal quarterly fluctuations. In othe; Wpyds, an increase of one thousand
pounds of PL—480 beans would produee, on the évefage, three tenths of one
cent reduction in the price of black beans per'hundred weight.

This model "explains" roughly 62% of thg variance in prices over the
six and 3/4 year period. It must be remembered that this leaves 38% of the
variancé unexplained. No doubt petroleum prices have at times had great
sudden impacts on thé market, and these arelonly parply taken into account
with the time trend variables. In addition, the FAO apparently was working
with the MOA to stabilize prices after about 1975. It is unclear what
impact, if aﬁy, tﬁese policies had on price;, bu£ the possibility exists that
theif activities are both covarying with PLfﬁéO dis£ribution levels for a

time (and are thus absorbed into this estimate) and that such activities

1

Significant first order auto correlation necessitated the use of GLS estima-
tion techniques. The AUTOREG procedure of SAS (Statistical Analysis System)
was utilized in all regressions reported in this paper.

2'It should be noted that several mcdels were used in attempting to "best fit"
the data. Lagging various numbers of months .and including PL-480 - Euarterly
interaction effects failed to provide any significant increment to R™ or
'substantively different results. S



TABLE 7<12

Regressions of Price of Black Beans/100 wt, on PL-480 Food Distribution and Contrel Variables

First Order Auto-regressive Solutions:

With PL-480 Effect: RZ

Component

Intercept

Pre-E.Q. trend

- Feb,'76-Jan.'77 trend
Feb.'77-Jan.'78 trend
Feb.'78-Aug.'79 trend
PL-480 *

Production *#*

Quarter #1 e
Quarter #2 **%

Quarter #3. *#%%

= .6167
B value SEE t
23.4892 2.3241 10.
.1883 .0480 3
.1482 . 0368 4
.1726 .0255 6
.1446 .0179 8
-.0030 .0012 -2
-.1410 .0357 -3
~-1.7488 .7070 -2
-2.4204 .7556 -3
-1.9802 .7087 -2

107

.923

.031

.771

.065

L4bd

.953

A4

.203

. 794

Without PL-480 Effect: R® = .5090

Prob. 8 value SEE t Prob.
.0001 23.3044 2.5850  9.015 0001
.0002 1713 L0548 3.125 .0026
0001 11149 L0401 2.866 L0055
.0001 .1398 0282 4.960 .0001
.0001 L1422 L0210 6.763 .0001
.0162 - - - -

0002 -, 1344 L0391 -3.440 .0010
L0158 1.7736 7285 -2.434 L0174
.0020 -2.5165 7933 -3.172 L0022
.0067 ~2.0223 7318 -2.764 .0073

*PL-480 effects are

**Production figures

***Quarterly effects are defined in terms of the calendar year.

lagged one month and measured in thousands of pounds.

for black beans are entered in October and are measured in metric tons.

£ee
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contribute to the "noise" left in the data. An additional possibility is
that large quantities‘wére held‘back during the first few months after the
earthquake and later released into the market in:larger than normal amcunts.
Figures 7-5 and 7-6summarize pictorially the actual and predicted prices;
andrthe esﬁimaﬁed PL-480 impact over time. TFigure 7-5 graphs actual prices
and predicted prices by month. Here, noise in the data is most evident during
the pre-earthquake time period‘while the fif of the model to the data during
the impact period is actually rather pgood. Figure 7-6 represents the
estimated PL-480 effect plotted ovér time.l Those points above the 'zero"
line represent decrements to price while those below the line represent
increments to‘price. One can readily see that there‘is a faif'amountvof
dispersion about this line. And whiie we can think of no arguménts for
how PL-480 imports could raise prices, such points are clearly evident in
this plot. We can only remind the reader tﬁat a certain amount of noise
seems unavoidable-in models utilizing data such as these and that estimates
are "averaged" and may be in error for any épecific month.

Nevertheless, it seems fairly conclusive that PL-480 distribution had a’
measurable impact on the prices of black beans. This impact was on the
order of three-tenths of a cent per 1000 pounds increase in levels of
distribution. During some months (most likeiy August - October 1976) prices

may have been affected by as much as $2.15'per hundred weight. It 'should

lA plot of these values based on a model utilizing all 80 time points results in
some distracting estimates prior to the time that actual PL-48Q0 distributions
of beans began. The autoregressive model was therefore re-estimated for two
time periods: (1) the pre-earthquake and pre-distribution time period -
through January, 1976; and (2) the period from February, 1976 through August,
1979, Estimates of the PL-480 effect were nearly identical for the model
utilizing all 80 time points (-.0034) and the model utilizing onlg the post
‘earthquake period (-.0030). It is interesting to note that the R® for the
January 1973 through January 1976 period dis only ..3568, while the model for
the February 1976 through August 1979 time period has an R~ of .8396. The
plot of differences between a model containing the PL-480 effect and a

"medel not containing such.an effect (Figure6) represents point estimates
“f¥om “the ‘February ‘1976 :through August 1979 .time period. \



FIGURE 7-5

BLACK BEANS

ACTUAL & PREDICTED MONTHLY PRICES
JANUARY 1973 — AUGUST 1979
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FIGURE 7-6

BLACK BEANS

ESTIMATED DIFFERENCES IN PRICE ASSOCIATED WITH
PL480 BEAN DISTRIBUTION: JANUARY 1973 — AUGUST 1979
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also be noted that prices one year later seemed to have more than madé up
these losses and in fact are higher than the overall model would predict,
EL-ASO food distribution's impact accOunfs for some of the variance
' Quring the impact period. 'This is evident in the increment to Rz. Cquld
there have been other earthquake related effects on price? The énsWer
is undoubtediy yes, though we have mo direct meésures of these other
variables. The closest we can get to measuring these effects are our linear
time trend vériables;'that is, one way of defining an earthquake effect
would be a change in trend during the earthquake period. In the case of
beans, even though the estimates appear to be Substantially lower during
the first twelQe months after the quake, there are not statistically

significant differences between the estimates.

Price Impact of PL-480 Distribution of White and Yellow Corn

Approximately seven and one-half million pounds of yellow corn were
distributed by CARE and CRS from January 1976 through.September¢1977.l
Eighty-seven percent of this was distribﬁted by March of 1977.  Table 7-10 and"
Figure 7-7 = show that some corn was distributed prior to the earthquéke
(July,'74 - Dec.l§75). The effects of this corn distributio# in regqlar
PL-480 food programs are included along with corn handed out after the
earthquake, While only yellow corn was distributed; white and yellow corn
ﬁay be considered substitutable and if is thus reasonable to assume that
an impact could be detected oﬁ either typé éorn. .Thodgh very similar in
their outcémes,'the analﬁses are presented 1In separate tables,

Tables 7-13 and 7-14 present the regressién analysés of corn prices on

essentially the same regressors used in the analysis of bean prices.,Table 7-15

and Figure 7-8 give average prices for white corn - 1973-1979. Table 7-16

1U. S. Embassy figureé.



FIGURE 7 -7
THOUSANDS OF POUNDS

YELLOW CORN
DISTRIBUTED THROUGH PL480 PROGRAMS
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TABLE 7-13

Regressions of Price of White Corn/100 wt. on PL~480 Distribution and Control Variables

First Order Auto-regressive Solutions:

With PL-480 Effects: RZ = .6779 ' Without PL-480 Effect: RZ = .6740

Component B value SEE c - _Prob. é value SEE -- t » Prob.
Intercept 9.3789 1.2952  7.448 0001 9.7001 1.2358 7.849 .0001

Pre E.Q. Trend L0826 0132 6.251 .0001 ~.0800 .0130 6.150 ©.0001

Feb. '76-Jan."77 trend .0543 L0123 4,408 L0001 . 0480 Lou1s 4.170 0001
Feb.'77-Jan.'78 trend .0605 - .0086  7.011 . 0001 L0591 0085 6.911 .0001 “
Feb.'78-Aug.'79 trend .0558 .0077  7.252 . .0001 ©.0570 .0076 7.465 .0001 ”
PL-480 * ~.0011 L0008 -1.414 L1617 - - - | -
Production %% -.0065 L0019 -3.492 0008 ~.0070 .0018 - 3.806 .0003
Quarter 1 **+ .1220 1915 .637 .5262 .1209 1926 .628 .5322
Quarter 2 *#* 1.06?3_ L2047 5.213 .0001 1.0787 ©.2055 5.248 .0001

Quarter 3 *¥%% .9265 .1912 4.844 - -0001 .9325 .1923 4.848 ‘ .0001

*PL-480 in thousands of pounds;
**Product ion measured in metric tons; entered in October.

*%%Quarterly effects are dummy variables expfessed as deviations from the fourth quarter. Quarter 1 begins in
December for this model. '



TABLE 7-14

Reégressions of Price of Yellow Corn/100 wt. on PL-480 Food Distribution and Control Variables

First Order Auto-regressive Solutions:

With PL-480 Effects: R’ = .5726 : 7 ' Without PL-480 Effect: R’ = .5702

Component B value SEE t Prob. B value SEE t Prob.
Intercept 8.0602  1.3498 5.971 .0001 8.3785 1.3124 6.384 .0001
Pre-E.Q. Trend 0900 .0146 6.174 .0001 .0883 .0144 6.148 .0001
Feb.'76-Jan.'77 trend .0552 .0131 4.208 .0001 _' .0506 .0124 4.080 .0001
Feb.'77-Jan.'78 trend  .0569. .0095 6.014 .0001 0560 .0094 5.982 .0001
Feb.'78-Aug.'79 trend .0503 - .0084 5.997 0001 .0516 0083 6.235 .0001
PL-480 * . ~. 0009 .0008  -1.116 L2681 - - - -
Production ** -.0048  .0020 --2;400‘ ©..0190 . - ~<0053 {0019f o -2,706 . 0085
Quarter 1 ik L1449 .i951 ""i;;azf‘:k G0y © . Lass o iese l74s .4590
Quarter 2 *#% .8109 2116 3.832 0003 . 8189 2116 3.870 . 0002

Quarter 3 #*#& .8128 L1949 4.171 .0001 .8156 .1651 4.180 . 0001

O%e

# PL-480 in thousands of pounds.
** Production measured in metric tons, entered in October.

*%% Quarterly effects are dummy variables expressed as deviations from the 4ch quarter. First quarter begins in
December,




TABLF 7-15

Averave Monthly Prices per 100 Weight for White Corn

Year Janvary February  March _Apcil _ May _June .J_‘le _August September October MHovemher Decenber Qr:::}l&_“
1973 480 4,94 6.07 7.23 7.62 6.61  6.46  5.62 n.14 5.25 6.16 6.08 5.95
1974 5.98 f.01 7.0 7.977 .09 6. 60 6.41 6.19 G 43 6.23 6.40 6.7h 6.69
1975 6.77 7.22 7.61 7.91 1.7 80 9.88 9.89 5.4 6.98 6.69 rﬁ.hﬂ /.80
197¢ 0.13 6.67 (.76 6.77 6.51 6.32 h.24 5.70 5.72 S.47 5.26 6.04 6.13
1977 &.51 .96 7.99 B, 56 8.20 .80 9.11 8.13 7 7.05 6.36 6.85 7.07 7.62
1978 7.16  7.28  3.49  8.98 8.61 9.38 9.24  8.36 7.98 7.26 7.45 7.15 8.10

1979 6.89 7.65 5.49 8.83 8.44.  R.47 8.40 8.11

Source:  TIndeca.

e



FIGURE 7-8

WHITE CORN

MONTHLY PRICES PER HUNDRED-WEIGHT
JANUARY 1973 — AUGUST 1979
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TABLE 7-164

Average Monthly Prices per 100 Weight for Yellow Corn

» Year January F;zlwruary March April ‘May June ‘July Aupust_ September October November December Ai:::;;
1973 4,79 S 691 5.14 6.50 6.42 6.07 5.87 5.29 4,92 3.59 6.55 6.45 5.71

" 1974 6.22 5.13 . 6.90 7.77 7.03 . 6.90 6.62 6.33 6.52 6.41 6.60  6.84 6.69
1975 7.03 7.31 7.70 , 7.92 . 7.85 8.07 9.90 10.25% 8.43 7.35 .18 6.73 7.95
1976 6.57 6.73 6.78 6.82 6.72 6.75 6.51 6.00 5.93 5.61 5.46 6.14 6.34
1977 6.60 7.04 7.99 §.60 8.02 8.76 8.68 7.93 6.79 6.15 6.63 7.00 7.51
1978 7.22 7.16 7.48 B.é? 8.21 B.67 3.67 8.18 -7.67 7.26 7.69 7.61 7.83

1979 7.99 _7.42 B.00 8.00 7.96- 7.84 7.92 8.00

Source: Indeca.

£ne
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.and figure'7—9 give these figures for yellow corn. The regression equation
used to e;tablish corn price effects is as follows:
PRICE = o + 81 (Pre E.Q. trendt)+ 82 (Feb. ’76I— Jan. '77 trendt)+ 83 (Féb.
'77 - Jan. '78 trendt) + 84 (Feb. '78 - Aug. ' 79 trendt) + |
85 (Producfiont) + 86 (PL-&SO_distributiont) + 8 (quarter lt) +
'BS (quarFer 2t) + Bg (quarFer 3t) + Ut
From these tables, we see that the estimétés for PL-480 impact are not
_significantly different from zero. From this analysis, we are forced to.
conclude that PL-480 distribution of corn had no significaﬁt effect on
prices (per 100 wt.). The PL-480 distributiéﬁ of corn, it should be
remembered,‘represented a much smaller proportion of total production ;han
did beans. |
‘However, theré could still be an impact on priées after the earthquake
. due to %actors not explicitly included in the model. -One test for phese
effects would be a seriés of "t" tests for differences in the coefficiénts
b
of the time trend variables. Table 7-17 summérizes these tests.
It is evident that the rate of increase‘during the pre-earthquake period
is significantly different from an?_treﬁd'in prices since: Another way of

saying this is that during these post-earthquake time periods, prices showed

a decrease in the rate of increase: prices did not increase as fast as they
had from Januéry 1973 through Jaﬁuary 1976, It should be remembered that
thesglare ;averaged" estimates fo? twelve moﬁth periods. We can look to
the‘éctu;l‘éfice,déta (Figuresi7—8 and 7-9) for a detailed accounting of
pricé month by mqﬁth. |

Alternative explanations for lower than expected prices during the
years following the earthquake must consider the bumper harvest of 1975-

1976 and record harvest since, in addition to the petroleum situation in



FIGURE 7-9

YELLOW CORN

MONTHLY PRICES PER HUNDRED—-WEIGHT
JANUARY 1973 = AUGUST 1979
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TABLE 7-17

White Corn

Jan.'73-Jan.'76 Feb.'76-Jan.'77 Feb.'77-Jan.'78

Feb.'76-Jan.'77 3.0654%*
Feb.'77-Jan.'78 . . é:387* . 1.651

| Feb.'78-Aug.'79  2.576% 1389 | .459
Feb.'76-Aug,'79 - C 2,616

Yellow Corn

Feb.'76-Jan.'77 = 3.965%

Feb.'77-Jan.'78 . 3.314% 747
Feb.'78-Aug.'79 . 3. 690% . .101 .869
Feb, '76-Aug.'79 3.699

*Significant at .05 level or greater

Guatemala.‘ Lacking price datalon agr;cultﬁral inputs, we can not directly
test their significénce. Bﬁt it does seem probable that producfidn ievels
- were prima?ily résponéible fér the lbwer than expected observed prices.
- Pugure 7-10 shows-actual prices and predicted pricés for white corn;
Fig. 7-11 shows these figures for yellow corn. The actual price figures appear
bin Tables 7-15 and 7-16. Figure 7-1 shows annual production figures for

1972—1980‘in metric tons.

SummarX

Lower than expected prices were noticed for corn and beans after the

- February 1976 earthquake. Some food critics pointed to PL-480 food




FIGURE 7-10

WHITE CORN

ACTUAL & PREDICTED MONTHLY PRICES
JANUARY 1973 — AUGUST 1979
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FIGURE 7-11

YELLOW CORN

- ACTUAL & PREDICTED MONTHLY PRICES
| JANUARY 1973 — AUGUST 1979
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distribution as the culprit. In the case of beans, there,appears to be
empirical e?idence that this was indeed the case. The total cost to farmers
of course depends on tﬁe volume sold and the timingyof this sale. ICaution »
should be exercised in attempting to apply the statistical‘model to any
~single month but in order to attach some meaning to thesé figures, a "worst
case'" scenario based on this model may be useful;

‘Asspming that bean prices were affected by as much as_$2.15lpér
hundred weight for a particular month and that a fa?mer scld four hundred
pounds of beans, simple multiplicagion tells ﬁs that this farméf lost $8.60
due to PL—480 food distributién by selling beans tha; month. This scenario
is for an individual farmer. For the wholesale middleman or‘larger scale
farmer, the net loss due»to PL-480 food distribution could have been
multiplied several fold. Those who bought beans as the 1975—76 ﬁarvest
reached market and planned to sell during the summer months when prices
were highest could not do so at a profit. " From the actual prices in
Table 7-11 (or Fig;7—4§we can see that prices remained at or below the
January 1976 price.until May 1977. By July, prices reached_$20.95 per
one hundred weight and by November of that year, $31.52 ﬁef one hundred
weight. These conclusions partially support the contention of food pfogram'
.critics thaf PL-480 food distribution negatively affected priceé, at least -
for beans during the first year following the earthéuake.‘

In the case of corn, food critics' claims that PL—ABO food distribution
affected prices could not be supported with our-data; Undoubteély, prices
were not as high during 1976 as they had been in 1975 or were in 19#7.

But the bumper harvest of 1975-76 appears to have beeﬁ the main cause of

this deflation in price. No significant covariation in price and PL-480
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distribution levels could be’found, once prodﬁction levels, on-going

1ineér trends in prices, and normal quarterly variations were_statistiéally
removed; This, in spite of trying different lag periods for PL-480,
interaction effects and different data sources for p;oduction. We must,
however, remind-the reader that in certgin isolated local markets PL-480
corn distribution ﬁay have significantly depressed prices. Nevertheless,
with respect to average prices for major regional mérkets, no significant
effect could be found for corn prices.

It sﬁould‘be remembergd that we have‘dealt with prices for large
quantities {hundred weight units). These prices represent whatrfarmefs
received for their crops and are the appropriate pricés to examine in
aﬁtempting to address the concerns of PL-480 food crities. Thpugh we
expect that prices for small quantities (pounds) roughly parallel the
prices bér hundred weight, it should ﬁot be assumed that they also indicate

what the consumer paid.




