
7 Human development: a continuing imperative

Some 630 million people will still
live in poverty in the year 2000
even on the favorable assumption
that High-case growth is achieved.
But, as Chapter 2 described,
under the Low case, the poor
could number 850 million by then,
100 million more than now.
Economic growth thus con-
tributes to the alleviation of
poverty in all developing coun-
tries, most particularly the low-
income ones. But growth by itself
is not sufficient, as the 1980 World
Development Report made clear.
Human developmentmeasures
to increase the productivity and
incomes of the poor directly
must accompany and support the
growth of production. In a
harsher external environment,
human development and the
finance to support it may be at
risk. This chapter discusses ways
of protecting and enhancing
human development programs; it
also considers two related issues:
the availability of food and the
growth of population.

Human development and
adjustment

Human development links the
creation of productive work
opportunities for the poor with
the provision of goods and ser-
vices to meet their essential needs.
The elements of human develop-
menthealth, education, nutri-

tion and fertility reductionare
closely interrelated. Improve-
ments in one area can facilitate
improvements in others and rein-
force all aspects of development.

Human development depends
on economic growth to provide
the resources for expanding pro-
ductive employment and basic
services. In turn, these services
primary and vocational educa-
tion, primary health care, nutri-
tional and family planning pro-
grams and safe water supplycan
make striking contributions to
growth.

Since many human develop-
ment programs are publicly
funded, they are especially
vulnerable when growth is
threatened and budgets are under
pressure. Brazil, India and
Turkey, among others, have either
cut back or slowed the growth of
their social programs in part
because of external constraints.
For developing countries
everywhere, the exigencies of
adjustment over the next 5 to 10
years could undermine the com-
mitment to social programs,
whose full benefits are generally
felt only in the long term
perhaps, in the case of reducing
fertility or extending literacy, the
lifetime of a generation or more.
Yet looking to the future, sus-
tained growth depends considera-
bly on a continuous improvement
in people's skills and energy. (This
is particularly true of poor people,

since it is above all their potential
that is being wasted.) Interrupting
human development programs
may be costly, though in ways that
may not be immediately obvious.

The effects of some programs
can, however, be felt much more
rapidly and can complement
adjustment efforts in the directly
productive sectors. Training pro-
grams can be accelerated and
made more responsive to the
needs of business and trade.
Higher food production can both
substitute for imports and con-
tribute to better nutrition. Specific
health and nutrition programs can
have strikingly rapid effects: a
project to reduce anemia among
Indonesian workers improved
their productivity within eight
weeks. The effects of malaria con-
trol can also bring quick benefits.

Human development programs
that are sustained through the
present difficulties will contribute
to future growthjust as the
ability to manage the present
adjustment is built in large
measure on past human develop-
ment efforts. Cross-country com-
parisons show that countries with
high literacy and life expectancy
in 1960 tended to grow faster in
the 1960s and 1970s. So, too, a
country's capacity to respond
to the changing and uncertain
environment of the 1980sto pur-
sue successfully the "outward
orientation" described in Chapter
6will depend critically on the
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skill and flexibility of its labor force
and managers.

Adjustment constraints and
social programs

When a country must use more of
its resources to meet external
demands, and particularly when
adjustment requires at least a
period of retrenchment, pressure
on public-sector finances is likely
to arise.

The recurrent costs of social
programs, especially salary costs,
tend to make them a prominent
and therefore vulnerable part of
government budgets (Table 7.1).
Even though their impact on
productivity may far exceed some
projects financed through capital
budgets, they may fall foul of the
erroneous notion that only spend-
ing on physical capital raises
future incomes. Their impact is
often less tangible than that of

Table 7.1 Central government expenditure on health and education,
selected countries, 1977 or 1978
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other programs, especially when
their benefits are felt in remote
rural areas and by "constituen-
cies" (women and children, for
example) with little political clout.
Social programs, moreover, com-
pete with other sectors for skilled
(and often scarce) administrators
and technicians. In countries like
those of sub-Saharan Africa with
few trained managers, personnel
may be as serious a constraint as
finance.

There are no simple rules by
which to allocate resources be-
tween human development pro-
grams and other productive
activities. Much depends on how
intensively the various programs
use the resources which have
become scarcer-energy and
foreign exchange. Their use in
social programs depends on
several factors, including the
design of the program and how
elaborate it is. For example,

The costs of primary education
(see box) are mainly teachers' sal-
aries. Transport and other energy-
related costs are generally insig-
nificant. Even in developed coun-
tries, direct, nonsalary expendi-
ture rarely exceeds 10 percent of
primary education budgets.

Primary health programs (see
box, page 100) use more foreign
exchange: their effectiveness can
be sharply reduced when foreign
exchange is short.

Rural water supply systems
vary considerably in their use of
foreign exchange. Village hand
pumps use little or none; diesel
pumps depend on it heavily.
However, water supply systems
can be designed to minimize
energy consumption and even
produce some energy by recover-
ing methane.

There is no reason to single out
social programs for cuts during an
adjustment period. In many
cases, however, budgetary con-
straints will force cuts in spend-
ing, and a share of this burden will
fall on human development pro-
grams. Then the issue becomes
how best to maintain the services
they provide.

Protecting human development
programs

If financial stringency prevents
the expansion of human develop-
ment programs, they can often be
made more cost-effective. The pat-
tern of social spending in practice
is frequently biased in various
ways. Urban programs take prior-
ity over rural; curative, high-
technology medicine has priority
over preventive, low-cost health
care; and university education
develops more rapidly in relation
to needs than primary education.
Even if a government favors main-
taining human development pro-
grams, they may still be uninten-
tionally denied resources for
administrative reasons. If budge-

As share of total central
government expenditure

(percentage) Per capita (1975 dollars)

Country and country group Education Health Education Health

Low-income

Africa
Burundi 20.6 4.7 6 1
Ethiopia 11.5 4.9 2 1
Malawi 11.1 4.1 4 2
Mali 21.6 6.2 5 1
Niger 23.3 6.0 6 2
Rwanda 15.2 4.8 3 1
Sierra Leone 16.0 7.6 7 3
Somalia 14.0 6.1 5 2
Tanzania 13.6 7.1 7 4
Togo 13.7 5.8 12 5
Upper Volta 15.6 5.5 3 1

Asia
Burma 11.2 5.9 2 1
Nepal 11.1 5.5 2 1
Sri Lanka 11.6 5.9 8 5

Middle-income

Bolivia 25.6 8.0 18 5
Ghana 19.5 7.4 11 5
Kenya 21.8 8.2 12 5
Philippines 13.2 5.1 7 3
Zambia 16.6 7.3 23 11

Source: IMF.



mary education in developing countries:
other direct recurrent costs are around
3 percent. For example, Bangladesh in
1979-80 devoted only 1.2 percent of recur-
rent primary education spending to non-
salary recurrent items, about .06 percent
of central government current spending.
In the Dominican Republic in 1977, non-
salary recurrent spending on primary edu-
cation was 0.1 percent of central govern-
ment recurrent expenditures (see table).

These data could understate require-
ments: many developing-country school
systems are short of essential equipment
and supplies, while in other cases, stu-
dents must provide some items (like text-
books) themselves. However, for a num-
ber of industrial countries where equip- Source: UNESCO

only 6 percent of current spending at the
primary level.

Allocation of public current
expenditure on primary
education, selected industrial
countries, 1977
(percentage)

Teachers' Other direct
Country salaries expenditures

Belgium 88 12
Denmark 66 5
Finland 62 5

Japan 79 5
Netherlands 81 2

Average 75 6

tary pressure can help to correct
such biases and make programs
more cost-effective, the momen-
tum of human development may
not be lost.

The most vulnerable types of
spending vary from country to
country; but in many, nonsalary
recurrent expenditureon drugs,
chemicals and chlorine for water

treatment and disinfection, text-
books, chalk and paperhas
proved the easiest to cut. Yet
when this happens, the effective-
ness of the entire program is com-
promisedand the budgetary
savings may be disproportionately
small. It is in this area that external
assistance can be particularly
helpful during adjustment; the
returns to funding these items
may be large and the costs minor.
More assistance of this kind
would represent a new departure
for many donors concerned about
the direct recovery of costs and the
"open-endedness" of commit-
ments. It therefore bears repeti-
tion that recurrent expenditures
are or can be highly productive;
that costs can often be recovered
in the long term (though in-
directly) and that long-term inter-
national support for human devel-
opment programs can (and should)
be planned for.

The scope for low-cost programs
has not been fully exploited.
Experience suggests ways of
doing so, even of turning financial
pressure to advantage:

In evaluating new invest-
ment, planners should consider
the recurrent and foreign ex-
change costs. Donors should be
more prepared to finance recur-
rent costs: in Malawi, where
almost the entire development
budget for health is aid-financed,
the foreign exchange cost of main-
taining medical equipment has
often been neglected.

Budgetary savings can be
made by charging for certain ser-
vices (where this is consistent
with national policy). Some of the
burden on public services can be
relieved by allowing the private
sector to provide for middle-class
needs (for university education or
certain kinds of health care, for
example). In the Philippines,
much secondary education is pri-
vate (though generally inferior to
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(percentage)

Country group Teachers' Other direct
and region Year salaries expenditures

Low-income
Madagascar 1975 98 2

Mali 1977 97 3

Malawi 1975 98 2

Middle-Income

Africa
Congo 1976 98 2
Ivory Coast 1976 90 9

Zambia 1978 90 7

Asia
Thailand 1976 90 1

Latin America
Argentina 1977 96 4
Dominican Rep. 1977 97 1

Ecuador 1977 98 2
Peru 1977 90 1

Europe, N. Africa
Algeria 1974 97 1

Portugal 1977 92 2

Average 95 3

Source: UNESCO

Paying for primary education
Teachers' salaries account for an average ment and supplies are adequate (see
95 percent of the operating costs of pri- table), nonsalary direct costs averaged

Allocation of public current expenditure on primary
education, selected developing countries



Paying for primary health care
Primary health care systems can use com-
mercial energy and foreign exchange
quite intensively. Referring patients to
secondary and tertiary levels requires
transport. So does the supervision of
peripheral health workers and the deliv-
ery of drugs. Refrigerators for vaccines
and small generators for rural hospitals
require power. The secondary and terti-
ary levels of health careessential to
support the primary level service
require sophisticated medical equip-
ment, energy for operating theaters, food
preparation and refrigeration of blood
banks and other supplies.

Country examples illustrate this
dependence. Some 22 percent of Malawi's
recurrent spending on health in 1979-80
was devoted to medical equipment and
drugs. Plant and vehicle charges account-
ed for another 20 percent. Since spending
on drugs, medical equipment, vehicle
maintenance and fuel involves foreign
exchange almost exclusively, perhaps 40
percent of Malawi's recurrent health
budget requires foreign exchange. The

commercial energy costs of primary
health care would be less; in a recent rural
development project in Indonesia, vehi-
cle operation and maintenance costs were
estimated at 8 percent of total operating
costs of the health program.

Drugs are typically a large share of
health budgets-24 percent in Thailand
(1979), 22 percent in Tanzania (1976), 30
percent in Ghana (1976-77). In most
developing countries, these must be
imported. Without reducing quality, sav-
ings in the drug bill may be possible
through changes in procurement meth-
ods and local drug formulation. A recent
study of drug procurement in Ghana
found that in 1976-77 savings on drugs of
as much as 20 percent could be made if
over-prescription was controlled. A
second study in Tanzania estimated
potential savings of 30 percent by con-
trolling over-prescription, central pur-
chasing and use of generic rather than
brand-name drugs. Indonesia has saved
some 50 percent of costs through bulk
procurement of essential drugs.

the public system); and in Egypt, a
reduction in the supply of publicly
provided contraceptives was off-
set, for the middle class at least, by
private supplies. However, not all
services can or should be paid for
by recipients; regional and social
inequities may be perpetuated if
excessive emphasis is placed on
cost-sharing.

Costs can also be shared with
local communities. In Ethiopia,
people have, through peasant
associations, given their time to
build and maintain primary
schools, and it is intended that
they contribute to teachers' sal-
aries. Some evidence suggests
that shared and participatory ser-
vices are also more responsive to
local needs.

The recurrent costs of provid-
ing a given level of service can
often be reduced. Improved com-
municationsvia posts or tele-
phonesmay reduce travel costs.
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So may a more rational use of
existing transport services. In
some countries the costs of public
procurement of drugs can be
reduced (see box).

Personnel policies can also
play a part. For many human
development programs, their
greatest asset is a skilled and com-
mitted staff. It is usually difficult
to cut staffing levels, but greater
delegation to paraprofessionals is
frequently possible, as is more
effective organization.

With the right priorities and
administration, cheapness and cov-
erage need not be in conflict. In
China, for example (see box) it is
estimated that annual spending
on primary education is only $20
per pupil and on health care only
$7 per person (of which $4 is
public expenditure) even though
the health service covers virtually
the whole population of 1 billion
people.

Food and nutrition

Better nutrition is vital to human
development. Higher agricultural
production is, moreover, usually
essential to raise the incomes of
the poor. These two dimensions
put food at the center of issues, as
well as highlighting the perennial
question of whether the world can
produce and distribute enough
food to feed its expanding popula-
tion.

Agriculture has been given
greater emphasis in recent think-
ing on development. While indus-
trialization is critical to higher pro-
ductivity and growth, in most
countries it has been supported
by broadly based agricultural
progress. The 1979 World Develop-
ment Report showed that agri-
cultural success generates domes-
tic demand for industrial prod-
ucts; supplies cheap food to
industrial workers and raw
materials for agro-processing;
earns foreign exchange to finance
imports of capital and intermedi-
ate goods for industry; and
encourages labor-intensive indus-
tries in small towns and villages.

Chapter 6 of this year's Report
stresses how difficult adjustment
has been in countries that have
neglected agriculture. Virtually all
the sub-Saharan African countries
whose recent growth has been
slow have had a particularly poor
record in agriculture. On the other
hand, countries such as India or
Ivory Coast, which have devel-
oped a solid agricultural base, can
more easily adjust to external
pressures.

However, success in agriculture
does not automatically mean that
food supplies are secure in the
sense that food-deficit regions or
households have enough to eat
every year. In some countries with
expanding agricultural produc-
tion, the poor do not eat enough,
whether the food is produced



Poverty and human development in China
China's economic structure and national
income per person are similar to other
low-income countries, but the physical
quality of life of the bulk of the Chinese
people is strikingly better than in most
other low-income countries. From 1950 to
1979 life expectancy at birth increased
from 36 years to 64. Starting at about the
same level in 1950, the average low-
income country improved life expectancy
to 51 by 1979, while the average middle-
income country started higher (48), but
ended lower (61).

China's success in this area can be
attributed in part to a concerted effort in
several related and interdependent areas:
basic education, health and nutrition, and
population control. Mother and child
health care and nutrition programs were,
for example, widely available. These
reduced infant mortality and hence the
number of children needed to attain a
desired family size. And by reducing the
birth rate the pressures on health and
education facilities were reduced.

Such programs also exist in other
developing countries, but China has gone
further than most in organizing its
human development efforts. They have
been closely integrated with the social
mobilization begun with the Revolution
in 1949: even family size norms are backed
by party organizations and discussed as
communal responsibilities. Every level
of society, from the production team
through the communes to the national
level, plays a role in providing social 5cr-

vices. Production brigades may finance
the training of one or more "barefoot doc-
tors" who both provide primary health
care and often participate in the brigade's
work as well.

State subventions pay for some of the
programs, but participating groups also
provide support and participate in deci-
sions concerning them. Local finance has
certain drawbackspoor regions can
afford only the most rudimentary facil-
ities. Nonetheless, China's impressive
record in human development has sur-
vived several major upheavals, par-
ticularly the Great Leap Forward
(1958-60) and the Cultural Revolution

Basic indicators

Most 1950 data are estimated.
1979.

(1966-76), probably because the programs
were financed largely from local
resources.

Paradoxically, the income share of the
poorest 40 percent of China's popula-
tionestimated at around 18 percentis
not very different from that of other low-
income Asian countries. However, much
of China's inequality results from regional
economic differences. Within communes
and cities, income inequalities are small,
largely because property is collectively
owned. Moreover, the poor in China are,
as the quality of life indicators show, far
better off than those at similar income
levels in most other developing countries.

domestically or imported. Since
an adequate food supply at both
the national and international
level is clearly a precondition for
food security, this section con-
siders world trade in food. It looks
at the impact on poor countries of
price stability and reliability of
supplies. And it considers ques-
tions of still greater importance
efforts to increase self-sufficiency
and improve food distribution.

World food in the 1970s

Since the 1960s, and especially
since the 1973-74 world food
crisis, many observers have pre-
dicted that world food shortages

would gradually worsen. Some
countries would be unable either
to feed themselves or to afford
necessary imports; hunger and
starvation could become wide-
spread in many low-income coun-
tries by the 1980s. Fortunately, this
pessimism has not been borne out
by events, although some serious
problems have emerged.

Globally, food production has
grown marginally faster than
population. Consumption per
person has been increasing in
most parts of the developing
world, with sub-Saharan Africa
and parts of Asia the major ex-
ceptions (Table 7.2, overleaf).

Food prices have fluctuated con-
siderably in real terms, but do not
show a pronounced upward trend
(Figure 7.1, overleaf). Some mid-
dle-income developing countries
have increased their food imports
(Figure 7.2, overleaf), but this has
not generally reduced the security
of their supplies. While there is no
evidence that outright starvation
has become more pervasive,
nonetheless the number of
malnourished people has proba-
bly increased and the position of
particular groups and certain
areas may have deteriorated
seriously. Most of the under-
nourished live in the countryside.
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Country and
country group

GNP
per person
(dollars)

1979

Annual
population
"rowth rule
percentage)

Adult
literacy

(percentage)
1976

Net primary Life exvectancy
school enrollment at drth

(percentage) (years)

1970-79 1975 or 1977 1950' 1979

China 260 1.9 66' 93b [36] 64

Sri Lanka 230 1.7 85 62 [55] 66

India 190 2.1 36 64 [38] 52

Indonesia 370 2.3 62 66 [35] 53

Low-income
countries 210 2.3 39 56 [37] 51

Middle-income
countries 1,420 2.4 72 71 [48] 61

Industrial
countries 9,440 0.7 99 94 67 74



Table 7.2 Foodgrain consumption per capita, 1961-79
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Figure 7.1 World grain prices,
1966-80

(dollars per ,n,tñe ton)

Maize

Sorghum

Wheat5

These failings result not only
from a shortage of production and
effective demand, but also from a
series of structural changes, both
global and national. They include
an increase in the complexity of
international grain markets, grow-
ing price instability for grains, and
logistical difficulties affecting both
national and international grain-
handling and distribution. Exter-
nal pressures on foreign exchange
resources have played a role, as
have internal political conflicts
and natural disasters.

CHANGING MARKET STRUCTURE.

Middle-income countries have
substantially stepped up their
imports and have become the
world's largest market for cereal
exports (Figure 7.3). Their grow-
ing need for imports has resulted
primarily from the increasing
affluence of urban dwellers,
although in some of them food
production has not matched the
growth of population. In addition,
livestock production has become
more important, so that over a
third of total cereal consumption
(and well over half of total
imports) have been used to feed
animals rather than going directly
to people. In several middle-
income countries, the proportion
of export earnings devoted to buy-

Figure 7.2 Foodgrain production,
consumption and net trade by
country group and for selected
countries, 1970 and 1980

Consumption

Frodautioo1 Net import

1980
J970

Argentina

1,200 300 200 100 0

Ten thousand tons

Net exports

Other industrial
market economies

USAICanJAos

Nonmarket

Middle-income

China

Low-income

1980
1970

Senegal

Sn Lanka

Korea

Brazil

India

100 200

ing foodgrains has actually
declined even as their overall
dependence on food imports has
grown-Since other exports, fre-
quently agricultural products,
have grown faster. By the late
1970s only about one-fifth of their
food import bill was for food-
grains, the rest being devoted to
less basic commodities like meat,
oilseeds, sugar, fresh fruit and
vegetables.

The low-income countries have
remained more dependent on
food aid than the middle-income
countries (Figure 7.4).That depen-
dence has both advantages and

Country group and region

Kilograms per capita

Average annual growth rates
(percentage)

1961-64;
1970-73

1970-73;
1976-791961-64 1970-73 1976-79

World total 312.1 342.8 362.1 1.0 0.9

Developing countries 223.0 229.7 239.9 0.3 0.7
Low-income countries 207.1 202.7 202.4 -0.2 0.0

Sub-Saharan Africa 159.5 151.9 141.3 -0.5 -1.2
South Asia 215.6 211.8 213.5 -0.2 0.2

Middle-income countries 238.1 255.6 275.7 0.8 1.3
Sub-Saharan Africa 140.7 150.0 148.5 0.7 -0.2
East Asia 257.2 271.2 282.7 0.6 0.7
Latin America 235.7 244.0 249.1 0.4 0.3
S. Europe, N. Africa,

Middle East 390.6 441.0 495.8 1.4 2.0

Source: FAQ.

1966 68 70 72 74 76 78 80

a. US No. 2 yellow, fob. Gulf Ports.
b US No, I Soft R,d Wiuler, Export Prier, Golf.

I I t I I

300 200 100 0 100 200 300
MOtion tons

Consumption Net exports



disadvantages. Food aid reduces
the cost of imports, but it is not
always dependable (it has been cut
off for political reasons in the
past); it tends to be squeezed at
times of world shortage, when
low-income countries need it most
(during the 1973-74 food crisis,
food aid fell); and it can, if not
carefully handled, have effects on
prices that discourage local pro-
duction.

Many countries (several low-
income ones included) are pro-
ducing a larger share of their
cereal requirements, but without
necessarily improving nutrition
for low-income groups or for those
in predominantly subsistence-
farming areas. In both low- and
middle-income countries, the

Figure 7.3 World grain imports,
by country group, 1970 and 1980

(percentage shares)

1970 = 109 million tons

1980 = 228 million tons

poorest urban and rural groups
are chronically undernourished.
The worst affected are those living
in rural areas where agricultural
production fluctuates widely. Chil-
dren and pregnant or nursing
mothers bear the brunt when food
is short. Seasonal variations (less
food in the months immediately
preceding harvests) and crop
failures (because of weather or
pests) are the main supply-related
causes of actual starvation. In
many low-income countries,
these conditions are an ever-pres-
ent threat to life. Yet the most com-
mon cause of undernutrition is a
demand, not a supply, factora
straightforward lack of purchasing
power.

The structure of developing
countries' agricultural trade has
changed since 1973. Both agri-
cultural exports and food imports
have risen rapidly in many cases,
implying greater specialization in
production. While this increased
reliance on trade brings obvious
gains, it also increases countries'
vulnerability to price fluctua-
tioriespecially when world food
prices follow different cycles from
those of other agricultural pro-
ducts.

There are other costs as well.
The growth in international food
trade has increased the complexity
of the world food market and
thus the cost of using relatively
unsophisticated marketing meth-
ods. World Bank studies indicate
that food imports cost developing
countries almost $1 billion a year
more than necessary in the late
1970s, due to poor forward plan-
fling and market infrastructure,
and a neglect of mechanisms like
forward contfacts to reduce the
uncertainties of agricultural trade.
Added to these costs are those
associated with inadequate port
and other transport and storage
facilities; and poor or nonexistent
early warning systems, resulting

Millions of metric tons P,rcentage
60 100

Figure 7.4 Developing countries'
food imports and food aid

1961 63

- 80

'Food aid as -
percentage of
food importm - 60

Middle-

65 67 69 71 73 75 77

- 40

- 20

in expensive spot purchases, ship-
ping charges and storage costs.

PRICE INSTABILITY. Grain prices
have become less stable, primarily
as a result of the pricing and trade
policies of the industrial market
and nonmarket industrial econo-
mies. These policies are mainly
designed to protect domestic pro-
ducers (see box on EEC agri-
cultural policy, page 33), but they
also insulate domestic consumers,
especially of livestock products,
from fluctuations in world food
prices. Consumption in these
countries is thus maintained,
while the impact of any shortfall in
world supplies falls on the con-
sumers of livestock products in
other countries and on residual
buyers, mainly poorer developing
countries. When harvests fail in
importing countriesas they did
in 1973-74, with a poor South
Asian monsoon and an excep-
tional drought in the Sahel and the
Horn of Africaany deterioration
in global supplies greatly compli-
cates efforts to prevent starvation.
Bangladesh suffered severe short-
ages and malnutrition in 1973-75,
when its own food production
was poor, the international market
was tight, and it had to find extra
foreign exchange to pay for more
expensive oil.
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The indirect effects of such a
global shortfall may be equally
serious. Food is generally so vital
that available foreign exchange
will be allocated to importing it,
even if it means other imports
must be reduced. If these imports
are needed for a country's trans-
port systemfuel or spare parts,
for examplethe indirect harm to
agriculture may be considerable.
An importing country's own food
production may be as vulnerable as
its food imports, especially if a
global food shortfall coincides
with the foreign exchange
pressures of an adjustment
period. In Sudan and Zambia, for
example, successive budgetary
cuts occasioned by foreign
exchange crises have left the
agricultural extension service,
marketing agencies and farmers
themselves without transport.
Inevitably, their food production
has then suffered.

FOOD EMERGENCIES. Food-re-
lated disasters, like those of
1973-74, strike suddenly and with
little warning. This sets a pre-
mium on flexibility, responsive-
ness and good information if the
world is to maintain its food
security. Local crop shortages
need not result in starvation if crop
reporting is adequate and if the
administrative and logistical
capacity exists to respond quickly
to a crisis. Where that has been the
caseas with Pakistan's recent
response to the Afghan refugees
or Ethiopia's much-improved
early warning system in the 1979
droughtrelatively few people
have died for want of food.
Without reliable crop-reporting
systems, the extent of any possi-
ble shortfall becomes a matter of
judgment, with the danger that
the shortage is either exaggerated
or the response to it delayed, or
both.

Some of the world's worst food
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catastrophes have, of course, been
man-made. Perhaps the most
alarming recent examples have
been in Kampuchea and Somalia.
Whenever armed conflict uproots
many subsistence farmers,
widespread starvation is virtually
inevitable. The world's ability to
respond, even to cases such as
these, has arguably improved,
especially by dint of resourceful
action by international agencies
and voluntary organizations.

Lessons from the 1970s

It would be wrong to suggest that
there is no danger to food supplies
at the global level. Particularly
worrisome are the propensity for
market instability and the poten-
tial problems for developing coun-
tries when world food prices rise.
Nevertheless, the world food
crisis of 1973-74 now appears as a
coincidence of misfortunes rather
than a harbinger of many more
crises. There is less danger of
global shortages than of national
and local problems requiring both
national and international action;
a failure by many countries to take
advantage of their potential for
agricultural production and
growth; and disruptive policies by
some developed countries. Sub-
Saharan Africa in particular is in a
critical situation; 26 countries,
with a population exceeding 150
million, are currently reporting
food shortages. What are the
causes of such failings and what
factors have prevented their
resolution?

FOOD PRODUCTION. The out-
standing success of the 1970s has
probably been the improved pro-
ductivity of small farmers. Their
extra output has been the key to
impressive growth in such coun-
tries as India, Indonesia and
Malaysia. Audits of 80 World
Bank-supported projects started

in the late 1960s and early 1970s in
more than 20 countries show that
those directed at small farmers are
just as cost-effective a way of
increasing food supplies as proj-
ects designed to benefit larger
commercial farmers. Frequently,
they are even more efficient.

A further success has been the
expansion of irrigation. In the low-
income countries, the irrigated
area has expanded from 41 million
hectares in the early 1960s to
nearly 60 million hectares in the
late 1970s. The benefits of
increased irrigation and storage
capacity are most obvious at times
of potential crisis. The 1979
drought in India, which reduced
foodgrain production 17 percent
below the previous year's record
level, was as severe as in 1966,
when famine was widespread,
and food prices rose 30 percent
despite over 10 million tons of
foodgrain imports. In dramatic
contrast, 1980 saw no widespread
famine. Foodgrain prices rose by
only some 17 percent, causing less
hardship in the rural areas than
had occurred in 1966. This im-
provement was primarily a reflec-
tion of a higher average level of
foodgrain production and, conse-
quently, much higher levels of
food stocks (see box on India,
page 80).

One clear lesson of experience is
that the strategy for increasing
agricultural productivity and
alleviating rural poverty must
be specific to local conditions.
Nevertheless, some problems are
encountered quite generally:

There are areas where few
techniques are available for raising
food production economically.
This is particularly true in semi-
arid zones like the Sahel. With
only a limited area under irriga-
tion, management and rehabilita-
tion problems have been encoun-
tered and many areas abandoned.
In higher rainfall areas, the



technology (improved seed
varieties, fertilizer) is frequently
available. But farmers are reluc-
tant to adopt innovations whose
reliability or effectiveness they
(often rightly) doubt. Adaptive
research is clearly a priority for
many countries.

Infrastructural improvements
are urgently needed. Better roads,
in particular, would encourage
internal trade and assist the diffu-
sion of market information and
technical knowledge.

Many countries pursue pol-
icies that discriminate against
farmers. In every country, farmers
and particularly smallholders
require a credible framework of
incentives if they are to increase
their output. Incentives depend
primarily on prices, but other fac-
tors are also important. In many
countries, official prices exceed
world prices at official exchange
rates; yet delays in payment for
crops, and costly inefficiencies in
transport, storage and marketing
significantly reduce the prices
farmers actually receive. Food
prices in the free market com-
monly exceed official prices, but
are unstable and unpredictable
and depend on private trade and
distribution which is often offi-
cially discouraged. Government
domestic procurement and dis-
tribution, on the other hand, is
frequently inadequate to support
prices at harvest time, and a major
drain on the budget and scarce
administrative resources. Erratic
import procurement can also
destabilize prices. And even when
farmers do increase their incomes,
there are often few consumer
goods and services available in
rural areas.

Overvalued exchange rates,
export taxes and industrial protec-
tion have tended to reduce real
agricultural incomes, a syndrome
typical of (but not exclusive to) oil-
and mineral-exporting economies

such as Mexico, Nigeria and
Venezuela.

Inequitable land tenure
arrangements can both reduce
incentives (when, for example,
tenants do not receive the benefits
of innovation and increased pro-
duction) and exclude the landless
poor from productive employ-
ment and higher incomes.

The discrimination against
farming goes beyond the incen-
tive system. Agricultural extension
services are frequently under-
financed and inadequately staffed,
often as the result of neglect rather
than any deliberate intention to
downgrade agriculture.

Many countries wanting to
give priority to agriculture have
not adopted appr.opriate strat-
egies. Frequently this results from
a failure to appreciate the potential
of the small farmer. Also, many
projects directed at small farmers
have been overdesigned, exces-
sively complex and have not taken
adequate account of the exist-
ing farming system: the fact that
food crops are often grown by
women, for example, is frequently
overlooked.

SELF-SUFFICIENCY. How much
food to import and how much to
produce domestically is a key
strategic question. There is no
simple answer. But because of the
perceived uncertainties about
global supplies, many countries
(South Korea, for example) have
bought increased self-sufficiency
at considerable economic cost.
Others that could and should
increase food production (see box
on Zambia, page 78) have failed to
do so.

National food self-sufficiency
does not necessarily mean that
more food is available to the poor.
India, for example, became sub-
stantially self-sufficient in cereals
in the late 1970s. This achieve-
ment, desirable though it was,

came largely from increased out-
put in the northwest; in the poorer
southern and eastern parts of the
country, there has been less
progress. At a minimum, an effec-
tive distribution system is needed
to ensure that available food
reaches groups in need.

In some cases, the aims of
national self-sufficiency and food
security for poor households can
conflict. Countries that have en-
couraged import substitution of
foodgrains (especially wheat)
have sometimes discriminated
against the production of foods
(cassava, millet, sorghum), which
have traditionally been produced
and consumed by poorer groups.
In many West African countries,
for example, the urban middle
class has increased its consump-
tion of imported rice, partly
because world prices have fallen
and partly because it is quicker to
prepare than traditional foods.
Almost all the West African coun-
tries importing rice have therefore
sought to increase domestic pro-
duction, but at costs well in excess
of import prices.

Stressing import substitution in
foodgrains has sometimes caused
neglect of other production
opportunities, most obviously in
export crops. In some cases,
encouraging export crops (like cot-
ton and jute) may discourage food
production, but there are also in-
stances where producing for. the
two markets can be complemen-
tary. Also, perhaps more funda-
mentally, increases in incomes
from export-crop production have
enabled smallholders to improve
their nutrition. In yet other cases
(Colombia and Tunisia, for exam-
ple) low food prices based on food
aid have smothered the incen-
tive to increase domestic food
production.

FOOD DISTRIBUTION. Almost all
countries have some form of sub-
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sidized, publicly managed food
distribution. Such schemes are
frequently the most effective way
of reducing calorie and protein
deficiencies among the poor who
buy food, especially those in
urban areas, and involve fewer
administrative burdens than other
fiscal outlays (see box). Buffer
stocks, financial support for pri-
vate stockholding and official
price supports designed to
moderate the volatility of prices
have encouraged farmers and
reduced consumers' vulnerability.

While these schemes are
generally aimed at keeping food
supplies reliable and cheap in
urban areas, some governments
(notably in South Asia) have
attempted to extend them into

rural areas as well. Food-for-work
programs and rural public works
have had some success in reaching
the rural poor; despite leakages to
middlemen and other unintended
beneficiaries, the distributed food
still reaches hungry people.

One danger of public food
distribution is that it undermines
producer incentives; indeed there
is a clear conflict between short-
term consumer interests (low
prices) and producer interests
(high prices). Since grain, for
example, cannot be stored indefi-
nitely, stocks must be turned over
regularly; where commercial
markets are thin, this rotation has
often disrupted the markets of
domestic producers. Incentives
for farmers have been reduced

Food subsidies: three cases
The benefits and costs of food subsidy
schemes depend on several factors,
including the income level of benefici-
aries, the stage of development of the
country (particularly its agriculture) and
the vulnerability of the scheme to budget
constraints.

Food subsidies can contribute to a
vicious circle of declining producer incen-
tives and budgetary pressure. In Zambia,
for example, officially controlled con-
sumer prices for food have risen more
slowly than other prices. From 1976 to
1980, a period of severe economic crisis
(see box on Zambia, page 78), maize and
fertilizer subsidies increased from 10 to 20
percent of the recurrent budget. Even so,
producer prices have been below import
prices. The subsidy has primarily
benefited urban consumers, who are bet-
ter off than most farmers, especially those
in remote areas. Weak producer-incen-
tives in turn have reduced the amounts
marketed through official channels. A
black market has developed where con-
sumers pay prices far higher than import
prices. (ln 1981, however, the government
increased maize meal prices by over 30
percent and reduced subsidies.)

Food management in several South
Asian countries features a complex of pro-
curement, storage, rationed distribution,
commercial imports, food aid, export

bans and numerous pricing and move-
ment interventions. Although these
systems are generally costly, the balance
between their costs and benefits varies
greatly with the country, the coverage of
the system, the choice of subsidized
foodstuffs, eligibility criteria, purchasing
conditions and selection of ration shop
locations.

In India, for example, where wheat,
rice and coarse grains are sold in ration or
fair-price shops, public intervention
seems an effective way of reaching the
poor, despite the administrative
difficulties. Increases in procurement
prices, to reflect rising import costs, have
been passed on to consumers. As a result,
the subsidy has been kept within
manageable limits and budgetary
pressures have posed little threat to its
survival.

S Several middle-income countries
have succeeded in directly attacking
malnutrition through targeted food
distribution systems. Colombia's food
coupon scheme, introduced in the
mid-1970s, is modest in scale, reaching
about 140,000 households and costing
less than 0.1 percent of the central govern-
ment's current spending. The coupons
are disbursed to farmers in poorer
regions and can be redeemed for a limited
variety of protein-fortified foods.
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while the people at greatest nutri-
tional risk in isolated rural areas
have hardly benefited at all.

In many cases, there are better
and cheaper ways to get food
to the poor. Some governments
are experimenting with ration
schemes and food stamp pro-
grams, with eligibility depending
on income. Some experts would
prefer to subsidize "self-targeting"
commoditiesthose basic food-
stuffs that are consumed mainly
by the poor. But limiting subsidies
to the poorest people alone carries
a risk of losing political support for
subsidies of any kind. And much
depends on the efficiency of mar-
keting and distribution systems.
When, as in some African coun-
tries, the supply of subsidized
food is limited, it tends to go to an
increasingly small urban group
and rarely to those who need it
most. The political costs of
modifying these schemes may be
substantial. External assistance
can play a role in smoothing the
adjustment path when this entails
a change in subsidy policy.

Perspectives on the 1980s

There is no cause for compla-
cency about the future. Foreign
exchange and fiscal constraints in
the developing countries are
increasingly severejust at a time
when slow economic growth is
highlighting the need to maintain
affordable food supplies to the
poor. If they fear that the United
States might use its dominance in
the world grain market for politi-
cal advantage, developing coun-
tries could feel forced to adopt
costly import-substitution poli-
cies. Political instability could con-
tinue to disrupt food production
and consumption in some of the
world's most vulnerable regions.

There are some positive fea-
tures, however. The profitability
of agriculture is probably rela-
tively insensitive to energy costs,



since agriculture is generally less
energy-intensive than many other
industries (although fertilizer and
some irrigation systems will
reflect higher energy costs). The
industrial countries are increas-
ingly recognizing the fiscal
burden of agricultural protection.
They may be persuaded to im-
prove developing countries'
markets for certain products (beef,
sugar) and reduce market insta-
bility in grains.

THE ROLE OF DEVELOPING COUN-

TRIES. The next 10 years thus pre-
sent an opportunity for long over-
due reforms in agricultural policy.
The many governments that are
not now exploiting their countries'
resourcesand especially the
latent productivity of small far-
mersshould reconsider their
strategy. Improved incentives,
adaptive research, higher invest-
ment, the elimination of ineffi-
cient marketing systems, the
development of infrastructure
and irrigationthese are among
the principal elements of a
strategy giving higher priority to
agriculture.

Special attention should be paid
to food security. In rural areas, this
implies not only raising food pro-
duction but also reducing its cost
over the long term and improving
ways of reaching the most vulner-
able groups. In urban areas, it
implies the allocation of foreign
exchange for food imports if
domestic supplies are insufficient;
and the use of various kinds of
government intervention to
ensure that available food is
evenly shared.

INTERNATIONAL POLICY. There
are several areas where interna-
tional policy could better support
national efforts at agricultural
adjustments.

More open markets. Devel-
oped countries should refrain
from protectionist policies that

tend to increase the instability of
world food prices. The EEC's
Common Agricultural Policy is
one candidate for reform; but the
USSR and Japan also pursue
policies with similar effects on the
developing countries. A new
international wheat agreement
with internationally coordinated
information on grain reserves
would also help stabilize markets.

Enhanced food security. The
recently concluded Food Aid Con-
vention helps to assure develop-
ing countries of imports when
domestic production is poor, but
does not fully address the prob-
lem of price- and foreign-ex-
change instability faced by low-
income countries. Such benefits
could come from the International
Monetary Fund's recent decision
to extend financial assistance to
countries facing cereal import
costs temporarily above average,
always assuming the money is
used to import extra food.

International assistance.
While capital will still be needed
for investment (especially in
agricultural research and the
costly areas of infrastructure and
water development), support will
increasingly be required for the
reform of policies and programs.
Where producer prices must be
raised, to the potential dtriment
of consumers, international assis-
tance (including food aid) can play
an important role in ensuring that
domestic pricing and subsidy
policy contributes to greater food
production and consumption by
the poorest people.

Disaster relief. An impressive
network of international and
voluntary agencies has done
much to alleviate food calamities
in many parts of the world. Their
efforts deserve recognition and
support. Disaster relief (and food
aid) can remain effective if their
politicization is avoided.

Population

It took 35 years for the world's
population to rise from 2 billion to
4 billion; the next 2 billion is likely
to be added in only 25 years. Most
of that prospective growth is
alterable only between narrow
limits. But the extent of progress
in development during the rest of
this century will make a major
difference to population growth in
the next. What happens between
now and 2000 will determine
whether world population can
stabilize at about 8 billion in the
twenty-first century, or carry on
growing more quickly to 11 billion
or more. This will depend in part
on government actions during the
adjustment periodin particular,
whether they can maintain and
expand the programs that
influence fertility decline.

The reasons why world popula-
tion is, as a minimum, going to
double can be briefly stated. Mor-
tality is declining; current fertility
is high; the marriage age in
developing countries is still low;
populations are young; and the
number of women in, or about to
enter, the childbearing age group
is growing rapidly. The lower limit
to a "stationary population" is set
by making an assumption about
the earliest date at which fertility
might decline to "replacement"
level. That level is defined as the
number of births (about two
children per couple) at which a
population will just reproduce
itself, given the level of mortality.
Experience suggests that, in
developing countries where fer-
tility is high and where couples
are currently having five or six
children, a level of two children
per couple is most unlikely to be
reached in less than 20 years.

How quickly replacement-level
fertility is reached obviously
affects the size of the ultimate sta-
tionary population. For example,
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if fertility in India were to decline
to two children per couple in the
next 25 years, the population
would eventually stabilize at
about 1.37 billion (double its pre-
sent level) some 40 to 50 years
from now. But if it takes 20 years
longer to reach that fertility rate,
the stable population would be
300 million larger.

Similar calculations for Pakistan
(1979 population: 80 million) and
Kenya (15 million) show that their
populations would reach 200
million and 44 million, respec-
tively, with "replacement fertility"
achieved in 25 years, but 283
million and 87 million, respec-
tively, if replacement fertility
occurs only after 45 years. For
developing countries as a group,
the same calculation puts the
eventual stationary population at
between 6.7 billion and 10.3
billion. This is a measure of the
urgency with which action to
achieve replacement fertility
should be pursued.
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Recent history

In the low-income countries crude
birth rates fell from 45 to 37 per
thousand between 1960 and 1979,
and death rates from 24 to 15 per
thousand; over the same period in
the middle-income countries,
birth rates fell from 41 to 34 per
thousand, and death rates from 15
to 10 per thousand. These are all
signs of remarkable progress 0

(Figure 7.5). However, in recent
years the decline in death rates has
been slowing down. In many
countries campaigns against
specific diseases such as cholera
and malaria have been the main
cause of falling death rates; further
progress awaits improvements in
nutrition, education, health ser-
vices, water supply and sanita-
tion. In some developing coun-
tries, death rates are now
approaching their lower limit.

As a result, the rate of popula-

60

50

40

30

20

10

60

50

40

30

20

10

Figure 7.5 Birth and death rates
for selected country groups,
1950-95
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lion growth for developing coun-
tries as a whole has passed its peak
from about 2.4 percent in 1965
to 2.2 percent today. Only in Africa
has population growth accelerated
in the 1970s. In these countries,
fertility has declined very little
(indeed, in some countries, it has
increased slightly) and mortality
decline has not slowed down, at
least until very recently. In some,
population is growing at close to
the theoretical maximumnearly
4 percent a year in Kenya, for
example, a rate at which it will
double in 18 years.

A reduction of the birth rate
would take time to affect the size
of total population significantly.
But its effects on human develop-
ment spending would be felt more
quickly. Calculations for Kenya
show that if the total fertility rate
were gradually reduced from 8, its
present level, to 4 by the year
2000, the population in that year
would be 19 percent smaller than if
fertility were constant, but there
would be 28 percent fewer prim-
ary school children.

The pattern of fertility dedine
differs from country to country:
culture, forms of social organiza-
tion, family structure and many
other features peculiar to in-
dividual societies all play a part.
Yet recent research has also con-
firmed some generalizations
about the causes of slower popula-
tion growth. Education; improved
health conditionsnot least im-
proved nutritionthat increase
children's chances of survival;
urbanization; more employment
opportunities, especially in the
modern sector and especially for
women: these are among the fac-
tors most commonly related to fer-
tility decline in developing coun-
tries.

The poverty-population link

These findings add up to one
central conclusion: poverty and



rapid population growth are inter-
related. Attacking poverty (and its
concomitants of poor health, lack
of education and lack of status and
job opportunities for women) is
essential both for its own sake and
because it slows down popula-
tion growth. Conversely, rapid
population growth contributes to
poverty. A poor family often
sees additional children as
economically beneficialand
indeed to the family they may be.
But they contribute to a growing
pool of labor which, in a poor
country, is hard to educate, house,
keep healthy and provide with
capital to raise productivity and
employment. While growing
labor forces contribute to higher
total output, in conditions where
other resources are scarce and
underemployment widespread,
they do not raise, and often
diminish, the average output of
labor and consequently average
incomes.

While rapid economic growth
helps slow down population
growth, the availability of family
planning services is also impor-
tant (see box). Effective family
planning programs both convey
the message that family size is a
matter of choice, and provide the
means to make the choice effec-
tive. There is now widespread
agreement that appropriate forms
of social and economic change and
the diffusion of the means of birth
control are both necessary to
reduce fertility.

In the countries where the great
majority of the developing world's
population lives, some progress is
being made. In other developing
countries, fertility is declining
faster today than it did in the
industrial countries when they
were going through their
demographic transition in the
nineteenth and early twentieth
centuries. In countries where fer-
tility began to decline at the end of

Family planning programs make a difference
Experience in three countries illustrates
the way developmenthigher incomes,
better education and literacy, life expec-
tancy, improved nutritioncomple-
ments family planning programs (see
figure).
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China's crude birth rate declined from
34 in 1957 to 18 in 1979, and the population
growth rate was only about 1.2 percent a
year in 1980. The official family planning
program was started in 1956, but only
acquired impetus in the early 1970s, with
the introduction of free contraceptives,
delayed marriages, quotas, peer pres-
sures and economic incentives and disin-
centives. The result: about 70 percent of

the women who might become pregnant
practice contraception, a rate comparable
to that of the United States-68 percent in
1976and significantly higher than that
in other developing countries-23 per-
cent in India, 41 percent in Sri Lanka and
46 percent in Colombia.

Until recently, 28 was the recom-
mended marriage age for men and 25 for
women in cities, 25 and 23 in the
countryside. In Guangdong, Jiangsu,
Hebei and Shanghai, more than three-
quarters of all marriages in the 1970s were
at the recommended ages.

Women receive paid vacations after
undergoing sterilization and abortion. In
some provinces, couples pledging to have
only one child receive financial allow-
ances and priority in education, employ-
ment and housing. Couples having more
than two children are penalized. Disin-
centives are mostly socialthe com-
munity disapproves of those who do not
conform to the birth planning policies.

Other factors increased the program's
effectiveness. The high life expectancy in
China and the low infant-mortality rate
(about 56 per thousand) reduced the need
for more children. Nearly universal pri-
mary education of women changed at-
titudes about family size and increased
contraceptive use.

In Indonesia, the crude birth rate fell
from 41 in 1970 to 36 in 1979. A family
planning program reached the lower
socioeconomic groups and women with
fewer children. The Indonesian program
is directed centrally, but implemented
locally. Traditional community councils
(banjars) and community pressures pro-
mote family planning. The results are
impressivein Bali, nearly 49 percent of
eligible couples used contraceptives in
1979-80, compared with a national rate of
27 percent.

By contrast, in Brazil official support
for family planning is not strong. Despite
rapid economic growth, Brazil's popula-
tion growth rate remained at 2.2 percent a
year in 1970-79. Brazil is substantially
richer than China, but the benefits of its
economic growth, including health,
nutrition and education, have been
spread less widely. Brazil consistently
falls below the world norm relating
income levels to indicators of health and
education. Although fertility has recently
declined it is still higher than in China, as
well as in Sri Lanka, another low-income
country which has encouraged family
planning.
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the nineteenth century (such as
Britain, Austria, Italy, the Nether-
lands and the United States) it
took about 50 years for crude birth
rates to fall from 35 to 20 per thou-
sand, an average decline of about
0.3 per thousand a year. Countries
such as Chile, Sri Lanka and
Malaysia, which in the early 1960s
had crude birth rates of about 35
per thousand, have since then
reduced them at a rate of 0.5 to 1.0
per thousand a year.

The role of external assistance

The pressures of adjustment,
especially budgetary stringency,
could lead governments to cut
back on human development pro-
grams. This could compromise
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precisely those aspects of devel-
opment in low-income countries
most conducive to poverty allevia-
tion. Cutting nonsalary recurrent
expenditures, in particular, can
damage these programs seriously
while saving little. Cuts, when
unavoidable, can and should be
made in ways that minimize the
damage.

Many valuable human develop-
ment-related initiatives such as
biomedical research on reproduc-
tion, contraceptive development
and health and family planning
projects now languish for lack of
support. The United Nations
Fund for Population Activities
(UNFPA), for example, is cutting
its family planning assistance to
India, the world's second most

populous country, because of
China's needsan invidious
choice thrust on it by inadequate
funding.

International assistance could
protect and expand these pro-
grams in the difficult environment
of the 1980sby financing non-
salary recurrent expenditures
and by assuring food supplies
to poor countries, particularly
to support the reform of agricul-
tural policies.

Aid will continue to be critical
for broad programs of human de-
velopment. To future generations
who inherit an overcrowded and
undernourished earth, any dere-
liction on the part of the present
generation will appear short-
sighted, indeed irresponsible.


