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COMPTROLLER GENERAL'S
REPORT TO THE CONGRESS

DIGEST

WHY THE REVIEW WAS MADE

1n this worldwide review, GAO
examined 1ssues 1identified by a
1973 review of the Agency for
International Development's
(AID's) Housing Investment Guar-
anty (HG) program 1in Central

,WJAmerlca.,

This report summatrizes GAO's
findings at AID 1in Washington,
D.C., and 1in Argentina, Guate-
mala, Nicaragua, Venezuela,
Israel, Thailand, and Tunisia.
(See p. 51.)

FINDINGS AND CONCLUSIONS

As of the beginning of faiscal
year 1975, the Congress had made
avallable a total of $880.1 mil-
lion 1n guaranty authority for
HG housing projects--$550 mil-
lion for Latin America and
$330.1 million 1in worldwide
guaranties. AID had authorized
$658.9 mi1llion in HG projects,
leaving $134.9 million avail-
able 1n Latin America and

$86.3 million available 1in
worldwide authority.

Housing requirements for devel-
oplng countries are tremendous
and growing rapidly. Shelter
needs vary from country to coun-
try, depending on climate, cul-
ture, income level, and other
factors.
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Providing adequate housing to
meet needs 1s one of the most
difficult problems facing de-
veloping countries. In this
context GAQD found that, to
f111 1ts legislative objec-
tives, the AID program had the
following results.

In Latin America the program:

--RFinanced functional and at-
tractive houses which are
self-liquidating to the
U.S. Government. (See
pp. 4 to 6.)

--To an unmeasurable degree,
helped to develop 1institu-
tions engaged 1in Alliance
for Progress programs, 1n-
cluding housing and related
financial organizations,
cooperatives, and labor
unions. (See pp. 6 to 8.)

-~Had no appreciable impact
on the difficult objective
of improving housing for
lower 1income families be-
cause lower 1income persons
and families could not af-
ford to buy the houses.
Only families 1in the upper
29 percent of the economic
stratum could afford the
houses, and only families
in the top 21 percent were
purchasing them. (See
pp. 8 to 15.)



——Had mixed results, influenced
by political and economic
conditions, 1n mobilizing
savings (See pp. 15 and 16.)

In Africa and Asia the program:

—~-Financed functional, attrac-
tive houses, self-liquidating
to the U.S. Government (See
p. 32.)

—-Helped to 1ncrease participa-
tion of private enterprise
in the development of Thai-
land and Tunisia. (See
p. 32.)

--Met 1ts original intent 1in
Thailand with the supported
project demonstrating how
long-term financing and small
downpayments can help meet
housing needs of a previously
inadequately served 1income
group, the upper 5 to 7 per-
cent income level (See pp
24 and 25.)

--Met 1ts original intent 1in
Tunisia only partially be-
cause the supported project
di1d not demonstrate how long-
term financing and small
downpayments could help to
meet housing needs of a pre-
viously 1inadequately served
income group, the middle 1in-
come level. Project housing
was affordable by only the
upper 7 percent of workers 1in
Punis. (See pp. 25 to 28.)

--Assisted development of a
thrift and credit institution
in Tunisia. (See p. 26.)

Dimensions of the financing
needed by developing countries

11

to solve their housing prob-
lems are so huge that AID
could make only a relatively
small contribution. Success-
ful housing projects for any
income level 1in a developing
country are exceedingly dif-
ficult to plan and i1mplement.

Problems associated with
housing for lower 1ncome per-
sons and families--often
comprising 50 percent of a
developing country's popula-
tion--are such that 1t may

be difficult to use the HG
program with 1ts commercial
terms to serve this 1income
group. (See pp. 31 and 32.)

In certaln countries the AID
program objective of promot-
ing development of thrift and
credit institutions 1s not
attainable because such 1in-
stitutions are already highly
developed. Israel appears to
be the only country 1in this
category currently receiving
assistance.

GAO questions using AID
authority to guarantee loans
to countries having an ad-
vanced level of development
in their thrift and credit
institutions. (See pp. 30,
32, and 33.)

In August 1973 AID 1issued a
shelter policy statement that
provides a philosophical
framework for all forms of
assistance to the shelter
sector--housing guaranties as
well as concessional loans and
grants from appropriated funds.
This policy expresses concern
over the need for housing for
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lower 1income Jgroups.
35 and 36.)

{See pp.

Financial aspects of
the HG program

As a result of suggestions by
GAO, AID has 1initiated i1mprove-
ments 1n the accounting and
reporting procedures for the
HG program. GAO 1s concerned,
however, over the steadily in-
creasing number and amount of
AID's short-term payments to
U.S5 1nvestors, which are
caused by the failure of the
borrower to make timely pay-
ments. (See p. 44.)

RECOMMENDATIONS AND SUGGESTIONS

AID should further define 1its
policies as they relate to the
program's legislative objec-
tives, emphasizing particularly
whether and how the program can
be effective in serving lower
income persons and families,
Definition of program policies
should consider the need to
serve 1ncome groups lower than
those currently included 1n

the program. (See p. 33.)

AID should compare the specific
needs of each country being
considered for an HG loan with
the needs of other eligible
countries.

Such determinations should be
used to establish priorities
for assistance and fund allo-
cations. (See p. 33.)

AGENCY ACTIONS AND
UNRESOLVED ISSUES

AID agrees that more guidance 1s

Tear Sheet
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needed on mechanics of imple-
menting the program. How-
ever, 1t believes the sub-
stance of the recommendations
1s being met. (See pp. 33 and
34.)

AID generally did not take
exception to the facts pre-
sented in the report, but 1t
expressed concern over the
report's overall impact.

AID believes the report:

--Does not reflect the magni-
tude of AID's undertaking and
accomplishments 1in developing
thri1ft institutions,

--Does not recognize the re-
lationship between insti-
tution building and low-
cost housing, which cannot
be undertaken concurrently
in many countries but only
sequentially.

--Does not clearly show ad-
ditional housing for lower
income groups was not a
major thrust of the program
until 1973 nor give AID
enough credit for 1its re-
cent commitment to this
complex area (See pp. 33
and 34.)

GAO believes 1ts report pre-
sents fairly the emphasig
given by AID to all the leg-
islative objectives. AID's
pelief that the substance of
GAO's recommendations 1s
being met 1s not evident from
the performance of the HG
program.

while a few projects have
included housing units bullt
at a relatively low cost
{although generally purchased



by higher 1income groups), AID
has authorized only three proj-
ects for purchase by lower 1in-
come groups pursuant to sec-
tion 222(b)(3) of the Foreign
Assistance Act of 1961, as
amended (22 U.S.C. 2182 (1%970))
These projects have not yet
started. (See pp. 35 and 30.)

MATTERS FOR CONSIDERATION
BY THE CONGRESS

Housing for lower 1income per-
sons and families under section
222(b)(3) has been a legisla-

1V

tive objective since 1965 in
Latin America and since 1969
on a worldwide basis.

As of October 1974, however,
no projects were being con-
structed in line with this
section and only three were
aucnorized, those being in
Africa.

Congress may wilish to consider
encouraging AID to i1mplement
projects called for by this
section or to amend the legis-
lation deleting the section
from the law. (See p. 36.)
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Administrator

Central fiscal
agent

Coguaranty

Contractual
saving
system

Free savings
system

Guaranty fee

GLOSSARY

A host country organization (normally a bank
or a savings and loan association) which
represents the U S. investor and the Agency
for International Development (AID) 1in a
Housing Investment Guaranty (HG) project,

The administrator locally supervises and
administers the project from inception to

the retirement of all home mortgages. Unless
it 1s also the borrower (see below), the as-
minstrator runs no risk and 1s paid a fee'for''
1ts services.

A Washington, D.C., banking institution acts

as the central fiscal agent (1) to receive
payments from some project administrators and
borrowers, (2) to disburse payments of interest
and principal to U.S. 1investors and guaranty
fees to AID, and (3) to serve as depository for’
reserve funds.

Safeguards available to AID to protect the guar-
anty given to the U.S. 1investor, including host

country government guaranty, mortgage insurance,
and the property 1itself.

A contract 1s made between the saver/borrower
and the association. The contract would
specifically require (1) the saver/borrower
to deposit within a certain period of time a
specified amount and (2) the association to
make a mortgage loan 1in a specified period of
time.

Savings are made based on the 1incentive pro-
vided by the interest paid and on the security
offered by the system (i1nsurance deposit). A
mortgage loan does not result necessarily from
the savings.

The fee AID charges the investor for guaran-
teeing a loan. This fee 1s paid by the bor-
rower who 1n turn passes the charge on to home
buyers as part of their monthly payments.

This fee 1s accumulated i1n a reserve account
and 1s used to cover operating expenses and
the payment of claims under the program.



Investor

Reserve fund

Seed Capital
loan

Sponsor/
borrower

Provides the financing for an HG project.
Eligible 1investors include (1) U S. citai-
zens, (2) corporations, partnerships, or
other associations organized under U.S. or
State laws and owned largely by U.S. citi-
zens, and (3) foreign corporations, partner-
ships, or other associations at least

95 percent owned by any or the above U.S.
citlizens oOr entities,.

A fund created to serve as a quick source

of money for mortgage delinquencies and as
the first line of defense against investment
loss due to devaluations and short-term com-
mercial defaults. Each homeowner 1s assessed
for this fund 1n his payment.

Granted by AID to the National Housing Bank
of Nicaragua to help establish the savings and
loan system.

The sponsor 1s the institution that applies
for the HG project. It usually 1s the same
institution that acts as borrower under the
loan agreement with the investor.
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HG Housing Investment Guaranty
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CHAPTER 1

INTRODUCTION

This 1s our report on the management and accomplishments
of the Housing Investment Guaranty (HG) program of the Agency
for International Development (AID). GAO reviewed the HG
program in Central America and on May 22, 1973, 1ssued an
interim report to the Chairman, Senate Committee on Foreign
Relations. That review 1dentified 1issues which formed the
basis for this in-depth worldwide review.

Comments of AID and the Department of State are incor-
porated 1into the report where appropriate. AID comments are
also included 1in appendix V.

PROGRAM HISTORY

The Economic Cooperation Act of 1948 created the invest-
ment guaranty program to help European countries recover from
World War II damage When these countries reached a self-
sustaining level, the Congress restricted the program to under-
developed countries

The Foreign Assistance Act of 1961 established the HG
program for Latin America. Section 224 of Public Law 87-195
(75 Stat. 432) states that

"It 18 the sense of the Congress that in order to
stimulate private home ownership and assist 1n the
development of stable economies, the authority con-
ferred by this title should be utilized for the
purpose of assisting 1in the development in the
American Republics of self-liquidating pilot housing
projects designed to provide experience 1n rapidly
developing countries by participating with such
countries 1n guaranteeing private United States
capital available for i1nvestment 1in Latin American
countries."

The original projects were to be demonstrations, they
would involve a U.S. builder and would eventually transfer
technological skills to host country participants and thus
have a multiplier effect on the host country housing industry

Since 1961 the Congress has amended the Foreign Assist-
ance Act (FAA) several times to refine the objectives and
scope of the program. (Ch 2 includes details of the objec-
tives and scope, and app. II provides a description of the



program's organization and management.) The principal changes
were made 1n 1965 and 1969.

A 1965 FAA amendment broadened the objectives of the
Latin American program to assist in (1) developing self-
liguidating housing projects,; (2) developing institutions
engaged 1in Alliance for Progress programs, including co-
operatives, free labor unions, savings and loan 1institutions,
a~d other private programs whick finance home mortgages,

(3) providing homes for lower income persons and families,

(4) mobilizing savings, and (5) improving housing,

In 1969 housing guaranty authorities were consolidated
in a new title IIT of part 1, chapter 2, of FAA, Title III
consists of three sections--221, Worldwide Housing Guaran-
ties: 222 Housing Projects in Latin American Countries; and
223, General Provisions.,

SUMMARY DESSCRIPTION OF HG PROGRAM

Under the HG program, U.S. investors provide long-term
financing to housing projects and programs 1in developing
countries. The basic objectives are to help develop host
country institutions seeking permanent solutions to housing
problems and, through these institutions, to finance the
construction of additional housing units. The ultimate aim
18 an 1increased supply of housing 1in the developing country.
In the past AID carried out competitive programs under which
private companies would compete in bidding on specific hous-
ing projects in a given locality of the country. According
to AID, however, 1in an attempt to attack the more basic hous-
ing problems, the HG resources are being devoted entirely to
institutional development of programs, and guaranties are not
provided for projects of the old competitive type,

If agreement 1s reached on project financing, AID 1issues
a commitment to guarantee and the borrower can then find gz
U.S. lender. The AID guaranty will fully compensate U.S.
lenders for all losses they may experience other than those
resulting from their own fraud or misrepresentation. AID
charges a fee for 1ts guaranty to cover operating expenses
and provides reserves agalnst claims. In 1970 the Office of
Hous1ing was established within AID to Administer the program.
It operates as a centralized unit to serve each geographic
region

As of the beginning of fiscal year 1975, the Congress
had made avallable a total of $880.1 million 1in guaranty
authority for HG housing projects--$550 million for Latain



America and $330.1 million in worldwide guaranties. AID had
authorized $658.9 million 1n HG projects, leaving $134.9 mil-
lion available 1in Latin America and $86.3 million available

in worldwide authority. Chapter 3 discusses these and other
financial aspects of the program.



CHAPTER 2

HG PROGRAM ACCOMPLISHMENTS

Housing reguirements for developing countries are
tremendous and growing rapidly. Shelter needs vary greatly
-~from country to country, depending on climate, culture, 1income
level, and other factors. Providing adequate housing 1s one
of the most difficult problems facing developing countries.

In this context we found that the AID program had diverse re-
sults i1n filling its legislative objectives.

LATIN AMERICA

The five objectives for this part of the program as out-
lined 1n title III, section 222, of FAA are being only par-
tially accomplished. The HG program 1n Latin America:

--Financed functional and attractive houses which are
self-liquidating to the U.S. Government.

--To an unmeasurable degree, helped to develop institu-
tions engaged 1in Alliance for Progress programs, 1n-
cluding housing and related financial organizations,
cooperatives, and labor unions.

--Had no appreciable impact on improving housing for
lower 1ncome families because lower income persons and
families cannot afford to buy HG houses. The program
was affordable only by families 1in the upper 29 percent
of the economic stratum and were being purchased only
by families in the top 21 percent.

~--Had mixed results, influenced by political and economic
conditions, 1n mobilizing savings.

--Had contributed little, when measured against the actual
need, to improving housing conditions.

Self-ligquidating housing

On projects where the administrator 1s not the borrower,
the extent to which HG housing may require activation of the
U S Government guaranty depends on the competence of the
administrator--which can be measured, 1in part, by the rate of
homeowner delinguency, the timeliness of the administrator's
payments to the U.S. investor, and the status of project re-
serve funds If a homeowner becomes excessively delinquent,
foreclosure procedures are followed and the house 1s resold.



On projects where the administrator 1s the borrower--
under most 1institutional projects--1it must pay the U.S.
investor regardless of collections from homeowners

FAA requires that HG projects be self-liquidating but
does not provide a definition of the phrase "self-liguidating
housing projects " AID's interpretation of the phrase 1s "a
housing project able to generate sufficient revenue, from
whatever source, to repay the AID-guarantied loan and the
interest thereon." Thus, a housing project would not cease
to be self-liquidating merely because mortgage payments
from individual homeowners were supplemented by other sources
of revenue, such as host government subsidies for low-income
housing In addition to examining the program for evidence
of self-liquidity under AID's interpretation, we examined
it from the point of view of whether the HG guaranty was
fully protecting the U.S 1investor's principal and interest
and whether the program was operating without cost to project
administrators,

U.S. Government level

Generally HG housing projects have been self-liquidating.
At tne peginning of 1974, reserve funds totaling $3.4 million
had accumulated. Since July 1969 AID or the central fiscal
agent has paid U.S. 1nvestors $1.8 million for 28 projects.

The reserve fund balance amounts to only 1.2 percent of
the $291.2 million contingent liability. Chapter 3 describes
the status of these reserve funds. Additionally, as of
January 1, 1974, AID had accumulated earnings of $392,000.

Administrator level

According to the records and growth pattern of 12 ad-
ministrators, the program has been generally profitable and
has operated without cost to administrators 1in Latin America
Two admilnistrators—--one 1n Argentina and one 1in Venezuela--
expected to suffer some losses because of subsidies they pro-
vide as a result of their involvement with the program. They
suffer these losses because of their involvement as borrowers,
not as administrators.

U.85. 1investor level

The HG program has been profitable and has operated with-
out loss of principal or interest to U.S 1investors. The AID
guaranty has compensated and will fully compensate 1nvestors

for losses other than those resulting from their own fraud and/
Or misrepresentation



Investors are provided with an 1ncentive for participating
in the program. They earn interest which 1s comparable to that
on other U.S.-guarantied obligations having comparable terms
and maturities,

HG 1nterest rates have fluctuated since 1965. The maximum
rate increased from 6 percent 1in 1965 to 9 percent in 1970 as
the following chart shows. As of October 1974, the maximum
allowable rate was 10 percent.

INTEREST RATE TO U.S. INVESTORS

H G MAXIMUM RATE
PERCENT

10

9—

1566 1967 1968 1969 1970 1971 1972 1913 1974
YEARS

Development of institutions

In 1965 FAA was amended to include as an HG objective
the development of 1institutions engaged in Alliance for
Progress programs—-institutions which accelerate the eco-
nomic and social development of participating Latin American
countraies.

Central America

In Guatemala and Nicaragua the local housing insurance
and regulatory organizations developed concurrently with HG
program growth. The program's impact on these organizations



cannot be stated precisely, but from 1962 to 1972, as the
program developed, the number of insured mortgages on local
housing insurance and regulatory organizations also grew
substantially.

Venezuela

In Venezuela the growth and development of the institu-
tions related to the HG program reflect the overall optimistic
monetary situation.

The HG program plans to help develop Venezuelan co-
operatives A $6 million loan to a housing cooperative,
established in 1965 to promote, organize, and develop co-
operative housing programs, has been contracted for. As of
January 1, 1974, $200,000 had been disbursed. With the as-
sistance of an HG advisor, the cooperative has three projects
in separate localities which are being planned or constructed.

To help develop labor unions, AID has- guaranteed a
$5.9 million HG loan to a savings and loan association af-
filiated with a confederation of 28 trade unions. Under
this loan, 815 housing units were built, virtually all units
were purchased by trade union members.

In 1970 a $20 million HG loan was made to the Venezuelan
savings and loan association control agency. On September 24,
1973, the final drawdown of $8 million took place. Even
though the total mortgage portfolio value of the savings and
loan association control agency has been steadlly increasing,
having grown by approximately 400 percent since 1967, offi—
cials of this organization say 1t 1s questionable whether
these HG funds have had the desired positive i1mpact on this
growth trend. Rather than using HG funds under this loan,
the agency has been using less expensive sources--1in both
interest rate and paperwork--of long-term financing.

As of January 1, 1974, the $20 million had been 1nvested
as follows (1) $11.2 million was disbursed for long-term
financing of mortgages, (2) $7.5 million was disbursed for
short-term loans, primarily for construction, and (3) $1.3 mil-
lion became part of the organization's ligquid assets, primarily
time deposits and short-term securities We estimate a small
loss each year as a result of the difference between the income
from the above investments and the loan costs to the borrower.
The loss from this loan has a nominal negative effect on the
growth and development of the association control agency 1in
Venezuela. This loss, although mitigated by recent U.S. dollar



devaluations, will continue until the HG money 1S 1invested at a
rate equal to or higher than 1its costs to the administrator.

Argentina

The program has to an unmeasurable degree helped develop
labor unions and cooperatives 1in Argentina. Labor unions par-
ticipated i1n 9 of 10 kKRG projects 1in Argentina, and coopera-
tives are involved in a $10 million HG loan which 1s part of a
countrywide effort to provide more lower cost housing.

The national mortgage bank, the Government's housing agency,
as the borrower manages most HG projects 1in Argentina. Since
this agency has been 1in operation for 86 years, it 1s doubtful
that the HG program has contributed significantly to its de-
velopment. According to AID officials in Argentina, the program
has, however, provided technical assistance and funds enabling
this administrator to operate more effectively and economically.

Lower income housing

One purpose of the HG program 1s to provide housing for
lower income persons and families (section 222 (b)(3)). Such
projects should attempt to reach persons of the lowest in-
come level of the regularly employed.

Althougn 68 percent of the projects in Latin America
has been authorized and contracted for since the 1965 FAA
amenamenrt authorizing HG for this purpose, 1t apvears to
nave been accomplished only 1in Argentina

— Lower income persons and families
cannot afford HG housing

Overall the program has financed housing affordable
only by families 1in the top 29 percent of the economic
stratum, 1t has had no appreciable impact on solving the
housing problem for the remaining families. AID believes
that, for 50 percent or more of the urban population 1in
many developing countries, the only alternative to a
room 1in a dilapidated high-density slum area or a shack
in an 1llegal substandard sguatter area will be minimum
shelter. Minimum shelters have access to water and
electricity and provide minimum space and waste disposal
facilitaies,

AID encourages HG administrators to establish minimum
income levels for prospective home buyers. The minimum



annual incomes necessary for a Latin American family to
become eligible 1n each country follow.

Minimum 1lncome
required for

Cost of HG house purchase
Lowest Highest Lowest Highest
Argentina $3,000 $11,120 $1,440 $5,338
Bolivia 4,000 7,500 1,920 3,600
Chile 6,000 7,099 2,880 3,408
Colomb1ia 5,135 9,399 2,465 4,512
Costa Rica 3,928 7,500 1,885 3,600
Dominican Republic 6,000 15,851 2,880 7,608
Ecuador 1,000 8,814 480 4,231
El Salvador 7,000 11,477 3,360 5,509
Guatemala 5,500 8,289 2,640 3,979
Guyana 3,705 7,812 1,778 3,750
Honduras 3:350 8,719 1,608 4,185
Jamalca 6,240 10,466 2,995 5,024
Mexico 3,440 7,000 1,651 3,360
Nicaragua 6,000 10,322 2,880 4,955
Panama 8,290 12,732 3,979 6,111
Peru 1,600 11,498 768 5,519
Venezuela 5,700 19,128 2,736 9,181
Average $4,699 $10,278 $2,256 $4,934

By comparing minimum 1ncome required to purchase the
lowest priced house with family income distribution data for
urban areas, the percentage of urban families that cannot
purchase an HG house can be estimated for each country.
Since our calculations were made using urban rather than
countrywide income data and did not consider inflation,

these figures are conservative.

Argentina
Costa Rica
El Salwvador
Guatemala
Honduras
Nicaragua
Panama
Venezuela

Unwelghted
average

Percent

48
68
87
76
70
87
62
72

71



HG home buyers in the top 21 percent
of income levels

HG program files for four Latin American countries
revealed that families which purchased HG-financed housing
were, except 1n Argentina, from a significantly higher income
level than those discussed above. The 1income of the average
family buying an HG home 1s 1in the upper 21 percent, of the

economic Scrata, as £ollows:

Percent
Guatemala 25
Nicaragua 24
Venezuela 15
Average 21

Approaches to lower 1income 4aroups

Except for low-income projects 1n Argentina, the HG
program has not provided housing for lower 1ncome persons
or families. Nor has AID developed an overall systematic
approach for constructing such housing. Successful housing
projects for any income level 1in a developing country are
difficult to plan and implement. Moreover, the problems
assoclated with housing for lower 1income persons and
families--often comprising 50 percent of the developing
countries' population--are such that the HG program, with
1ts commercial terms, 1s difiicult to use. AID has stated
that according to host country governments and their housing
institutions, the principal constraint in using HG resources
for the lowest 1income groups 1s that the poor people cannot
afford to pay the market interest rates of the HG program.

We noted four approaches that may help provide lower
income housing--subsidies, education, variable payment
mortgages, and maximum income limits. Because of the vary-
1ng situations from country to country, not all are appli-
cable to the HG program As noted below AID has been able
to effectively use some of the methods.

Subsidies
The Argentine Government has been 1implementing a country-
wide plan to provide more adeguate low-cost housing. It 1s

administered by the national mortgage bank, 1involves interest
rates between zero and 10 percent a year and mortgages of up
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to 30 years, and 1s funded by the Argentine Government and
a $10 million HG loan

To use HG funds, which will cost the Argentine Govern-
ment 9-3/8 percent a year for 25 years, the Argentine Gov-
ernment has been subsidizing, by as much as 7-3/8 percent,
the payments received from the homeowners to make appro-
priate payments to the U.S. investor In addition, as a
result of inflation, the Argentine Government has been
subsidizing homeowners'® principal payments and the selling
prices on housing units under this and other HG projects 1in
Argentina.

Thus, AID and the Argentine Government have been able
to construct low-cost housing with less initial cash outlay
by the Argentine Government. Apparently the subsidy method
1s a viable approach 1f the country's national income per-
mits. This approach 1s limited, however, because sufficient
funds are not avallable to satisfy all such needs. According
to a policy paper 1issued by ATD, entitled "Shelter Strateqy
Paper" the concept of interest sub