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CHAPTER 1

INTRODUCTION AND CONCLUSION

A. A CHALLENGE

A friend who is both poet and committed antagonist to "planning" was
appalled to discover that I was investigating the application of
planning to the malnourished. "Not on such an important problem,"
he prged. He had a poiqt. In fact, two issues emerged in our
discussion which serve to define the direction of this investigation.

1. This investigation aims to be useful to persons who are in
positions to do something about malnutrition. Results reported
here may influence actions taken in behalf of or perpetrated upon
the malnourished. Therefore, there is a responsibility to be
explicit and to avoid conclusions which ultimately lead into
deeper problems.

2. Does plarning work? Is there evidence that planning, as it
has been practiced, achieves its stated goals? This is a legitimate
question, one that can be put to the empirical test. But its answer
will not quict my friend, for he questions whether the practice of
planning increases the general well-being. lie fears there is a
negative correlation between the practice of planning and well-being,
just as there probably existed a negative correlation between health
care and health before the turn of the century.

(Permit a digression. Consider Asok Mitra's now famous comparison
of the planning process to elephant love-making, in light of the
issue just raised. The year to "learn the way about it", the pain
and hazard at the moment of love-making, and the eighteen month wait
for the result all seem a small price upon the arrival of the baby
elephant. But if there is no result, or an unexpected disaster,
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the comparison is less delightful. If planning is sterile or contains

deformed genes, then the analogy invites very uncomfortable comparisons.)

B. HISTORY UF THE PROJECT

The original discussions leading to this study were held between

Dr. Harold Rice, of thq Office of Nutrition, U.S.A.I.D., and myself

in the Parly winter of 1972-73. U.S.A.I.D. had embarked upon a

program of fostering nutrition planning efforts in developing countries,

and a number of nutrition and agricultural planning studies were

underway. These studies used different methodologies, particularly

in their approach to modeling the complex of relationships governing

food production and nutrition. At the time we discussed issues such

as: How much data to collect? What kind of mathematical modeling

techniques were most appropriate? How important was a computer?

What was the relationship between the model results and policy

recommendations? How costly were the various approacnes?

These discussions led to a proposal from Community Systems Foundation

in February, 1973, which was subsequently approved in modified form

in late June, 1973 by U.S.A.I.D. The original scope ot the work

called for: (1) the identification of modeling techniques used in

nutrition planning; (2) the development of a classificaticn for

these modeling techniques; (3) an evaluation of the different classes

of techniques based on costs, Durported benefits, and constraints.

The original scope of work recognized that it would be difficult to

evaluate the techniques in terms of actual benefits, because the

applications were very recent.

The study was to be undertaken primarily by myself on a one-third

time basis oier a one-year duration. The final report was to be

disseminated to key persons involved in nutrition planning, particularly

those involved with the development and use of modeling techniques in

nutrition planning. However, after the final report had beeri

submitted to U.S.A.I.D. but prior to that dissemination, it was
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to be reviewed by several key persons in the field, possibly in a
workshop forwat, and the results of that review would be incorporated
in a revised report.

IDENTIFYING THE LITERATURE

Work began in late July, with an extensive literature search.
Libraries and bibliographies were reviewed, and during the first
few months, personal and telephone interviews were held with over
fifty knowledgeable persons in order to identify relevant documents.
Since much of the best work proved to be recent and therefore not
yet in published form, the intervie.s proved to be the most fruitful
method. Meanwhile, I undertook the laborious first reading of the
documents obtained. Much of it, of course, prnved interesting but
not directly relevant to the study.

Several conclusions were drawn during this period. First it was
clear that the literature was very fugitive indeed -- numerous
memos, working documents, and unpublished papers, located in different
places, were often necessary to describe a single project. The
standard published sources did not contain much. Second, the original
assumption way supported that little had been done yet in the way of
actual imple'l2ntation and evaluation. Third, it became clear that
the models were rf two fundamental types: (1) models of the causal
relationship relating to food and nutrition; ard (2) models of the
process of planning, which generally was in the form of a sequence
of steps, one of which was modeling of the first type.

During this period we also began a review of thE general planning
literature in crder to place nutrition planning models in a broader
framework. We looked over a broad sweep of work, including national
development planning, urban planning, social welfare and health
planning, orgaoizational development work, as well as the various
approaches from the systems sciences such as simulation, operations
research, and cost-benefit analysis. An article by Friedmann and
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Hudson, which was published during this effort (see References for
Chapter 2), provided cpnsiderable guidance to us in structuring this
literature according to the major traditions of planning.

Our review of the general planning literature made it very clear that
the most important issues confronting the planning field had to do
with process nodels. Techniques for modeling causal relationships
in the environnment were clearly of secondary importance. In view
of the fact that there was very little evidence available on the
success or failure of the various nutrition planning efforts, we
concluded that our focus should shift more to the process models
being used in the nutrition planning efforts.

It also bec-ime clear that the classifications developed in the
general planniing literature could be adapted to the nutrition

planning work.

Finally, we undertook systematic searches of various collections
and journals 4n search of specific nutrition intervention efforts
which would contribute to our understanding of planning. A systematic
search of tne 1200 diffusion studies used by Rogers and Shoemaker
(1971 - see Peferences for Chapter 2) produced almost nothing. A
systematic search of certain journals and other special collections
was more fruitfiil and is reported in Chapter 4.

MAJOR STUDIES REVIEWED

During the winter of 1973-74, meetings were held with persons
involved in must of the major studies. Considerable information
was gained on the details of the projects: methodological issues,
problems of implementation, actual involvement of local decision-
makers and staff, and costs. One of the major conclusions of
those interviews was the extreme difficulty of estimating the
real costs of those efforts with any clarity beyond the crude
estimates already well-known and obvious. In his recent and
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ground-breaking work on gaming simulation as a method of communicating
complex pheiiomena, Duke (Duke, R.D., Gaming: The Future's Language,
Sage Publications, John Wiley and Sons, New York, 1974) tells the
reasons why estimating real costs is so elusive:

"the definition of what constitutes cost must be carefullyconsidered. For example, in the construction of METRO-APEX the funds available were $170,000 from HUD. It was,however, agreed that the project would 'piggyback' on topof a large 701 study being conducted simultaneously inthe Tri-County Regional Planning Commission of Lansing,Michigan for which funds in excess of a million dollarswere being spent .... Furthermore, simulation models wereborrowed (with permission) from other communities.Attempts to unravel the true cost.. .must also includestudent efforts which are often heroic and unpaid....It is often to the advantage of the commentator toover or underinflate the cost in order to prove somepoint about the utility of games" (p. 48).
These interviews also reinforced the earlier conclusion that the
issues arouid the process models were of more fundamental importance
than the other issues.

During most of the summer of 1974, May to September, I was in
Thai'and working on ithe initial phases of a program based on the
U.S.A.I.D. lutrition planning strategy (see Chapter 3). Meanwhile,
others were continuing to seek and summarize the literature on
specific nutrition interventions. The study was also extended
until December.

Upon my return, the work was pulled together, summarized and organized
into the final report. Numerous lessons had emerged from our work,
some of which caused the final report to take a very different shape
from what was originally conceived. We abandoned our preconceived
notions and followed the data to its logical conclusions. The many
failures of planning, and the recent focus on the planning orocess,
caused us to shift attention more seriously to those fundamental
issues and awa, from the cost-effectiveness of specific modeling
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techniques. The availability 'of experiential data in other areas
of planning and the urgency of its message coupled with the lack
of results in nutrition planning led us much more deeply into the
general planning literature than we had originally intended. But
the result, I believe, is of fundamental importance to the field
of nutrition planning, one which serves as both a direction and
a warning.

GUIDE FOR THE READER

The format for the remainder of the report is very simple. The
remainder of this chapter presents the major conclusion of the
study. Chapter 2 deals with the general planning literature,
Chapter 3 with National Nutrition Planning efforts, and Chapter 4
with specific Nutrition Interventions. The general planning
literature is extensive, so we have attempted to review only the
major works which are based on actual experience. Chapter 3
provides a description of seven case studies of national nutrition
planning, and in addition, a brief review of some of the other
relevant literature. We attempted to be reasonably comprehensive
in identifying this literature, but we have continued to identify
additional published documents up to the day of this writing. We
are convinced, 4or example, that there are other good efforts at
national nutrition planning which are not included here. Some we
know of but for which documentation is lacking. Nevertheless, we
think the collection here represents a good beginning for assembling
this literature. Chapter 4 on specific interventions was problematic:
the literature is large and widespread,. We chose to focus more on
community interventions than on national interventions, particularly
those which were evaluated and could teach us something about
planning. Our gcal here was to draw conclusions on planning and
evaluation fron a representative state-of-the-art report on commnunity
level nutritior, interventions. It was not always clear whether a
report should be included here or in Chapter 3. For example, the
ANP project in Lesotho and the community nutrition project in Dona
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Elena, Puerto Rico were both national efforts. However, we have
somewhat arbitrarily included them in Chapter 4.

C. CONCLUSIONS: PLANNING ASA LEARNING PROCESS

Great debates rage over relatively minor matters. Among planners,
one of the great issues of the informal early morning debates is
"to list or not to list priorities, and if listed, to what length".
Some believe in long lists of recommendations, with the most
important at the top. They arguc that long lists are impressive;
that if the conclusions can be drawn they should be because of
their interconnectedness and because it simply throws away information
otherwise. Others argue vehemently against the lists. Generally
they are the pragmaticists who don't like to read lists in the first
place. They argue for the creation of a logical context in which
one or two central points emerge, possibly accompanied by a helpful
hint or two They cannot imagine who would ever use a lengthy list.

MAJOR CONCLUSION - A LEA6lNING PROCESS

The same issue and arguments apply here, of course. What are the
lessons about nutrition planning which emerge from this review of
general planiing, national nutrition planning, and evaluated
nutrition interventions? Should all of the lessons which we have
seen be listed along with some indication of their reliability,
or should th2 conclusions be more focused? In the face of assorted
opposition from colleagues, I have decided to take the radical action
of drawing only one major conclusion from the study, namely:

Nutrition planning will be more successful
if it is explicitly designed to be a learningproces, in which each activity is perceived
as a discrete step in a learning sequence.
As such, each activity should grow out ofpast theory, and in turn contribute factual
data which can modify the theory and future
actions.
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Many of the lessons which emerged from our review support and
illuminate this conclusion. The experience in the literature
makes clear, for example, that it is preferable to achieve a
small suc:ess right away than a bigger one later. Further,
the point is made that a planner always enters into the midst
of an on-going system, which has agencies in motion and projects
underway, and the planning process must start not at some
theoretical beginning point but with the on-going projects and
agencies.

A major lesson of the general planning literature is that planning
is a process which involves people and organizations, and that
planning which expressly recognizes this does better. The literature
clearly indicates that the implementors of programs should help to
plan them. Individuals and organizations must learn in order for
the process to improve.

The gener.l planning literature frequently points to planning
that is frustrated by lack of data, ignorance of local complexities,
the inability o anticipate side-effects of interventions, and
increasing uncertainty about the future brought on by the loss of
the stable state. Decentralization is called for. Adaptive

capability is called for.

A major author laments the divergence of theory and action: a
condition which he believes is responsible for our ineffective
social planning in the Western world. Confusion and controversy
exist on the prnper role and nature of models in planning. In
governments, the budget fixes decisions, and in its incrementation
provides a cumulative record, a kind of model of government
activities which guides from year to year -- it is thought by
many to be the key point of intervention for planners. But in
village studies, no cumulative record appears to exist outside
the minds of the implementors, and action proceeds with little
theory or evaluation. Modelers of the planning process invariably
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call for some kind of feedback, some kind of evaluation -- sometimes
just an arrow on a flow diagram, drawn in as if an afterthought, but
rarely explored and elaborated in the same depth as the survey to
define the problem or the technique to analyze the data. All of
these conclusions point to a learning process which integrates
theory and action, in Which models become the cumulative recotd,
and in which feedback from the last experience generates "feed forth"
to the next action.

THREE EXAMPLES OF NUTRITION PLANNING

One of the major case studies of this paper, the Bihar Famine, suggests
that crisis experience can be an important aspect of a learning process.
As commitmcnt grew, quick action was possible, mistakes were tolerated,
many people learned, organizations altered, and new communication links
established, success was achieved. In the aftermath, people continued
their commitment, new theories were developed -- both within India
and in the international community, and India had a cadre of knowledgeable
professionals for dispersion throughout the country. In the face of
increasingly sLarce resources per capita, it appears that crises will
occur more frequently in the future and should be both planned for
and learned from.

Other nutrition planning approaches from our case studies also
demonstrate characteristics of a learning process. The U.S.A.I.D.
Nutrition Planning Strategy is probably the best example. It
undertakes research to improve its understanding of the causes of
malnutrition and the processes of planning which can improve the
situation, it disseminates this knowledge in various ways, it moves
into numerous countries under various conditions with a planning
methodology that aims at fast results, and it reviews its experiences
via workshops, publications, etc., with a wide band of individuals.
Most of the elements of a learning process are there, although not
always at the individual country level. The case study on the
Agricultural Sctor S;mulation in Nigeria, Venezuela, and Korea
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also demonstrates some elements of a learning process. Although
the initial entry was slow and costly, things picked up considerably
when the system was applied to Korea. Time and costs lowered, more
local staff were involved in quick studies, frequent discussions
were held with decision-makers.

THE DEVELOPMENT OF NUTRITION PLANNING

Let us step back to review briefly the current state of nutrition
planning. By doing so, it will be clear that the development of
nutrition planning, and the lessons that come from it, follow
the patterns found elsewhere in planning. Therefore, the most
recent lessnns from the general planning literature, such as the
move towards planning as a learning process, apply also to nutrition
planning.

Consider the present context. Nutrition planning is still in its
infancy: th2re are some efforts at national nutrition planning, but
as yet few proj.ects have been implemented as a result and there has
been almost ino evaluation of its success in meeting nutrition goals.
Specific nutrition interventions, although widespread, have rarely
been planned or evaluated in a careful way. Thus, little learning
has occurred. The most successful interventions, on the other hand,
have demonstrated a capacity to improve.

The most recent efforts at national nutrition planning have espoused
the principles of the rationalist planning school for their guidelines:
e.g., quantification, predictive models, decision-making, rational
human behavior. The nutrition area has proven to be both challenging
and frustrating to the systems planner of the rationalist tradition:
challenging because performance can be quantified and the causal
network is highly interrelated, but frustrating because of the
complexity of that causal network which goes deep into the local
customs and byways of each culture.

COMMUNITY SYSTEMS FOUNDATION

- 10 -



But the practice of nutrition planning has differed from the theory;the practice resembles more closely that of the development plannersof the enpiricist tradition of planning. In fact, the concludingremarks in most of the reports of the major national nutrition
planning efforts esoouse lessons that concur with the lessonsespoused by the development planners. They have found that thepractice of planning means focusing on the motivation and trainingof local staff, implementation issues, the role and context of theplanner himself, and the passage of relentless time without action.Moreover, they realize that major historical events (e.g., wars,famine) may occur which invalidate predictive models and disruptthe planning process. In short, they discover that the practiceof planning differs significantly from the espoused theory. Wehave noted many of the same lessons emerging from the literatureon specific nutrition interventions, and have hypothesized theproblem there lies with the gap between theory and action.

Sometimes, in his frustration, the initial response of the nutritionsystems planner has been to collect more data, develop larger models,and apply more sophisticated techniques, in hopes that this willallow him to cut through the maze and deal in an orderly way withthe national interconnections and the local variat'ons. However,the best nutrition planning efforts have recognized that suchmodels, be they simple or complex, are part of a larger contex*.,in fact are themselves a sub-process within the larger planningprocess, and as such, must fulfill a variety of functions: theysocialize, they communicate, they train, they intimidate, andthey predict. (The ability to predict is ultimately crucial,but must be evaluated within the larger issue of whether the
prediction leads to a better world.)

Thus, national nutritional planning is still struggling to createa practice and a theory which are mutually supportive. By contrast,most of the reported specific nutrition interventions seem to be an
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uncomfortable admixture of "espoused" theory and a gut intuition
which often seems to replace the theory altogether. In the
literature concerning specific nutrition interventions there are
almost no references made to plans or the planning process, and
there are equally few reports which even attempt evaluation of
the interventions made. With few exceptions, the literature
conveys a sense of overwhelming failure. While there are many
specific lessnns yet to be learned, at present it would seem that
they are most likely to come from the national nutrition planning

tradition.

RELATIONSHIP TO OTHER PLANNING EXPERIENCE

The above developments are not unique to the field of nutrition
planning; they have been experienced generally in the field of
planning: the dominance of the espoused theory of the rationalist
tradition, which has often proved unsuccessful and led to a gulf
between the practice and the theory of planning. In addition, of
course, there has been an increasing emphasis on planning as a
process, and oii planning as an intervention in itself.

Recent work s suggesting that planning is best viewed as a learning
process. People and organizations learn, and do it best by doing
things and carefully noting the results. Theories and models also
play an important role in this view, for they are the cumulative
record. The current predictive ability is less important than the
rate of improvenent. Small projects should lead to larger efforts,

and better theories.

The conclusion here is that nutrition planning should follow this

lead.
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1CHAPTER 
2

WHAT IS PLANNING: DEFINITIONS, CLASSIFICATIONS AND LESSONS

A. DEFINITIONS OF PLANkPNG

Strip the idei of planing to its bare bones, and I think one finds a
skeleton Jharacterized by the exhortation: "Look before you leap!"

It implies:

a future action (the leap),

a conceptualization about that action and its
consequences (the looking),

a time order which places the conceptualization
before the action, and

, a purpose (to reach the other side in safety).

Let that be our beginning definition of planning. Our subsequent explor-
ation of other definitions, of classifications schemes, of the ways
planning has been practiced and their success, can serve to bring our

skeleton definition to life.

Numerous authors, of course, iave taken their turn at a definition of
planning, Hall (1962), in his work on systems engineering, says "by
definition, a plan is a projected course of action; thus planning means

determining what shall be done".

Friedmdnn (1973) takes quite an opposite view: "Planning refers to the
app]ication of a scientific and technical intelligence to organized
actions". He focuses on the "linkages between thought and action" and
would fuse "ac.ion and planning into a single operation". "An action
will include deliberation and choice as pervasive, on-going activities,
but these are nct to be identified as distinctive phases prior to action:
they are inseparably a part of it." Thus, whereas for Hall planning is
purely a conception about an action, for Friedmann conception and action
are fused; a specific time order is not required as in our "Look before

*'ou leap!" defin;tior.

Michael (1973) definers long-range-social planning by its requirements,
that is, the steps which must be accomplished in order to have done it.
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1. Conjecture about future settings for which the working

out of the plan over time is relevant and desirable.

2. Analysis leading to goal setting.

3. Evaluation of the costs and benefits of alternative
plans for goal seeking.

'4. Tracing out of the consequences for, the chosen plan
of pertinent circumstances outside the plan's diret
operating environment.

5. Laying out. and carryiny out sequential chains ol actions
that define the plan.

6. Evaluation of how the plan is working out on the basis
of environmental feedback that permits recycling of the
above steps.

Michael says "Carrying out bits and pieces of the list is not of itself

long-range- social planning" Implicit in Michael's def iition is not

only doing long-range-social planning, but doing it well. In addition,

Michael's definition begins to lay out the structure of the planning

process as h3 sees it; it moves towards an explicit definition that

classifies by style and tradition.

PLANNiNG THEORY: ON ITS APPLICATION TO NUTRITION

Make two distinctions. First distinguish theories of the process of

planning from models of the phenomena which the planning process is

attempting t3 influence. Hightower (1969) distinguished: "between theories

of the planning process - procedural theories - and theories concerning

phenomena with which planning is concerned". Thus, in nutrition planning

we may develop models of the food production distribution system which

are something quite different from the conceptual-action processes of

our planning.

Second, distinguish theories of the planning process from theories used

in planning. Bolan (1974) reports that Faludi (1973) makes the distinction

between "theory of planning" and "theory in plarning". For example,

in nutrition planning we may use theory on matrix manipulation in an

input-output analysis which heips us gain great(r insight into a model

of a food production-distribution system, but this is not a theory of

the planning process itself.
COMMUNITY SYSTEMS FOUNDATION
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The distinctions are important, because we are moving towards a general
theory of the planning process. The classifications of planning which
follow ce-tainly do not constitute such a generaI theory, Dut they begin
to stake out the major contours of such a theory. At issue is the
general i,.'atio,i of our knowledge about the planning process, and its
applicability to specific contexts. I contend that although a general
theory does riot yet exist, some lessons have emerged from the reported
ex orience wi tr planning thtaL dre generalizahle. In nther words, these
are ]esons which apply to nutrition planning even though they havr not
yet been 1 earned in the context of planning for improved nutri Lion. In
view of the paucity of successful or even evaluated efforts at nutrition
planning, thi, t.ransfer of knowledge from other planning contexts is vital.

B. TOWARDS A TYPOLOGY OF PLANNING

I have always found it exceedingly boring to read classification schemes.
The literature seems to abound with them. At the most readable end of
the readability spectrum are the one-bit classification schemes; for
exaiple a cssif~cation of planning approaches into "good' and "bad".
At the other end are the great heirarchial systems which order the
world's knovledge. I am most interested in the schemec which, like
the one-bit system above, are normative; which provide information
about which kind of planning works best in which situation.

Although boring, classification schemes can be very valuable: they help
to order our Experience, point out gaps in our knowledge, and finally

lay the theory for action.

Several schemes which classify approaches to planning are presented
here. They tend to be of two types: traditions of planning or
descriptions of tne structure of the planning process. I have attempted
to put them io a rough order with the tradition schemes first and the
structure-oriented schemes later. Some are widely regarded and major
efforts, such as Bolan (1974), Friedmann(1973), and Friedmann and
Hudson (1974). while others -ire included because of an interesting and
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unusual aspect, such as Mills and Kelly's (undated) recognition of

development strategies involving several generations. Each of the

authors comes from sowie particular corner of the field and thus tend

to have biases in favor of that corner, but their favorite corners ar,

usually cbvious. For example, Hall's (1962) book is entitled A. Methodooly

for Syjste.s Engineering, Friedmann (1974) identifies his prior work

(1973) as part of the New Humanist school of Philosophical Synthesis,

and the linguistic cues of Chin and Benne (1969) place them in the

organizaticnal development tradition.

Most useful, I think, is the grouping of planning traditions by Friedmann

and Hudson (1974). They bring some order to the major contributors

to planning theory. Their classification and terminoloqy provide the

baseline for this paper.

FRIEDMANN AND HUDSON - MAJOR TRADITIONS

In a recent and brilliant article, Friedmann and Hudson (1974) summarize

the major traditions of planning theory. However, they focus on
"planning theory as presently taught in American universities", and

therefore tend co exclude "traditions of pianning that have worked

under other ideologies", such as socialism, Shaker and Owenite communities

and black separatism. It is interesting to note that the choice of

categories and assig'ment of major authors to tnose categories was not

done according to some theoretical criteria, but "was largely dictated

by patterns of cross-referencing within each field".

MAJOR TRADITIONS OF PLANNING THEORY
Friedmann and Hudson (1974)

1. Philosophical Synthesis

2. Rationalism - Systems Theory

3. Organization Development

4. Empiricism

a. Studies of National Planning

b. Studies of Urban Planning
COMMUNi Y SYSTEMS FOUNDATION
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Toible 1, "ii Synoptic (Guide to Major Traditions in Planning Theory".
is taken directly from the Friedmann-Hudson article. As they state
"the essential information we intend to convey is summarized in Table I
and the bibl ioujraphy".

The: Philos hical Snt hesis Tradition is distinguished by two features:
"first its cncern with the larger historical context", and second,
"its tendency to assume expl iit value positions". The major authors
take ,In i rit.erdiscip1ir,acy approach, "reaching into whatever- areas of
knowledg(, s( em to be necessary for achieving an integrated view of
planrin i r as a soc ial process'. "The metaphor which seemed most felicitous
Lo them was that of society as a self-organizing or learning system."

The, Rational Tradition focuses on rational decision-iakino, and has
dominated the field of planning to the point where, until recently, "planning
came to be identified almost exclusively with decision-making". "One of
the basic assum)tionis of the rationalist school is that decisions precede
an action." Man is viewed as a utility maximizer who relates to other
men in purely instrumental ternis. As the early applications of pure
rationalism and their ambitious systems models failed, the tradition
began to adapt- March and Simon (1959) advocated searching for a satis-
factory rather than optimal solution, Lindblom advocated incremental
decisiori-makinq, and work on policy-analysis superceded decision-making.

The 0 anizat ion Development Tradition :'burst upon the scene in the
mid-fifties" in direct contradiction to the working hypotheses of the
rationalist school. Its proponents saw it as "primarily a method for
inducing organizational change" rather than "an intellectual process
of efficiently adapting means to given ends". Its focus on implementation
leads to a view of the planner as "change agent". "The emphasis in
planned organizational change iwplics a central preoccupation with
innovation, the role of 'change-agents', and the web of interpersonal
relationships of vshich organizations are constructed." This tradition
in congruent wth the confessions of some foreign development planners
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"in rare moments of candor", is an anathema to rationalists who abhure
sujch a "'riessy' mixture of scientific ethos and normative enthusiasm",
and is supported by the New Humanists of the Philosophical Synthesis
TraditioI.

The Tradition of Empiricism focuses on the "functioning of large-sc,:le
political and economic systems". "Far less normative than the other
tradition, ics emphasis has been on the measurement of system behavior
as it actually exists." Friedmann and Hudson point to the surprising
"paucity of carefully constructed empirical studies of planning" to be
found in the two mainstreams of the empirical tradition: national
development planning and studies of U.S. urban p,11itics. (I would add
social welfare and health planning as a third mainstream to the
empirical tredition.)

Friedmann and Hudson conclude by noting that although there is considerable
coherence within the several traditions, there is very little cross-
fertilizati)n among the traditions which might lead to a unified planning
theory. They suggest that the generation and practicing of such a unified
theory is most likely to occur in societies facing major social crises
and upheaval -.- thus it appears to have occurred in China but is unlikely
tu occur in coaitemporary America.
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TABLE 1
A Synoptic Guide to Major Traditions in Planning Theory
copied from: Friedmannand.Hudson, AIP Journal, Jan. 1974

Philosophical Rationalism O[ranizatioN n

Synthesis Systems Theory DP lopment Pljnn fN a
Planning P!anninq

1935 Karl Mannheim Chester Barnard
(planning as socia!

recontrucoion)

The Great Dehae Hawtorne Studies

1945 F. v. fiiyt-k and

Barbara Wuotton Kurt Lewin

Karl Popper

Decision t.l4iiwrl Oliver Franks

Herbert Simon Bela Gold

Philip Selznik

1950

Kenneth Arrow Ely Devons

Robert Dahl and Jan Tinbergen Herm3n Somers

Charles Lindbhlorm
(economriz,,q andf

Coron l ;Is si)cial

processes)

1955

Martin Meyerson

and Edward Bainfield

Ronald Lippits

Jeanne Watson.
and Bruce Westley

James March and

Herbert Simon

1960

George Miller,

Eugene Galiiter. W. Bennis, K. Benne, ( Edward Banf;eld
and Karl Pribam and R. Chin (eds) W. H. Brown and

IC. E. Gilbert

P. J. D. Wiles

Chris Argyris Everett Hagen

Albert Hirschman
Jan Tinbersen . V. I

1965- 
,V

Charles Liidlilom Chris Argyris Bertram Gross Alan Altshuler

Policy Scienc- John Friedmann

Olaf Helrner Warren Bennis AIll.t Waterston

R. Bauer (ed) Paul Lawrence and 8. A& zin and Y. Dror

David Novick (ed) Jay Lorsch Bertram Gross

Amitai Etzioni R. B3auer and
(plarnning as K. Gergen (eds) Rensis Likert James Wilson
societal guidance) C. W. Churchman Garth Jones Albert Hirschman Francine Rabinovitz

Erich Jantsch red) Edgar Schein Stephen Cohen Stephan Thernstrom

1970

flip Newv Hum,prmm

Charles Hampdeit-
Turner (psycho. Guy 3eneviste

social u,,veloprmnt))dgar Drmn (experi- Robert Fried

mental evolution) Harold 0. Lasswell

Donald chon Yehezkef Dror Mike Faber and
(learning svstems) C, W. Churchmt-an Oudl -y Seers (eds)

John Friedmatin
(tra ns la ise
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KAHN - DOMAINS OF SOCIAL PLANNING

Kahn (1969) has written a searching examination of the theoretical

underpinnings of social planning and then bolstered it with a companion

volume of cas2 studies 'Kahn, 1969). It focuses on problems of

social welfare and foi that reason 1 believe it could fit as a third

stream to the Empiricist Tradition as discussed by Friedmann and

Hudson (1974). Kahn discusses social planning in terms of the context

or "domain" in which it occurs. The classification given here is

as summarized by Michael (1973).

DOMAINS OF SOCIAL PLANNING
Kahn (1969)

1. Agency

2, Multi-Agency

3. Community

4. National and Regional

a. Intervention Systems

b. Social-Treid Planning

c. Monetary and other "Non-Social" Policy

At the level of the agency, or organization, administrative planning

is performed. mt the next level, multi-igency planning, the geographic

domain is really the community but the fecus is on coordinating individual

cases across agencies. "The objective is the creation of a coordinated

service system" throughout the community. Moving on to the next domain,

community planning focuses on the introduction of social components

into community projects. "This category includes social planning in

New Towns, social aspects of public housing planning, community social

facilities in renewal areas, relocation, the Model CiLies program."

At the national 'level, Kahn identifies three domains: intervention

systems which engage in a more or less coherent thrust at some aspect

of a problem, social-trend planning which may contain several intervention

systems aimed at some problem such as poverty or malnutrition, and

finally over-arching policies.
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WATERSTON - LARGE-SCALE PLANNING PRACTICE

In his monumental work on development planning, Waterston (1969)

identifies foir traditions of la-ge-scale planning.

TRADITIONS OF LARGE-SCALE PLANNING PRACTICE
Waterson (1969)

1. Wartime Planning

2. Town and Country Planning

3. Anticyclical Planning

1. Development Planning

a. National

b. Regional

c. Multinational Regional

Wartime Plannin_ has tended to succeed, according to Waterson, largely
because of "the clarity and unity of the planning objective, i.e.,

winning the war". In Great Britain and the United States during World
War II he notes that detailed government controls "extended over a wide
range of ecoromic activity", and that "governments were not prepared to
let the market operate freely to bring forth the output required to
meet the emeroericy" largely because of the commitment of political

leaders and ropulace.

Recent developrients in Town and Country Planning in the industrialized

world are noted. Few lessons of experience are noted, but the close
link between physical and economic planning is observed.

Anticyclical P~anning is the kind of economic planning carried out by
most western industrialized countries. It aims to achieve "a level of
effective demand which allows the fullest utilization to be made of

capital stocks, labor force and other resources" commensurate with
the prevailing social f'amework. It may at times attempt to stimulate

growth and at other times "insure that the growth rate does not
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expand so much that it jeopardizes economic stability through inflation
or balancE of payments difficulties", but "it lets the private sector
determine the direction of growth". The techniques used in anticyclical
planning wre greatly influenced by Keynesian theory, which stimulated
many complex economic and mathematical models.

Development" Plannir!y is defined to include "social and cultural change
as well as economic growth". It is practiced in less developed
countries where incomes are low, resources are underemployed, balance
of payments are a problem, land ownership systems are often unproductive,
taxation in ilequitable, distribution of income is lopsided, government
machinery is weak, information channels are few, and the price system
is askew. Thus, development planning aims to change institutional
structures. Waterston restricts his definition to government sponsored
planning at tl-e national level. He notes that national plans may
include regional plans, and may also involve multinational regional
planning, for example with respect to a river basin or as part of a
larger trade arrangement.

BERRY - HISTORY AND MODES OF PLANNING

In the last chapter of his impressive work on urbanization, Berry (1973)
broadens his focus with a review of the history of national planning.
This historical review provides two perspectives on planning: the
national context in which it is practiced, and the "mode" of practice.

HISTORY AND MODES OF NATIONAL PLANNING
Berry (1973)

1. Nat;onal Context

a. Competitive Free Enterprise Systems

b. Comprehensive Development Programs

c. The Third World

d. Redistributive Welfare System

e. Socialist States

2. (See Next Page)
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HISTORY AND MODES OF NATIONAL PLANNING
(Continued)

2. Nodes of Planning

a. Problem-Solving

b. Regulation of Trends

c. Developmental Leadership
d. Goal-Oriented Planning

Conetitive Free-Enterprise Systems refer to United States, Canada
and Australia, where the instruments of government action are used
to protect the central institutions of the market. Comprehensive
Development Programs are best illustrated by France, where negotiations
with major bcdies enables concerted purpose and action at the national
level. By thE Third World, Berry refers to countries where colonialism
has been replaced by one-party governments or military dictatorships.
Berry makes only brief comments about the Redistributive Welfare States
of Western Europe or the Socialist States (in which he apparently groups
China with tlJe U.S.S.R. and nations of Eastern Europe).

The Problem-SGlving mode of planning reacts to past and presert
problems; its concern is the present and the preservation of present
mainstream values. It analyzes problems, designs interventions, and
allocates resources accordingly. The other three modes are future
oriented. rie Regulation of Trends mode is the future-oriented version
of the problem-solving mode. It involves devising regulatory mechanisms
to modify unwanted trends. Development Leadership predicts the future
"to seek out new growth opportunities", rather than identify future
problems. The opportunities pursuec are those "most favorably ranked
in terms of returns arrayed against feasibility and risk". Finally,
Goal-Oriented Pldnnin1 attempts to create a desired future rather than
respond to a predicted future. Berry believes this mode of planning
is possible only when a society can "acquire sufficient control and
coercive power tc ensure that inputs will produce desired outputs."

COMMUNITY SYSTEMS FOUNDATION

- 23 -



FRIEDMANN - CLASSIFICATION BY POWER

In his major theoretiLdl work, Friedmann (1973) divides the practice

of planning into two forms -- Allocative and Innovative -- and then

proposes that the style of allocative planning (if it is successful)

depends upon the nature of the power distribution in the system in

in which it is practiced.

CLASSIFICATION BY POWER

Friedmann (1973)

1. Innovative Planning

2. Ailocative Planning

a. Command Planning - Strongly Centralized

b. Policy Planning - Weakly Centralized

c Corporate Planning - Fragmented

d. Participant Planning - Dispersed

Allocdtive Planning is "concerned with actions that affect the distri-

bution of limited resources among competing users". It seeks to main-

tain the systen. Four characteristics usually found in allocative planning

include: 1) comprehensive with respect to objectives, alternatives, and

future forecasting, 2) system-wide balances, 3) functional rationality,

and 4) quantitative analysis.

The styles of aliocative planning depend upon the distribution of power

in the society. A strongly centralized society tends to plans with

compulsory targets. Weakly centralized societies tend to develop

policies that are implemented through a variety of rules and inducements.

In a fragmented society plans take the form of processes brought

about by negotiation among major corporate power groups. A dispersed

society relies on participant planning focused on process and voluntary

compliance.

Innovative Planning seeks to induce major change; in the performance of

a system, through nobilizing institutional resou.'ces and through " a
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fusion of plan-making with plan-implementing activities during the
course of action itself". It focuses on institutional development
which will "create wholly new categories of actib ty, usually large
in cale". lnnovative planning, which is competitive and risk-taking,
is "likely to run into the opposition of central (allocative) planning".
But Friedmann thinks that innovative planning has fared considerably
better than allocative planning because of its ability to "get the
country moving" (with its entrepreneurial focus) and "to build up the
new structures without which the country would fall into chaos". Naturally
most countries practice both allocative and innovative planning, but
"innovative planning -- being change-oriented -- generally predominates".

CH!N AND BENNE - STRATEGIES FOR CHANGE

Chin and Benne (1969) classify strategies for planned change from
their organizational development tradition. They believe that all
changes shou.d be accomplished through processes "based on behavioral
knowledge of change and must utilize people technologies based on

such knowledge".

STRATEGIES FOR CHANGE

Chin and Benne (1969)

1. Empirical-Rational

a. Basic Research and Education

b. Personnel Reform

c. Use of Systems Analysts

a. Applied Research and Diffusion

e. Utopian Thinking

f. Linguistic

2. Normative-Re-Educative

a. Increase System Capability

b. Foster Human Growth

3. Power-Coercive

a. Non-Violence

b. Political Institutions

c. Power Elite
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Und,'rlying .tie I upiri al -Rat inral st rategy i4 an dl ,iump ion t hAli
"men arp guided by reson and that they will utilize some rational

calculus of slf-intetest in determining needed changes in behavior".

"Ignorance and superstition" are the enemies. The most fundamental

approach invulves scipntific investigation to extend knowledge and

general education to disseminate it. But other approaches are used

as well. One is to gtt "the right person in the ri ght position eit.her
through sweeping reform or scientific selection. Others include staff

analysts, applied research and diffusion systems such as the agriculture

extension operations, understanding through linguistic rigor, and

even the vision of utopian designs which can focus and motivate

planning activities to achieve them.

The Normativc-Re-Educative strategies see men as "inherently active,

in quest of impulse and need satisfaction". "Classification and

reconstructior, of values is of pivoted importance" in effecting change.

Learning, ard therefore re-education, is required. Two general approaches

are used: one focuses on the system, using "a cooperative, action-research

model"; the other focuses on the individual, who are seen to be capable

of creative, life-affirming choices and actions if thwarting conditions

are removed aid supporting ones developed.

Po'er Coercive strategies emphasize political and economic sanctions,

but also ',e moral power, guilt and shame. Approdches include

non-violent actions, working through the legitimacy of political

institutions, and influevcing power of political institutions, and
influencing power elites to alter decisions and actions or by building

countervailing pawer against established Dower.

MILL3 AND KELLY -APPROACHES TO DEVELOPMENT

Mills and Kelly (undated) define development as "the process by which

a system evolves from one level to a higher level such that more groups

within the society are able to share in the growth process". They

then identify three qeneral approaches to development.
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APPROACHES TO DEVELOPMENT
Mills and Kelly

SSocio-Economic
2.Eco nom i c

j3. Psycho-Generational

The Socio-Economic approach attempts to effect change by changing
the basic beliefs of people towards technologies via mass media and

other diffusion Drocesses. Technology is made available and the
participation of organizations and individuals i', sought. The Economic

approach is less participatory, relying largely 'in governmental
monetary pulicy. It jenerally involves "experts" to analyze and evaluate

alternative courses of action and the overall success, usually in

terms of economic ind cators.

The Psjcho- ne-rationa_ approach aims at achieving significant change over

several genlerations. Environmental or socio-political changes create
imbalances, particularly in the role of individuals, which then create
persona1 4 ty cnanqes in succeeding generations. Fhese personality changes
result in innovation and development. Mills and Kelly note that this

approach leaves a qreat deal unexplained, such as "the process by which

new social organizations are formed or how the economy changes". The

approach seems a bit far-fetched, but contains the interesting focus

on long-term iulti-generatici development, an issue not explicitly
dealt with in most other places.

BOLAN THE PLANNING THEORY TERR3AIN

In a recent paper on the state of planning theory, Bolan (1974) develops

a classification scheme which draws on the work of most of his predecessors.
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THI PLANNING THEORY TERRAIN
Bolan (1974)

I. Cognitive Framework

a. Understanding the Past and Present
b. Imaqining the Future

c. Imaqining How to Achieve the Future
2. Social Framework

a. Objective - Things and Relations

b. Cultural - Ideas and Norms
c. Psychological - Behavior and Stimuli

d. Institutional - Control and Order

Rather than gIroup major traditions of planning, B3lan's scheme suggests
dimensions for describing a planning activity. Thus, there are various
ways of uoderstanding the past and present, of imagining the future, and
imagining how to achieve the future, and various frameworks for dealing
with things and relations, ideas and norms, behavior and stimuli, and
control and ornier. Bolan's Table entitled "Outline of Mapping Categories
for Planning Th2ory Domain" which includes the kinds of knowledge which
is used in eich of its planning categories is probably the best summary

of his work, and so it is recreated here.

Bolan believes that knowledge is reasonably well advanced in Ways of
Understarding the Past and Present and Imagining How to Achieve the
Future and in the Objective Framework of Things and Relations and
the Institution'l Framework of Control and Order, but that current
knowledge is low in Ways of Imagining the Future ind in the Cultural and
Psychological Frameworks. lie believes that the "New Humanists" (1974)
are explcring these knowledge gaps. Their major (oncerns are: loss of
the stable state, a static social science with highly objectified
products, and the need for humanistic institution,.
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OUTLINE OF YAPPING CATEGORIES FOR PLANNING THEORY DOMAIN
copied from Bolan (1974)

E: 7L 1": R 3: K CU.LT .."L PSYCHOLOGICAL FRAXE-E FRAEORK OF THINGS AND RELATIONS OF IDEAS A;D NORMS WORK OF BEHAVIOR & F RA'- CFPERSPEC- (Opoortunity/Probiem 
RLSKLI RCT, IVE Focus: Functional , BEHAVrORT L STIMUL ,T 2 ORDERPS T Focus: Substanti.pPERSPETIVE 

Rationaity) 
Rationality)WAYS OF UNDERSTANiDING Basic Physical & Social History Personality Dev'pt. Political Theory

PAST A.D PRESENT Sciences Ethics Conditioning Acministrative
Architecture JurisnrudenceEnqineerinQ Theology Small GrouD Benav'r. InstitutionalEconomics Culture Organizat'nl Behav'r. StructureDemography Fashion Political Behavior Sudical PrecedentGogal ..

Environmental Psy- AdministrativeS-cil- 
- -I.

,J_ , T Rues & :Eg7tsEthology & Ecology
WAYS OF IMAGINING Straight-Line Utopian Constructs Behavior Modifica- Orqanizational
THE FUTURE Exrapolation Master Planning tion Development

Incremental-Marginal Futurists Market Research Aliocatlve PlanningAnalysis 
Pnlitical Research innovative PlanningPredictive Modelin 
Behavioral Scientific Mot.Systems Theory 
Technology Temporary SocietyGame Theory

Decision Theory
WAYS OF ACHIEVING Pursuasion by IdeologicalTHE FUTURE Force of Reason Idoca Communication & CoercionIndoctrination Diffusion Stra- Regulation & Rule

and Rationality Ideological teqies Making
Revolution Education & Learn- Power Eliteing Strateies StrateiesInstitutional

Participation & Change Strategies
Exchange Strategies Conflict Strategies



HALL - PROBLEM-SOLVING MODELS
Hall (1962). in his classic text on systems methodology, presents
three models of problem-solving. Although presented primarily with
corporate planning in mind, these models provide a reasonable summary of
what systcms planners of the early 1960's thought ought to happen in
planning.

PROBLEM-SOLVING MODELS
Hall (1962)

. Dewey's Model
2. Large-Scale Systems Model

a. Define Problem

b. Select Objectives

c. Synthesize Systems

d. Analyze System!.

e. Select Best Alternatives

f. Plan for Action

3. Adaptive Model

D.ewy's Model, as interpreted by Hall, is roughly: "an individual who
has a problem finds himself in an indeterminant situation, starts and
inquiry..., tries to define the problem... , then gets ideas that may
solve the problem" and finally evaluates the ideas. Things do not always
occur in the sequence, so one may leap from one step back to any previous
step.

The Large-Scale Systems Model contains the six steps listed, which
imply several distinctions not made in the Dewey Model: Problem
Definition from Objective Selection, Idea Evaluation includes both
deducing logical consequences (Analyze Systems) and place values on
the consequences (Select Best Alternatives). rhe Large-Scale System
Model also expliritiy recognizes one must plan for action.
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OT e Adaptive Model, which Hall favors, recognizes that objectives may

not be reachable for a variety of reasons, including the discovery

that the plans laid are not good enough. When this happens, better

alternaties must be found or the objectives compromised. Doing this

creates a hierarchy of feedback loops through the six steps of the Large-

Scale Systems Model, which creates an adaptive problem-solving model

according to Hall.

RAY . THE STRUCTURE OF PLANNING

In his forthcoming book, Ray proposes a comprehensive theory of the

structure of the planning process.

STRUCTURE OF PLANNING

Ray (Undated)

1. Functions

a. Diagnosis

b. Prognosis

c. Interest Articulation

d. Leverage Identification

e. Identify Broad Strategic Options

f. Interest Aggregation by mobilizing
and coalescinq constituencies

g. Policy Negotiation

h. Plan Generation

i. Start-Up Process

j4 Program Management

k. Program Monitoring and Evaluation

1. Program Change

2. Types of Persons Involved

3. Type of heuristics and decision-rules used.

Each of the Functions is described in more detail. For example, Plan
Generation includes: goals officially invoked for legitimization, actual

operational objectives, available resources (money, people, laws),

alternative actions, preferred administrative structure, allocation of

resources. The Types of Persons involved extend from the more technical
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to the more political: technocrats, staff to management, administrator/
bureaucrat, designers, consultants, advocate planners, community
orginizers, political staff, politician/statesmen. Ray describes aplanning prucess in terms of the types of persons and decision-rules
used for each function.

C. LESSONS OF PLANNING EXPERIENCE

Although tne planning literature is large, diverse, and often contradictory,
and certainly there is not yet anything approaching a unified theoryof planning, there is neverless a set of lessons which emerge from theplanning literature. These lessons represent, in very general terms,
the current state of the art of planning. They contain the knownprinciples of 'good" planninq which apply to a broad spectrum of planning
activities.

In order to suRnnarize these lessons here, I have relied on the majorworks from several planning traditions. Friedmann and Hudson (1974)identified the major authors of four major traditions of planning-
Philosophical Synthesis, Rational Planning, Organizational Development,and the Empirical Tradition, where the Empiricists have included both
National Deveicpment Planning and Urban Planninq. I have reviewed theseworks as well as work from Social Welfare and Health Planning, and workon technology and planned change in diverse cultures, which I would
view as other streams of the Empiricist tradition.

The lessons summarized here come primarily from case studies and otherwork which is clearly based on experiencial data. Thus, in the NationalDevelopment Planning literature I have relied heavily on Faber and Seers(1972), Gross (1967), Hirschman (1967), Stolper (1966), and Waterston(1969); and from other streams of the Empiricist tradition I have usedErasmus (1961), Kahn (1969), Niehoff (1966), Rogers (1971) and Spicer(1952). From the Philosophical Synthesis tradition, I have relied largelyon Michael (1q73) and Schon (1967, 1971); from Organizational Developmenton Bennis, Benne, and Chin (1969,; and for the Rational Tradition I have

COMMUNITY SYSTEMS FOUNDATION

- 32 -



gone to evaluations of some of the major efforts, including Brewer(1973) and Sapolsky (1972). In addition, the review articles byBolan (1974) and Friedmann and Hudson (1974) provided considerablebackground anid analysis. Other works were also reviewed, but thosementioned above provide the bulk of the evidence which could be traced
to experience.

Lesson #I1 There are several traditions of planning, none of which areclearly the "pest". Moreover, there is no unifying theory of planning.Bolan (1974) and Friedmann and Hudson (1974) make this abundantly clear.There i at this time a veritable explosion of papers and views aboutplanning. Thus, it is likely to be unproductive in the short run to goin search of the onr best way to do planning.

Lesson #2: Some planning has been successful, but more often it hasfailed. Waterston (1969), after reviewing development planning experiencein some 55 coultries says, "Without question planning has helped promotegrowth in less developed countries" but "an examination of postwarplanning reveals that there have been many more failures than successes"(p. 293). In his nineteen case studies of planned change in diversecultures, t'ehoff (1966) strikes a balance in the number of successesand failures., but "not because we believe that this is the normalpercentage of successes ond failures" (p. 8). Most of the major reviewershave similarly found some successes but many more failures.

Unfortunately, the successes have rarely been analyzed with sufficientdepth and rigur to establish causal connections between planning and success.Sapolasky (1972) may be an exception. His indepth analysis of the Polarismissile-subma.-ine program establishes the value of planning, but the typeof planning he found was radically different from the generally held
view.

The failures can ue classified as three types: a) failures to implement,b) failures to achieve the stated goals even if policies and programs
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are successfully implemented, and c) failures to improve general well-
being even though stated goals are reached. Implementation has been
widely recogrized as the most frequent cause of failure. On the other
hand, the most serious failures may be the ones which achieved the
stated goals, but which also brought unforeseen and sometimes horrifying
results. Spicer (1952) illustrates this point richly among his fifteen
case studies.

Lesson #3: The evidence is building that the rational tradition of
planning,a. it has been practiced, does not work very ell in many
situations. ihis is, of course, a surprising turn of events because
for a time "rational planning" was synonomous with "planning" for many
people. BuL the assault on the rational tradition has come increasingly
from all sides and even from within.

Considerable experience has been obtained in using the rational approach,
and the reasors for its failures have been widely analyzed. For these
reasons, as well as its dominant position, this may be the most important
lesson from the planning literature.

The reasons for the failings of the rational tradition are numerous, but
for exposition, and following the lead of Friedmann and Hudson (1974) I
collapse them into three major problems: problems of rationality and goals,
problems of knowledge, and problems of coordination. The first major
problem stems from the fundamental assumption made by the rational tradition
that humans are -ational beings, and therefore can be treated in instrumental
terms. There is abundant evidence that this assumption is in error.
Bolan (1974, p. 17) notes Lindblom's comments on the complexity of
human values: "values are 1) multiple, 2) conflicting, 3) non-hierarchial
(which is to say some values may assume primacy in some situations, others
in other situations) and 4) unstable, or in a constant state of flux".
In other words Lindblom believes "value formatior, value adoption, and
value rejection are a dynamic, constantly changing process". This is
one man's view (which I share), but a large number of the recent authors
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from the Philosophical Synthesis tradition as well as the Organizational
Development tradition present convincing evidence that humans had best
be thoughtof as the complex, emotional and much-more-than-rational
beings that they are, or planning will fail. I find the stories of
innovation in organization by Hainer (1968) and Schon (1967) particularly
persuasive in this regard. Moreover, certain humans are left out altogether.
As Churchmar (1974, P. 6), one of the pioneering figures in systems
analysis, recently noted: "I've never heard anyone who works with models
explain why they are reasonable approaches to reality, although common
sense would seem to argue that anyone who approaches society systematically
would have to defend his own inquiring system. But then a very peculiar
thing about many systems analysts is that they do not consciously include
themselves in the system being studied." The problems at the individual
level are simply compounded when an entire organization or society is
considered. Writers from the Organizational Devclopment tradition have
convincingly pointed to the failings of the rational tradition in this
regard. Finally, Arrow's famous proof of the impossibility of an
appropriate social welfare function remains totally unanswered by the
rationalists.

Problems of knowledge have also plagued the rationalist approaches to
planning. Schon (1971) has convincingly shown the difficulties of
predicting the future in this world which is changing so rapidly by
our owt, hands. He likens the problem to that of a weatherman: weather
predictions are not too bad as long as a single front is moving through,
but if two fronts should collide then it is total guesswork as to the
kinds of turbulences and weather which will result. It is not just
that our predictive models are not quite good enough yet, they are not
even close because irrational man is now involved. Stolper (1966)
has also been concerned with humankind's great ignorance. Not only are
statistics generally totally inadequate for the systems models, but the
models themselves underestimate by far the level of disaggregation
required to learn anything useful. This has led him to favor a greatly
decentralized approach to planning.
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Finally, there are problems of coordination. The rational tradition
generally assumes that once the best alternatives (policies and projects)
are identified and planned, implementation will proceed. This is rarely
the case. In fact, implementation is the most frequent failure for a
whole variety of reasons. In addition, the com;unication difficulties
expand in the face of l:irgeness and increasingly rapid change.

The propensity of the rational tradition to use advanced mathematical
techniques and sophisticated models has suffered some of the most sustained
criticism. Most practicioners who have been involved with such efforts
agree with Waterston (1969), who says "... techniques for getting the
highest possible returns ... such as econometric model-building based
on linear or curvilinear programming, input-output matrices, shadow-pricing
methodology, simulation technique, operations research, and theory of
games ... has thus far proved to be of little practical use to planners
in most less developed countries" (p. 3), and with Stolper who says, "I
have unsuccessfully involved some of my brilliant, mathematically trained
colleagues in attempts to solve this problem and to construct such a model.
However our attempts have not thus far been successful." (Stolper, 1971,
p. 79). In 1is investigation of computer simulations of urban policy
problems in Dittsburgh and San Francisco, cities reputed to be leaders
in the field, Brewer (1973) convincingly demonstrates that computer
simulation is not yet useful for policy purposes.

Some recent critics have taken an even more cynical view. Benveniste
(1972) suggests that the experts who develop models are useful, but
in ways quite dcfferent than they originally intended. For example,
they are used to rationalize decisions already made, including the decision
to do nothing, or they are used to test the acceptance to an idea, i.e.,
as a "decoy", or simply as a delaying tactic. Any Experienced consultant
recognizes th? truth of these observations.

Sapolsky (1972) makes one of the most telling blows, and yet, like Brewer,
finds a real use of sophisticated techniques. The Polaris missile-
submarine system ;ias been held up as the crowning achievement of
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rational olanning and systems management at the project level. It

not only developed and implemented a tremendously sophisticated and

complex technical system within the budget and tvo years ahead of

schedule, but in the process it developed the mjst advanced quantitative

management systems known,including PERT. Sapolsky (1972) methodically

destroys the myth that the sophisticated planning management techniques

were in fact used to plan and manage the project. Instead, they were used

primarily as public relations devices. The major p~anning effort dealt

with political issues, the sophisticated models were used as a smokescreen

by the project leaders.

Biggs (19-4), in his critique of sophisticated models in less developed

countries where skilled humanpower is scarce, questions the use of such a

sophisticated model for ny purpose: "Complex computer programming models

are not the answer to planning problems and they may be disfunctional

if they disrlace other less sophisticated techniques" (p. 34). Hlowever,

Biggs has ideritified a use of less elaborate models which other authors

have missed. He savs, "I would thus use the model as a teaching tool and

by ve;,y disappointed if any developing country or region devoted scarce

resources to a more elaborate model with the idea that the projection

for planning would be more accurate or worthwhile" (p. 34). I think

Biggs is correct; models which help individuals reduce perceived uncertainty

about the causes of problems, or are convincing in their anticipation

of future aesirable or undesirable states of affairs, increase understanding

and play a key role in motivating persons into action.

Lesson #4: The process of planning is more important than the plan.

Many of the earlier noted classifications of the structures of planning

make clear, I think, the potential complexity of the planning process.

A whole variety of actions are carried out by numerous individuals and

organizations. These actions include a broad range, such as thinking,

data collection, implementation, resistance, etc., which are greatly

intertwined and each one is usually being modified in some way. Moreover,

the way in which the early tasks such as data collection are carried
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out (e.g., who did it under what circumstances) influences both the
way to go about implementation and its success. The recent writers of
the Philosopnical Synthesis tradition (Friedmann and Hudson (1974) call
them the "New Humanists") use the paradigm "societal learning" to
describe this process.

Stolper (1966) makes the point that one never enters the planning
process at the so-called beginning, for there are always projects underway
and agencies at work. The planning process, if it is to be successful,
must take up with these ongoing activities, and not attempt to return
to some theorctical beginning point. Spicer (1952) goes further. He
claims that all cultures are undergoing some change and that interventions
in the form of planning must take this change into account, and adapt to
it. This, of course, is the point that Schon (1971) and Michael (1973)
make so well -- our modern world is undergoing such rapid and turbulent
change that adequate foresight is nearly impossible, and so planning must
improve its short-term learning capability. Thus, not only is planning
a process, but so is the setting in which it is carried out.

Lesson #5: The style of planninq should fit the environment in which it
is practiced. One is tempted to conclude that certain types of societies
are more amenable to planning than others. For example, development
planning has tended to be more successful in situations where power is
concentrated at the top. But this may be because the top-down, rational
approach has been the tradition in use, and that this approach is more
successful in authoritarian situations. Waterston (1969) notes that "two
factors, more than any others, condition the form and role of a country's
planning: its institutional framework and its stage of development" (p. 45).
Thus he divides the world into socialized and mixed economies and into
industrialized arid undeveloped economies. Recent successes reported for
the undeveloped, socialized natio:is, if true, may well mean they have
found a style of planning appropriate to their situation. Friedmann and
Hudson (1974) believe this may be the case in China, where there is a
"national preoccupation with the unity of theory and practice" (p. 14).
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They rote that America has not been able to "generate a significant
and effective demand for social theories that would allow their direct
translation 'nto practice", but some socialist societies such as China
appear to have been more successful in this regard, perhaps because of
the massive, ubiquitous, and urgent nature of their problems" (p.14).

Lesson #6: Commitment of key persons at all levels is necessary for
successful lannin2 . Political leaders, administrators, and participants
must all be committed to the general goals. This may seem to be an
obvious recuirement, but many projects have failed because they have
attempted to substitute logic for commitment. Waterston (1969), after
reviewing planning in 55 countries, goes so far as to say that not only
is the comn;itment of the political leadership necessary to the success
of development planning, but if the political leadership is committed to
development, development will occur whether or not it is planned for.
(Upon first confronting such a conclusion, I wondered why bother with
planning, but elsewhere Waterston points to situations, primarily
in undeveloped countries with authoritarian governments, where the success
of the combination of committed political leadership and development
planning appeared to demonstrate the use of planning. In addition, I
suspect that good planning may serve to help achieve and maintain a
connitted political leadership.) In his discussion of the various ways
that the political leadership can use experts, Benveniste (1972) gives
some insight as to why commitment of political leaders is so important.
So does Lewis (1967), when he says: "... a government's most important
planning measure is to raise a large budget surplus. A plan without
a large budget surplus will get nowhere; whereas a large budget surplus
can work wonders even without a plan." (quoted in Stolper 1971, p. 32)

Similarly, admioistration must be committed to the general goals. Almost
everyone recognizes this. Hirschman (1967) has written brilliantly about
the way that committed executors can work their way to success. Waterston
(1965) notes that most projects fail during implementation, and that
administrative conmitment and capability is the key to implementation.
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Schon (1967) describes the hard wcrk and perseverance required byU.S. corporate managers to implepien' new projects. What is requiredis a certain flexible determination, similar to the best. runninqbacks in American football who "Run for daylight:", rather than put theirheads down and run straight for the spot where the hole was planned
to be.

Finally, the participants must be committed. Spicer (1952), [rasruus(1961) and Rogers (1971) provide ample evidence. There are many examplesof a new way which lasts only as long as the change agent is present.The success of wartime planning is largely due to this universal
commitment co a single goal.

Lesson #7: PrGjects frequently fail to be implemented for lack ofcapable manageglent. The frequent failure at the implementation stagehas already heen noted. So has the need for management which canmake projects work in spite of the many difficulties which alwaysseem to aris.e. Since this has proven to be one of the qrecitestbottlenecks, many have concluded that the place to start is with well-conceived projects and capable managers. In the extreme, this has ledto the adage, which is seriously adhered to by some of the mostsuccessful activists, that one should "Pick a project that heads inthe right direction, appears to be feasible, and get on with it'".This attitude fits with the view that planning is best thought of as alearning process which always begins in the middle somewhere.

Lesson #8: Persons responsible for implementation should be involvedinre-implementation planning activities. This lesson is apparentin nearly all the literature based on actual experiences. First, itenables the executors to gain understanding ard commitment, which isapparently necessary for success. But further, early involvement ofthe executors is necessary because their knowledge of details is required,or viewed alternatively, because of the profound ignorance of plannersin relation to the complexity of the situation they face. This point
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was made earlier, and has led to recommnendations for dEcentralizeddecision-riaking. Ross (undated) has done some interesting theoreticalwork on decentralized vs. centralized planning in Eire, while Stolper(1966) has po'nted to the political desirability of decentralization.

Lesson #9: ,ttempt to achieve a small success in the minimum possible_time. This lesson emerges in unexpected ways, but emerge it usuallydoes. Waterston (1969) says to keep the planning horizons short, keepthe goals few, and start with partial planning. Community organizersdiscovered Lhis principle long ago (See Bennis, 1969). Managementconsultants go out of business in a hurry if they forget this dictum.Planning that begins as a grand and lonq-time effort rarely succeeds.

Lesson #10: In qovernments, the budget is the key o erational devicefor realJplanning. This lesson comes from the empiricist tradition,especially te national development planners.

NEXT LESSONS: There are a number of lessons which are not yet clearlyobvious from the literature, but for which there is significant
support, and I believe will be proven correct.

Next Lesson #1: The practice of planning differs considerably from whatis espoused, and with good reason. Argyris and Schon (1974), in a recentand potentially classic work, proceed on the basis of their findingthat people's behavior is often incompatible with the theories ofaction they espouse, to analyze this difference. I believe their workwill provide the motivation and groundwork for much more careful analysisof this phenomena in planning. Writers from the empiricist tradition arealready well-aware that most of the theories of planning being espousedin the literature are quite different than those used in practice,particularly in the rational tradition. Friedmann and Hudson (1974)make this point explicitly: "While rationalism argued a thin logic fromfirst principles to derive the basis for rational choice, empiricistslabored to discover how 'real' planning worked or did not work -- and why.
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And what they discovered -- if nothing else -- was that planning-in-
practice did not look at all like planning-in-theory," '.p. 12).

Next Lesson #2: With regard to the two major instruments for causing.
change, policy and projqct, policy will become the major tool of central
planning while projects will be the forte of decentralized planniig.
Policy analysis is a fairly recent development of the rational tradition,
and may well prove to be its most successful, particularly in lesser
developed countries.

Next Lesson #2: Successful planning will focus far more on humans and
humaneness. This is the major theme of the recent writers of tihe
Philosophical Synthesis tradition. Friedmann and Hudson (1974)
summarize tiem thus: planning's ultimate purpose is "to support and
enhance man's own development as a person in the course of the transforming
action itself," (p.7).
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PCHAPTER 3

NATIONAL NUTRITION PLANNING: THEORIES AND PRACTICE

Friedmann and Hudson (1974 - see Chapter 2 references) argue that the
lack of a unity of theory and action may well be responsible for our
inability to ulan, for our inability to solve our pressing social
problems. We are not able to act from a comprehensive theory of action.
China is cited as a likely counter-example; a civilization that has
stressed the unity of theory and action, and possibly because of this
has made great strides towards solving many of its social ills.
Certainly, recent evidence indicates that China has gone a long way
towards elfininating malnutrition (see Horn, 1972; Rifkin, 1973;
Patterson, 1974). Similar evidence is beginning to come from Cuba
(see Navarro, 1972).

The lack of a unity of theory and practice was evident in our search
for national nutrition plar.,ing efforts. We found precious few.
Moreover, there has been little or no chance for evaluation in the
few recent examples we did find where a national program of projects
and policies aimed at nutrition improvement was based on theories of
the causes of malnutrition and theories of how to intervene t- improve
things. Only rarely have actions been taken, let alone an evaluation
of the results of those actions.

CONTENTS OF THE CHAPTER
The main part of this chapter contains seven case studies of national
nutrition planning efforts. The first three are based largely on
experiences in india: The Bihar Famine Conquered is the only study
where actions are taken and the results evaluated. It is also the
only case study where planning was done in a crisis situation. The
Systems Approach by Berg and Muscat (1973), although not referenced
directly to India, nevertheless had many of its beginnings in the Indian
experience of Berg. It is the only case study which has not been
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applied. We present it here, in spite of the fact it has not been
applied, because it is one of the best of the proposed approaches to
planning and because it is interesting to view in juxtaposition to
the experiences of the Bihar Famine. The ambitious Tamil Nadu study
is the most recent and technologically advanced of the Indian efforts.

We were hampered by lack of adequate documentation in the Zambian study,
which is ref.ected in its briefness here; while in the U.S.A.I.D.
nutrition strategy, our problem was to select from among the surfeit
of documents. The U.S.A.I.D. case study probably comes the closest
to a unified theory and action, one which views planning as a process
of 7earning at many levels.

Two cae studies of agriculture sector planning are given. Both of
these efforts seek to incorporate nutrition goals, but not with great
success. Nevrtheless, these two studies show more promise than other
agriculture sector studies. In a detailed evaluation of 12 agriculture
sector studies, Rice and Glaeser (1972) note that a disturbing picture
emerges. The 12 studies (which do not include the two case studies
reported here) are found to be:

(a) of mediocre quality,
(b) have iow rate of utilization, and
(c) demonstrate little correspondence between quality and

utilization.
They finally conclude that the sector approach to planning does hold
promise, and that further development should increase capability in:
(1) comprehensive computerized modeling; and (2) an improved analytic
base for more traditional sector planning.

Following the case studies is a section which presents some proposed
approaches to national nutrition planning. They are noted briefly.
The final secticn F'esents exanlplesom the literature that shed
light on some aspects of a nutrition planning process. Of particular
interest are the mcdels of the causal networks related to malnutrition.
Obviously, no attempt has been made to be comprehensive in this section;
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its purpose is to illustrate how individual contributions can begin to
be fitted together into a more unified picture.

A. THE BIHAR FAMINE CONQUERED

THE STATE OF BIHAR

In the hot northeastern plain of India lies the crowded and impoverished
State of Bihar, where, in 1966, 53 million people lived in 70,000 villages,
mainly farming and earning an average of $27 per year. A severe drought
in 1966 brought Bihar to the brink of a disastrous famine, and when the
drought repeated itself in 1967, it appeared inevitable that millions
would star,,e to death. Most of India was in the grip of the drought --grain production had fallen from 88 million tons in 1964-65 to 72 million
tons in 1966 and 74 million tons in 1967, a shortfall of 30 million tons --but Bihar was in the greatest danger. In addition to having the lowest
income per capita in the country, Bihar's antiquated farming system was
traditionally in deficit so that even in good times, Bihar was required
to import food. Moreover, its administrative apparatus was thought to
be one of the less effective in the country.

In the book The Nutrition Factor (Berg and Muscat, 1973), Alan Berg
describes the efforts which prevented this mass starvation (Chapter 11
and Appendix A). It may be the single most important success story in
the nutrition pianning literature, and possibly one of the more
important recorded successes of organized human endeavor. It provides
insight into crisis planning, and by implication, the value of crises
in planning.

THE RESULTS
In brief, the 20 million tons of food grain which were moved into the
drought areas of India (from both India and abroad) are estimated to
have been the sole sustenance of 60 million Indians for tvu years.
To distribute the food in Bihar, 20,000 fair price shops were established
and work relief schemes were authorized to provide employment so that
money would be available to purchase the food. A second food distribution

COMMUNITY SYSTEMS FOUNDATION

- 51 -



program reached a million aged and infirm; a third program fed as many
as 6 million children and mothers; and voluntary agencies operated
numerous free-food kitchens. The operation which received the grain
and moved it to distribution points was massive and effective, although
not a model of effieiency. A new food, Bal Ahar, was developed to assist
in this distribution. in addition, in order to provide water in Bihar,
half a million mud wells were dug and 25,000 tubewells were sunk or
deepened; water delivery routes were established where no wells existed;
inoculations and disinfectant treatments were undertaken to prevent the
deveiopment uf epidemics, particularly of cholera.

Berg makes clear that this result would not have been achieved without
the strong support of India's top political and private leadership.
High-ranking central officials, including Prime Minister Indira Gandhi,
visited Bihar and generally supported thE program throughout. In mid-1967
top business leaders organized, assessed their responsibility, carried
out regional food habit surveys, and bolstered the political leadership.
Later, this commitment to solving the problems of malnutrition continued
and was made a major political plank in the platform of the ruling
Congress Party. Large sums of government funds were committed to
continuing the effort even though the rains had come and the worst was
over. The famine had made a deep impression on public officials.

The infrastructure and commitment to deal with malnutrition had been
created, both in Bihar and at the national level. India began a crash
program to increase grain production: new seed varieties were introduced,
machinery, fertilizer and pesticides were introduced, and by 1971 grain
production had risen to 106 million tons. A major government and private
industry program was undertaken to assess which foods could be fortified
which would reach most in need, and proceeded to introduce a
variety of fortified and new high-nutrient foods in the marketplace.
By 1972 there were 27 new foods under development or on the marketplace,
and one, Bal Ahar, had achieved production of 55 million tons. In
addition, nutrition had become an important consideration in India's
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national planning, and efforts such as the Tamil Nadu planning project
were to flow from it.

LESSONS LEARNED
As Chief of Food and Nutrition of AID/India, Berg had an especially
good vantaqe point from which tG view the events. He drew a number
of conclusions about how to proceed in the time of a nutrition crisis
and more general conclusions about how to do nutrition planning in more
stable times.

(1) Thin big; develop a massive attack.
(2) Strong leadership that is willing to take authority is a

must during a crisis.
(3) Events never develop according to plan; unexpected problemsmust be met and opportunities seized. (In football jargon,"Run for daylight!") This is true at all times, but

espet:ially during a crisis.
(4) In the midst of a crisis, use existing institutions, butin the aftermath create new ones if the old ones do not fit.During a crisis voluntary organizations that are in place,such as CARE, are much more effective than new ad hoc ones.
(5) In Jndia projects were successfully begun by a looseconstellation of businessmen, scientists, a newspapereditor, and senior civil servants, but not by either atop-down or bottom-up approach in the government hierarchy.
(6) Factors other than the nutritional and technical usuallycontrol the success or failure of nutrition projects.Pro.j2cts quickly move into the administrative realm, wherepolitical attractiveness, early results, opposition groups,

and bureaucratic constraints take over.
(7) Gove,'nments should budget for disaster. They can make someuseful preparations ahead of time, such as India's Famine

Guide for local officials.
(8) During a crisis, effective communication with field staffmust be developed. In Bihar, radio broadcasts were used.The telephone supplanted written memos in many instances.
(9) During a crisis, field staff must have the authority tomake decisions on their own, and exercise it. "Decentral-

ization" is the word.
(10) In a famine, the most important thing is to supply more ofthe staple food, not new and better food. Shelf-life andtransportability are important features. Vitamin tablets

are not of much value.
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(11) During a famine, avoid manual labor projects which Sap
energy.

(12) Competent field personnel are a must in a crisis. Commitmentcan be maintained with projects whose value extends beyondthe immediate crisis, such as the digging of wells.
(13) A crisis situation forces attention to problem solutionand iay enable governments to apply new technology whichwoula not be attempted during stable times of organizational

corstraints or ingrained behavior patterns.
(14) Although difficult during a crisis, programs should beevaiuated. Generally this will result in abandoninqaggregate data and focusing on localized groups in need.For example, India began to examine what a chiid eats, asopposed to what foods can be fortified.
(15) In a crisis, and in other times too, it appears thatattention to infectious disease can greatly increase

effectiveness.

This is planning of a different sort. It contains neither the careful
models and analysis of the ratioalist tradition nor the attention to
the organizational and personal concerns characteristic of the organi-
zational development tradition. Yet it succeeds. Some of the reasons
are clear: there was a common goal to which all levels committed
themselves; averting mass starvation became the priority problem and
sufficient resources were made available (one sees this same phenomenon
in the U.S. Polaris Missile-Submarine program, where the perceived
crisis of the missile gap brought forth essentially unlimited funds
to the prografi). In addition, there was a rather obvious measure of
success -- penole were not starving to death, the goal was being
accomplished and people knew it.

Unfortunately, Berg does not report how some of the key operational
.;!ccesses were ac,ieved. For example, he notes that competent field
personnel who will assume authority are a must, and apparently, this
was achieved, but how is not made clear. (It would -eem local officials
and personnel of established voluntary organizations met this need.)
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STARVATION IN BIAFRA

It is interesting to compare the success in Bihar to the problems inBiafra a year or so later. Aall (1970) reports that lack of competentfield staff was one of the major causes of the failure in Biafra toprevent mass starvation during the Nigerian/Biafran War of 1967-69.Aall notes other problems as well, many of which correspond to Berg'sconclusions as to what led to success. One item stressed by Aall butnot by Berg is the need for a surveillance system to determine who isin need of food and medical attention. However, in addition to thespecific failings in the Biafran situation, one suspects that man'sbitter war there proved a more intractable foe than nature's droughtin Bihar, if for no other reason than the Indian Government put itsfull weight to the solution of the problem in Bihar.

B. A SYSTEMS APPROACH BY BERG AND MUSCAT
After living through the successful relief effort of the Bihar Famine,and viewing the increasing nutrition problems in the world, Berg andMuscat conclude, in The Nutrition Factor (1973), that "comprehensivenutrition plaining and analysis are sorely needed" (p. 200). T.TbAppendix D lays out a systems approach to nutrition planning which,they say, is "an adaptation of e~tablished planning technioues". Itis an adaptation of the rational tradition of planning, but one whichattempts to avoid some of the key points of failure in the rational
tradition.

For example, Chapter 12 puts the systems approach in a political andadministrative framework. Berg and Muscat believe that "if malnutritionis to be overcome, governments must intervene " (p. 196) becauseqovernments have both the resources and the mandate. Organizationsoutside the qover.]ment such as nutrition institutes, may be usefulin research, but are not a fit home to take responsibility for acomprehensive program. Within the government, they doubt that singleministries such as Health or even interministerial councils have proven
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success;ful, and that a separate nutrition entity should be established
reporting directly to the most important policy official.

DIFFICULTIES OF IMPLEMENTATION

Further, the difficulties of iimplementatiorn are well noted. Because
skilled administrative manpower is scarce, they helieve a comprehensive
program should focus or, a few high payoff projects, and avoid the
scattering effects of an "every little bit helps" approach. Pick
projects which require a minilum of administrati\e apparatus; thus,
Berg and Muscat recommend*projects in fortification, genetic improvement
of seeds, pricing policies, and mass media promolion, rather than
village level education projects. But they also note that such
projects may be of little use in reducing malnutrition, even if
fully implepented, if they do not reach the most vulnerable groups,
particularly the weaning child. Thus, they also recommend education
programs fecusing on breast-feeding and supplementary solid feeding,
and by implication a monitorinj system that at least differentiates
tie vulnerable groups from the rest of the population. (Berg and Muscat's
views on "keeping the administration simple" are reminiscent of
Hirschman's (1958 - see Chapter 2 references) comments on operational
problems in un'leveloped countries. Hirschman is of the opinion that
in undeveloped countries systems should be designed which require
almost no periodic administrative attention to function properly or
where attention is inescapably imposed for the system to function at
all, such aS an airline; and that systems should be avoided which erode
over time but function in the reanwhile, such as highways.)

Prior to des,:ribing the tasks which must be performed, Berg and Muscat
put the plan,er in his place. He is staff to a "decision-maker". The
decision-makn, has already con(luded that nutrition is an important
goal, and he understands its impact on development. He has, in effect,
hired the pl.,nner to make for 1im a written plan. Thus the scene is
set: we are in the government, hopefully in a nutrition organization
reporting directly to the top policy-maker, which organization contains
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a decision-maker who is both knowledgeable about and committed to

nutrition goals, and there is an xpert planner who reports solely

to that decision-maker, and who restricts his activities to providing

the desired information to said decision--maker. I have no doubt that

such a scene is the appropriate pre-condition to do planning in the

rational tradition, but it is also a very unlikely set of conditions

to actually find sominewhere.

A LIST OF TASKS

The systems approach is then described as a set of tasks, to be

completed by the planner, in sequence.

TASK 1. Identify the problem. Determine the type and severity of

nutritional deficiencies, the age, location, and other characteristics

of those who are deficient, and the trends. Four sources of data

include: food balance sheets, consumer expenditure surveys, food

consumption surveys, and direct medical nutrition surveys. Short

of such a formal survey, patterns may be distinguishable from a review

of available vital statistics and interviews with knowledgeable persons.

In short, Berg and Muscat believe that the problem can be identified

from uxisting sources.

TASK 2. Establish nutrition objectives. They should be specific,

citing a specific deficiency and numerical target (such as percent

reduction), with a deadline for achieving that target, and eventually

the funds and other resources required to reach the target. Such

goal setting evolves during communications between the planner and

the decision-maker, moving from general statements to increasingly

specific statements. Along the way, sub-objectives may be formulated,

such as creating a receptive climate for the nutrition plan itself.

TASK 3. Analyze the causes of the problem. In Berg and Muscat's

words: "A systems approach, instead of jumping forward from problem

to solution, moves backward to a study of the complex, interacting
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forces of the environment within which the malnutrition arises" (p. 239).
They note three strata of causes: the proximate causes, which include
low nutrient intake, poor utilization, and poor general health; at the
other extreme the general national malaise of poverty and related
problems; and in between a network of interacting factors, which like
the mid-game in chess, are often unique and the key area for the
attention of the planner. Where sufficient data exist, simulation
models might be developed. The purpose of this is to "yield guidance
for decision-makers within a reasonable time period" (p. 238), and
reveal points of intervention. To this end, they note that the Tamil
Nadu Nutritior Systems Study included an analysis of the role of
government as a part of the complex network of causal factors.

TASK 4. Ideitify alternative action programs. The problem definition
and causal analysis should suggest what to do. Design projects which
attack the causes. Berg and Muscat note that reference to certain
population groups may assist in identilying projects; in particular,
subsistence groups, partially monetized small farmers, landless farm
laborers, urban migrants.

TASK 5. Compare the alternatives. The comparison centers around
three considerat4ons: benefit;, costs, and the likelihood of successful
implementation. Benefits should be measured in terms of the degree and
timeliness of attainment of the nutrition goals, although the goals can
be translated into both economic and welfare benefits. In addition, anutrition project may have non-nutrition impacts which should be taken
into account. Toere are severe methodological problems in measuring
and relating multiple and elusive benefits, of course, but Berg and
Muscat's point is that, as long as the difficulties are kept in mind,
better decisions can be made with the analysis than without it. Similarly,
costs are difficult to project. They may need to be met from different
sources -- operating, capital, foreign exchange. The implementability
of a project may depend on such factors as availability of required
equipment, skilled manpower, and support systems, ease of replicability,
competence and commitment of the people responsible, and potential opposition.
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The well-known methodological problems in applying benefit-cost
analysis to social areas such as nutrition are not dealt with byBerg and Muscat in The Nutrition Factor. For example, no schemeis given for actually combining the estimate of benefits, costs,and implermentability into a comparative format, although admittedly
any scheme adopted will face problems.

TASK 6. Iterate. 1y this time, Berg and Muscat suggest, theproposals will have faced the cold truth of the budgeting processand most likely, goals and costs will have to be revised downward.

TASK 7. The planner presents the options and the decision-maker
tries to achieve a decision. If the planner did his job well, hewill have taken the political dimension into account and thusdrIticipated the concerns of the decision-maker in his analysis ofthe options. But the planner does not make the decision. Bergand Muscat say, "Decisions finally result from a complex debateand adversary process among various interest groups, the legislativebooy, 6- the executive, involving political values and judgementsbased on emotion, intuition, or the desire to protect a bureaucratic

position" (p. 245).

TASK 8. They then finish with evaluation, having consciously leftimplementation and operation out of the planning process. Evaluationshould measure actual performance, and feed back into the next planningcycle. They suggest someone other than the original planner should
carry out the evaluation.

Of course, Berg and Muscat are well aware that they have presented anideal; one model (which they think will produce good results) of theprocess and its context. For example, they note that there are oftenseveral decision-i,iakers to whom the planner relates, that planningoften takes toc long, that on-going projects should and will continue,that the planning process may not be too successful at first but should
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improve, and that things will rarely proceed according to the
prescribed sequence. They drive home this last point with one
of the numerous and delightful analogies found in the book: "In
practice, plenning does not simply follow a series of textbook
steps, but is rather an iterative process that resembles more the
tango -- four steps forward, three steps back, with an occasional
turn-around" (p. 234).

COMPARISON TO THE BIHAR EXPERIENCE
One of the most interesting aspects of The Nutrition Factor is the
difference between the type of planning which was done in the crisis
situation in Bihar and the type of planning which Berg and Muscat
propose should be done when things are not in a crisis state. In
Bihar, the focus was on strong, committed leadership, decentralized
decisions, and action -- move the food and dig the wells. The systems
approach talkes a more deliberate course through the bureaucratic model,
focusing on the conceptual aspects more than action or commitment. If
they are correct, then "good" crisis planning is very different from
"good" other planning. I believe that the planning lessons from the
Bihar experience are transferable, and should be incorporated into a
planning methodology.

C. A SYSTEMS APPROACH IN TAMIL NADU, INDIA

If not the most important, the Tamil Nadu study is probably the mostambitious nutrition planning study yet undertaken. It was the first
major testing ground for the views that had been developing in the
1960's that a systematic and comprehensive planning effort was needed
to attack the problems of malnutrition, rather than the piecemeal
approach of the past.

The study was conceived out of the successful effort to prevent the
Bihar famine in 1966 through 1968: interest in food and nutrition
problems was high in the Indian government and on the international
level, the U.S. Agency for International Development was deeply
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involved in the Indian food and nutrition problem, and a number of
key Indian and U.S.A.I.D. personnel became convinced of the need
for a more systematic approach to nutrition planning. The State of
Tamil Nadu (which contains the city of Madras) was chosen as the
site for the study because: (a) it had an on-going child feeding
program; (b state officials were enthusiastic; and (c) the state
government hod the beginning of an interdepartmental nutrition
coordinatirq committee with representatives from Social Welfare,
Agriculture and Food, Health and Family Planning, Rural Development,
Education, and Finance and Planning.

INITIAL OBJECTIVES

In September, 1970, the Indian Government approved a project to be
largely funded by U.S.A.I.D. and under the direction of Sidney M. Cantor
Associates Incorporated, a U.S, consulting firm, to carry out a
comprehensive systems study of food and nutrition in the State of
Tamil Nadu. The five objectives of the study were:

(1) describe and analyze a nutrition system
(2) identify intervention points in that system which

will increase child survival
(3) determine the relationship of increased nutrition

to family planning, general economic development
and quality of life

(4) limit the analysis to elements most relevant to
proposed solutions

(5) propose specific action programs to achieve the
solutions.

A large number of Indian and American experts of various disciplines
were involved in the project through a multitude of sub-contracting
arrangements. Some handled data collection and field interventions
in Tamil Nadu, while others handled the data processing, analysis and
methodology development at the U.S. office of Cantor and at the U.S.A.I.D.
computer center.
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CHANGES DURING THE STUDY
Several disruotions occurred during the course of the project. Most
important was the war in Bangladesh (1971-72), which interfered with
communications, lessened government attention to the project, and
generally was the source of many delays.

In the course of the study, it also became clear that the original
work plan wa3 overly ambitious; data and analysis problems proved
increasingly intractable; and original goals for policy guidance werelowered. But The original methodological approach was adhered to. Thatapproach included letting "the model emerge from the data" (Vol. 1,
p. 72), no pre-aggregation of the data, and possibly most telling,
"To create the model, every conceivable relationship which affects
the state of the system must be examined" (Vol. I, p. 73). This focuson data and analysis, rather than policy output, seems to be the keyissue in the controversy which has accompanied this project.

Thus, the data collection methods, the formal models, and the analysisof them are extremely elaborate and in many ways technically sophisticated.
The description here suggests only the outline of that work; the reader,interested in morp detail is referred to the six volumes which are the
final report of the study to U.S.A.I.D.

THE THREE SUB-SYSTEMS

The overall food system is divided into three subsystems which are,of course, highly interrelated in a dynamic process: (1) agriculture
production subsystem; (2) food processing and distribution subsystem;
and (3) consumer subsystem. The model of the agriculture subsystem,
which was not yet completed at the time of the final report, isessentially a production function using input/output analysis over aten year period with the traditional factors of production as inputand commodities and nutrients as output. Nutritional requirements
and diet constraints for various population groups, as determined
from the consumer subsystem, will then be used as constraints in a
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linear programming model. The objective of the model will be to seekto minimize oroduction costs while meeting those constraints.

A special study was undertaken to identify the major processing unitsand the quntity of food which flows through them (a preliminary
finding says 80% of all food consumed is processed first, primarilybecause all rice is milled). Losses during processing were alsoanalyzed, with the result that great differences were Found betweencommodities. This subsystem proved to be the source of sizable datareliability problems. For example, the protein in the food processedaccounts for only two-thirds of the protein in the processed foodconsumed. For a time, underestimation of the output of small ricemi7ls led to gr3ss errors in loss estimation. Another major problemmay exist with families that purchase food both for consumption andresale. It was hoped the analysis of this subsystem would point theway to significdnt intervention points, but the data reliabilityproblems have set back those hopes to some extent, and have made

field trials of proposed interventions even more important.

The consumer subsystem was the area of most attention. A survey ofnearly 5,000 households was taken in four rounds. The l5-page surveyobtained a wealth of data on each individual: income, expenditures,
food consumptioi, health and nutritional status, and so on. Thisdata was analyzea in a variety of ways: nutritional status wascorrelated with occupation (where white-collar occupations were bestoff nutritionally, rural blue-collar next, and urban blue-collar worstoff nutritione'lly), with caste (surprisingly, higher caste did notcorrelate with better nutrition), by location (persons in high foodproduction areas and along waterways are better off nutritionally),

and a number of other voriables. The analysis proceeded further,
attempting to relate all the variables and draw implications:
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"The sccioeconomic data appear to be a morass in which
job, education, socio-ritual status and the rural/urban
division each individually correlate poorly with nutri-
tion status but all four together provide much greater
insights to food behavior, and no one of the four can
be igno.,ed. The implication for a package of services
or actions rather than single pressure changes in the
system is clear" (Vol. I, p. 74).

A MODEL OF CONSUMER BEHAVIOR

Several useful insights and models of consumer behavior were developed.
One of the most interesting findings is the calorie consumption as a
function of age. The accompanying graph copied from the Tamil Nadu
final report (Vol. 1, p. 83) shows the percentage of required calories
consumed by t.Y average person in Tamil Nadu compared to the required
calories for various types of individuals according to acceptable
medical standards. The shape of this graph appears to stay the same,
although move up and down, for various subgroups, such as different
castes. One explanation might be that Indian families have a different
notion of relative calorie requirements for its various family members
and distribute calories accordingly. This model may help explain
intrafamilv redistribution resulting from child feeding programs.
The shape of the oraph also points up the vulnerability of the
adolescent years as well as the weaning years.

The discussion of the consumer subsystem most forcefully reflects the
issues of controversy in the Tamil Nadu study. It has come the furthest
and achieved results. But these results are often of a research nature,
such as the model cf relative calorie consumption, which can then be
used in arriving at policy recommendations. But the report itself
focuses on the methodology and not the policy.

A number of important special studies were carried out. They include
several anthropolcgical studies and analyses which have been brought
together in Volume If-B of the final report. It included reports on
life cycle studies in two separate villages, food behavior studies
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FIGURE 8. Comparison of Daily Calorie Need (upper graph) and Percentage

Fulfillment of Calorie Need (lower graph).
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in two districts, a study of social status and occupation, an in-depth
study of five villages, and a general review of cultural aspects ofinfant malridtrition. Other special studies were performed on Take
Home Dry Foods, Feeding Programs, Extruded Foods, and an analysis
which attemrts to design an effective administrative model for
nutrition prugramming in Tamil Nadu.

CONCLUSIONS
Thus, the project produced an enormous quantity of work and numerous
outputs, including a large data base on consumers which has been
coded and stored for computer access, a variety of special studies,
tests of certain interventions, and possibly most important, acommitment by the State of Tamil Nadu to continue the process of
planning already begun.

The study also produced numerous insights and conclusions which it
claims apply anywhere. Most important are the following (Vol. I,
p. 19):

(1) Nutrition intervention programs must integrate andcoordinate with every aspect of development: economic,
social, and cultural.

(2) Nutrition, and therefore nutrition planning, shouldfocus on the biological processes in the human lifecycle. In Tamil Nadu, this focus has produced thefollowing four population groups that are most inneed: weaning child, adolescent female, pregnant
woman, lactating mother.

(3) Local culture is the prime determinant of the
ultimate success of any proposed intervention.

The study contains many more observations, such as the greater
importance of calories than proteins in Tamil Nadu, the difficulty
of reaching the vulnerable groups in need simply with more production,
and the implications of better nutrition on family size.

One of the most interesting results of the study is the importance
of viewing planning as a learning process. Although the original
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proposal did not mention this view, it crops up frequently in variousways in the final report. For example, while recognizing some of theinadequacies of the current models, it notes that they should improvewith use, and in the organizational analysis the introduction notesthat "the important point not emphasized sufficiently in this paper
is that we are dealing with a process" (Vol. II-D, p. iv).

D. A BEGINNING IN ZAMBIA
The Governn,ent of Zambia has been moving towards a nutrition planningprogram for some time. In 1966, it requested the Food and AgricultureOrganization of the United Nations to undertake a study to find waysof improving the level Qf nutrition. A National Food and Nutrition
Commission was established in 1967, and in 1969 the UNDP approved
funds for a study by the FAO to assist the Commission in developing
a national nutrition plan.

The original aims of the study were:
(1) undertake household surveys of food consumption

and nutrition status
(2) formulate food and development policies
(3) initiato programs to improve nutrition
(4) train local personnel to continue the effort.The study was to phase in one new province a year, while implementation

was still underway in the previously studied provinces.

CHANGES DURING THE STUDY
However, the dims were altered after the midway evaluation: the surveywas "drastically scaled down to allow time for the collection of dataand ensure soundness of methodology" (Report 1, p. 1). Moreover, thedelay in preparation of Zambia's Second National Development Planapparently made it desirable to fit the nutrition study more closely
to the development of the national plan, and therefore this study
reoriented itself to supplying survey data to the plan. Thus,
implementation was dropped for the time being, and attention was



turned to completing the survey and analyzing the data; international
staffing was increased and computer time was rented at the University
of Zambia.

A large amount of data was collected. A survey of nutritional status
was taken thrcughout the country over a two year period on some 7,550
individuals. It identified the types of nutritioral deficiencies bya variety of personal and socioeconomic characteristics. Socioeconomic
data was obtained from employment and education statistics. Data on
the food system was obtained from histories of marketed commodities,
and these histories were projected forward in time by various fore-
casting techniques to obtain predictions of future supply by commodity.

An analysis of this data is then carried out. For example, it is
noted that at present trends, the "food imports bill at current
prices... (will be).. .30 percent of the income which the Government
hopes to derive from all activities in the mining sector" (Vol. 1,
p. 34). More useful, perhaps, is the analysis of nutrient and food
requirements in the future based on the predictions of the urban and
rural population characteristics. Food elasticities are estimated
for 17 socioeconomic classes in order to understand certain food
purchasing behavior.

Finally, a general discussion is held of the problems and the kindsof strategies which might solve them. This is backed up with specific
policy recommendations for a list of specific commodities.

It is clear that this effort did not attempt a full and careful
analysis. It focused on the data. Although there is certainly
some logic expre;sed which attempts to connect the recommendations
to the data and analysis, it is quite thin. (This is not to say,
of course, that te recommendations themselves are better or worse
for the lack of it.)
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The project, I think, is interesting because it began with the intent
of doing analysis and implementation based on the analysis, and
staging the analysis and implementation so that learning could occur.
Along thE way it re-aimed, although whether to avoid disaster or
seize an opportunity is not clear. Nevertheless, it still represents
one of the r.iore advanced attempts to do nutrition planning and is
worth watching further.

E. U.S.A.I.D. NUTRITION PLANNING STRATEGY

The Office of Nutrition in U.S.A.I.D. has developed a broad approach
to nutrition planning which is set forth and illustrated in a
collection of documents. Focusing on Less Developed Countries (LDC),
the U.S.A.I.D. strategy has two primary goals:

(a) "The introduction of nutrition policies into national
planning, and

(b) the enhancement of LDC capabilities to plan andimplement nutrition programs which will reducemalnutrition among pre-school children and pregnant
and lactating mothers" (U.S.A.I.D., July, 1973, p. 1).

"The keystone of AID's nutrition effort should be assisting countries
to develop their capability for planning and implementation of programs
which will reduce malnutrition" (U.S.A.I.D., June, 1973, p. 2).

The U.S.A.I.D. strategy notes that "little will happen to affect
nutrition in ;-DC's, except as incidental effects (positive and
negative) of programs aimed at other objectives, until national
policy-makers understand that malnutrition is a major problem, are
aware of potential solutions, and are prepared to establish program
goals and allocate significant resources to the attainment of them"
(U.S.A.I.D., June, 1973, p. 14). The policy-makers should "acquire
a clear perception of (a) how to intervene, (b) under what conditions
a given intervention can succeed, (c) what the cost of the intervention
might be, and 1d) what benefits and results are to be expected from a
given intervention" (U.S.A.I.D., July, 1973, p. 1).

COMMUNITY SYSTEMS FOUNDATION

- 69 -



INFORMATION DISSEMINATION STRATEGIES

In order to foster the needed understanding and commitment, U.S.A.I.D.
offers nutrition planning workshops, disseminates relevant information,
and offers ir-country technical assistance to policy-makers and
planners from LDC's. In addition, it sponsors research to increase
the stock of knowledge which it can transmit through the above
channels. The strategy calls for focusing on: (1) protein-calorie
malnutrition; (2) the most vulnerable groups; and (3) introducing
nutrition policies into iiatiurldl plans. It also focuses on inter-
ventions which hold the promise of mass coverage, such as:

(a) "greatly improving the content of the basic food supply
grown;

(b) fortification of the food supply" (U.S.A.I.D., June,
1973, p. 10).

The strategy includes statements on various types of interventions
(such as feeding programs) and interrelationships (such as nutrition
and population growth).

However, its approach to national nutritional planning is most
relevant here. The U.S.A.I.D. strategy suggests two approaches:
introducing nutrition concerns into the programs of other sectors,
and undertaking an integrated national, intersectoral nutritional
planning effort. The sector strategy implies that LDC's can begin
with simple plinning and evaluation techniques which allow the
comparison of alternative possible i!iterventions in one or a few
sectors (such as agriculture, health, education), and then as the
planning capabilities grow, expand to include more sectors.

A PRACTICAL GUIDE FOR ANALYTIC PLANNING

A similar philosophy of "start simple and learn" governs the approach
to national intersectoral planning. A simple methodology which is
similar to the Berg-Muscat approach was developed for U.S.A.I.D. by
Jim Pines of the American Technical Assistance Corporation, and
tested with data from Ecuador. It is now being used by several
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countries, including the Philippines and Thailand, with the help of
technical assistance. Thus, although it is too early to tell
whether the approach has succeeded in building the indigenous
capability and infrastructure to carry on the planning, or to
tell whether the approach has resulted in better nutrition,
considerable experience has been gained in its application.

In practice, the strategy has been applied after key policy-makers
in LDC governments have decided that national nutrition goals are
desirable, and have established an administrative and policy-making
framework within which the planning can proceed. For example, in
Thailand an intersectoral Sub-committee of the National Economic
and Social Development Board was mandated to develop a national
food and nutv.ition plan. Staff from various ministries were
constitutcd as a part-time Working Group, and U.S. consultants
sponsored by U.S.A.I.D. provided technical assistance to the
Sub-committee and Working Group in undertaking the planning effort.

The approach has a practical bent -- it "assumes that the planning
process can be started quickly and inexpensively -- with data already
existing in tre country" (U.S.A.I.D., January, 1973, p. 2). The
planning process then proceeds through the following steps, in
sequence, always using data from existing studies and surveys.

THE STEPS OF THE PLANNING PROCESS

1. Describe nutritional problems, in terms of personal characteristics,
location, severity, frequency and type of malnutrition. The description
may include data from clinical surveys, food consumption surveys, food
habits, and even income surveys. For example, a comparison of prices,
consumption patterns and income distribution may enable an estimate of
the families too poor tQ purchase adequate nutrients. Another useful
technique is to record the data from various surveys on a map of the
country, in order to get a picture of the geography of malnutrition.
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2. Set preliminary goals. The problem description should suggest
subgroups of the population which can be assigned highest priority,
for example, by type of malnutrition, by age category, or by location.
Goals should be revised several times during the planning process as
knowledge increases, always as a result of dialogue between planners
and the formally constituted decision-making entities.

3. Develop a model of the causal relationships in the national
nutrition system. Figure 1 below summarizes the components of the
nutrition system. The model should be as quantitative as possible,
showing the flow of nutrients from producer to consumer and flow of
money in the other direction. When possible, trends over time and
future collisions should be identified. The biggest problem the
planner faces at this step is limiting the analysis: time and
resources aro limited, but the complexities of the nutrition system

are not.

4. Identify Dossible interventions. In the theoretical methodology
interventions are developed purely from a consideration of the
problems and causal relationships, but in practice on-going nutrition
projects are also inventoried. The idea is to seek out interventions
which attack the causes of the malnutrition problems. Several
categories of intervention are suggested: interventions which attack
a specific nutritional deficiency, broad policies designed to uplift
some set of activities such as a credit program, projects aimed at a
specific target group, and non-food system interventions such as an
immunization program.

5. Compare and select interventions. A variety of considerations must
be taken into account, including the ability to meet constraints such
as funding, talent, and foreign exchange. Cost-effectiveness studies
should be carried out, in such terms as cost of nutrient delivered
to target group members. This requires a fairly detailed description
of the intervention to estimate costs and the number of persons who
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THE NUTRITION SYSTEM

FIGURE 1

Nutrition Systems Related Systems

Nutritional Result or Domestic Economic
Status of Population System - prices,

incomes, wages

Cons,;mer Sub-v.stem - Health Care
lnzome, Food nabits, Delivery-Costs
Health and other Availability
cha,-acteristics of
the consumers Demography

F~o Processini' and 1 [Foreign Economic
D-istriouti,.n Fit---- - stem - -

rnsportatioLoans, Grants
Storage Processing of food

Food SLPPly Sub-System - LGovernment Adminis-
Domestic output, imports Itation System
exports, production
factor,.

The Irteraction of elementR in the sub-systems andrelatcd systems affect the supply asd flaw of nu-
tr*ents to the consumer, and his ability to pur-
ch, Je and utilize the nutrients
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will be reached by the program. Experiential data from pilot
programs or on-going programs is a great advantage. Each inter-
vention should be judged in terms of its feasibility; are the
various support systems for its success in place.

6. Project design. A specific plan for the implementation of
each selected project must be designed.

7. Intervention evaluation. This is how one learns.

Accomplishing these tasks, of course, is not trivial. The authors
recognize this:

"The nutriton planner is faced with an immense task. First
he must convince decision-makers that his country has a
nutrition problem that is soluble, at least in part, through
investments, and that improvement of the nutritional status
of the at-risk population is of consequence in national
develGpment. Second, the planner must be able to argue
persuasively for specific courses of action that will
ameliorace the nutrition problems. Thirdly, he must monitor
and evaluate programs which claim nutritional benefits
although the effects may vot be apparent for many years"
(U.S.A.I.D., March, 19K3, Vol. II, p. 148).

APPLICATION IN ECUADOR AND THE PHILIPPINES

The first Five tasks above were illustrated in Ecuador and published
in an accorpanying volume to the methodology. The Ecuador case study
contains an especially useful analysis of interventions of donated
foods, pulses, milk, wheat fortification, fish and seafood, credit
to small farmers and irrigation projects.

A partial application is reported in the Philippines in 1973. Carefuli
descriptions cf the problem, the nutrition system, and current govern-
ment nutrition programs are provided.
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APPLICATION IN THAILAND

I had the opoortunity to participate in the application of this
approach in Thailand in the summer of 1974. The operational goal
was to build nutrition into the next national plan. During the
summer we were able to move partway through step 3. Although it
is much too soon, as of this writing, to judge the Thailand
experience, several observations seem germanE, here:

(1) The methodology clearly provided a framework from
which to begin. The step-by-step process helped
everyone to know in general terms where things were
heading, and the general qualitative model of thendtional nuP:'ition system provided a common language
for people from different backgrounds.

(2) Coliecting existing studies is a painless way to
bEgin a group effort, as opposed, for example, to
the building of a model or the design of a good
survey form.

(3) The hypothesis that sufficient secondary data can
be ootained to accomplish Tasks 1, 2 and 3 was
sunported.

(4) Earlier consideration of current projects would
have been useful.

(5) Although the methodology provided guidelines for
part of the study, it also ignored many of the
tasks required to make the project successful.
Considerable and important attention was paid
to organizational relations, personnel develcpment,
commitment, history of governmental behavior, and
the like; in other words, the issues traditionally
missing from the rationalist school.

F. COLOMBIAN AGRICULTURE SECTOR MODELS

A large collection of documeits have resulted from the collaborative
research effort between the Latin American Bureau of U.S.A.I.D. and
the Agriculture Ministry of Colombia. The general purposes of that
collaboration were twofold: (1) explore methodologies for agriculture
sector analysis, and (2) identify policy alternatives. Eventually,
the effort began to incorporate nutritional concerns into the analysis.
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The main results reported in three of the documents are presented
here: the first two (Daines, April, 1972; Daines, November, 1972)
do not incorporate nutritional concerns, while the third (Suttor,

April, 197.3) does.

METHODOLOGICAL ISSUES

Several methodological issues are discussed in the two papers by
Daines which a.-e worth considering.

1. Normative. Daines argues that models for strategy development
should point the way, and not just predict the future under various
assumptions (November, 1972, p. 5-6). This is an argument for an
optimization approach (e.g., linear programming) such as is used in
these models, rather than a simulation. However, it seems to me
that this argument confuses the utility of the model with the purpose
of the planning process. As we have seen, the usefulness of models
in planning is not well understood and is certainly rather subtly
intertwined with the persons using them.

2. Data. Daines argues for a "data-rich" approach, one where the
models emerge from the data. The following quote, I think, makes
the point as well as I have ever heard it:

"We are seduced into thinking that we have learned general
principles only to find that they were really subtly inter-
twined witth the environment in which they were learned ....
The task is more one of 'ad nauseam' and 'ad infinitum'
gathering nf information, and struggling to relate it,
then one of clever 'systems methodology'" (Daines, April,
1972, p. 155).

The dominance of the local environment is a theme we heard before,
for example, as one of the lessons emerg4g from the Tamil Nadu
study. We have also heard, however, of the paralysis which never-
ending data collection and analysis can bring to the planning process.
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3. Disagg--egation. The level of disaggregation of data is more or
less directiy proportional to the pmount of data one must collect.
Thus, in terms of time and money it is best to aggregate data as
much as possible. Such aggregation also makes it more likely that
generalizations from other situations can apply. Daines tested the
hypothesis that the Colombia agriculture was sufficiently homogeneous
in all ways (time, geography, family types, income, etc.) to aggregate,
but the hypotnesis was rejected. Wide differences were found among
commodities (for example, strawberries generate 50 times as much labor
per hectare a- cattle, and small farms were found to be less productive
than large farms because of commodity mix rather than technology or
any inherent inefficiencies). Other dimensions were found to require
disaggregation as well, particularly seasonality of labor demand.
Non-homogene;ty, disaggregation of data, and decentralization of
decisions are closely related issues whic[ need more careful thought,
such as Daines has presented here. For example, if homogeneity
increases the success of central planning, then central planners
may implicitly adopt homogeneity as a goal, a development of dubious

value.

MODELS

In the April, 1972 document, Daines used three approaches: an input/
output model with 245 commodities based on 1968 price data, special
studies of the small farmer, and a linear programming model of the
agriculture sector. The linear programming model searches for the
best productiot) levels for the 58 different commodities. Several
variations were run in order to obtain these levels for different
objectives, such as maximum employment, maximum value added, maximum
income, and maximum private profits. The model contained several
types of constraints:

(a) 58 domestic market constraints, reflecting maximum
demand -or each commodity

(b) 58 export market constraints

(c) 12 labor supply constraints, one for each month of
the year

COMMUNITY SYSTEMS FOUNDATION

- 77 -



(d) 6 land constraints, maximum hectares available of
each type

(e) 4 credit constraints.

The analysis produced several interesting insights, which, of course,
are only as correct as the data and model. Small farms were found to
be credit constrained, due to the requirement for hired seasonal labor
and the artificial interest ceilings that do not keep pace with
inflation. Agriculture is a good employment and income generator
(i.e., investments in the agriculture sector will produce relatively

more jobs anc income than other sectors), but certain industries

(wood, clay) are the best income redistributors.

In his second paper, Daines (November, 1972) develops the linear
programming model and the data which goes into it. He defines a
strategy to be: (1) a level of production of each commodity;

(2) technology level for each commodity; (3) location of production;
and (4) the allocation of limited resources (fertilizer, etc.) to
production ectivities. One of the limited resources in Colombia is
credit, and here Daires builds two levels into the model -- the
traditional and rigid system, and a new flexible system which allows
all available credit to go to small farmers if they demand it. He
then looks at strategies which maximize employment, maximize value
added, and maximize private profits for the two credit systems.
Constraints are similar to the previous model. His analysis looks

at the trade-off between the various maximizing strategies. For
example, under the next flexible credit system in 1975, the Value
Added Maximizing Strategy produces 455,000 more jobs but 1.188 billion
pesos fewer in private profits than the Private Profits Maximizing

Strategy, for a trade-off of 2,610 pesos per job.

INTRCDUCING NUTRITIONAL REQUIREMENTS

Suttor also uses a linear programming model, but introduces nutritional
requirements into the problem. Specifically, he introduces 22 nutrient
constraints, reflecting the minimum annual requirement for 21 different
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nutrients for the entire Colombian population, and one constrainL

representing the upper limit on calories. He then compares the

results of a strategy that minimizes the retail cost of food sold

with a strategy that maximizes value added (a typical agriculture

sector strategy). He notes that the minimum cost strategy uses

more grains and vegetables and less sugar than the maximum value

added stretegy. He also notes that relaxing the marked constraints

by allowing demand for certain commodities to increase at a more

rapid rate greatly reduces the cost of the minimum cost diet.

It is clear that this effort is not yet to the point of practical

contribution to national nutrition policies. It is a research

effort, with much of the work carried out in Washington rather than

Bogota. Nevertheless, it may create a data base, establish a frame-

work for analysis, and motivate and train Colombians who are familiar

with its use and who will succeed in introducing nutritional concerns

into the agriculture planning activities.

G. AGRICULTURE SECTOR SIMULATION IN NIGERIA, KOREA, AND VENEZUEI.A

Efforts to model and plan in the agriculture sector are widespread

and varied, certainly surpas:ing the current efforts in nutrition

planning. The agriculture simluations of Nigeria, Korea, ar,'

Venezuela arising from the work at Michigan State University are
among the most technically advanced, and have incorporated nutrition

concerns in some of the work. Therefore, I think it is instructive

to review this work in juxtaposition to some of the effortF aimed

more directly at nutrition planning.

THE NIGERIAN MODEL

The initial research project was undertaken by Michigan State

University with U.S.A.I.D. funds. The final report (Manetsch, 1971)

makes clear that although the Nigerian agriculture was simulated,

the intent of te project was to develop and test the technical

feasibility of a large-scale simulation in the agriculture sector
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and not to use it for policy-formation in Nigeria. This intent was
made certain by the advent of the Nigerian/Biafran war during the
project. The project included development of nutrition models,
reported by Smith in a series of papers (Smith, 1969, 1970 and 1972;
Smith and llossein, 1972). One of the Nigerian study team members
adapted the cattle industry sub-component of the Nigerian simulation
to Venezuela, with good results (Halter and Miller, 1973). Finally,
the Michigan State team took on the task of assisting the Korean
Government in developing an agriculture sector plan. They report
their success in adapting the lessons from the Nigerian study in
Rossmiller (1972).

The simulation techniques on which most of the work is based consists
of interrelated equations whose solution determines the state of the
system at a point in time. Some of the results of that solution
provide the input for the next round, so that the system iterates
from year to year. This allows the simulation to predict the
consequences of alternative policies over time. The equations have
been programmed for a large computer so that "policy runs" under
different assumptions are easy and inexpensive.

The development of the simulation the first time was no easy task.
After acquiriig the funding, they proceeded to specify the relevant
decision-making clientele and their most important questions, and
then develop conceptual models which related to those questions.
Some of the monels were done before others (such as the cattle
industry model) and proceeded forward to collect data from secondary
sources, fron interviews, and when all else failed, from educated
guesses. Meanghile the computer programs were coded and debugged.
Then sensitivity tests were run to test the relative impact of data
errors on policy outcomes. Additional effort was spent in increasing
reliability, the lack of which appeared to have large effects on
policy outcomes. Tests of reasonability were also'run to track
variables over time, and adjustments made at this point. Allthis
costs a great deal.
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The modei itself is very disaggregated in terms of commodities and
reqions. I will not attempt to describe it here, due to its
complexity, out it is essentially a causal network which has been
quantified. More details of the model will be given in the
descriptions of Venezuela and Korea.

Two general categories of interventions are considered for Nigeria:
reduction in commodity prices (Nigeria controls prices through its
Regional Marketing Boards) and investments in modernization. For
exan-ple, modernization programs considered were tsetse fly eradication,
higher yielding rubber trees, planting bush land in cocoa, and
modernization of the food crops in the middle belt. The simulation
then traces the effect of combinations of these policies over time
on such variables as: value added, foreign exchange, gross domestic
product, market price for food, and caloric consumption. One result
was that there was an inverse relationship between foreign exchange
earnings and caloric consumption; when one went up, the other went
down. Thus they have quantified the classic trade-off between food
crops and cash crops.

NUTRITION MODELS FOR NIGERIA
Smith, sometimes in collaboration with planners of LDC's, generates
numerous linear programming models based on the Nigerian model and
data, but which include nutritional concerns. His methodology, then,
is closer to tfat used by U.S.A.I.D. in the Colombia agriculture
studies.

in his paper with Hossein (Smith and Hossein, 1972), Nigeria is
divided into six regions and a model developed for each region.
The constraints are of three types: nutrition constraints (minimum
nutrients for the population of the region), factors of production
(seasonallabor, land), and growth rates of population and consumption
by commodity. Ve looks at income ad foreign exchange for various
levels of technoiogy (for example, new commodities might be
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introduced with a different mix of inputs under a higher technology).
The model guickly shows the trade-offs between food and cash crops,
although unrealistic results are obLined when estimating future
results under high technology policies, probably because of Smith's
assumption of constant population (not made in the larger simulation).

Smith notes a number of shortcomings, but indicates the approach is
sufficiently well-developed to use in policy formation (p. 29).
I doubt that the conclusion is justified.

THE CATTLE INDUSTRY IN VENEZUELA

Halter and Miller (1973) describe the application of the cattle
industry sub-component of the Nigerian Simulation to the Venezuelan
cattle industry. Essentially, the simulation traces the cattle
population from one year to the next, based on births and deaths
in each year. Along the way it notes milk and meat production,
as well as food consumed by the herd. Food is supplied in a variety
of ways: tra61tional grazing land, modernized grazing land, feed
crops and crop lesidue. Policies can be established which determine
the amount of food from each source. The number of animals slaughtered
depends on population and requirements for foreign exchange.

Miller was located within the Venezuelan Ministry of Agriculture
working on Livestock Productivity Project, and Halter was a consultant
to the Ministry. From this vantage point, they convinced the Ministry
that the simulation could be useful.

"Overstocking and overgrazing is a major problem in many areas of
(Venezuela), resulting in general range deterioration and reduced
carrying capacity." This situation exists "in part because of the
trcpical ecological conditions found generally in Venezuela, but
government policies and programs have also played a part in their
formation" (Haltar and Miller, 1973, p. 109). "The development
problem of the Venezuelan cattle industry, stated in a few words,
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is to transform traditional cattle farms into modern ones. Thesimulation model was then structured along the lines of the Nigerianmodel, to test various policies and programs which might speed thetransition from traditional to modern production" (p. 110).

The Nigeriail model was reprogrammed for a computer in Venezuela,
modifications were made to more accurately reflect the situationin Venezuela, and data collected. The model was verified by obtainingresults of a lO-year historical run, comparing it to actual figures,and discussina the results with experts. Also, the model was subjectedto "shocks" in the form of simulated government programs which mighthave occurred but did not, to see if the model behaved in a reasonable
way over the '0-year run.

Then various policies were introduced in simulated form and theresults estimated over a 30-year period -- 1972 to 2001. Some ofthe policies included increasing producer prices by various amounts,subsidies and investments in feed supplementation, pasture improvement,deforestation, and disease control. The results of these policies areplotted over time for various interesting variables, such as the sizeof the traditional and modern herds, supply, and demand.

These graphs were then used as communication aids with various decision-makers. in their conversations with policy-makers, the authors "tookgreat delight io pointing out the conflicts between the alternativesin attempting to achieve a set of multiple objectives" (Halter and
Miller, 1973, p. 114).

The authors believe their conversations had a major impact on nationalpolicy. After showing the results to various experts, policy-makers,cattlemen's associations, university personnel, and local officials,
the government announced an increase in the price of beef and areduction in the marketing margin -- recommendations which coincidedwith the model results. This policy change has caused an uproar in
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the public media and has become a political issue. The authors
believe the model had some impact on this decision, although they
are quick to point out that:

(1) no one knows whether the final reality will be
anything like the predictions of the model, and

(2) they did not attempt to make recommendations tothe policy-makers, but only let them use the model
to explore impli:. -ions of various policies.

THE MODEL APPLIED IN KOREA

The Korean agriculture simulation was done in a hurry. It began in
September of 1971 and was completed in mid-March of 1972, less than
seven months. The project was funded by U.S.A.I.D. and carried out
by Michigan State University, with the goal of incorporating the
results in Korea's Third Five-Year Plan.

The two pre/ious Five-Year Plans had concentrated on achieving
industrial growth, a sound social infrastructure, and increasing
exports. These goals were achieved with the determination of the
strong central government of South Korea -- overall economic growth
was 8.2% per year compared to 4.2% growth per year in the agriculture
sector. Now, in the Third Five-Year Plan, the Korean Government
became convinced that its attention should shift to the agriculture
sector. Thus the stage was set for success.

The study proceeded quickly along several parallel paths. First,
preliminary evaluation took place by literature review and interviews.
Four major constellations of values held for the agriculture sector
were identified:

(1) Food supply. Achieve food self-sufficiency torerlace the current deficit situation. No food
imports.

(2) Rural quality Qf life. Income, electricity,
heaith, stable prices.

(3) Overa.l development. Contribute to foreign
exchange, healthy urban migrants, land for
expanding cities.
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(4) Administrative and political. Peace, infra-
structure for more rapid development.

In addition, three major policy alternatives were identified during
this stage: (a) the current plan which attempts to increase grainproduction through research, development and promotion; (b) a price
control and population pjan which would invest in family planning anduse price controls and quotas to achieve a switch from rice to otherfoods in both consumption and production; and (c) a free market policywhich would invest in family planning but remove all price controls.

Meanwhile, twenty multicisciplinary teams, each consisting of anAmerican and a Korean, were formed to undertake a series of workingpapers. Topics included such things as: the credit system, marketing
system, crop production data, food demand relationships. cooperatives.
Information was obtained on nutrient intakes, population, land use,and current government programs. Trends were noted: decreasing
fertilizer costs due to industrialization, urban my'gration, increasing
scarcity of rural labor, new crop varieties. Also noted were pastproblems of Ko,-ean planning: bad data, autonomous bureau chiefs, and
little contact with farmers.

The computer simulation was also adapted to Korea. The model itself
consisted of fcur major sub-components:

(a) National Input/Output Model, which produces estimatesof income and of available factors of production such
as fertilizer.

(b) Urban Consumer Demand Model, which esti iates demandfrom income and population figures.
(c) Population and Migration Model, which estimated rural

and urban population via a cohort survival model.(d) Agriculture Production Model, which estimates, fortwelve crops in three regions, the level of productionand rural consumption, with the remainder availablefor the urban market. Several factors &re used toarrive at these estimates: rural labor supply fromthe Population model, available factors of productionfrom the National Input/Output Model, land availabilityfor various crops which is a policy decision, yieldswhich is also affected by policies on research,
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irrigation, and other investments, and prices tofarmers which is also a policy decision. Thus thepolicies can be manipulated and the resultsotserved over a 15-year period on such variablesas per, capita income, available calories andprotein per capita, foreign exchange earnings,profit per land area, seasonal labor demand bycrop, and numerous others. Unfortunately, theentire simulation was not working by the end ofthe study, and only components of it were used
to analyze the data.

Using the Working Papers and partial simulation, the three policies
were evaluated by the project team and Korean policy-makers, and outof this evaluction emerged a fourth policy which was finally adopted.
This policy calls for more radical price controls on rice, and a time-
phased set of two-price controls on barley and other crops to shift
away from rice. Investments in multiple-cropping and other higheryield strategies are increased and investments in family planning
are kept high.

All along the way, close communication is kept with the Korean decision-
makers. Narrow recommendations were avoided and value concerns were
kept in the forefront.

ADVANTAGES OF SIMULATION

In the documents on Nigeria (Manetsch, 1971) and Korea (Rossmiller,
1972), several claims are made in favor of the simulation approach.

(1) It allows many performance criteria, not just one.In the opinion of the authors of these studies,the policy-makers should relate the multiple goals,not the planners. (Note that optimization techniquessuch as linear programming are not restricted to asinole performance variable either, although they donot produce multiple results quite so conveniently.)
(2) It traces changes in the key variables over time.
(3) The sequence of policies and investments can be

analyzed.
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(4) The model is based on logical representation cf
raality as normal men see it, in which changes
in one factor are caused by the action of other
variables, rather than abstract representations
which are more difficult to describe and comprehend.

(5) Data is always scarce and in error. This approach
is a way of making the best of it.

(6) Possibly most important, the simulation approach
improves with use, while costs decrease.

Based on the experience in Venezuela and Korea, many of the claims
would appear validated. Certainly costs were much less in Korea
than Nigeria, and the quickness of the results in Korea suggest the
approach may not produce too much planning.

One of the most significant aspects in the success of the projects
may be the excensive involvement of indigenous policy-makers, planners,
and students. In each case, the model development became a focus for
a socialization and learning process which dealt with value systems
as well as data and models. Apparently, the approach had an impact
on policy ir, agricultural planning. It is too soon to tell whether
the approach will be maintained as part of the planning process,
whether the policies are successfully implemented and maintained,
and "hether they achieve the desired results. Nevertheless, it
holds promise as a vehicle for introducing nutrition goals into
agriculture planning.

i. PROPOSED APDROACHES FOR NATIONAL NUTRITION PLANNING

The literature contains a number of articles which make the case
for national nutrition planning and then propose an approach for
doing it, but do not actually report an application of the approach.
For example, the Berg and Muscat systems approach discussed earlier
(Berg and Muscac, 1973) is such a statement. Although some are
excellent papers, they do not add a great deal to the Berg and
Muscat approach, and so I have chosen simply to note them here
rather then describe them in more detail.
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Joy (1973) proposes and disciAsses an approach to nutrition planninqfrom the viewpoint of the economist. He summarizes his basic
principles thusly: "The basic fact about the nutrition problem isthat it is primarily a Poverty problem: a problem of ineffective
demand rather than of ineffective supply; for food not just protein"
(Joy, 1973, p. 5). He then goes on to discuss the "nature of aneffective planning process", step-by-step, but noting that the process
is really iterative and the stages rarely clear-cut.

Following his experience with the Tamil Nadu study, Schaefer (1973)
prepared a summary of his views on how U.S.A.I.D. should carry outthe analysis for a nutrition plan. The paper is in an outline form,but replete Nith practical details. It contains an extensive listof the required data and ho: to analyze it. In addition, recommen-
dations are made for organization and staffing, the relationship ofthe study team to the local U.S.A.I.D. mission, how riny people ofwhat skills should be on the study team, and even an estimated budget
to complete the plan ($341,970).

In a report to leaders of Inter-American Governments, Rueda-Williamson
(1973) sets forth many of the elements of a comprehensive nutritionplanning process. He focuses on policies and the functions of variousunits which develop those policies. Thus he discusses the tasks tobe carried out by various technical support groups, by a central
technical group for multisectoral planning, and the political decision-
making grc ups. There is little in the way of analytic models.

Nasset (1962) anticipates some of the later systems planning in Indiafrom the viewpoint of a physiologist. The proposed social actionsare continually related back to the biological theory. The views onhow to measore tue progress of a nutrition planning system, whichare interwoven throughout the paper, are particularly inteyesting.
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Call and Levinson (1973) propose a comprehensive systems approach
to nutrition planning in an excellent and now widely quoted paper.
It describes a causal model which begins at the individual and works
backward, and also discusses the systematic review of various
categories of policies. It does not discuss the planning process
as an intervention.

Stickney, Abbott and Chamberlin (1973) proposed the standard steps
for a systems approach, noting, however, that the entire process
should be subject to improvement and interation as a planner
proceeds th,'oL'gh it. They then discuss how linear programming
models of food production and consumption can be used based on
detailed exanples. Finally, they discuss how computer programs
migh. be used to aid the nutrition planner in designing a plan.

A group at the University of Colorado led by David Rogers has
suggested a radically different approach. They propose a planning
appreach whic, begins with a detailed and systematic analysis of
the major food of the area, starting at the consumer and working
back. "One begins with the specific preparations of the final food
that is eaten in every consuming unit in a given area" (Hersch, 1974,
p. 15). In this way an understanding of the causal factors relating
to nutrition will be obtained, as well as likely points of intervention.
This approach is being tested on cassava in Nigeria. They would like
to see the consumer movement become the instrument for eliminating
malnutrition, via the "investigation and identification of consumer
needs" (April, undated, p. 1). This effort is not far along, but
offers the seeds of some innovative and different views to the
comprehensive, governmental approach to nutrition planning currently
in vogue (see also April, 1973).
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I. LITERATURE ON PARTS OF THE PLANNING PROCESS

As we searched the literature for coherent statements on a comprehensive

nutrition planning process, we occasionally ran across papers that
described some part of that process in a particularly illuminating

way. Since there are many approaches to the planning process which
rest on different principles, different philosophies of theory and

action, these individual papers do not add up to a whole. Nevertheless,
they have added to our understanding and so I note them here. I have
attempted to place them in the following rough categories:

- The Big View

- Government Politics

- Project Evaluation

- Nutrition in Agriculture

- Collecting Data

- Miscellaneous Methodological Issues

- The Causal Network

The "Big View" papers set one back a bit. They do not quite fit as
a p art of the planning process; rather they tend to wrap around it.
Two documents I found particularly relevant were Pollack's (1966)

balanced views, and Meadows' (1972) future ones. Although nutrition

is only one of a number of important factors in the Meadows analysis,

it provides one possibly important frlamework for thinking about the
future which might counteract the sometimes narrow views of econometric
modeling. In other words, the world models of Meadows, appropriately

scaled down, may provide a far more reasonable framework for the

nutrition planner to work under than the current econometric modeling.

Maurice King has discussed the approach used by Llewelyn Thompson in
founding a Nutrition Commission in Zambia, which H. L. Rice of U.S.A.I.D.

has then paraphrased as follows:

(1) Find something to coordinate (e.g., Volunteer Community
Action Groups)

(2) Establish the Commission independent of those being
coordinated
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(3) Get direct access to the Cabinet
(4) Be concerned only with long term policy
(5) Commission staff should be independent of ministries

(6) Obtain an adequate staff

(7) Obtain a source of adequate funding
(8) Obtain ability to take executive action
(9) Establish an effective Public Relations program

(10) Get a good leader to head the Commission.

A large number of good articles relevant to project evaluation were
identified, some discussing general issues and others working through
an evaluation of a specific project. The more general papers include
Burkhalter (1972), Cook (1968), Gordon and Scrimshaw (1972), Indian
Institute of Public Opinion (undated), Lowenstein (undated), Neumann
(1973), and Synectics Corporation (1972). Many of these documents
deal with estimating results in quantitative and frequently economic
terms. In an insightful letter to Alan Berg, David Mathiasen of
U.S.A.I.D. provides a critical review of cost-benefit analysis of
social areas (Mdthiasen, 1972).

Selowsky (1970), Devanney and Mahnken (1971), and General Oceanology, Inc.
(1969) provide three examples of excellent evaluations of specific
interventions with nutritional impacts. Kreysler (1970) gives a brief
but interesting analysis of how to decide how far apart to locate
nutrition clinics. Some of the work discussed earlier has extensive
discussions of oroject evaluation (see U.S.A.I.D., March, 1973, and
Berg and Muscat, 1973), Also, Berg, Scrimshaw and Call (1973) contains
numerous papers on project evaluation and other relevant topics as well.

Not a great deal of good work relating human nutrition and agriculture
was found. A favorite analysis seems to be to calculate the calorie
gap, that is, estimate with some care the caloric needs of a population
and compare this to caloric intake or calories available to consumers.
Another favorite analysis is to calculate the nutrient production per
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unit of input for different crops, for example, the grams of protein
per man-hour for different crops. Such analysis is often a prelude
to a linear programming formulation such as we have seen in Suttor
(1973). Some papers which demonstrate such analyses include
McKigney (1969), Milindankura and Wagner (1969), Oyenuga (1970),
and Acciarri, Wilson and Quartas (1973). Dema (1965) looks at
food production and nutrition at the community level, with emphasis
on Nigeria, providing a rather detailed guide for the field worker.

Data collection is an issue covered extensively in every textbook
on field work. Nevertheless, planners seem to systematically under-
estimate the difficulties of data collection. Two articles which
will remind nutrition planners of these difficulties are Namboze (1967)
and Reddy (1968).

There are, of course, a whole gamut of methodological issues and
procedurcs to be learned about in the nutrition planning process.
Some works touch, on a number of these issues in an interesting way
but do not necessarily present a comprehensive view. For example,
Taba (1970) in his report of a conference dwells on various types
of data collection, and Battelle Memorial Institute (197) discusses
data aggregatio.i and model-building. Much more important are the
many articles by Jelliffe; for ex.imple, the discussion on identifying
th: problem in high-risk groups (Jdlliffe and Jelliffe, 1972).

Developing a model of che causes of malnutrition is generally an
important parti of the planning process. The causal network can be
immense,*inclijding all the primary and secondary causes leading up
to malnutrition and all the aftereffects. One might call forth a
large portion of the world's research literature on nutrition in the
development of such a model. Nevertheless, beginning attempts have
been made: most of the comprehensive nutrition planning approaches
contain a conceptual model of the causal network, and other papers
provide models of all or portions of the network. Many papers, of
course, look at one or two relationships in that network.
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At the conceptual level, there is, for example, the work of Correa

(undated). Oelliffe (1971), Williams (1962), and Wilson and Lema

(1971). These range from the extensive and precise mathematical
models of Correa to the flew chart of Williams. There are also,

of course, . large number of partial models based on data. Possibly

most importaot are the firm guideposts emerging from Scrimshaw's
research on infectious disease and malnutrition (see References in
Chapter 4). Other work includes Antrobus (1971), Britt (1973), and

Levinson (1972).
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CHAPTER 4
SPECIFIC, NUTRITION INTERVENTIONS: UNPLANNED AND EVALUATED

A. INTRODUCTION

At the outset of this project it was our intent to ascertain whatpeople were doing in the field of applied nutrition, what theythought about the projects they had worked on, and what sort ofplanning was being used by them both in theory and in practice.A preliminary search of the literature was undertaken to familiarizeourselves with the main sources of information available. Usingthese sources as a starting point, a more thorough search was theninitiated to obtain the data necessary for our analyses.

It was found that the nutrition literature is heavily weighted forresearch data of use primarily to individu-als panning an intervention,rather than thuse who are trying to evaluate what has already beendone. For example, the Institute of Development Studies has producedsix annotated bibliographies of village surveys conducted throughoutthe world. These contain information relating to geographic anddemographic data, a guide to the availability of information on variousaspects of socioeconomic life within the villages surveyed and a briefsummary and evaluation of each survey. While the type of literaturerelating to village nutrition was interesting, it did not tell us verymuch about how People were applying that information to the improvementof nut-itional status at local, regional and r-ational levels indeveloping countries. It is noteworthy that the Institute is alsoconcerned with the design of village studies -- in general, how oneproceeds to operate effectively within the context of the villagemilieu -. and this too is of importance in the planning of nutrition
intervention in LDC's.
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We subsequently narrowed the search of the literature to those
studies which included a nutrition intervention and (hopefully)
an attempt to evaluate its effect on the nutritional status of
the target population. In addition, we were looking for papers
with some insight into the planning that had gone into the selection
of the particuilar intervention and of the program for execution.
Our search of the journal literature was necessarily limited by
the constraints of time and personnel. We therefore limited
ourselves to the most likely sources of information and surveyed
the most recent six years of each journal which had previously
shown p-omise. For those journals which had sufficient useful
information to warrant further investigation, additional volumes
were searched until it was apparent that the amount of information
to be gained w&s no longer worth the effo: of searching. A list
of the journals searched is included with the references at the
end of this coapter.

It was concluded from such efforts that, in fact, the published
literature reporting on nutrition intervention schemes is at best
limited, very scattered and of rather uneven quality. The most
concentrated source of project information is the FAO documentation,
but intensive investigation of the accessibility of UN project reports
as related to the Expanded Program of Technical Assistance series and
the United Natiois Development Program series, for exam,)le, revealed
that these are generally unavailable in the United States. In fact,
the only way to obtain such reports is to order them directly from
Rome, and even then, many are restricted or not released. The
variable quality of those that are available makes ordering them
sight-unseen an expensive and disappointing task. This procedure
is also rather time-consuming, and in fact, most of our time was
spent attempting to locate and obtain usable materials to fulfill
our project objectives. We found this chaotic state of the literature
counter-productive and discouraging, to say the least.
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The chapter wvhich follows focuses on the two most commonly encountered
forms of community based nutrition projects. These are the Applied
Nutrition Program (ANP) as advocated by United Nations experts over
the years, and the Nutrition Rehabilitation Center (also known as
Mothercraft Centers) as conceptualized by Bengoi and others. In
both cases an attempt has been made to present the concept first,
how ;n theory each program type should be planned and executed,
followed by a brief, selective look at what comes across in the
available literature rqgarding the operation of such programs in
practice. Not surprisingly, discrepancies have been discovered,
and an attempt is made to highlight these and offer some explanation
of the underlying probleis.

In all fairnes s it should be said that we realize that it is easier
to criticize the work of others than to go and do something about
the problem itself. We offer our apologies to anyone who may feel
that we may have misrepresented, albeit unintentionally, the facts
about such programs. But at the same time, we challnge those persons
to put their thoughts into print. We have observed that the lack of a
readily accessible, coherent body of literature candidly discussing
the successes and failures of applied nutrition interventions in the
field has probably resulted in the repetition of mistakes in both
program planning and execution more than anyone cares to admit. We
hope that this report will help to open up lin~s of communication
more so than they are at present, rather than make those concerned
defensively silent.

B. THE APPLIED NUTRITION PROGRAM: DEFINITION

Within the last twenty years there have been undertaken a multitude
of pilot programs and schemes involving various aspects of practical
nutrition intervention. But food distribution programs, mothercraft
centers, school feeding programs ani the like are not in and of
themselves applied nutrition programs as defined by FAO/WH0 in the
late 1950's and 1960's.
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The Report on the Joint FAQ/WHO Technical Meeting on Methods of
Planning and Evaluation in Applied Nutrition Programs (1966) defined
the ANP in the following manner:

comprehensive .,. interrelated educational activities aimedat the improvement of local food production, consumptionand distribution in favour of local communities, partic-ularly mothers and children in rural areas in which theguiding principles are coordination among differentagencies and institutions and the active participation
of the people themselves."

The Joint WHO/UNICEF and FAO/UNICEF Policy Committees of 1967 clarified
this definition somewhat in suggesting that the ANP might be defined as:

"coordinated educational activities between agriculture,health and education authorities and other interestedagencies with the aim of raising the levels of nutritionof local populations, particularly mothers and children
in rural areas."

Within recent years recognition of the problem of socio-cultural
malnutrition in urban populations of developing nations would suggest
that the restriction to rural areas be dropped (Gokulanathan and
Verghese, 1969), out in any case the unique characteristic of the
ANP as formulated was the concept of coordinated effort at the
national, state and local levels. Hundley (1966) stated of the ANP
that "The programme must be consistent with, complementary to, and
supportive of national goals in health, agricultural production,
economics, export-import, social and educational policies."

COORDINATION OF THE ANP
The coordination of the ANP with on-going programs for economic
development and the formulation of food and nutrition policy is
clearly seen in Johnston's and Greaves' (1969) four stage model
for the establishment of food and nutrition policy:

(1) Identification of the main nutritional problemsfrom the appraisal of the current food and
nutrition situation;

(2) Appraisal of the nutritional implications of anyagricaltural development plans within the context
of economic and social development plans;
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(3) Indicating desirable trends in food consumption,
in the short, medium and long term;

(4) Formulating a food and nutrition policy, and theprugrammes and other means to put such policy
into effect.

The ANP, which is included in stage 4, is thus a means of implementing
national nutrition policy, and the design of the ANP reflects the
data and information collected in stage 1.

DESCRIPTION OF THE ANP

Latham (197?) has summarized some of the other distinguishing
characteristics of Applied Nutrition Programs. They are as follows:

They are coordinated at all levels.
They are essentially educational activities developedthrough different cha es to reach a stated objective.
They involve several disciplines, including health,
agricultUre, education and community development.
They use The self-help approach -- always involving
community participation.
They usa the positive method of learning by doing.
They are directed to the family, and reach members ofthe family not only in the home, but in schools, healthcentres, clubs and organizations, and through the mass
media.
They cove, all levels -- so linking national food andnutrition policy with field activities at regional,
community and family levels.
Their ultimate objective is to raise the levels ofnutrition of the population. This will involve
both food production and food consumption.

Ekenes (1969) ras pointed out that the ANP is neither a relief program
nor a curative program for the sick and malnourished. Rather, it is
a preventive program designed to teach people how to become self-
sufficient and to stay healthy. She maintains that one must reach
all members of the family, as well as those at risk, in order to
prevent disease and malnutrition among the most vulnerable groups.
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It would be an impossible task to describe all of the interventions
included in every ANP that has been carried out. Latham (1972),
however, has compiled a rather comprehensive list of the kinds of
activities appropriate to ANP's. This list is included here to
help convey some idea pf the kinds of activities that are generally
within the scope of the ANP.

Increasing production and use of vegetable protein

Increising ratio of cereal to root production;
Improving varieties and yields of cereals;
Increasing indigenous legumes;
Introducing new legumes;
Iniprov~ng production of crops with fertilizers, rotation, pest control,
meclanization, improved seed, hybrid varieties, irrigation.

Horticidure

Increasing production of vegetables and fruits:
Home and community gardens and orchards;.
School gardens and orchards;
Urban schemes of fruit and vegetable growing including allotments and
backyard gardens;
Production of improved seeds;
Demonstration projects;
Horticultural teaching;
Generil methods of improving production (see under "vegetable
protein ").

Extension

Agricultural extension and education;
Home economics extension and education.

General methods, which include increasing availability of calories
Improved cultivation methods - ox ploughing, tractors, crop rotation,
fertilizers and composts, erosion control;
Irrigation including bore holes, dam construction, etc.;
Improved seeds, i.e., hybrid and other high yield varieties, high nutrient
varieties;
Food sorage and pest control;
Food protection and processing;
Improved transport and marketing chains.
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COMMUNITY DEVELOPMENT

Nutrition education of the public - using talks, demonstrations, mass
media, learning by doing;
Horrecraft teaching: food storage in the home, food preservation andprocessing (canning and bottling, cheese-making), cooking methods tomaintain nutritive vale, family budgeting;
Nutrition as part of adult literacy programmes;
Organization of ,on'' gr, p!, younth clubs. community centres;Instruction ii) we'unin- foods and toddiler diets in collaboration with
the bealth services;
Co.tage industries related to food products.

HEALTH

Nutrition surveys and investigations;
Reco:ding clinical and anthropometric data in clinics, schools, etc.;
Preventive measures against infectious diseases;
Trairing health personnel in nutrition;
Food lygien in markets, shops, eating places, institutions;
Supplementary foods for young children, prcgnant and lactating women;Nuttitjon and cookery demonstrations at maternal and child healthcentres, antenatal, postnalal and cl;ild welfare clinics with emphasis ondiet du.ing pregnancy and lactation, breast-feeding and weaning practices,
and child feeding;
Nutriticii chl:ibilitation centres;
Under-five clinics;Nutriion and health education for hospitalized patients and out-
patient.;
Nutrition education of the public.

EDUCATION

Breakfast and/or midday meals;
Catering for boarders;
School gardens (horticultural activities);
Animal pcoduction (poultry, rabbits, pigeons, guinea pigs, etc.);Food and nutrition education in the classroom and through the medium
of the above ac'livities;
Food and nutrition in home economics, health education, science;Introduction of nutrition education into curricula oi primary, secondary,
and teacler training schools;
Food and nutrition in out-of-school activities, youth clubs, cooperatives,
etc.;
Food and nutrition activities in parents' associations;Community participation in food and nutrition activities in the school.
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ACRICULTURE (INCIUDING LIVISTOCK PR(ODU(TION AND :IS|IFRII:S)

I'cleasing productico and Ilst' of animal protein
Milk prnducion and milk processing;
Poultry: liens. ducks, geese, etc.;
Fish ponds:
Fishing: ocean and internal waters;
Smaji aniimal production: guinea pigs, rabbits, etc.:Meat prodliction: cattle, goats, sheep, etc.;Acti-ilies related to the above: disease control, fec.!ing ,;clhemes (cg.,conitrolled grazing; preparation of animal and poultrv tedstulf,), water-
ing places.

C'COPERAI IVES

Cooperaive marketing of slaple food crops;Cooperative 
-martim of dairy and pouhry products;USL . f (owperalikcs for improving agriculture -- supply of fertilizers,tested seed, inseclicides, setting standards for produce. extcnion work:

etc.;
Catle an(J similar cooperatives.
Real cooperadjves: general stores, butchers, dairies, etc.

CONIMJ)1rCI AND INDUSTRY

Manuf-icture or production of low-cost, protein-rich food supplements
for children;Induslrial proccs',ing of other foods: canning of meat, fish, horlicul-tural products; drying milk. manufacture of fi i meal, meat po~vdet, etc.;Enrichment of milled cereals and other foods will pr )ein, amino acids,minerls, vitamins;

Salt ioc:zation*
Feedii,g schc:ics for workers;
Produclion ot animal feedsinIll';;Conmimor infOrintion by neans of mass mcdia (daily or wcekly foodmarket reports).

TRAINSPOR] AND COMMUNICATIONS

Improving channels of transport and marketing of food;Improving conrhmnications and access to mass media;Improvii.,g meanis of transport for farmers and farm produtce (e.g.,improviig roads); makinz available cheap carts for farmers, bus services.commercial vehicles, refrigerated transport.

GENIERAL

Les'i,l:i,)ln t) p'rmnit Ile 
mtldi,l n 1n l a t i umi t t)lnmilt.e orothcl nm:tmlion Scrvicc,;. to 'nsuic mrichlnment (f ccrmls, iodizatiotn orsalt, fln'.ridation of water; to control (he adverlising of weaning foods,carbonated beverages, etc.
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Hundley (1966) has listed one additional characteristic of the ANr'
which distinguishes it from many other nutrition efforts. He points
out that the ANP is not in itself an objective; that is, it is not
solely a project which, having been brought to a successful
conclusion, is subsequently forgotten. The ANP is rather a means
of modifying family food consumption patterns and production in
order to improve the nutritional status of the country as a whole.
Thus, by definition, "It should prove able to spread ultimately over
all areas of a country in need of it at a cost within the financial
means of developing countries".

PL.ANNING AN ANP: THE ORTHODOX APPROACH

To date FAO has published two volumes on the planning and evaluation
of applied nutrition programs. These, along with other detailed
reference works on the planning, execution and evaluation of surveys
and the ,ormulition of policies relating to food and nutrition
provide the would-be planner with a veritable arsenal of theory
and methodology. The problems arising when this body of theory
is translated into practice will be discussed in a subsequent section.

Our intent here is to provide in capsule form what FAO considers to
be the orthodox approach to planning an ANP. For this purpose,
Appendix 3 of the Manual on Food and Nutrition Policy is perhaps
the most succinct yet comprehensive statement we have been able
to find on the subject. Because of its brevity, it is included

here in toto:

In 1957 ,,o. wio and uNictr began to encour:.ze govcrnnents to start what havebecome kno.n as ap plied nutrition programmes; su.i' programr-s are now in opera-tion in sonic 77 countries, it is hoped that coern rnents \,ill be aoie to etend theirscope and co,.r.:qc and, if po"4ible, to make them nationide..\pplied nu:rtion pro-granimes ha'e been detined (72) as cornprelhesi'.e t.pes of interrelated educationalactivities aimed at the improvcm-lnt of local food production. consump'i. n und diiiri-buLion fot h.. x', nefit of local communities, parucularly of mothers and children inrural arc-,. l heir g uiding prnciplcs a-c coordin.-uon among differcnt agerz,., andinstitutions, and the achie participation of the pcop'!e therm.cives. Tihe procramne'sare designed pr:marily to st:rnulate rural familics to adopt practices \%hich can makethe best use of locally asailablc or pot-ntial food resources. Siml!'.r procramntes in
urban areas are now heii .':" , ;,,', sh., include education in br i, iiut;ri;:onal prin-ciples, and in the nutrjntce \1i .of fooos, aimed r:ot only, to gise infornaton butprinc.",allv to trotivate acti',l. Th::v itclude demonstrations of the produ,mon andpreparation ,f fpro1,:cLi\" I,1c(&', tlhruu.g ..chcoi ai co'nvnl'i, gardens: incrce,dfield prodIL.tLI1o of nt.trili,1iLy H .uar ,: Lropi. ra!,:';i of pOUltry and small anim=ljs.and cf t. cul'.q,- to :iicrc:.se protei- supplics; and homne f,"oJ preseration andimprovcd mc~hods of food storalge. COMMUNITY SYSTEMS FOUNDATION
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App!iCd nutrition programmes include food, nutrition and related surevs, bothin order that relevant facts may be estabiished from %'ich problems may be idenitiedand or, ,hich srnecitic and detailed uojecti.es ard pr'.!,: ual p,'ojccts .an be b. :d, &aidalso to nrovide baselinc data for the ealuattion of progre;s. The i:nrrotane of caita-tion as a positise built-in feature of e.ee progran:cs. to t'r.ction ",s a kind of serso-mechanism. enabling tie procrammes to be cot'iinuailv -nouii'cd, has b-en increasi.wdIvrecognzed. E aluation ha), Lc,!!t defined in this coniex, as "the svstcnlatic atlemptto provide d:!.ta as tie basii for programme pi.innini aid to assess, by orgatnzed pro-cedures, progress to%%ard presiouily cs'ablishcd o.'cines" 172).The firs, stagze in tie planiting and dc'elcp-nent of any apli nutrition pr72).xnme
should be feasibility sursey, to determine %,hcther a procxfarine is practicacle andactually needed in relation to the food and nutrition prob!cnis prcailing in ariousparts of the country, and to identify possible !ocations f, r future acti% itics. Tth:s re,:on-naissance should be made in tile wide perspc.:ic of ihe country's l-rgcr econoric andsocial de%"!lopmnent and should in general conclude %%it0i tile torniulation of broadstrategic o.tjecties, taking into account not orly established neeas and :".ailahiulityof totl r-sources but also the aspirations and resources of the pro:-osed beneticiariesthemsel c. The second stage invocs the collection of baseline data, for the pur-poses both of e aluation and oi* detailed tactical p'anning, and at this time specficobjectivCs of the %ariouis actiities to be undertaken in t0c programmes should beestablished by each of the part:i ' ating agencies and deparii.eats. At the Same m,,criteria should be agreed upo- by vslich progress in the de',lotpme~tt of the plancan be measured. Information will be required on food corsmnption patterns, socio-cultural-e'-onomic conditions and nutritional status, as discussed in Chap',:r 3, localagricultural practiccs, such as cropping patc:ns; aind the sn,:cific local problems ",hichinfluence lee,. of food production and conNu.7.ption.

It is particularly importa:It to discover the enter needs of the people themseles,and to idenify the cffective local leadcrshi, and twe major nmoti aiing forces in thecommunity. It should be recogniz.d that the e:;presed wish of the people may notin the first instance be concernoti %vith food at all but rather 'Aith a general desire to im-prose their lcvcls of livirg, whii may ind concrete expression in a desire, for example,to build bettcr houses, or to hring electricity to the ,illage, or to construct a good roadto the nearest tov, n. In these situations ,"'*crience has shown the visdoni of enlistinglocal suppo,'t and enthusiasm by acis eiy encouraeiif such programmt,:s of self-helpand so foste:ing at community spirit wihich cai ;ta-uualiy be turned tovard a,riul-rural and nutitiorial objccti se, as the need for these is recogni7ed by the people them-selves. Programmes inipo.,ed autocratically from "above" ha,.e iess likelihood ofachieving lasting success tWan those ,,hicl arike from " below," and the aim of appliednutrition programnes should be to eflect chan,.'s in people's b'taiour v, hich do notrelapse Ai-hen te initial stimulus pro'ided by the programme is v, ithdrawn. So theprogramme may sell ie preceded by activitics of a moore immediately popular nature,such as road building perhaps, %shich voutld be sponsored by the relevant goverrnentauthority and vould not feature in the applied nutrition pro.rantme as such.During tl:e planmng stacis, Ashich might last abou . 'Z,car, the tecruitment andinitial train.ng of still ,%ouid nomally take place. 1lcaus.. of the great shortage ofqualified '-orkcrs in mo)st dcclopimt countries, training will usually occupy a prominentplace in applied nutrition protrrames, and ,sill encompass extension and communitydevelopment workers, health per'onncl, teachers in,! admin;strators. Some of these,especially periaps supervisory .otalf, may have to reccise part of their training abroad,but it is impoi tant that it be pr.ctical and related as clo.;,.elv as possible to the actualtasks to be oerformcd locally. \\ile njIuch benefit and stimulationi can be derivedby visiting ottier areas and seeing how problems are tackled elsewvhere, part at leastof all training should 'ce done locilly, so that practical experience can be had of localconditions.
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The third stage of an applied nutrition programme is that of actual programmeoperations in a pilot zone. Any fellows %%ho had been in training else here should beready it, tike up tile key posts in the programme for w~hih they had been trained, andthe completion of traming of all personnel to work in the pdot zonc whould take placeat the begining of this staile. Adjustments would be made in the administratise, logisticand technical t(in:tioning of the programme, and educational and promotional mate-rials reis.d it necc,,ary. Careful evaluation is important, as tile fourth and final stageof a programme is the expansion to riw zone;, based on the experience gained in thepilot area, and takinm; into account possible diflercce that may ciit with regard tothe readeiss for chan;e, or to variations in economic, social and cultural conditionswhich might call for further in' estiation.Problems of orr anzation and coordination have been considered in Chapter 6.But it is well to enmhasize here the suiprene, tportance of en urir,, a consistency ofview among the 'arious parlicipattng departments. Only through lull cooperat:on willmost benelit be obtained. Thus masirnun crop productivity can orily be espected ifall the imporant contributory factor; are combined and it fhe complernent each othet ;for example, soil and , ater conher,ation practices; usc of manure; and fertilizers; timelyplanting and thinring; control of ,et,; and Uiseases; u-e of improscd .enetic varieties;optimum plant det'ily, etc. In some situations inrprovcrment in sort ( rtoriry may dependon tie integration ot livestock into the farming systcm. An illustration of this principle
in given it, Chap:cr 6.Applied nurtimon programmes may vary widely in their scope, from such simplecommunity sell-hiclp proprarlimes as that conducted in Italy betVeen 1954 and 1961,inol% ig a sinble C\tcsoiti s orker in a poor peasant community in 'Iuscany, to anextendcd op-:ration like the applied nutrition programme in India, %Orch began in 1959in the state of Ori,;sa arld has now spread to all tire states in tie country, and is includedin the fourth ise-ye ar plan. This programme, whiich pays special attention to the vul-nerable group%, tr:c.c to develop coordinated and comprehensise education and trainingin applied nutrition arid to improve local didts through making more effective use oflocally produced protective foods.As a, example Orf ait Unus ially ambitious venture mention might be made of theAndean Indian Programme. It is stated (73) that this programme has as its ultimateaim - to raise the hing standards of these people, to integrate them into the life oftheir nations, tc bring them hope for the future, arid to give their countries the fullstrength of tit:ir hitherto untapped human resources." It is thus a tirogramnme foroverall deelopment in %% hich appried nutrition activites are interratd. The programmebecame opcrti," , in IV54, and is nov b,:mg implemented in Arigenitna. , ohsa, Chile.Colombia, V ,jador ;ird PCL. Coordinated by ILO, It .tvolsC , vto , WHO UNICEF andUnesco, a-nd :eccr',cs assist 1ce from ma.nv gosernurcnts and a.,o nonrgoernnientalorgamzatorr.. ro quote again: " ...Many chanizes alrcad are perceptible in tire commu-nities reache by the proi'ramme. Ipro,-ed agr;cLtrural techniques arc beginningto increase the yield of Lind under cut aton" cooperative acti% itv is ernertmig; newskills are being put to tte in trades and homes as "ell as on tt e land. Abose all,perhaps, v, ho!e cornniu;itics have learned that they are able thirourgh their own effortsto do things not prcviou:,!y re.,rded as, poss:bie." 1 hii last statement echoes a cotmmentmade on a progranmc hegur2rin 1958 in an isolated rural area in Puerto Rico whereimprovements kre amed not only at food and nutrition but also at housing, roads,and electricity .r.d water suppires: " The most important change, and the reason forthe improvements, is the disappearance of hopelessness and tire development of anew spirit..." Such are thQ effects vhich a successful appli.:d nutrition programme,in its more limited scope, may hopefully achieve.
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The preceding constitutes what is for the most part a description
of the idealized ANP as conceived of by FAO. A survey of the actual
project reports, and interviews with individuals who have been
associated with ANP's, suggests some of the practical problems
which arise in the field.

REALITY VISITED: COORDINATION?

Individual reports and personal communications suggest that
coordination dnd cooperation are sometimes less than ideal.
The following passage, taken from the Manual on Food and Nutrition
Policy, considers what would appear to be a not uncommon situation.
The scheme referred to in the quotation is the establishment of a
National Food and Nutrition Committee comprised of senior officials
from the various ministries or departments participating in the ANP:

"The scheme outlined here may be regarded as ambitious,
though it is difficult to envisage how else the degree
of coordination and mutual awareness that is clearly
desirable can be achieved in practice. But it would
be well 'o recognize that, however satisfactory a scheme
may be on paper, its ultimate success depends on the
personalities no less than the capabilities of those
who have to operate it, and it would be unrealistic to
deny that personal antipathies and departmental
rivalries r.iay hinder, iF not sabotage, effective
action. While strenuous attempts should therefore
be made to implement such a scheme, attention should
also be paid to providiny expert and authoritative
nutritional advice, within relevant ministries or
departments and, where appropriate, to building up
a nucleus of trained workers."

While not unique among ANP's, the ANP in Lesotho (Prosper and
Lexander, 1973a.) serves as a case in point:

"The first approach towards meeting the short and
long term objectives was the constitution, in 1961,
of a Permanent Bureau of Nutrition (P.B.N.) for
planning, coordination and overall responsibility
for supervision of programmes related to nutrition ....
The PBN has unfortunately not made effective use of
all its vested powers for policy, planning and
coordination and supervision of all programmes
related to nutrition. Since 1967 there has been

COMMUNITY SYSTEMS FOUNDATION

-110-



a lack of collaboration between all the variousMinistries concerned. Some of them have sent norepresentative to the meetings and there has beena misconception of the role of the PBN as anauthority for supervising all nutrition activitiesin the country. There is still in existence ashado, of the original PBN which meets on specialoccasions -- such as the arrival of an evaluationteam for the ANP. An attempt to reorganize thePBN was undertaken in 1969/1971...but so far therehave been no concrete results from this effort."

EVALUATION?

This evaluation was carried out more than ten years after the inception
of the ANP in Lesotho and after more than 4 million dollars had been
spent. In contrast to the idealized model of an ANP, the evaluation
of the Lesotho project continued:

"The lack of statistical frames, simple field records,baseline data and fixed criteria for the properselection of the ANP areas which was discovereddoes not only mean that a proper evaluation isimpossible but also that a proper planning of theprogramme becomes difficult and that a continuous
follow-up of activities started cannot !-e carriedout. Some of the practical difficulties that areencountered in the field work at present can bederived f-om the non-existence of these basic data.Important decisions have to be based on personalopinions o'nd when all staff but one is withdrawnfrom a pilot area to be posted in another area,nobody knows if the women of the area being deprived
of its staff have really reached the level ofknowledge in nutrition which would be required(in actual fact no definite targets have beenfixed), if the knowledge thought to be achievedhas been put into practice and if a continuation
of the programme in that area is secured throughlocal leaders given only a little support. Inaddition to The above-mentioned lack of basicdata also a general policy for the nutrition
programme i,9 the country was discovered to bemissing. This fact, together with some otherones, has been expressed in the last annualreport from the Nutrition Unit. Naturally, thelack of such a policy is reflected in the planningof the programme and in the selection of previousand new areas. The absence of a general policy
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also means that the Nutrition Unit does not have
any guidelines on how to allocate its resources.

"The fact that only rudimentary field records exist
also implies that the Unit has been left too long
without very much administrative support. None of
the senior staff of the Unit has got any training
in administration and all of them are technical
officers.

"Linked to the organizational and administrative
problems faced by the Nutrition Unit is the great
difficulty encountered when trying to coordinate
the activities of different institutions involved
in one way or another in the imple,,entationi of the
nutrition programme. The existing Permanent Bureau
of Nutrition is supposed to be the coordinating
body with the Nutrition Unit acting as the main
responsible executive body. However, it has been
noted thac the Bureau faces a lot of' difficulties
and the lack of an executive officer recognized
by the lember organizations and qiven full powers
to identi,-y and analyse problems and look for
solutions arid Finally after approval of the Bureau
implement decisions is a serious drav;back fer the
operations of both the Bureau and the Nutrition
Unit. The already mentioned lack of a <etailed
policy is also seriously reflected in the meetings
of the Bureau arid this deficiency is to some extent
responsible for unnecessary arguments and jealousy.
Obviously very much could be gained if a proper
policy was formulated and coordinated plans of
operation were pinpointed for the member
organizat4ons."

Perhaps owing to the difficulties encountered in obtaining materials
for review, the bulk of the literature surveyed regarding ANP's was
in the form of informal evaluations written by experts visiting the
various programs for that purpose. In some cases the evaluation was
little more than a list of the "achievements" ot the project under
evaluation (e.(.., Issawi et al., 1964), which in fact resolved to
a description of the activities carried out. There was ao way of
determining from such reports whether or not the execution of
those activities had actual'y resulted in any significant improvement
in the nutritional status of the target population.
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ORGANIZATION?

The absence of adequate baseline data upon which to establish a
program of self-evaluation, and indeed the absence of any sort of
plan for meaningful self-evaluation seem to be recurrent problems
among the various ANP's surveyed. The lack of coordinati.)n among
agencies coupled with what appears to be a general lack of systematic

record-keeping, would indicate that for the most part ANP's often
result in heavily burdened field workers left to their own ingenuity
to either carry through or not as problems arise. The following is
taken from an evaluation of the ANP in Swaziland (Prosper and

Lexander, 1973b.):

"It was found that in actual fact the most essential
part of the project which was Nutrition Education
is now ccmpletely forgotten. A year after the
termination of the plan of operations for the ANP
most of the Government Officials could not remember
its existence and significance. The field officers
trained during the project are doing a very successful
work in forming women's groups in the rural areas but
unfortunately, the main emphasis of their, work is on
handicraft and cookery demonstrations of ophi-licated
dishes such as cakes, jellies, tripe and onions, etc.
No nutrition component is included during the time
the women are gathered together either for, the
handicraft sessions or the cookery demonstrations
which the team considered as a waste of a good
opportunity to practice nutrition education. The
absence of basic data on the rural development
areas was selected for the project implementation,
together with the lack of any other field records
led the team to decide that any attempt to carry
on a questionnaire survey on food practices, as
requested in the terms of reference, would have
been a waste of funds."

A problem related to that of evaluation described by the team sent
to Libya to assess the school feeding and nutrition education
program (Issawi et al., 1964) was the program inspectors were

not executing their duties properly:
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"The lag in the nutrition education program is mainlydue to the very limited number of visits made by
Assistant School Feeding Inspectors to the Schools.
"Shortage of Transportation may be accepted as apartial reason, but the main cause -- to my mind(Dr. Rasheed Barakat) -- is lack of incentive among
the Assistant Inspectors and reluctance of theDirector General to force the issue due to his
heavy burden."

PLANNING: PRACTICE VS. THEORY

It would seem that the approach to applied nutrition planning
suggested by 1AO is not necessarily_ that which is utilized. In
Libya, after almost a decade of ANP operation, there was still
no national food and nutrition committee or policy. The same
report sated:

"In the near, future the plan of the Gcvernjnent ofLibya to organize a National Food and NutritionComnmittee or Council and to establish a NationalFood Policy should be realized. It is essential
that a policy of support for the present programof Schoo Feeding ard Education in Nutrition
should form a basic part of the National Food
Policy of the country."

The sequence of events in Korea also stands in contrast to the planning
approach put Forth by FAO experts. The evaluation of the ANP in Korea
(McRoberts and den Hartog, 1973) reported the following:

"To date the Applied Nutrition Programme in Koreahas functi(ned as an individual agency enterprise.
Its future expansion as an integral part of...village social and economic development will behighly dependent upon an appropriate inter-agency,
inter-ministerial, collective and co-ordinated
approach. Such action...will be best considered
through a national food and nutrition committee
and the development of a national food and
nutrition policy."

At the time of the evaluation, the Korean ANP had already been in
operation for five years, and was apparently a success; but minimal
bast'ine survey oata had been collected owing to budget and personnel
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limitations. One of the recommendations of the evaluation team

was:

"That a concise, programme-related baseline survey
be conducted in all pilot and volunteer villages
of the Applied Nutrition Programme, and that
agriculture, hea th, education, and planning
agencies initiat6 a cooperative and coordinated
plan for a National Food Consumption and Nutri-
tiona Status Survey."

It is suggested that, rather than the planning approach advocated by

the UN experts, many of the ANP programs followed a "run for daylight"

model whereby the people making decisions in the field mainly relied

upon an intuitive understanding of the situation, and upon their

previous experience, to constantly reassess program efforts and to

modify those efforts when contingencies arose.

ALTERNATIVE APPROACHES

Robson's "district team" approach (1962) at Maposeni, Tanganyika,

which more recently has been referred to as an "epidemiological"

approach (Robson et al., 1972), considers the environment and the

target population as a dynamic system. Planning within such a

system focuses on the underlying and interacting causes by which

conditions of health are affected, and sets as its objectives

restoration of the system to a state of equilibrium. Planning

thus focuses as much on the process of intervention as on execution

of the specific intervention(s) decided upon. In summation of the

approach taken at Maposeni, the following was stated (Robson, 1962):

"Little new has been found out about the basic problem
of malnutrition, except that it is not a problem
which can be dealt with by any one specialist. It
is not simply a medical, agricultural or educational
problem. It is one which involves the total social
situation and environment in which the sufferers
live and, as such, it needs to be tackled by a team
of officers. It is also a problem to which there can
be no set answer; at best there can be a set approach,
but the soltion -wiTll always depend on the peculiar
circumstances of each particular problem area."
(underlining added)
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In the classic nine.-part Guatemalan village study (Scrimshaw et al.)
published in the Archives of Environmental Health during th? years
1967-69, two villages were selected. In one village children
received medical care, and in the other they received dietary
supplementation. A third village served as a control, with nointervention being made save the collection of data for comparative
purposes.

This study was conducted in a scientific manner to provide as muchdata as possible to formally evaluate the two interventions. Among
the many conclusions drawn from the study was one which in substance
supports the eDidemiological approach:

"The demonstration of a multifactorial causality hadbrought recognition that a program for controlnecessarily includes measures against a varietyof factors. Eventually had come understanding thatprevention and control, based on ecological groundsand directed toward a multifactorial causativecomplex, actained maximal effectiveness only whenall indicated measures were applied concurrently.To single out individual elements for specialattention, or to apply them in succession orindiscriminately, is to fail of full achievement.A truly integrated health program is required,
with a corimon approach to diseases having an
interlocking and interacting effect.
"A public health approach based on concertedaction against major factors, social as wellas biological, can be expected to give betterresults than measures against any one singly,or in succession, even those as important asmalnutritio. or infectious disease."

Kreysler's (1970) report on a village study in Tanzania approaches
this same principle from a somewhat different perspective. Having
defined the nutritional problems and general health problems of the
community from preliminary surveys of food habits, demography,
health and sanitation conditions, and local beliefs regarding
infection and disease, the program personnel took the problem tothe village elders and asked for their views on what might be done.
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Kreysler concluded "that the nonauthoritarian approach was one main
factor for the continuity-minded development spirit that came into
existence in this village". The most significant effect of going
to the village elders may have been that by doing so, the socio-
cultural aspects of the problem were thus included in the formulation
of a solution, and resistance to change was thereby minimized.

The epidemiological approach to what Scrimshaw called a "multifactorial

causative complex" may explain the unorthodox planning observed in
some of the ANP's. By its very nature it is a learning process;
the causdl relationships (which include culturally specific factors)
cannot be totally planned for a priori. The model is therefore a
heuristic device developed in the field; as the situation changes,
so must the model. What is consistent throughout is the approach
to learning what the problems are and how best to deal with them.
Thus both the target group and the project personnel should be learning
from their respective efforts.

The "Dona Elena" project, initiated by Lydia Roberts and others in
the 1950's in Puerto Rico, was a community development project in
which a multitude of interventions were made. It is very difficult
to say which interventions were responsible for whatever success the
project enjoyed, and it has been suggested by some that the "social
uplift" thit went along with activities such as cleaning up the
exteriors of the houses, may have been as important as any of the

specific interventions themselves.

This is entirely possible, inasmuch as it is suggested that the kinds
of problems applied nutrition-community development programs seek to
eliminate and prevent are socio-cultural as well as biological in
origin. It would seem that, even without the kind of planning
suggested in the FAO Manual for the Planning and Evaluation of

Applied Nutrition Programs, were one to attempt an intelligent

shotgun approach to intervention, at least some aspects of the
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program would be likely to have some positive effect. But, clearly,

such an approach is not likely to be one of the more efficient ones.
In theory, tie epidemiological approach can maximize efficiency by
searching the causal network for those points where interventions

will prove most effective with a minimum of effort.

C. NUTRITION REHABILITATION CENTERS. DEFINITION

Nutrition Rehabilitation Centers are another facet of the public
health orientation to community development. The concept of the
NRC was first proposed by Bengoa. He has defined the NRC as

(Bengoa, 1964):
"a centre organized, either with sleeping accommodations
for chilcren, or similar to day nurseries or kinder-
gartens where malnourished children either attend for
a few hours each day or are kept overnight, the objective
of which is to educate the mothers through the nutri-
tional rehabilitation of the children."

In concept, children can be either admitted upon discharge from the
hospital where they have received initial treatment for severe
malnutrition and relatea infections, or they may be admitted directly
if they suffer from malnuAtrition only to a mild or moderate degree.

ECONOMICS OF NRC's

It has been demonstrate d thmt the NRC is more cost-effective than

the hospital for the same type of treatment delivered on either an
in-patient or out-patient basis (Cook, 1971; Schneideman et ,., 1971;
Robinson, 1971; Stanfield, 1971). In developing nations hiis is of
critical importance as can be seen from the statement of Sadre etal.
(1973) on the fate of the hospitalized malnourished child in Iran:

"Because of The high cost of hospital treatment,
malnourished patients are returned to their
environment without much improvement in nutri-
tional status, a fact that obviously conspires
against their survival. A chance for further
recovery should be given to the discharged
patients, at a fraction of the hospital cost,
at Centres for Nutritional Rehabilitation, where
- - H th~4e~s --a .a o lea-rn .good feediig prdLLiceI9MMUNITY SYSTEMS FOUNDATION
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A COORDINATED EFFORT

Polak (1965; has proposed a progression for the severely malnourished
child under treatment. Having achieved initial recovery at the
hospital, the child is dischiirged to the NRC where care continues
at a lower cost while the mother simultaneously receives nutrition
education. Upon release from the NRC, the child continues rehabili-
tation under the supervision of a rural or urban health center. In
this way, as the patient's health improves the cost of care decreases,
encouraging :ontinued attendance on the part of the child and mother.

APPROACH TO PLANNING

In theory, NRC units are planned around the following principles:

(1) admissions are restrocted to children at risk with
mild or moderate degrees of malnutrition, and to
those discharged from the hospital following initial
recovery from severe malnutrition;

(2) such NRC units are under the supervision of medical
personnel, and are attached to either a hospital or
health center;

(3) emphasis is on the education of the mother, or other
relative responsible for the feeding and care of the
child;

(4) the child remains in the NRC for as long as it takes
for the mother to become reasonably well educated in
healthful feeding practices utilizing locally
available foodstuffs.

Repeatedly it has been emphasized that the NRC cannot be considered
in isolation from a more encompassing approach to the problem of
malnutrition. Bengoa (1967) has stated:

"The essential thing is that the programme established
for the rehabilitation of malnourished children,
whatever its nature, should be considered merely as
one link in the long chain of activities that have
to be organized for the control of child malnutrition
.... The expansion of maternal and child health services;
the development of new sources of protein; education of
the public in nutrition; traininq of professional and
auxiliary scaff; certain supplementary feeding
programmes, accompanied by education of the mothers;
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co-ordinated programmes of applied nutrition, with
the participation of the ministries of health,
agricuiture and education and with the objective,
intrr alia of promoting production of protectivefoods; the raising of the living standards of thepopolation through community organization; and
finally, a national economic and social development
policy covering agricultural production -- these too
are links in that chain, into which the NRC's or other
nutritional rehabilitation programmes must be
incorporated.

The integration of the NRC into this larger plan can be seen from
the following figure taken from Bengoa (1967):

LOCAL RASIC HI A IH FRVILES
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Organization of" a programme at local level of" protection of young children from malnutrition
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PRACTICAL CONSIDERATIONS

A drawback to the NRC is the small number of patients it is capable

of effectively treating at any one time. It has been suggested

that for maxiimum attention to each patient's needs, a unit restrict

its admissions to no more than about thirty children. However,

Beghin (1970) has pointed out that the low cost of NRC's should

overcome this difficulty by permitting the creation of many more

units than would be possible for either hospitals or regular health

centers:
"we cannot...endorse the position that nutrition rehab-
ilitation centers must necessarily be part of a health
center.... Much less expensive and sophisticated than
the health center, the nutritional rehabilitation center
can be created Where cost or other considerations would
not justify creating a Health Center....the number of
Rehabilitation Centers should and can be much higher
than the number of Iealth Centers; and, therefore,
provide wider coverage. Then beneficiaries would
not be selected because of proximity to a Health
Center, but because they are recognized cases of
malnutrition representing a known proportion of a
much wider population. The correct application of
these three fundamental aspects -- low cost, coverage,
and selectivity in choosing the children -- brings
about the substitution of a geographical selection
based on the proximity of the Health Center, by an
epidemiological selection based on a quantitatively
known risk factor."

The Mulago NRC, sonewhat more sophisticated than most other NRC's,

(Schneideman et al., 1971), attempted to realize community outreach

in the initial planning phases of the unit:

"It was realized that leadership, the selection of
staff, adequate financial support and liaison with
existing government activity in nutrition work were
essential. In order to become established and to
build up a good reputation amongst the local population
the unit had to provide manifestly excellent treatment
and to have a programme of education based on local
realities and knowledge."
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In addition to the rehabilitation of the children and the education of
their mothers in crrect feeding practices, the unit set as an
objective the education of the mothers in teaching methods, "so that
on their return to their villages they could in turn act as village
educators and thus contribute towards the prevention of protein-
calorie malnutrition in the rural areas". In addition, they hoped
to use the unit to train medical students, paramedical personnel
and staff in nutrition rehabilitation work inasmuch as there was
clearly no previous experience i;'i this field. Regarding community
outreach and the NRC, the Mulago team concluded (Schneideman et al.,

1971):

"A child with kwashiorkor needs not only treatment...
but also rehabilitation to ensure a continued
improvement in nutrition.. .especially for the next
few years. This involves educating the mother and
chanyiig her fuod habits, both of which are closely
related to the local ecology and.. .her culture.
Community education thus becomes an essential back-
ground to the rehabilitation of individual cases.
Working solely with the individudl case is... hardly
justifiablE in an area where a high proportion of
all children in the first four years of life have
some degree of protein-calorie malnutrition. The
nutrition rehabilitation centre therefore, more
than any cther type of rehabilitation centre, has
to move i~s activities out into the community and
establish liaison with many related government
ministries to attain as large a geographical
coverage as possible."

CRITICISM

Beaudry-Darisme and Latham's (1973) evaluation of the performince of
NRC's in general has criticized them for in practice seemingly to
focus upon the rehabilitation of the child while neglecting the
education of the mother. It is suggested also that the role of
the father in determining family feeding practices has been overlooked
by the NRC approach which tends to focus on the mother. Furthermore,
they maintain that follow-up of discharged patients has been
inadequate and recommend the "welding" of an under-five clinic
onto each NRC. Finally, they say that in practice education has
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tended to stress foods which are economically unrealistic, such
as animal protein, instead of inexpensive, locally available,
protein-rich foods such as legumes. These criticisms, and others,
result in their making the following observation:

"The conclusion can be reached that NutritionRehabilitation Centers are, in general, havinga favorable effect on the growth of a majorityof children while they are being regularly fedat the center, but that they are having rathersmall effect on these children after they
return home.'"

Based on the above, it would seem reasonabie to suggest that NRC's
are suffering, as are ANP's and other community development programs,
from an as yet unbridged gulf between the realm of theory and that
of practice. In all fairness, however, the NRC is still highly
experimentai as an approach and should be given more time before
any final assessment is made. Perhaps more attention should be
given to the collection of hard data from which a more definitive
assessment may be made in the future.

D. OTHER FORMS OF NUTRITION PROGRAMS

ENRICHMENT, FORTIFICATION, SUPPLEMENTATIorC
Despite the fact that the ANP is a preventive, community based
intervention while the NRC is curative and focuses on a selected
group at risk within the community, both have in common the priority
they place on education to effect change in those aspects of village
life which are associated with the occurrence of malnutrition.

There are other approaches to nutrition intervention, however, which
are not education oriented. The development of protein-rich weaning
foods is an important, although controversial approach to the
elimination of protein-calorie malnutrition in young children
(Popkin and Latham, 1973). Chopra's survey of enrichment and
fortification of foods in Latin America (1974) gives some
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appreciation of the extent of such efforts in the Western Hemisphere
to enrich and fortify foods commonly consumed and to create new
dietary supplements designed to eliminate malnutrition among children.
Of course, sw-h &F',rts are increasing throughout the world at
this time.

This "food technology" approach to the problem of malnutrition does
not fit our concept of applied nutrition per se. However, certain
applications cf supplementary feeding may be considered applied
nutrition, although the distinction is sometimes a hard one to make.The literature contains many reports of small-scale feeding trials
such as the testing of Nutriene V at the Nutrition Lducation andRehabilitation Center Aear Recife, Brazil (Vieira d Mello e. a.,
1973). Nutriene V, a plant protein mixture, was tested there on
thirty children suffering from seccnd and third degree malnutrition.
One would probably call this a clinical trial rather than a pilotprogram, despite the author's conclusion that this mixture was now
ready for expenoed production and usage because of its demonstrated
effectiveness ir the recuperation and maintenance of normal growth.
On the other hand, such national programs as the introduction of
INCAPARINA in Guatemala, or the use of riboflavin enrichment of
flour in Israel, probably would qualify as applied nutrition programs.
Some efforts, however, are not so c~enrly dofined. For an example,
Bailey (1963) describes a hospital feeding trial in New Guinea of apeanut protein mixture which is in the process of being expanded to
include a village levet feeding trial.

Hofvander and others have been using dietary supplementation in ruralEthiopia (Hofvanaer, 1970; Hofvander and Eksmyr, 1971), but it is notclear that this is a village-level, supplementary food feeding program.Pricr to the inception of this program in the village of Ijaji,
Ethiopia, the Ethiopian Nutrition Institute spent three years inefforts designed to recognize and define the nutrition problems
prevailing in the country. A socio-anthropological survey indicated
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that Ijaji was representative of the living conditions of a considerable
portion of tie population of the Ethiopian Highlands. Experience from
other Institute programs involving naticn-wide education and information
dissemination, and a supplementary food scheme also, were drawn upon
in the planning of the Ijaji program. The interventions decided upon
included, of course, supplementary foods given to the children. In
addition, children were given free medical care and various immunizations,
parents were given health education. Various other agricultural,
economic, and social interventions were made as well. The program
operated for two years during which time careful clinical evaluations
of the children were made at regular intervals. The following conclusion
was drawn:

"An appreciable average improvement of the children's
general nutritional status occurred in the course of
the two-year study.
"A marked reduction i various intestinal and skin-
scalp infections w, T)bserved. This improvement canbe explained by speLiic treatment and health
education, although the impact of the latter isnot clear. In addition, the improvement of i.hechildren's nutr'ional status may have contributed."

This particular project has been considered in some detail, because it
probably represents a generalized, public health-community development
program carried out at the village level in which rather positive
results were obtaiied -- although it is not clear to what extent. the
individual interventions were responsible for the improvement. The
program also ir'volved school feeding and dietary supplementation,
but this aspect of the program was somewhat confounded by all the
other interventions carried out simultaneously.

RELIEF PROGRAMS

There have been many food relief programs executed, particularly
following natural and man-made catastrophes. It has been decided
to omit these from consideration in this chapter, because such
efforts are by design temporary, stop-gap interventions. They
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hold interest for us only insofar as they represent a highly

specialized form of crisis planning applied to nutrition, and
will be considered as such elsewhere in this report.

E. GENERAL OBSERVATIONS

1. A search of the literature has revealed that there are many
reports available which describe the interventions made in applied
nutrition programs. Very few of these, however, adequately evaluate
the effect of those interventions on the target populations, For
the most pdrt these program descriptions omit any discussion of the
planning that took place either before or during execution of the

program.

2. With respect to ANP's it is fairly clear that many of the projects
did not develop according to the guidelines laid down in the formal
literature on planning and evaluation of ANP's, because at the time
of the reported evaluation essential preliminary components such as
baseline surveys were still nonexistent. Because planning is rarely
reported on, often it is not possible to know what alternative
approaches were taken or the rationale behind them.

3. Theory seens to predominate over practice in the applied nutrition
literature. That is to say, what ought to be done is discussed more
frequently and openly than what is, in fact, done. It is hypothesized
by us that most planning of the formal type takes place before going
into the field. The informal planning that takes place when
contingencies arise in the field is culturally demoted; it is called
"coping" and is not considered an important part of the planning
process. Therefore, it rarely receives consideration in the
literature. Because of this state of affairs, this learning
process which actually in large part determines the success or
failure of a project is not developed as a tool either systematically

or efficiently. More important, there is no way for those proficient
at "coping" to share their expertise with others. Thus, the same
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mistakes are continvally made in ignorance, and successful acts of
"coping" are attributed to the formal planning process which thus
becomes further entrenched. The Guatemalan village study conducted
by Scrimshaw and others is one of the few exceptions in this respect.
It is hoped that in the future there will be others which analyze
what took place in the field arid its impact on the success of the
program.

4. Theories of communication and diffusion should probably be tested
for cross-cultural applicability before programs are built upon them.
We suggest that the imposition of western theories for planning and
evaluating applied nutrition programs on non-Western peoples is in
some ways a 'ather ethnocentric approach to the problems of others.
It may be that planning is more ot a culturally relative phenomenon
than we allow fir, and that the breakdown observed between the theory
and practice of ANP program interventions is at least in part the
result of the target population and the locally recruited project
workers being either unable or unwilling to conform to the expectations
of Western (i.e., culturally foreign) planners regarding program
participation and operations.

Burkhalter's (1974) study of Papago "planning" is an important example
of how the native approach works, because it produces a plan in keeping
with the target group's understanding of how things work. In the
case of the Papago, planning is very much a conscious process C
making theory exolicit in terms which the Papago can translate into
action.

Both experience in small villages outside of the U.S. and the
anthropological literature lead us to believe that new ideas do
not "erase" old ones. Thus, attempts to communicate new approaches
and new ideas often result in subtle confusions of intent and meaning
which can have serious consequences at the most unexpected of times.
It is our belief that the theoretical approaches to planning and
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evaluating nutrition programs often make assumptions about the
psychosocial states of target populations which may not be justified
or productive.
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