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Introduction

and acknowledgment

These Proceedings are of two conferences., The first was
a gathering of about forty people, selected for their
expertise in their own field as it related to nutrition
policy analysis. This was planned as a preparatory
meeting for the second, much larger, conference held
some six months later in March 1977, Initially, in
discussions with the US Agency for International Dev-
clopment who sponsored these meetings, only one
large conterence was envisaged, but it was then agreed
that a preliminary workshop would be helpful to survey
‘the state of the art’ with respect to food and nutrition
planning and, possibly, to provide a point of departure
for the larger conference.

But things did not quite work out that way. The
Workshop produced an array of papers which seemed
fairly to reflect ‘the state of the art’, but it became
clear that there was as yet no consensus on the existence
of any satisfactory approach to food and nutrition
planning. Indeed, there was some likelihood that aspiring
nutrition planners reviewing the workshop proceedings
would find them confusing, unhelpful, and even, perhaps,
conducive of skepticism that anything could be done, or
that anyone knew what it was that should be done.
Certainly, the workshop participants were chastened by
their collective inability to give answers to these ques-
tions. Most felt that they hud more to offer than they
had been able to communicate and also more to learn
from others who had partly failed to communicate
to them. Everyone felt that the various contributions
had not yet combined to form an integrated view.

If ‘the state of the art’ was still confused, would
anything be gained by discussing it at a large conference?
Should the idea of a large conference be dismissed? In
the event, what was decided was that the large con-
ference should go ahead, but with an unusual format:
there would be only two plenary papers and the major
activity would take place in smaull groups in which
participants would discuss how to go about ‘nutrition
planning’ in specific situations described and presented
to them as well documented case studies, It was hoped
that this would allow the participants to learn from
cach other and give them an opportunity to appraise
both the nature of the problem and alternative approaches
to it. How far this succeeded and what people felt they
learned from 1this experience may be judged by the
report of the retrospective thoughts of the participants
given in these Proceedings (‘The Symposium in
Retrospect’). This volume does not, however, include
the five case-study documents, or the presentations
by the people from the areas concerned, which pro-
vided the basis for the group discussions. It includes
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the papers and summary discussions of the September
Workshop and the Plenary Papers and discussions of
the April Symposium, together with the review of
participants’ post-Symposium reflections,

In presenting these Proceedings, the contribution
of those who have provided this forum should be re-
cognized. The major financial support. for the Symposium
and for the earlier Workshop was previded by the United
States Agency for International Development, but they
gave more than funds. Dr Martin Forman conceived
the idea of a meeting and encouraged the Berkeley
hosts to seek the widest international and bilateral
support for it. He devoted a significant portion of a
leave period at Berkeley to fostering this activity and
the AID offices in Washington and missions around the
world were instrumental in securing atlendance of
national representatives. UNICEF sponsored the atten-
dance of many delegates from several countries. A
number of other overseas delegates were supported by
the British Overseas Development Ministry, the Swedish
International Development  Agency, the Community
Systems Foundation, and the Asia Foundation. All the
international agencies represented sponsored their own
delegates, as did a number of universitics, voluntary
service agencies, major foundations and private firms.
Much effort was given by country representatives to
the preparation and presentation of exemplary case
studies and special note should be made of these con.
tributions by delegates from Honduras, Jamaica, Kenya,
the Philippines and Sri Lanka. The Symposium would
not have been possible without their gracious help.

Special recognition should be given to the chairmen
of the study groups who performed a most critical and
difficult role: Barton Burkhalter, Robert Chambers,
Martin Forman, Leonard Joy, Michael Latham, James
Levinson, Paul Lunven, Philip Payne, James Pines,
George Poyner, Charles Slater, Robert Stickney,
S. Venkitaramanan.

The Organizing Comnmittee wishes especially to
acknowledge the cfforts of those who assisted in the
management of the two meetings and the preparation
of the report: Linda Ellinwood and Dale Ogar carried
a particularly heavy burden, but important contri-
butions were made by Cheryl Afflerbach, Jan Aleck,
Marion Baer, Robin Beall, Eric Behrens, Mancy Butte,
Linda Neuhauser, Josefina Pabalan, Suzanne Pettigrew,
Frances Powers, Suzan Rainey, Janies Stewart, Gary
Tannehill, Robert White, Christina Wood, Mary Yurko
and Allison Zezulka.

These many contributions and the goodwill and
concern that they reflect are recognized with gratitude.



The determinants of nutrition

status

Whet esonomis plenners reed (o krnew

Lance Taylor

Department of Economics, Massachusetts Institute of Technology, Cambridge, MA, USA

This paper* outlines research topics regarding income
distribution, food consumption and nutrition which
should be pursued to improve the basis of planning de-
signed to raise nutrition status. It focuses on the prob-
lems amenable to policy intervention, which have some
bearing on the welfare of pour people in poor countries,
and which can be studied effectively by fairly snall
research teams with some specialization in economics,

Interrelating variables

Figure 1 shows in diagrammatic form 34 ‘causal’ links
among  agricultural, food processing and nutritional
variables. Many more arrows could be added to the dia-
gram, but it is already clear that interactions among
these variables are elaborate and complex. Of course,
many arrows have been followed up extensively over the
years (eg the quantification of Engel’s Law gives a good
understanding of arrow number 2] linking income flows
and houschold consumption patterns), but others are
virtually untouched.

In an amplification of Figure I, Figure 2 outlines
relationships among nutritional status and other socjo-
economic variables. While the central part of the first
diagram conlains linkages traditionally studied by econo-
mists, those in Figure 2 are usually investigated by other
disciplines - public health, nutrition, anthropology and
psychology, especially. There is room for interdisci-
plinary research along the lines of Figure 2,

*Originally prepared for another purpose under the title ‘Research
topics in income distribution and the economics of food’, the
paper was offered at the Workshop to illustrate the presentation
which follows it. It is included as a paper in its own right and to
make the reported Workshop paper fully comprehensible,
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The general structure of the two diagrams is discussed
in the remainder of this section with prominent clusiers
of arrows pointed out. In succeeding sections, possible
research topics focusing on cach cluster are analyzed in
more detail, :

Beginning at the left of Figure 1, arrows 1-]1] deal
with the ruralfagricultural sector of the economy. First,
a number of factors influence production patterns of
crops which may be taken to include both animal and
vegetable products. Among these factors are govern-
ment crop price and acquisition policies (including
officially imposed restrictions on the cropping pattern,
forced sales, etc); rural investment programs, rural credit,
input pricing policies (g fertilizer and water subsidies);
the general technical level of agriculture, and rural socio-
political environment (eg power relationships in the
countryside): and rural wealth and income distributions.,

The distinction drawn by arrows 10 and 11 between
crops entering the market and those processed at home
is important with regard to both nutrition and income
distribution. On the nutrition side, marketed and non-
marketed crops are processed into foods in different
ways, and the foods in turn are consumed by different
groups in the population. Policies aimed at increasing
marketed surplus, either through technical change or
price manipulation, typically affect the income distri-
bution in ways which benefit the larger and richer
farmers more than small landholders or landless laborers.
Finally, crop production, wealth distributjon and, more
generally, power relationships within the countryside
and with the city determine rural income flows.! On the
right side of the diagram, income is a major determinant
of food consumption and nutritional status,

Before continuing, it should be noted that causal
arrows numbers 1-]1 traditionally fall into the domain
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Figure 1. Linkages among agricultural, food processing and nutritional variables.

of agricultural economics or rural sociology, and have
been investigated extensively in many countries. However,
ather variables not in the agricultural scientist’s bailiwick
intervene between ‘crops’, ‘foods’ and ‘nutritional
status’, and the whole package has not been adequately
studied. For example, there is very little in the literature
about linkages between the mode of production in agri-
culture and the distribution of food consumption within
the family (arrows 21 and 34). Peasant, and especially
plantation, agricultural techniques in poor countries are
often built around large inputs of human labor; in other
words, they require high calorie expenditure on the part
of the workers. When total calories are limited by poverty,
such technology automatically creates great risk of de-
structive cumpetition for food within the family between
workers and non-workers. Infant, female and child mal-
nutrition is a natural consequence of this particular
micro mode of producliun.2

Economic conditions

Healtn status
of persons

Pubi.¢ heoltn

situation Nutritianal stotus

of persons
Psycnological (multidimensional )

environment

Food use customs
Food intake

Family size
ond structure

e —

Distribution channels

After crops leave the ficld, they go through processing,
transportation and market or non-market distribution
channels before they are consumed. Non-market channels
include storage and subsequent use of crops as foods in
the household, barter and culturally dictated food re-
distributions between households (:he potlatch in its
pre-White discovery form is an example ol the last
mentioned activity),

Traditional processing techniques and a host of cul-
tutal patterns influence final nutritional status., as shown
by arrows 10, 17, 18, 20, and 27-30. In a poor country,
a very large share of total tood use takes place outside
the macket: for example, in Pakistan, the marketed sur-
plus of grain may amount to a third or less of total
production. The utilization of non-commerciilized food
is clearly influenced by economic variables (the acquisi-
tion price and/or policy package for the staple ciop isa

Ferting,

-1
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perfarmance —— . gy performance

t
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Figure 2, Relationships among nutritional status and other variables.

10

NUTRITION PLANNING



clear example), but cultural practices and known pro-
cessing techniques are at |east equally important in-
fluences. Economic anthropological research into non.
market food channels could have policy payoff in such
arcas as design of “nutrition education’ (read ‘*food
culture madification') programs and introduction of
new: storage and food processing technologies at the
household level,

Market toad channels, at least for crops produced
within th country, are charted by arrows 11-16. As a
country beoomes richer, food shifts from non-market to
market chonnels, and the value added along the latter
increases natil famgate prices make up a very low share
of food cosrs, as in Europe and the USA 3

The gove mment can modity this apparently inevitable
process in - veral ways: for example, by maintenance of
food stock (storage of grains and the provision of refrig-
erztion and slaughterhouses for animal products are two
conmon instances), food fortification programs, which
I :ffect put new products on the market; and provision
of its own distribution channels such as government-
sulsidized upermarkets or ration shops in urban areas.
Alsa, in aaixed cconomy. private imtiatives in proces-
sime and p. ckaging can be expected (eg sale of canned
baby foods  expansion of frozen food products, more
cluborate p ckaging). For good orill, such entreprencur-
il innovatims can be influenced by tax and subsidy
policy.

Food constomption pattems

Alter tood teaches the household. its use there is in-
lluenced by another set of variables, as shown by arrows
19-26. Once again, the government can maodify food in-
take by provrams attempting to distribute food directly
to members of some target group within the population
(‘direct feecimg programs’), and food subsidy or ration
schemes: oniside apencies enter through international
trade, aid an-vinternational buffer stocks, More generally,
the trade stratepy of a country may largely determine its
food consur iption patterns. For example, Egypt exports
cotton and  nay increasingly export vegetable and fruit
products to pay tor cereal imports. Should it continue
with this stitegy, or shift towards autarchy and use its
limited land for cereal self-sufticiency? Nutrition is not
the deast imortant factor which should influence such a
devision.

Finally, t »od consumption and *nutritional status’ of
ncividuals i «¢ linked by another set of factors, including
the food cv tural patterns mentioned previously, public
he lth activ ties, the overall health status or the popula-
ticn, other environmental factors and accepted rules
ab ot food stribution within the family. Some of these
int ractions appear in more detail in Figure 2, showing
the ecology I nutritional status.

Mulnurrition and environment

Tointerpre. Figure 2. it is usetul to view malnutrition as
atpe of dvcase, and ask how it fits into the overall en-
vitmment «a society. To the left of the diagram, there
arc factors niluencing the incidence of malnutrition,
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ranging from the economic condition of the population
down through customs governing breast-feeding and
cooking practices. If someone is actually malnourished,
then there are additional problems in detecting and
measuring the characteristics and gavity of the *disease’
(for example, is the malnutrition moderate or severe. is
it protein<calorie malnutrition or lack of specific n-
trients, what clinical and bi schemical signs exist, ety)

Conunuing to the nght in the diagram, next one mu- ¢
question: whether or not being malnourished affects a
person’s tunctional role in his society. The answer will
again depend on specitic conditions. Iron deficiency
anemia may be economically dysfunctional for workers
in some environments, ¥ but not in others where dif-
ferent factors are limiting productivity . For example, the
widespread tropical disease schistosomiasis may cause
negligible productivity losses in the environments where
it is endemic.” Similarly, the common assertior. that
infant protein-caloriec malnutrition leads 1o menra} re-
tardation has to be analvzed in terms of some moedel of
mental development in a given environment, 4 la jaget
or otherwise Finally, improved nutrition may wicen or
narrow birth intervals, depending on the circumstances.’

To summuarize, the presence of conditions cone ucive
to malnutrition of some sort does not assure that a given
person suffers from the “discase’ the degree and 1 ature
of the disease can difter greatly in difterent indiv duals
suffering from it: having the disease may not be dystunct-
ional in a given environment: and the extent of dys-
functionality depends on a host of other factors. There
are ample rescarch bones to chew on in this set of inter-
actions.

It any general conclusion is to be diawn from the two
“igures, it is that the generation ol malnutrition within
ds ciety is an extremely complex socioeconomic process,
which is far from completely understood. At the same
time, demagogues and food faddists, statesmen and al-
legedly disinterested scientists often seize on one or
another of the many links in Figure 1. and trumpet it as
“The Cause” of malnutrition and its associated ills.

Single-minded concentration on Just one relationship
in the whole ecology of mulnutrition is an error, and a
pernicious one. A millenjum might ease the lot of all the
poor in poor countries, hut any single remedy within
human hands -~ whether a new Green Revolution or a
radical income distribution  will not. In s far as re-
searchers can make any contribution towards :olution of
the hunger problem, they must take into accou nt at least
part of its whole web of causation.

Macroeconomic research topics

There have been very few attempts to investigate food
production, distribution and consumption as a system.

The macro food system is summarized by arrows 1-21 of
Figure 1, and comprises the agricultural sector treated as
an aggregate producer of crops and associated income
flows, food processing and distribution channels, and
food consumption behavior of easily manageable group-

1



The determinants of nurrition status

ings ot houscholds. So detined, the food system dues not
encompass the interrelationships among food intake.
other variables and nutritional status shown in Figure 2:
for normative purposes, a convenient status indicator is
food consumption at the household level.

Aggregate Nows ol crops and toods are usually anal-
yzed with Tood balunce sheets. These can bé interpreted
as demand-supply balances for a number of food prod-
ucts, and are usually used rather unimaginatively to point
out possible inconsistencies between crop production
and food consumption levels in the future. That is, in-
dependent projections of both sides of the demand-supply
equation are made: il the projections are not close. ap-
propriate warnings are sounded. Evidently this crude
methodology can he extended, perhaps by a fairly small
group. Sume possible research topics are listed below,
Improvement and coordination of data
For example food palance sheets are usually estimated
from agricubtural production  statistics together with
foreign trade data and a set of more or less arbitrary
guesses about use of grans for seed and feed, storage
losses, and so on. Consumption (or “disappearance’) is
the residual item. Yet in many countries, especially in
Asta, independent estimates me available for food con-
sumption and possibly other uses ot crops.

Production and consumption data sets are olten in-
consistent conceptually and contradictory i their im-
plications. but it both exist they do provide two views
of flows along the food system: by most people’s stand-
ards two views are better than one. If the two types of
data can be integrated into an overall set of demand-
supply balances. so much the better. Although it sounds
like pedestrian research, the development of good stat-
istical descriptions of the food system in several countries
would be an extremely useful exercise. It would open
the way to nutrition plaaning actwities of the type to be
discussed shortly. and would also help in an overall
assessment of the magnitude of the world food prob-
lem. Fxisting caleulations of international nutrition
deficits {a recent. representative one is by Reutlinger and
Selowsky®) sufter from both inadequate country data on
food availability and use. and 1rom inadequate definition
of what nutntional standards really are (o should be).
The latter problem. as wigued below, may be insoluble.
But better data gathenng and analysis is always possible
and usetul.

Bascline demand-supply balances

With these balances, a number of other essentially macro
problems can be tackled. For example, what would be
the impact of shifts in any of the variables at the ends of
arrows 1.7, 13.10, or 20-26 on ‘nutritiona) status’, at
least as measured by houschold consumption levels dis-
aggregated by income level. region, ete, in some policy-
relevant way? To answer this sort of question, one
would first have to know probable responses of the crop
mix and production levels to changes in the variables of
interest. Changes in crapping practices would in tumn
shift rural income levels and distubution, and the mar-

12

keted surplus. There would presumably  be pohicy
affected responses in food processing and listribution,
and households would change their consumption baskels
i response to price and inconie movenents,

Since several markels and groups ol cconomie factors
are involved in the food system, it is hard to develop a
good intuitive feel tor its characteristics on the basis of
qualitative information. Some quantification of system-
wide response to price and policy changes is required.
The natural way to put together o model of the food
system is through looking at markels st setting up
partial equilibrium models of 1ich rice farer or poor
urban consumer reactions to prices, incomes and other
varigbles, and then putting the partial maodels into a
multimarket system based on demand-supply balances
like those suggested above. This approach has proven
usetul in economics since before Marshall: al il is pro-
pused here is extension of the traditionad demand-supply
cross to several related markets, using the computer in-
stead of hand manipulation in the algebra ol elasticities
tovisolate the impottant responses and potential arcas o
policy intervention,

I the oft-touted but seldom accomplished systems
studies in nutrition planning ever matcrialize, they will
have to take the form outlined here  an analysis of
input-output balances tor crops and foods, with due
regard to how economic factors are likely to respond to
available policy sticks and carrots. Some academics are
already doing such rescarch ?

Response characteristics

With regard to demand-supply balances, more is known
about some response characteristics than others. For
example, programming models, economdtric studies and
good intuition go at least some way towards indicating
how wheat production might respond to chunges in the
farmgate price, fertilizer prices or water availability . Less
is _known about deteiminants of the marketed surplus
ot cereal crops, and knowledge about production and
use of nutritionally important legumes is virtually nil.
Similarly, processing of food in market channels has been
little studied by agricultural economists, and industrial
economists i developing countries olten ignore food
manutacturing as a “tradivonal” or *non-dynamic’ sector,
Since much food distribution takes place in the *unorgan-
ized” sector, even the rare economist specialized in tert-
fary activities does not know much about it Finally, in
so lar as food processing within the home talls into econ-
omic analysis, it is left 10 the distaff side in home econ-
omics departments, and largely ignored. Food consump-
tion, on the other hand, has been studied extensively
since the time of Engel, and a good deal is known about
response patterns there.'” Some obvious Laps in empiri-
cal knowledge have to be filled before the whaole food
balance sheet can be studied in Marshallian terms, but
beginnings can easily be made.

Government policies

Extensions of the above approach to take account of
such government policies as direct feeding programs,

NUTRITION PLANNING



domestic hufter stocks and intermational trade policy are
1 principle stunghtforward. Some of these policies aftect
demand-supply balances directly. For example., a single
crop, such as wheat, would enter on the supply side of
balances Tor non-marketed and marketed foods like
home-produced chappati and bakery bread. These fouds
would in tuen How 1o various consunier groups in quantj-
ties deternnned by their incone levels and socioeconomic
characteristics. Wheat imports or releases from a govern-
ment wheat stocking agency would affect this set of
interrelated demand-supply balances by increasing supply
at the raot end of 4 tree of diverging flows of wheat and
its products. A direct feeding program might operate at
the end of one of the branches. Price policies and nutrj-
tion education would atfect levels of flows along some
of the distribution channels,

One can set up many conceptual madels of this type,
anel even ascertam cost-cftectiveness of different possible
interventions aimed at the same general target, but care-
tul speettication ol how markets operate is necessary
betore sensible conclusions can be drawn. For example.
il foad donations from international agencies go into
normal ket channels in poor countries they may, as
TW. Schultz pointed out ! teduce dnmestic prices,
producer incentives, and the overall level of food availa-
bility. On the other hand, if the donated food goes
through special channels to poor people. all these un-
tavorable cftects may be evaded while nutrition levels
(or at least 1ood consumption levels) improve. As sum-
manzed by Isenman and Singer.' 2 tins specitic food aid
issue has heen debated extensively aver the years, and
not resolved. The debate illustrates both potentialities
and limitanons of Marshallian methods.

Kevnesian approach

So far in this section, macro interactions have been inter-
preted as occurring along demand-supply balance equa-
tions involving producers and consumers in large groups,
responding o prices, incomes and government policy
vatiables of one kind or another. Macrocconomics can
also be interpreted in Keynesian terms with data organ-
ized into consumption functions, statements of govern-
ment revenue sources, tiscal expenditure patterns, and
so on. Not surprisingly, food looms large in the macro-
ceononies ol many countries. The staple cereal may be a
major import, or else it may compete with an export
crop tor available agricultural resources. Food subsidies
may be a major component of government expenditure,
and agriculture nay generate a good share of tax revenues,
Under these circumistances, modifications in food policy
variables may have substantial effects on the level of
macrocconamic activity, even in advanced countries (eg
cereal exports in the USA). The posing of this type of
question indicates how it should be answered.

Marxist approach
Finally, there are macro issues which are neither Marshal-
Hian nor Keynesian, but which can perhaps be discussed
i terms of Marx. The role of the means of production
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power und class structure in determining the behavior
of the agricultural sector, mndustry, and even consumption
patterns is clear enough, and is not captured by orthodox
economic analysis. The possibility of radical shifts in the
sucioeconomic structure of the food system is real in
many countries, and conscious thought beforehand about
the probable impacts of major changes in the institutional
set-up of agriculture and industry may minimize grief
and case the transition to socialism (or another new
system) thereafter,

Micro issues
From food consumption to nmutritional status

So far we have measured *nutritional status’ on the input
side  how much food are people actually consuming?
As we have already seen in connection with Figure 2,
this approach is misleading. There are many complex
linkages between what person cats and his/her function-
al sociveconomic role. A few are discussed here.

Setting nutritional standards. This is a vexing exercise,
fn the past, levels of recom; ended food intakes have
been dictated by the doctors’ main notion about social
functionality - a person should eat well enough to avoid
becoming recognizably sick. In practice. this criterion re-
duces to setting calorie requirements high cnough to
support ‘normal’ growth and development in average
children and energy use in average adults; protein
requirements high enough to keep 99% of the population
from having net nitrogen losses over the long term (at
least theoretically): vitamin requirements several mult-
iples of the levels which seem to preclude overt deficiency
disease in most of the population, and soon. These rather
purist standards sidestep all issues of scaling the severity
of malnutrition in 2 given environment - how great is
the social, economic or even personal ioss if individual
A is somewhat malnourished during season X in region Y
al country 27 Answering a question like this requires
value judgments and technical competence in a wide
{and expensive) range of tields.

Even if" one ignores the political issues, a thorough
analysis of a sociocultural system is something an econo-
mist cannot do: nor are biomedical assessments of nu.-
tritional debility within a social scientist’s skills or re-
search funding. Anv serious rescaling of nutritional
standards in socioeconomic terms relevant to poor
countries will be a long and combative process,! 3 and it
is not clear that a small research group should put many
cgps in such a basket,

Mounitoring nutritional stans. For immediate policy
purposes, another set of questions becomes relevant:
how is the nutritional status of important groups within
the population monitored on a continuous basis to
check whether there is improvement in the medium term,
or incipient deterioration from currently achieved levels
due to short-term problems? Two difficuities arise here,
First, policy makers have to know how to measure the
nutritional status of the population at a point in time:
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we have just noted some of the conceptual pitfalls o
which this apparently simple activity ean lead.

Second, even it a set of standards is agreed upon,
there must be some base level to which they can be com-
pared, in order to measure change. On the measurement
issue itself, some sort of rough and ready agreement
regarding techniques and standards is perhaps possible.
Furthermore, there are methods for detecting protein-
calorie malnutrition and some nutrient deficiencies
which can be used in the field in poor countries (anthro-
pometric measurements are usually feasible, and bio-
medical technigues based on very small blood samples
may soon prove so). Establishing accurate reference
data about the extent and severity of malnutrition in
policy-relevant groups of the population is an informa-
tion gathering activity similar to those already discussed.
Not much is known beyond anecdotal evidence about
either the macro food system or the micro details of
nutritional statusin most of the less developed countries.

Impact assessment. Related to the issue of setting
standards is the assessment of the impacts of malnutri-
tion on economic productivity, fertility, resistance to
infection, and mental development — and vice versa.
For better or worse, all these fields have long been
staked out by investigators from several disciplines.
Some brief observations may itlustrate the controversies.,

Some nutritionists and economists claim that better
infant nutrition is likely to reduce mortality and lead to
reductions in birth rates as more children survive, On the
other hand, if infants survive longer they are likely to be
at least partially breast-fed, which may reduce fertility.
How are these two effects distinguished? Add to them
other nutritionists’ claims that better nutrition for
mothers will increase fertility and perhaps the birth-
weight and the ability of their children to thrive, and the
interactions between food flows into the nuclear family
and its reproductive capability become still more com-
plex. Keeping up to date with all these claims and
counterclaims is time-consuming in itself; falsifying them
on the basis of existing data is virtually impossible. It is
an intriguing mare's nest, but one should recognize its
nature before jumping in.

Similar complexity characterizes the debate about
malnutrition and mental performance, with its obvious
similarities to the recent race-1Q-equality of opportunity
controversy in the USA. Again, getting up to date with
research is a sizable task, and Washington, DC is not an
ideal location tor an established investigator who wants
to do work in the field. It may be a good location for
somsone who has the appropriate qualifications to sit
down and draw policy conclusions from the work already
done. The main problem is that a single individual with
well honed psychological, nutritional, statistical and
policy making expertise may be impossible to find.

Effective studies of relationships between nutrition
and infection or economic productivity can only be
done in the ficld, preferably by mixed teams of econo-
mists and medical people. However, there is a clear risk
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that even field studies may be so artificial « to be use-
less for policy purposes.

Motherchild relationships. Over the years, medicaily
trained nutritionists have built up a large body of know-
ledge (and prejudice) in this area. Much emphasis has
been placed on the importance ot breast-feeding, as a
means both to maintain nutrition levels among infants
and possibly to delay additional conceptions. There have
also been large-scale tongitudinal studies of interactions
among nutrition, infection, public health, tertility and
other variables at selected village locations v various
corners of the world (eg the Khanna and Narangwal
studies in India, the INCAP three-village study in Guate-
mala, etc). Finally, there has been practical experience in
attempting to influence nutrition and health status
among mothers and infants in mothercraft centers,
maternal and child health centers, and similar agencies
throughout the world.

One can fairly say that the microeconomics of none
of these activities has been seriously investigated. There
are hints about the economic importance of breast-
fccding.14 but they are mostly impressionistic. Some
PhD theses have been done at the tringes of the large
medical projects,’” but they suffer from the usual
drawbacks of that genre. And the existing studies of
mothercraft centers  have been done by medical
pcoplc,lf’ and could be improved.

Synergy of intervention activities.  Along similar
lines, an issue which bears investigation is whether or
not intervention packages are synergistic in the
sense that if one does do sanitation, public health,
mothercraft, etc, all together, then the sum of nu-
tritional and other benefits is greater than it would be
in response to separate interventions applied to separ-
ate parts of the population. Some minds revel at the
prospeet of such externalities or big pushes: others
(especially those of neoclassically trained economists)
doubt that they ever exist. Before many more large
package program demonstration  projects are  com-
missioned by the foundations, a vritical assessment of
the synergism ol defunct ones might be in order.

Food and cultire. Finally, one can study relation-
ships among food customs and the structure of cul-
tures_anthropologically 4 la Julian Steward and follow-
ers.”* This app:oach attempts to encompass all of
Figure 2 in one model of a society, and mukes a good
deal of methodological sense. Unfortunately, it is more
easily applied in the context of a static, primitive cul-
ture than in changing circumstances in an underdeveloped
country atterapting to modernize.

Nonetheless, such ecological investigations probably
hold keys to the understanding of how nutrition fits into
socioeconomic systems, and can avoid the errors of
omission which arise when analytical investigators locus
on one link in a complex pattern (as is amply illustrated
by the juvenile quality ol debates about malnutrition v

NUTRITION PLANNING



fertility, morbidity or mental development). As long asa
goud rescarcher is available, he can do such synthetic
studies almost single-handedly.

Food consumption behavior

Beating a graceful retreat from the complex linkages be-
tween lood intake and nutritional status, however
measured, | turn to issues more amenable to economists
and marketing experts. Below, some data gaps which
might usetully be filled are summarized, and then
coneeptual problemns are discussed.

Vilnerable groups. As hinted above, the most import-
antconclusion from past debates about nutritional
status is that certain groups are likely to be especially
vulnerable to Tood deprivation  infants, small children
and pregnant and lactating mothers are the target popu-
lations usually cited. If a planner wanted to avoid the
worst long-term elfects of malnutrition. he would direct
food distribution programs preferentially towards child-
ren and expectant or recent mothers.

The major problem for planning is that extremely
little is known about distribution of food and nutrition
within the family. Consumer budget surveys typically
collect data at the household level: partial information
from nutritionists about breast-feeding and weaning
practices does nol take into account the full complex-
ity of food allocation practices among all family members.
Comprehensive studies of food use within the family
(based cither on recall procedures or from putting an
observer in the houschold) would be extremely useful,
both scientifically and in the design of programs for
intervention. Gathering and analyzing such data are
difficult tasks, bui probably feasible in underdeveloped
countrics with good statistical services.

Incane distribution and employment. Economists
emphasize the importance of income and prices in de-
termining consumer behavior; other social scientists
stress sociocultural conditioning variables, and in ad-
dition there are always advertising and education. One
cun‘ul“uys counsel more research, but yet another
standard household expenditure survey in a country
where two or three have already been done will not
add much to our knowledge of consumer responses to
possible policy interventions.

More helpful would be delineation of the linkages at
the top part of Figure | for well defined groups within
the economy. Retrospective studies might be of interest
(et the effecis on employment and income distribution
of the Green Revolution have been well documented in
some areas - what were the probable linkage effects to
nutrition witl in the affected populations?).

Looking owards the future, it is now becoming
cistomary te try to say something about the income
distribution i npacts of investment projects, rural devel-
opment sche nes or small farmer strategies in general,
Tle usual rosearch focuses on relationships between
la m size ane productivity, new technological options,
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employment and income distribution, and so on. A
natural extension would be to trace probable shifts in
income distribution and employment through to possible
shifts in consumption patterns, food intake and nu-
tritional status.

Measuring impact of policies aiming to shift food
consumption patterns. The problem of trying to measure
the benefits of such policies {cg the interventions at tie
ends of arrows 15, 16 and 22-26 in Figure 1) has been
tackled in some studies with traditional benefit-cost
techniqucs,l but their results are not completely
convincing for two reasons. First, the accepted benefit-
cost methodology becomes bogged down in endless dis-
cussion of welfare weights and other intangibles when it
is applied to public expenditure programs focused on
income distribution. A simpler set of tools to cut through
the theoretical rococco is needed. Second, when dealing
with nutritional issues. one really has to ask how far the
distribution of food intake across the population goes
towards satistying the distribution of nutrient require-
ments needed to support séme standard of well-being.

Both of these distributions can presumably be shifted
by policy (eg food distribution programs for the require-
ments distribution). The question is. how does one find
a simple benefit measure, sensitive to income distribution,
which can mcasure the impacts of policies aimed at shift-
ing one or both distributions? One approach might be to
choose policies which lead 1o a high level of consumers’
surplus under the food demand curve while insuring that,
say, every person but one in a hundred receives enough
food to be at or above his ‘safe’ nutrient requirement
level. The theory of such benefit-cost assessment has not
been worked out fuliy, although there are some tantal-
izing suggestions.

Lessons from the past. Finally, with or without newly
sharpened benefit-cost tools, one can learn something
from failed attempts to alter food consumption patterns
in the past. There are already useful reviews of the history
of protein-supplemented foods for children,29  fish.
protein conc-:ntrutcs,2 and the Chilean milk distribu-
tion program.“~ Food fortification schemes of one kind
and another beg for similar treatment, as do the few
nutrition education pre.grams that have been more than
a gleam in some phys zian's eye. Such studies require a
lot of legwork and in :conomists’ terms are not particu-
larly glamorous (although a political scientist might
think differently).

Food processing, distribution and agriculture

In the above section on macroeconomic research topics
there is some discussion about gaps in our knowledge of
food processing and distribution practices in under-
developed countries. As pointed out there. most devel-
opment economists understand very little ubout the
food industry, and one suspects that advanced country
marketing experts who occasionally show up in poor
country capitals as advisers on advertising and nutrition
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education know even less about the subject. For this
reason, a good deal of methodical gathering of facts and
a feel for local institutions is necessary before general-
ization is possible. Some areas of interest are discussed
below.

Food subsidy or ration systems in LDCs. Tne an-
nounced goals of these programs vary — helping the poor,
stabilizing food prices, improving nutrition levels, and so
on  hut their general orientation is always towards alter-
ing the existing market to improve the food supply situ-
ation. Nou-market schames have also been attempted, fre-
Guently by international agencies such as CARE
or the Werld Food Program, which aim their dona-
tions at vulnerable groups through school lunch and
similar programs. Field studies of where these food
subsidy programs have succeeded and where they
have failed, and the reasons why, would be useful
at this time. As already mientioned, this sort of research
could be extended to high-protein foods, food fortifi-
cation schemes and other panaceas of the past.

Efficiency issues in processing and distribution. Such
issues also appeal to economists. For example, just how
extensive are food storage losses it poor countries? Is
their reduction only a matter of new technology, or are
economic incentives rigged aguinst effective storage pro-
cedures? Would domestic buffer stock szhemes in fact
complement existing private storage, or would they lead
to its extinction? All along the food chain one can ask
similar questions — what are incentives towards pro-
duction of high extraction flour” Highly polished rice”

Agricultural !inkages. Moving towards the agricultural
sector at the left of Figure !, it is clear that it affects
nutrition levels through three main linkages:

@ Production of crops which are in turn marketed and
pass through commercial food processing chains to
consumers.

@ Production of crops for use at home, wit's their own
processing and storage technologies.

@ Generation of income and employment flows, which
directly affect the pattern and level of household
consumption.

As indicated before, the first of these can be studied using
traditional partial equilibrium cconomics, and one can
expect knowledge to accumulate gradually about this
particular set of markets, as it has about others. The
housenold food production to consumption linkage is
less vell understood.

Finally, I have already discussed the need for looking
at distributional impacts of agricultural production pal-
terns, and tracing them through to nutritional status. At
our present stage of knowledge about income distribution
in rural arcas, a many-pronged attack on the problem is
probably desirable, with the prongs ranging at least from
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the neoclassicism of Cline?3 through ccl cticism?4 1o
nev-Ricardian and neo-Marxian formulatior .23

One natural line of research would e the devel-
opment of multisectoral income distribution moels
parallel to the multimarket analyses of the tood system
suggested above. Some prototype models of this type
exist (most of them supporied by the Development
Research Center of the World Bank), and their elabor-
ation to deal with the details of the macro food system
would be feasible. However, it should he recognized
that little enough is known about rural wcome distri-
bution to make almost all roads to understanding it
equaly good.
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Presentation by {Lance Taylor

Nutrition planning has been wideiy discussed in the past
five, or even ten years, but so far there have been very
few pilot operations. The work by Joy and Payne at the
Food and Agriculture Organization (FAO) represents an
interesting stab at methodology, but it would be an
exaggeration to say that there is nutrition planning at a
national level in any country, Nutrition planning units
exist in several places, such as Pakistan, Sri Lanka, Brazil
and Colombia, but just how active and successful they
are rernains to be seen.

The basic question is why has the development of
nutrition planning been so slow? The answer may be
partially found in Figure 1 of the ~bove paper. The
arrows depict potentially causal links among variables
that influence nutritional status and many of these links
are simply not well understood. This is not true of the
linkages involved in other fields where there actually is
some sort of planning. In this context, planning refers to
rational thought applied to some reasonably well defined
problem to generate proposals for policy interventjons
which have some chance of being implemented, tested
and evaluated in an underdeveloped country. Nutrition
planning differs in a number of dimensions from the sort
of planning that has actually been applied overseas,

Defining variables

There are several criteria which define plannable variables,
One criterion is the scope or dimension of the system. It
must be small enough for policy tools to be manageable,
for outputs to be quantifiable, and for responses of the
system to be normal. It is also essential that responses be
quantifiable and data casily obtainable.

If these criteria are applied to various examples, it be-
comes clear why nutrition planning is still in its infancy,
Consider balance of payments, for example, a topic that
occupies a fair proportion of the competent manpower
of imany planning offices. Balance of payments is a fairly
small dimensional system: there are a fow exports, a few
iraports and a few policy tools, such as devaluations and
tariffs. The outputs are rapidly quantifiable, available in
simple terms, and the infrastructure already exists within
the government mechanism to gather quickly the kind of
data needed for analysis of balance of payments, There
is a certain amount of theory concerning balance of pay-
ments which permits one to guess at the clasticities, if
nothing else.

Another example is agricultural product planning,
which is more complicated in that it is multidimensional.
Differing responses from all the farmers in a country
must be tackled. The simplicity of the balance of pay-
ments is lost. Policy tools are manageable in the sense
that procurement prices and sale prices of fertilizer, etc,
can be set. The output and crop yields are quantifiable,
again because the infrastructure exists. As for response
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characteristics, some theories predict farmer responses in
the aggregate and can be used to attempt quantification
of response characteristics, but there is considerable dis-
agreement about the extent of this practice.

A third example is river basin planning in the hydro-
logical sense. The system is relatively smalldimensional
(dam-building, irrigation). Policy tools are expensive,
certainly, but the technology is well known and there
are no great breakthroughs to be expected. The output
can be ecasily quantitied, and the responses of the river
basins and the different sorts of inttiatives are at least
partially known in theory.

Now consider nutution plunning. Is it small-<dimen-
sional? Lvidently not. As Joy and Payne rightly pointed
out, it deals with fairly complicated disaggregated struc-
tures of people who are receiving food. It is a major
undertaking just to ask about their nutritivnal status
to consider how to do the aggregation and to determine
how to set up the problem. Are policy tools easily
manageable? This depends on the kinds of touls, but at
least some are eusily manageable. For example, the exist-
ence of fair price shops on the subcontinent is a policy
tool which can be manipulated. Are outputs easy to
quantify? This is a serions problem which is discussed in
the above paper and it depends un what the output of a
nutritional system ought to be, from the planners’ point
of view. If they agrecd that the output should be, for
example, the prevalence of protein-calorie mathutrition
or infant mortality, then the output would be faitly casy
to obtain on a one-shot basis. But on 4 continuing, long-
term basis, data comparable to those available for the
analysis of balance of payments or river flow would
require a new data gathering infrastructure.,

What theory is there? Economists (aguin see Figure 1)
can say something about the food system, but the inter-
face between food consumption on the input side and
nutritional status on the output side is not well under-
stood. It involves many other variables in addition to
nutrition. Until more is known, attempting to quantify
the outputs in terms of the inputs - that is, attempting
to develop a theory of the response characteristics of the
whole nutrition system - would be very difficult.

The same is true, fso facto, of attempts 1o quantify
the response characteristics. This is an important point,
from the planner's point of view. For a balance of
payments problem, Al Fishlow can go into Country X
for half a day, and he will be able to puess the relevant
clasticitics with a tait degree of precision. Carl Gotsch
can go into Country ¥ and he will be able to say some-
thing about how agriculture is likely to respond to
various policy tools. But it is doubtful whether anyone
could perceive how the whole nutrition system is likely
to respond: the theoretical basis for numerical intuition
is too slight. Finally, data tend to be relatively difficult
to obtain largely because the data gathering infraziructure
does not exist and planners are essentially dependent on
data gathered by other people for other purposes. So far,
governments have not set up the appropriate data gather-
ing machinery for nutrition-related variables.
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Medium-term program

In the light of the above, what would be a reasonable
program for the medium-term future, both in terms of
planning operations which will have some policy impact
and also in terms of research operations that feed into
the planning?

The devising of macroeconomic models of the food
system would probably be a feasible action in the short
to medium term. In practice, this means disaggregating a
food balance sheet, for example, on the demand side
into food consumption by policy-relevant groups. The
policy-relevant groups could be organized according to
size and distribution of income or by region, depending
on the interesting questions within the country and the
data availability. A fairly disaggregated picture of
demand and supply emerges for the most important
agricultural products within the country. A model could
then be developed with policy tools such as procurement
price, fertilizer, input price, water availability, and the
operation of the food processing, transport and distri-
bution system (a vast lacuna in our knowledge of many
countries). Other policy tools include the fair price
shops, fortification schemes and ditferent kinds of food
distribution schemes. Given the various policy tools,
what is likely to be their impact on food consumption
levels of different classes of people within the economy?
The answer to such a question takes us a long way from
a description of the prevalence of grade three malnutri-
tion in Region (.

A second interesting topic for institutional analysis
would be an assessment of past interventions in different
contexts and in different countries. Again, the major area
in which knowledge is lacking is food processing, trans-
port and distribution, both through market channels and
within the household. Integration of that knowledge
would be extremely useful fur planning purposes.

A third area of interest which is obviously relevant to
policy is the prediction of a particular food system’s
response to stress (bad harvests, changes in urban income
levels, oil price increases leading to fertilizer price
increases, etc).  What are likely to be the weak points?
Where should interventions be made at least to maintain
current levels of weltare? This area is nol given much
attention until the emergencies arise,

A fourth area, which relates to some of the issues
brought up by Joy and Payne, concerns relevant exten-
sions of benefit-cost analysis to deal with problems such
as the fact that there is a requirements distribution across
the population as well as an input distribution. Different
policy tools can shift those distributions - what are they
and what methodology should be used to determine
which tools should and should not be used?

There is o further, and more basic issue, which was
also raised by the Joy-Payne paper and others, which
concerns the economic theory used in planning. Econ-
omics (as presented at MIT and Berkeley, at least) tends
to stress supply limitations, and there is an implicit
assumption that the growth and development of a
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country is determined by that country’s productivity
and thrift. That is one way to look at economic growth.
Another way, which I think is equally valid, although
most of my calleagues do not agree, is to focus on
demand determinants of growth. If one influences aspects
ol the demund side, such as incone distribution, what
would be the growth response to shifts in patterns of
demand?

There is ut line of thought that goes back to Malthus
(an interesting case since he had a schizophirenic mind
about population pressures on the one hand and the
importance of demand determinants of growth on the
other) which has been developed by cconomists in
Cambridge, UK. It arks how the growth process is
goveined by savings propensities and dgmand patterns,

The determinants of mutrition status

This approach has potential because, evidently, in the
context of planning, demand variables are much more
important than supply variables. It seems to be difficult
for us to think in terms of demand determination of
economic development.

The final point is that the focus both in planning and
in research has to be on isolating relatively closed and
quantifiable subsystems within the svstem of arrows in
Figure 1. Economists are at their best when they can
apply analytical reasoning to relatively simple problems,
and planning is best when planners apply this kind of
reasoning. There has been very little effort towards trying
to distinguish analytically tractable subsystems within
that whole confusion of arrows. Some effort should g0
into thac,

Discussion

Albert Fishlow
(University of California)

One of the first applications of linear
programnming in the field of econ-
omics was made by George Stigler,
and it addressed the least-cost diet
problem. He made that application
because cconomic prices were not
based on nutritional units. He also
showed that 1t was possible to
achicve a  particular  objective in
nutritional units by combining inputs
of foods in diftferent ways. It s
important to realize that individuals
do not, on the whole, maximize in
nutritional units, but any discussion
of the wnutrition planning problem
usually takes place in the context of
nutritional units. Also, people, even
very poor people, rarely spend all
their income on food, so that there is
a margin of additional expenditure
which is devoted to other kinds of
consumption. So planning is compli-
cated by the fact that planners do
not deal in the same units that indivi-
duals customarily employ in allo-
cating their budgets. Why do people
not purchase food for its nutritional
value? Ilow\cun they be encouraged
todoso’

Another theme which emerges in
the literature of cconomic develop-
ment and planning is the question of
the difficultics encountered in agricul-
tural sector planning. Economists
excel more in establishing steel plants
or in processing automobiles than
they do in the agncultural sector.
This is true regardless of the system,
whether it be a Cuban failure to
achieve fen million tons of sugar, a
Soviet wheat deficit, similar difficul-
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ties in China, or food surplus prob-
lems in the USA.

The agricultural sector has always
been very difficult to handle. This is
especially truein developing countries
where many characteristics of tradi-
tional agriculture are quite rational.
This is analogous to what might be
called ‘traditional consumption' in
the nutrition field. Certain behavior
and habits which seem less than de-
sirable from a nutritionist’s point of
view may be entirely rational within
the context of the particular system,
As in the agricultural sector where
planning is done badly, there is a
danger in treating symptoms rather
than basic problems, in observing a
circumstance of malnutrition and not
recognizing its symptomatic quality.
The symptom may be a condition of
the fundamental system which gives
rise to a very rational behavior within
this system.

A third observation is that nutri-
tion planning is explicitly distribu-
tional planning, whereas economic
planning has been much more success-
ful as production planning. There is a
commuiication problem here in that
distributional planning implies the
concept of distribution in an extra-
ordinarily specific  fashion, rather
than in terms of the general command
over resources that typically concerns
economists,

It has been noted that it is very
difficult to accomplish distributional
objectives  without extraordinarily
radical changes in the production
structure, The most vivid examples
of success in the redistribution of in-
come have occurred when the pra-
duction structure itself has been en-
tirely revolutionized. The various at-
tempts to deal with the distribution

problem through taxation, subsidies,
or minimum wage changes, for ex-
ample, have given rise to second-order
effects which cance! out the intended
objectives.

Mow it seems logical to try to im-
prove the position of low-income
workers by raising their minimum
wages, but by the time this is trans-
lated throughout an entire economic
system, the wages are frequently
lower rather than higher. As was sug-
eested in Dr Taylor’s paper, inter-
vention may very well have a second-
order effect which defeats the attain-
ment of the objective,

Finally, it appears that there may
be a chaice in the pursuit of planning
at this point to pursue theory by
developing  subsystems  which  des-
cribe the complicated set of behavi-
oral relationships involved, or to en-
gage in planning without theory. Most
academics would say that these alter-
natives are not nautually exclusive
and that the right way to proceed is
to do both, However, I think that in
practice there is a certain degree of
exclusivity which is imposed by the
priorities of resources and personnel,
and by the lack of a focus on these
kinds of problems within developing
countries, I would submit, therefore,
that it is a real choice that is worth
some consideration,

James Levinson
(USAID)

Most of us here would probably agree
with Dr Taylor's overall premise that
nutrition planning is in its infancy.
Certainly if one subscribes to Dr
Taylor’s definition of nutrition plan-
ning as the application of quantita-
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tive macroeconomic models to nu-
trition policy, then it has barely
developed beyond an embryo, How-
ever, 1 see nutrition planning as a
broader sct of activities in which we
have indeed been making progress.
Traditioaally, planning has not been
a tool in the black bag of the bio-
medical community, the group which
has been the primary advocate for
international nutrition over the years.
Planning is the domain of the ccon-
omist, and economists have not been
interested in nutrition until very re-
cently. I think the reason why econ-
omics departments in the industrial-
ized countries have done such a very
small amount of work related to nu-
trition s that such work has not
heen seen  as  prestigious  among
economists,

Concerning  Professor  Fishlow's
discussion on the treatment of symp-
toms, Leonard Joy and a number of
us have been concerned about treating
symptoms when there are underlying
determinants that need attention. It
has reached the point where treating
the so-called ‘symptoms’ has become
almost tabu, If we can affect the
underlying determinants of malnatrn-
tion and remove the need tor, say,
child feeding programs, then the child
feeding programs could be termina-
ted. But we should hesitate before
we dismiss those interventions which
seem to be dealing with symptoms. |
am reluctant to give up anything that
provides even a little bit of resource
redistribution to the poor until the
need for that kind of program is
climinated.

The identification of a series of
somewhat overlapping phases through
which we have passed since the second
world war places concern with nutri-
tion in a historical context. The first
phase is characterized by humani-
tarian concerns, largely expressed by
the biomedical community and large-
ly curative in nature — malnutrition
was perceived as a disease to be dealt
with as a disease. Little progress was
made, given the realities of scarce re-
sources and the political impotence
of the poor, among whom the prob-
lem of malnutrition is concentrated
In addition, the decision makers in
planning commissions in low-income
countries (many of whom studicd at
prestigious Western universities) were
taught that development means
growth of the capital stock with nu-
trition being, if anything, a very
minor issue.
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By the carly and mid 1960s, the
nutrition community began to res-
pond to that message from the econ-
omists by striving to justify nutrition
investment on the basis that improved
nutrition weuld somehow stimulate
those indices that were of primary
concern to the cconomic planner.
The basic idea was that improvement
in the condition of the human capital
of the nation could be achieved by
alleviation ot the malnutrition prob-
tem. An increase in nutritional status
would lead to better performarnce
and ultimately improve productivity
and national income increments,

This seemed attractive at first, but
then it appeared that malnutrition-
related physical and mental debilita-
tion wmight not be the limiting factor
in the production process, Product-
ity probably depended more on the
size of land holdings, irrigation, in-
dustrial spare parts, raw materials,
and power supply than on the physi-
cal or mental capacity of the labor
force. It was also possible that in-
creasing productivity i a labor sur-
plus cconomy might exacerbateexist-
ing problems of unemployment,

However, the argument that im-
proved nutrition  would promote
development was reinforeed, in part,
by fixation on technological solu-
tions to malnutrition that were pro-
posed in the late 1950s and the
1960s. There was a lot of discussion
about the protein gap and the pro-
cuction of protein from unconven-
tional sources. The alleviation of
protein malnutrition was a popular
idea for quite a while before the
realization was made that it was not
the solution to the primary problem,
The main problem was more a matter
of inadequate food and resources in
the hands of the poor and inadequate
effective demands inextricably en-
tangled with the complex structure
of poverty and the whole syndrome
of deprivation. Instead of using nu-
trition as an inexpensive lever on the
development process, nutrition advo-
cates began to find themselves in the
middle of the development thicket.
Nutrition seemed to be a fledgling
arca of technical speciality a
fatal indictment if judged by tradi-
tiohal development premiums.

In fact, at the same time, a serious
reassessment was taking place in the
development community. Premiums
placed on growth of the capital stock
and investment-oriented  planning
and capital goods production were

being questioned by conceerns for the
quality of life, distribution of re-
sources, development of the agricul-
tural sector, rural development and
labor-intensive activitics. With this
new development philosophy, many
in  the  development  community
began to look maore specifically at
nutrition,

It is easy to expound on the need
to reach the poor, bur how is this
actually accomplished? This was the
challenge facing the nutrition com-
munity. Was it ready tfor a new set of
guiding principles, a new philosophi-
cal base? This philosophy began with
the notion of deal'ng more speciii-
cally and explicitly with the problems
of the poor mujority - those exclu-
ded from the development process. It
included making a much greater effort
to share the benefits of development
and to meet the most basic needs of
the poor themselves  better concepts
of nutrition and better health and
survival,

So where does the nutrition plan-
ner fit in? 1t is a real pitfall for nutri-
tion planners to think that they can
solve hunger and malnutrition prob-
lems in a low-income country with
perhaps one quarter of one percent
of the national budget and that
they can do it with direct nutrition
interventions  alone.  Those  low-
income countries that have made sig-
nificant progress in dealing with the
problems of malnutrition have done
50 without nutrition interventions.
They have done it through radical
social change or through rapid econ-
omic growth with a concern for
equity.

I would suggest a threefold role of
the planner. First, he must realize
that problems of hunger and mal-
nutrition are concentrated among the
pouor and any attempts at their solu-
tion require some redistribution of
resources. Not many povernments
have political mandates to redistri-
bute resources, but unless something
is done about commitment, we can
cxpect very little progress, So the
primary role of the nutrition coin-
munity is the use of its potent, valu-
able ammunition, whichis its informa-
tion on the nature and magnitude of
the problem, te indicate to decision
makers in low-income countries that
there is a problem deserving explicit
attention. The nutrition community
can strengthen its cause immeasurably
by finding out a great deal more
about the functional implications of
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malnutrition and putting these scien-
tific findings into terms that are
meaningful to decision makers.

The second role deals with the
area of direct nutrition intervention,
an area where the nutrition com-
munity has made accomplishments,
However, the nutntion community
has been no more successful in pearing
these interventions to the poor than
has the development community in
gearing the benefits of development
to them. This is a major challenge
fucing the nutrition community.

The third role relates to Lance
Taylor's  comments.  Malnutrition
problems are probably affected more
significantly by development activi-
ties that po on outside of the nutri-
tion scctor per se than by nutrition
interventions.  Relatively  little  has
been done to affect those decisions.
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A nutrition planner should be able to
look at an agricultural price policy,
4 works program, an agricultural
production program, or a land use
program and say that a certain in-
vome effect or price effect will have
certain specific consumption effects
on specific groups, income and age
specific. These are tools that can be
used by non-ecconomists in these
countries on a day-to-day basis. In
the past when nutritionists have been
asked about such policies, particu-
larly in the agricultural sector, they
have looked at the amino acid pro-
files and the protein contents of
specific crops and then have argued
endlessly as to whether the profiles
were pood or bad.

I think nutrition planners can
affect some of the relevant decisions,
Lance Taylor and I had the occasion

The determinants of nurrition status

to intervene moderately in a decision
that would have had significant ef-
fects upon the poor. The ration sys-
tem in Pakistan that Dr Taylor djs-
cussed was almost termipated be-
cause Pakistan had a good crop, Ve
indicated that were it terminated, the
caloric intake of the poor would be
significantly decreased and the real
income of the poor would be reduc |
by about 10%. Senior decision makers
were reluctant to drop programs and
policies where those consumption ef-
fects were made explicit. This was a
rare instance in which policy de-
cisions moved in a direction to
affect the poor positively, So the
whole range of non-nutrition activi-
ties must be considered in an attemnpt
to affect these decisions because they
do have important effects on nutrit-
ional well being and consumption,
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Recent developments: poverty-
focused planning

Pranab Bardhan

Department of Economics, University of Californla, Berkeley, CA, USA

Poverty-focused planning is a broader subject than food
and nutrition planning, but both face the same major
problems of formulation and implementation of plans.
This paper concerns redistributive planning in general,
with emphasis on the lowest level of poverty — absolute
destitution. Since the majority of the world’s poorest
people are concentrated on the Indian subcontinent,
this area provides a suitable context for a discussion of
redistributive planning: the approaches and controversies
related to investment allocation to reduce poverty.

Western planning literature indicates tliat the intell-
ectual community has just recently discovered poverty,
but planning literature in the developing countries has
been concerned with poverty for the past twenty ycars.
Obviously, any problem of development has to do with
poverty. One of the first articles detailing calculations of
poverty-focused planning was based on work done in
India in the 1950s. It is entitled *Implications of planning
for a minimum level of living' and was published in 1962
by the Prospective Planning Division of the Human
Planning Commission. The paper describes a model
which is still in use. This document introduced the
concept that the primary concern of planning must be
the removal of poverty as quickly as possible.

The time has come when planning efforts should
focus on the provision of an assured minimum income
for every citizen within a reasonable period of time.
What does this goal imply in terms of the model and in
terms of detailed sccteral allocations? There is a basic
socioeconomic postulate implicit in most of the plan-
ning literature that, in a non-revolutionary context, no
basic changes are contemplated in the scale and structure
of wages, salaries and property rights. But in the India of
the 1950s there were two cxceptions te this postulate,
both relating to property rights. One was land reform
and the other was the growing importance of public
ownership of property.

The land reform program obviously involved a sub-
stantial alteration in property rights. Although land
reform did not succeed in redistribution, it did change
the feudalistic, non-cultivating, absentee landlords to
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the cultivating landlords, or the big farmers, who ook 2
more direct interest in the land. This type of land reform
changed nothing as far as poverty was concernced,

The second exception, public management of capital,
is much more important today in many poor countries
than it was in 1950. But once again, its umpact on
poverty has been minimal. Public capital has cssentially
provided the basic infrastructure, capital -oods and
intermediate goods, often underpriced, to the private
sector, Barring these two exceptions, there have been no
drastic changes in the structure of property rights. How,
then, has planning approachied the property question?
Given the private ownership of the means of production,
the economy generates ils own income in the private
sectors - so it is through intervention in income disposal
that the planning process has attempted (o achieve some
redistributive impact. Planners have focused their efforts
on the redistribution of consumer expenditures rather
than on the redistribution of incomes generated.,

The planning model

The static reactive model is a simplified model which has
been used in redistribution of consumer expenditure. It
starts with some base-year output level in the various
sectors and from this the maximum feasible growth of
the system can be worked out. There is a taget rate of
growth which is decided independently of the redis-
tributional objective. Given the target rate of prowth and
the base-year level of income, there is a tmpet level of
income at the end of the planning horizon. Usually, this
is a single-period, five-year model. Once the target level
of income (or apgregate expenditure) is established, it
must be decided how to redistribute that tmal expend-
iture in terms of the different subgroups of the pop-
ulation. It is usually assumed that the distibution of
total expenditure satisfies the log normal distribution,
This is convenient, because once the mean’ and the
variance are established, the whole distiibunon can be
described and the mean is taken as the target aggregate
expenditure,
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In the log normal distribution, the variance is a
function of inequality as expressed by the gini co.
efficient.* Thus the gini coefficient and a target gini
coeflicient are lixed. Planning models have approached
income distribution i this way. In the 1962 Human
Planning  Commission  docament  the existing Family
Budget Surveys mdicated a gini coefficient of roughly
0-33 and the target gini coefficient was set at 0-25. The
report was a plan for the improvement of the gini co-
efficient cver fifteen years and it actually did come
down from 0-33 (0 0-25. The document caleulated what
this would mean i terms of numbers of people below
the poverty hine. A more recent five-year plan proposed
a much greater reduction in the gini coefficient, from
0-32'in 1909 to 022 in 1974, This meant a two-thirds
reduction in the percentage of people below the poverty
line in five yeurs,

Alter using the target gini coefficient to obtain
the whole distribution, the mean aggregate consumer
expenditure 15 determined for each subgroup of the
population. Then the demand factor js worked out and
the Family Budget Table is used to find the income
elasticities of demand for eoch of the subgroups. The
target output pattern is derived from the target income
distribution. The investment pattern, however, is deter-
mined ou'side the model, as is the target rate of growth,

There e at least four limitations (o this approach,
First, tary 1t redistribution s postulated independently
of the tawet rate of growth and the pattern of final
denand. & cond, the only redistribution envisaged is of
consumer xpenditure, not of income generation. The
third limit 'tion is vitally important: technology and the
organizatic n- ol production, which are assumed to be
constant, emain invariant to redistribution. This as-
sumption ot only ignores the neoclassical economists'
emphasis « 0 choosing the proper technology. but it also
ignores qu-stions about the organization of production
and the csue of decentralization inherent in a re-
distribution program. The fourth limitation of this type
of model i+ the implicit assumption that mohilization of
the required amount of domestic savings for a given level
ol foreign asustance is quite low. Mobilization and
channeling of savings cannot be assumed to be invariant
with redistabution. These limitations of the basic redis-
tribution planning model are shared with other such
models.

There v ¢ two practices which might prove harmfu]
to the prc ess of planning and the implementation of
plans. Firs . the political and social constraints and the
sacrifices  equired of the dominant economic and
political in crests are grossly underestimated. The model
does not xpose the unpleasant choices and policy

*A measure hat shows how close a given distribution of income
s to absol: e equality or inequality. As the coeflficient ap-
proaches za », the distribution of income approaches absolute
equality, Cr wersely as the coefficient approaches one, the
distribution « f income approaches absolute inequality.
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implications that accompany the redistribution process,
Second, the model assumes that a government has
complete control over all policy instruments, which is
obviously not true for most developing countries. [n
summary, these models do not face the major problems
involved in the implementation of a redistribution
program. It is no wonder they have had so little impact.

Approaches: core sector v minimum needs

In developing countries, the planning model is not
regarded as an instrument of redistribution but rather
as a determinant of the pattern for allocation of invest-
ment funds. Those who believe in this standard planning
orthodoxy believe in the ‘steel-cement-fertilizer-power-
transport-oriented’ plan - or a core sector plan. The
other school emphasizes a minimum needs program
which often includes food and nutrition planning.
While advocates of the first school appreciate the prob-
lems of poverty and malnutsition and the need for
redistribution, they feel that core sector development
must come first. The minimum needs school argues that
the transfer issue must not be separated from the core
sector plan,

The minimum needs basket naturally includes food
and nutrition needs as well as others peculiar to each
region (such as a supply of protected drinking water),
It also prescribes a basic infrastructure for health and
sanitation, the provision of elementary education,
housing sites for the landless, etc. The case of Kerala in
India is pertinent here. It is one of the most densely
populated areas in the world and also one of the poorest,
by standard nutritional or family budget guides. How-
ever, it has the highest life expectancy and the lowest
infant mortality rate in India. Kerala leads the nation in
health, sanitation, and clementary education. This
indicates that the indivisibility of the whole basket is
preferable to emphasis on just one part of the basket.

One other part of the basket, ‘the rural works
program’, is worth mentioning. Such programs are
designed 1o generate income which can then be vsed to
satisfy basic needs. They liave not been generally very
suceessful, probably because of the nature of the unem-
ployment problem in developing countries. Chronic
open unemployment is almost non-existent, but there is
underemployment in certain parts of the year and at
certain times of the day (this is particularly true of the
female labor foree). The rural works programs cater to
the chronically unemployed, completely landless people,
not the underemployed workers. This is important
because the minimum needs basket should contain some
provision (credit, inputs, knowledge) for the small
farmer who cannot benefit from rural works programs.

To return to the controversy surrounding the two
planning approaches, the minimum needs group argues
that the core sector plan aims to solve povery by
increasing demand at a time when the poverty problem
is so acute that funds should be immediately trans-
ferred to the poor. These programs may not always be
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viable in terms of the rate of return, which measures
the surplus ultimately to be generated. [t is assumed
that the projects which have the highest rate of return
will, at some point, transfer this surplus back to the
poor, but this rarely happens. Therefore, projects
which do not satisfy the standard rate of retum criteria
should not necessarily be rejected if they do achieve
such a transfer.

However, the minimum needs planning approach has
failed to include any exercise to check the consistency
of supply and demand. It is insufficient simply to
determine that minimum needs and rural works prog-
rams do not make intensive use of scarce intermediate
materials such as steel, cement, fertilizers and capital
equipment. Any substantial transfer program will not
only add substantially to the demand for food, but also
to the demand for fertilizers, fuels, power and transport.
Such a program also presumes governments to have
much greater control over procurement and public dis-
tribution of food than most governments have ever
achieved or are likely to achiceve in the near future.

It is heartening that the Pakistani government has
accepted the suggestion of Taylor and Levinson to retain
the ration program, which means retaining the procure-
ment system. In times of crisis, such as drought years,
there are tremendous pressures on the government to
abolish the procurement system, but more often than
not, the government raises the procurement prices and
essentially pays nie market prices, which almost negates
the whole scheme. Alternatively, in India for example,
the big farmers are subsidized. The government gives
them a high price and sells to the rationing system at a
subsidized price. The government budget takes care of
the deficit, often by inflation financing which hits
the poor.

Potentials for leakage

The question of government control over procurement
of public distribution of food is vitally important,
particularly to poverty-focused planning. Both sides in
the controversy over distributive planning strategies are
banging their heads against the same political wall — the
prohibition of substantial mobilization of additional
resources to support massive pvagrams of direct transfer.
Even if this constraint did not exist, the redistributive
planner would still have to contend with the frequent
appropriation by the relatively rich of a disproportionate
share of the benefits of any direct transfer scheme. It is
therefore imperative that the potential for leakage into
non-target groups of alternative planning strategies be
assessed,

However, it is possible that all alternative redistribu-
tive programs will be equally ‘leaky’, given the politics
of scarcity and the corrupt nature of the oligarchies
controling the programs at the local level. But, at a
microlevel, alternative programs do vary in their re-
distributive impact, even when carried out within a
constraining political and administrative framework.
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One leakage area in the rural works program is the
money sanctioned for rural works, which goes into the
pockets of rural contractors and petty burcaucrats.
Leakage occurs in the minimum nceds program when
low cost housing or slum improvement schemes are
usurped by the upper-middle class. Some rich farmers
will even divert the village drinking water to irrigale
their fields.

In general, there are two kinds of leakages in transfer
programs: the leakage from the pipeline itself, in the
form of absorption by the delivery infrastructure
(middleman, contractors, petty bureaucrats, ete); and
the recipient leakage in the form of benefits approp-
riated to the wrong groups. Sometimes these leakages
are interlinked — the rich recipient bribes the middle-
man to divert the flow of benefits in his favor.

The various leakage possibilities in core sector plann-
ing and the spoils of the accompanying system of licen-
sing and regulation are well documented and need not
be repeated here. It seems that a substantial transfer
cannot be carricd out without a sizeable increase in the
availability of essential consumer goods, which needs a
sound core sector. But experience has shown that
planners have little control over the generation and
disposal of incoine by the rich. In that context, an
expansion of the core sector in terms of stecl, cement,
power, transport, etc, in the name of ultimately support-
ing redistributive programs, hardly guarantees that these
basic intermediate and capital goods will not be diverted
to non-priority uses.

Planners are often impatient with s nagging
emphasis on the question of leakage. They feel they are
essentially technical advisers and the political and
administrative machinery should handle the mundane
problems of implementation, ensuring the proper
deliveries and stopping the leakages. However, it seems
clear that many of the problems of implementation are
inherent in the nature of these programs themselves.
Some are inevitable in the context of the social and
political framework and could be anticipated at the
planning stage. The planner cannot honestly refuse
this responsibility.

\

The planner and redistribution

The final point concerns the role of the planner in the
redistributive context. Planners, individually or in a
group, certainly cannot change existing political and
administrative constraints, but they can refrain from
restricting themnselves in two important ways. First,
they should strive to integrate food and nutrition
planning into the general planning process rather than
append food and nutrition programs when the acute
need arises. Second, planners should recognize their
political role and tlie fact that effective redistributive
programs depend on organization of thie intended ben-
eficiaries. Effective redistribution cannot come from
voluntary abdication of the top.
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Kerala, for example, presents a non-revolutionary
situation where there is a distinet change in perform-
ance. 1t is no coincidence that rural labor has been
unionized land reform has succeeded, and minimum
wage regulations have been implemented in Kerala,
The concern there is not merely with food and nut-
rition or public health and sanitation issues
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the

intended beneficiaries are highly organized in the receipt
of a wide spectrum of changes. The redistributive
planner is ultimately responsible to these groups and he
should aid and encourage their organization. The planner
can translate the radical slogan of the politicians into
clear and concrete statements, intelligible to the public
which will pin down the politicians.

Discussion

Irma Adelman
(University of Maryland)

Three studies formed the basis for
my present remarks on poverty and
income distribution oriented plann-
ing. The first was an cmpirical cross-
sectional  countrywide  comparison.,
The second was a historical cross-
country analysis of the effects of the
industrial revolution and commercial-
ization on the size and composition
ol extremely poor groups in the
middle of the nincteenth century,
The third was a carefully integrated
modeling  cffort applicd to South
Korea anl intended to provide a
lahoratory for policy-focused exper-
iments, T e results of these studies
were mut ally reinforeing and con-
sistent wit + Dr Bardhan's account of
the Indian experience. I shall here
refer chictly to the Korea model,

The core of the Korea model was
a general cquilibrium  system  in
which production and consumption
interacted and were mutually deter-
mined in a consistent way, allowing
prices and wiges to be determined
inside the system, The cconomy was
disaggrepated into about thirty prod-
uction sectors with four firm sizes
in cach sector, Fach firm size had its
own type ol technology. The con-
sumer  groups were  disaggregated
into twelve sociovconornic categorices,
cach  with a  characteristic  distri-
bution of 1mcomes and expenditures,
The accounting relationships were
observed not only in terms of the
flow of manies and goods, but also
in terms o the flow of people and
the compoe tion of households. The
model was dynamic and had been
carefully validated  against Korean
historical «data, It had about 3500
endigenous variables,

Alter running the model over ten
years, we found that the distribution
of income was exceedingly stable,
even in the lace of substantial policy
inf ‘rvention, Whether or not the
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intervention was sustained over time,
it was quite rare to find more than
5% change in the gini coefficient, or
a percentile share altered by more
than 15%. In that light, the ligures
cited as planning targets for India
were outlandish., Even the move-
ment of the gini coefficient from
033 to 025 over fifteen years
was much more than we have been
able to produce in a model without
the sorts of leakages that Dr Bard-
han mentioned.

It seems to us that interventions
agimed  at  changing consumption
patterns which do not significantly
alter the structure of production
are ineffective in that their impact
i quickly croded, even when the
intervention is sustained. More last-
ing effects are possible only when
many different  interventions  are
applied simultancously to change the
basic development strategy from one
of growth to one of redistribution,
If redistribution is the goal, the
development strategy should not be
based on growth with redistributive
policies added on at the end. In
summary, there needs to be a change
in the structure of production but
this does not imply revolution or
changes in the mode of production:
it implies socioeconomic and poli-
tical change,

Returning to our model, while
the size distribution of income was
exceedingly  stable, the socioeco-
romic composition of the income
group was extremely sensitive to the
manner of policy intervention, Rad-
ical change could have been achieved
in the composition of the poor,
especially in the balance between
urban and rural poverty., But the
overall extent of relative poverty
would remain unaffected: one group
of poor would merely be traded for
another group of poor. The agricul-
tural terms of trade (ratio of prices
paid to farmers to prices paid by
farmers) is the single most import-

ant factor governing income dis-
tribution and the incidence of
poverty.

We also discovered that the most
important  demographic variable in
the intermediate term was not pop-
ulation growth, but rural-urban
migration. Provided that the rural
poor were poorer than the urban
poor, rural-urban migration improved
the distribution of income and re-
duced the incidence of poverty up to
4 point. Carried too far, rural-
urban  migration impoverishes the
urban group much more than it
enriches the rural group, tHistorically,
nations have felt the need to control
migration and to let population
growth take its own course, Recently,
there has been a desire to do the

opposite, namely to control pop-
ulation growth and let migration
take care of itself.

The results of our inodeling

suggested that the historical experi-
ence was the right one, Limitation of
population growth has had T[ittle
effect on poverty reduction even
over a 35-year span. Indeed, re-
duction in the rate of population
growth involved deteriorations in the
distribution of income and increases
in the level of poverty. Only after
many  years was a reduction of
population growth followed by a
reduction of poverty. This was con-

sistent  with historical experience
where  periods of low population
growth have seen stagnation and

poverty and periods of high pop-
ulition prowth have seen prosper-
ity and less poverty,

Our  results showed  that ap-
propriate international trade strategy
could lead to significant improve-
ments in both the shares and the
absolute incomes of the poor, In
particular, import substitution ad-
versely affects growth, equity and
the extent of noverty, Export ex-
pansion, which is labor-intensive and/
orskill-in(cnsivc,bencfilsbothgrowth
and distribution.

The assessment of various policy
programs  was based on three in-
dicators: the percentage of house-
hokls whose real incomes fell below
an absolute poverty line: the per-
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centage change in the relative income
of the poorest decile; and the extent
of change in the gini coefficient.
The first criterion would be the most
useful in a nutrition focus, and it is
the one most amenable to change. As
noted carlier, we also found that
multiple policy interventions were
needed for effective  anti-poverty
policy. This implies that a big push
balance strategy impinging on many
sectors and target groups is best.

Finally, we found that partial
analyses were liable to lead to in-
correct conclusions on the ultimate
effects of policy intervention. The
failures of many policies and pro-
grams, as Bardhan has stated, may
be blamed on designs based on in-
adequate partial equilibrium  and
static analysis. The tailures are
reinforced by leakage and diversion
effects. The Korean model focused
on the ceconomy, demopraphy was
treated as exogenous, By contrast,
another model formulated for The
Philippines by the International
Labor Organization in its World
Employment Program emphasized
detailed demographic modeling and
underplayed economic specification.
It also focused on the year 2000
rather than the next decade. We
performed experiments analogous
to both nodels with comparable
quantitive and qualitative results
throughout.

Carlos Schlesinger
(Ministry of Health, Chile)

Poverty-focused planning is often
carried out by a team of a country’s
elite, with programs based on a
limited understanding of  poverty.
The programs are often designed to
provide what the elite imagines the
impoverished lack - houses, einploy-
ment, schools and tools. When
the programs are evaluated a year
later, the sad conclusion is reached
that a billion dollars have been
spent to change the appearance of
poverty, but not to reduce it. The
new apartments are dilapidated, the
school windows are broken, the
same workers are unemployed and
there are still malnourished children.
The elite concludes that the poor
do not appreciate the things they
are given, do not take advantage of
them, and do not try to escape from
their poverty. With conscience clear,
the clite can write off the impover-
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ished as naturally lazy, filthy and
ignorant — in Chile they are called
flojos venerlos.

Government programs which pro-
mote increased agricultural produc-
tion, improved health services, for-
tified foods and food supplements
may achieve their poal of reducing
malnutrition, but they are  not
cradicating misery and underdevelop-
ment. Because of the planners’
limited perception of the meaning of
poverty, the programs tend to be
superficial, paternalistic, short-lived
and  self-serving. In ost under-
developed countries, the clite is a
self-perpetuating, comfortable club
with restricted membership based on
wealth, not merit. In fact, merit
beyond certain limits of good taste
is frowned upon and even censured.
Now let us turn our attzntion to the
impoverished -- the destitute,

Vulnerability and physical lim-
itations are two characteristics of des-
titute people. *Vulnerability' means
complete  defenselessness,  physical
and mental frustration, which leads
inevitably to fatalistic acceptance of
the conditions. The physical limits
within  which the destitute  live
take many forms. Expression of
genctic potential is constantly stifled,
even before birth, Slums provide a
very limited view of the world and
the slum-raised mind grows only as
far as the limited vocabuiary permits.
Social mobility is prohibited for
succeeding generations, and the child
of poverty is taught t¢ be satisfied
with the bottom rung of the social
ladder. The child ot the undeveloped
elite is taught to struggle for the
middle rung, but not higher, It he
is placed at the bottom, he will
work his way up to the comfortable
middle. This difference accounts for
the bias of the elite in assuming that
the removal of constraints to edu-
cation, nutrition, ete, is all that is
required for the poor to climb to the
middle, or at least as far as the
second rung.

Ibelieve that vulnerability and such
physical limitations must be climin-
ated before poverty can be abolished.
This implies an effective change of
power to enable the impoverished to
decide their destiny and defend them-
selves from insecurity. The elite must
come to understand the essence of
vulnerability and te aceept some in-
security for themselves - yet, this is
a virtual impossibility since no one
is willing to relinguish security in the

absence of political and

economic growth,

In Chile, the immediate goal is
to reduce the childhood malnutrition
rates by half in ten years and most of
the resources are concentrated on
reform of the two large govermment-
sponsored  feeding  programs,  the
National Complementary  Feeding
Program of the National Health
Service and  the School  Feeding
Program. Together they cost the
Country some one hundred million
dollars per year, yet they have never
been cvaluated for nutritional impact
except by reference to the number of
school meals  served. This is an
example of the deductive style of
nutrition planning, which proceeds
somewhat as follows: the problem is
identificd, a solution is proposed, a
pilot project is carried out and, if it
is successful, it s amplificd to a
national program, Lkveryone ignores
the fact that the problem may be
changing and the sofution may need
modifying as the intervention takes
effect.

stahility

In Chile developing communities
currently have considerableautonomy
in the institution of programs. The
formation of local nutrition mon-
itoring groups raises the possibility
of an induction phase of nutrition
planning - it gives the local clite a
sense of participation and comnit-
ment. Fhe nutritional recuperation
homes program and the  national
program to increase  breast-teeding
are aimed at the upper and unddle
classes, not at the poor, With regard
to the first program, we found that
80% of the hospitalized nalnour-
ished children died before the end
of their first year ot life. Given the
investment ol $2700 per case in
hospital care, this is hardly cost-
cffective attention, In an elfort to
provide cost-effectiveness, we prom-
oted the formation of a voluntary
group to set up centers lor recup-
cration of the severely malnour-
ished. In a warm, homelike atinos-
phere of love and attention, long-
term recovery froan malnutrition has
been virtually onc hundred pereent.
Liven more remarkable  has  been
the level of commitinent of the
volunteers who have devoted them-
sclves not only to paying lor the
infants but also to houschold super-
vision of the children after their
release. Their profound understand-
ing of the essence ol misery provides
the basis Tor wadespread support ol

NUTRITION PLANNING



poverty-tocused programs. the second
stage of the program included its
extension to marginal arcas where
volunteer women are to be tiained to
monitor  (he  effectiveness of  the
programs  and  communicate  the
resulls (o us,

The national program (o increase
breast-feeding is med at the sensits
izition and commitment of the clite
to breast-teeding promotion. It was
developed in response to the alarming
increase in severe infant malnutrition
and o national decline in breast-
feeding. In 1940 some 859 of
infants were breast-ted to six months
of age, and only 2577 of the children
hospitalized for severe malnutrition
were under one year old, In 1974,
with breast-feeding to six months at
an all time low of 1177, almost 907
ol hospitalized, severely malnourished
children were under one year of age,
and 76% were less than six months
old,

Qur studies show that breast-fed
mtants are often malnourished, 1y
was also discovered that in marginal
neighbothoods  of - Santiago, fully
8O of the baby bottles were con-
taminated  with tiarthea-producing
organisims at the moment the baby
wias ted, Response to these studies
has shown that over 7575 ot properly
motivaled  maothers from  marginal
neighborhoods will nurse their babies
for six months.

Accordingly a nationwide prog-
ram was undertaken with a three-
pronged attack, The first two prongs
were aimed al encouraging the clite
to  persuade  health  personnel o
promote breast-feeding and to per-
suade upper and middle class women
to breast-feed their infants, The third
prong was aimed at the population in
general and constituted an approach
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to increasing solidarity between the
elite. and the poor by a national
television study course on  breast-
feeding. I have described the prog-
rams in Chile and | hope it is clear
what | believe should be done,

Aaron Wiidavsky

(University of California)

Dr Bardhan has raised the essential
problems for this conference in two
respects, First, he has raised the per-
vasive boundary problem: is it useful
to single out a poverty or even a
nutrition problem apart from all the
others with which it is associated?
Some would argue that it might even
be  counter-productive. Second, he
raised the leakage question, although
e did not discuss what planners
might do about leakage.

Let me begin with the morning
news and Jimmy Carter's taxation
problem. Carter is a victim of the
gini  coefficient,  whick  measures
income disparity or relatjve poverty.
He is also a victim of liberal rhetoric
which encourages him to continue
raising the tax rates for half the
population. In 1960, 207 of the
federal budget was spent on transfers,
In fiscal year 1976, about 437 was
spent on transfers. But these large
transfers have not achieved a change
in behavior, They have not reduced
smoking, diinking, crime, or sickness.
I suspect that this experience would
also be relevant to Kerala.,

Considering the boundarics, if it
is true that poverty is interrelated
with so many other phenomena, then
an approach dealing only with
hunger, or only with poverty, niay

not be appropriate, Theretore, jt
behoves  planners to pay special
attention to the difficulties created
by their own modes of analysis,

Lance Taylor's paper suggested
that  planners  may inadvertantly
contribute to more evil than they
destroy.  Ffective  redistribution
cannot come from the top, and it
certainly  is not going 1o come
from planners. If  burcaucratized
redistribution is the main agendum,
then who will benefit? The answer is
fairly clear: the burcaucrats and the
people  with  whom thev  find it
casiest to deal. These people are the
large  landholders er labor union
heads, anyone who can play by the
rules of the pame and organize him-
self to gain access to the bureaucracy,
Consider, for example, the vast
numbers of public-interest lawyers
making  their  fortunes from  the
environmental movement,

Planners cannot deal with mass
politics. 1 they really tried to
organize at the grass roots they
would be dismissed. The dilemma of
planners is that if they act like
politicians they are removed, and if
they do not act like politicians they
have no power. Planners necessarily
prefer large projects to small ones,
Strategics using many small projects
to reduce Jocal employment, for
example, are unlikely to be favored,
because the planner can only deal
with large projects, But the massive
models the planner uses are beyond
public comprehension. The app-
roaches that planners take and the
actions they usually recommend —
government intervention,  large
bureaucracies, multidisciplinary plan-
ning teams — scem inappropriate. We
must seck other mechanisms, having
less to do with people like us.
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Sectoral approaches to food and
nutrition policy analysis

Nutriiion end healih seclior planning

Carl Taylor

School of Hygiene and Public Health, Johns Hopkins University, Baltimore, MD, USA

The technical competence required in the concern for
human nutrition falls between the areas of agricullure
and health. It has become evident, however, that socio-
economic development and community development
require a special focus on nutrition as a neglected area.

It is a common attitude among agriculture experts
that if food is provided for everyone, nutrition problems
will disappear. This notion is negated by the general pre-
valence of malnutrition in food surplus areas. Providing
food is only part of the answer. Learning to cope with
economic constraints limiting the equitable distribution
of food is an important challenge. Conveying information
on locally available foods which are cheap and nutritious
can help people to solve their own nutrition problems.

On the other hand, the extensive prevalence of mal-
nutrition has been systematically ignored in the health
sector as well. Most nutrition research has been devoted
to sophisticated laboratory biochemistry: there has been
minimal nutritional epidemiology and even less research
on nutrition services and their impact, Little is known of
the consequences of multimillion dollar expenditures on
feeding programs.

The reason for this shared ignorance is that researchers
have not gathered the facts about what happens to people
as a result of what they eat or do not eat. Much energy
and expense is devoted to producing and disposing of
food for the poor, but often the reason is not to meet
nutritional need. For instance, the impact of feeding
programs in the USA has received little study because a
primary motivation for mass distribution of food has
been to maintain economic benefits for US farmers. This
method of disposing of food surpluses has been used
with only an occasional reference to the rationalization
that it was also a good way to redistribute resources.
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The central theme of this paper is that health and
nutrition concerns should be integrated with family
planning and population control which would in turn
improve program effectiveness. Some recent develop-
ments in health planning are examined for background
and discussion of the evidence for integration is pre-
sented. A final section reports briefly on three nu-
trition planning case studies.

Present trends in health planning

MNational systems of health planning

The development of health planning in less developed
countries (LDCs) in the past two decades has been no-
table.! Whereas planning used to be characteristic only
of centralized socialized countries, it has now gained
general respectability. The greatest impetus for this em-
phasis on planning has been that the international donor
agencies require systematic planning as a prerequisite for
loans and grants. It is hoped that this will increase ac-
countability. Presumably, where resources are minimal,
planning will help to make the best use of thuse available
for focusing on high-priority problems.

Many LDCs have established planning units to pro-
vide a structure for the planning process in the health
ministry, but only a few function effectively. They tend
to have the anatomy of the planning process without the
physiology. Two new emphases are needed to improve
planning. More attention needs to be given to policy
making and mechanisms for general political will. An
early stage in any planning sequence is to define policy
and to set broad goals. The early involvement of decision
makers promotes “later implementation. But little is
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understond about the intangibles associated with de-
cision making in varied cultural settings or the mobil-
ization of political and administrative commitment. The
best that can be done at this stage is to produce case
studies,

Second, more attention should be given to ensuring
implementation through better management. Too many
claborate planning exercises end up in multiple volumes
which are never implemented or even approved by re-
sponsible political or administrative bodies. There is a
particular need for developing management methods ap-
propriate to local cultures and administrative patterns.

When planning first became a serious official activity,
widely varying patterns and approaches developed de-
pending mainly on the political orientation of the coun-
try. Around the world a fascinating convergence now
scems to be occurring, with a progressive blending of
planning methods as countries learn from the experience
of each other,

Planning from below

Perhaps the greatest change in health and nutrition plan.
ning has been the increasing emphasis on the need for
planning from below. The rationale is mostly negative
and is based on awareness of the deficiencies of central-
ized pl:mning.2 Many local projects have demonstrated
that decentralized planning increases local involvement
in implementation, but it is not clear how these lessons
can be best applied to general health services. Planning
from below will never have the symmetry and con-
ceptual integrity of a centrally generated plan. Incon-
sistencies and gaps will have to be accommodated. In
setting priorities, professionally determined need will be
subordinated to public demand. Allocation of resources
will tend to be politicized. Efforts to acquire consumer
representation in the US regional and local health plan-
ning agencies have been complicated, but consumer rep-
resentatives lave learned quickly and have eventually
iended to identify with the health services.

The process of creating Jocal involvement has been
even slower 1o evolve in LDCs, Outstanding success in
involving the community has been achieved in China,
but powertul cential control through the Party is also
strong. The writings of Paulo Freire, Dennis Goulet, and
Ivan HNlich provide challenges for future experimentation.

The question remains, how can political will be gener-
ated in mass programs to stimulate reripheral involve-
ment and keep it channeled? It is necessary to learn how
to balance responsibilitics between central and decentral-
ized parts of the system. Central planners should be re-
sponsible for defining hroad goals and policies, making
major allocations and setting up data collection and
quality control. Local planners should have considerable
freedom to set their own priorities within the broad
goals and to work out processes of implementation,
During implementation, central planners should be in-
volved mainly in setting standards and targets. Evaluation
can be shared, with local units doing continuing evalu-
ation for administrative control of services, Central plan.
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ners also should do periodic overall evaluations to see if
goals have been met and if objectives should be changed.

The next challenge is to involve communities in their
own health care. This is a major new thrust in the World
Health Organization and other international agencies,
Particularly 1in rural health services, the experience of the
past twenty years has taken the emphasis away from
Western-oriented hospital specialty care,

In some countries, growing political commitment is
emerging for comprehensive care based on decentral-
ized health centers and the use of auxiliaries for primary
care. Village studies in several countries have shown that
a wide gap remains between the health center and the
home. Typically, coverage reaches only 10-15% of rural
populations. This has led to new efforts to identify and
strengthen community capabilities to meet their own
health needs. At first, the use of village volunteers
resulted in a tendency for organized services to coopt
cominunity resources and weaken the capacity of fam-
ilies to solve their own problems, Dependency was cre-
ated. Now synergistic patterns of work are being devel-
oped at the interfuace between the health service and the
community, designed to make the best use of both
service and community resources.

Nutritional component in health sector planning

In the USA nutrition has been a recognized but miinor
component of health services for many years. The prob-
lem has been that nutrition-oriented activities have
becore stereotypic and repetitive with little attention to
evaluation. Asis true ofmost health indicators, nutritional
status has steadily improved. The health sector has taken
credit for the improvement on the assumption that what-
ever it was doing was obviously right. Major activities
such us feeding programs and nutrition education have
been blessed by lack of evaluation. Only recently has the
reality become clear that most of the improvement has
been due to broad socioeconomic development and that
specific measures have often been irrelevant. In affluent
societies people tended to meet their own needs. Now
there is growing concern about the poor food habits of
many Americans and the relationship to disease of
affluence.

In developing countries, much less has been done to
promote better nutrition. When program stereotypes
from affluent country experiences have been translated
to conditions of real need, they have not worked. Ma-
ternal and child health clinics have channeled large
amounts of food to vulierable groups but the mal-
nutrition persists. School feeding programs seem to have
been more useful for income distribution than for
changing nutrition status, Furthermore, it js usually the
preschool children who are most seriously at risk, and
the preschool children from poor families where mal-
nutrition is most prevalent are not reached by school
feeding programs. Nutrition education may have had
some favorable impact, but 1t has been more than
negated by commercial advertising of inappropriate food
and of formulas that discourage breast-feeding.
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It is apparent that present approaches have been un-
successful especially where general socioeconomic de-
velopment has been minimal or slow.3 Six specific pro-
gram areas that nced research attention are examined
briefly below.

Interactions with infections. Since Scrimshaw, Gordon
and myself published the review# and WHO monograph?
that defined these interactions, additional research has
confirmed their importance. Work is in progress to eluci-
date nutritional effects on host resistance, primarily
through cellule: immunity. Mechanisms by which in-
fections increase metabolic demand have become some-
what clearer. However, there is need for further research
on specific relationships, such as that between malab-
sorption and intestinal infections.

Cultural and biological correlates of lactation. The
importance of lactation seems to increase as more
and more research is done on this subject. Infant nutrition
in poor countries depends so much on lactation that
other measures are appropriately called *supplemental’.
From a simple economic viewpoint, breast milk is one of
the greatest food resources available to human beings.
Because of the significant etfect of lactational amenorrhea
on fertility, breast-feeding plays an important role in
maintaining child spacing and should be closely related
to family planning.

Food preparation. The preparation of weaning
foods needs more study. In poor families the problems
of preparing separate foods for young children are con-
siderable. Much of the family economy goes into fuel
and time for cooking. Small children often cannot cope
with bulky adult foods that are generally indigestable and
contain inadequate nutrients ~er fluid volume. The low
caloric density of weaning diets appears to be respons-
ible for considerable malnutrition among infants and
small children, even within families where the total food
supply is adequatc.6

Food combinations. Poverty is only one reason for
the inadequate combinations of food consumed. Most
areas grow green leafy plants that would meet any nutri-
ent requirements, notably for minerals and vitamins. Re-
search is needed on easily available items that can be
introduced into nutritious combinations with traditional
cereals. Instead of trying to make cereals behave like
legumes, it would be better to concentrate research on
maximum production of calories, through tubers for
example, and then to add the other nutrients through
avaijlable combinations of food.

Relationship between dietary levels and health.
Standards of nutritional intake have beécome suspect.
This is especially true because most standards were de-
veloped in tests on healthy young men in affluent
countries. Is bigger really better in human growth?
Countries with chronic food deficiencies might be better
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off with children who grow up to be small and lcan. But
this may seem to be discriminatory, and too little is
known about the effects of nutritional level on function.

Cultural constraints in food and mutrition.  Sim-
plistic approaches to nutrition education provide some
of the worst examples of developmental colonialism,
Very few programs have accommodated local con-
cepts of ‘hot and cold foods’, even though in most
countries these beliefs really determine what people eat
and when. Common cultural practices, such as absti-
nence from food during infections, require anthropo-
logical investigation. Many of the most important cul-
tural values in a society are related to food, and yet they
are treated casually as mere superstitions.

Measurement problems

Serious advance in nutrition knowledge tequires better
measurement methods. My inclination is to urge the use
of direct measurements of nutritional status rather than
to continue the past emphasis on attempts to meuasure
food supply and demand balances. Increasingly, simple
techniques are heing developed which meusure changes
in adults and children in relation to their nutritional
environment. Six examples are worth mentioning:

1. Mortality of children aged one to three or one to live
is probably the first index to register improvement in
nutrition.

2. The second nost sensitive index is intant mortality,
which may be easier to record because many data
systems incorporate this information. Sample surveys
can give some information where vital statistics are
poor.

3. Weight for age in both cross-sectional surveys and
longitudinal growth charts provides some ol the most
convingcing data in child nutrition. Growth charts can
also bhe used as powerful program and educational
tools. ’

4. Arm circumference neasurentents are crude but
may help in distinguishing the most malnourished
children.8

5. Eye changes with Vitamin A deficiency are identifi-
able from surveys and are of primary inportance in
some areas.

6. Siinple laboratory tests for unemia and other specific
deficiencies are available and becoming more so.

Integrated services for health, family planning
and nutrition

Most analyses of the world food and nutrition situation
present a gloomy perspective on the interaction between
nutrition and population growth. They correctly stress
the negative impact of population growth on world food
balances and on achievement ol economic and social ob-
jectives ol development. Hence, birth rate reduction
must follow mortality decline as closely as possible,
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Since one effect of better nutrition is to increase
population growth by reducing mortality, it is essential
that familv planning should accompany effective nu-
trition prosrams. Well nourished mothers seem better
able to bear children. One reason why breast-feeding is
important s because lactational amenorrhea helps to
maintain birth spacing, but there is now evidence which
suggests that its contraceptive effect is considerably less
pronounced when mothers and  children are  well
nourished. However, greater child survival increases child
spacing (child death removes the contraceptive effect of
lactation thereby shortening birth intervals).

Improved nutrition contributes to the reduction of
fertility thiough other positive interactions. Potentially
fruitful topics for study are suggested by a set of behav-
ioral factors that have become evident in studies of pro-
grams inteprating health, family planning and nutrition
services. Unfortunately, a polarization has emerged be-
tween those who favor integration of nutrition with
health services and those who oppose it.

The issue has become symbolic of a major policy
issue, with millions of dollars of international and
national funds for family planning and hea'th care riding
on the roll of the scientific dice determining which com-
bination ol numbers is going to emerge from the analyses.
Some extreme positions have been taken. On the one
hand, there has been a pervasive but generally unspoken
feeling that if health and nutrition activities lower death
rates and exacerbate the population problem, then inter-
national assistance programs should not support expen-
ditures on health and nutrition. There has also been a
tendency lor health advocates to try to obtain some of
the family planning money which has been available in
recent years. Such attempts were most common in situ-
ations where Jaboriously developed but scantily funded
maternal and child health services were drastically re-
duced because personnel and facilities were coopted by
large family planning programs.

The arguments against integration are usually couched
in terms ol the urgency of the population problem, the
relative ineffectiveness and low status of health services
in many developing countries, and the need to bring the
birth rate down faster than the death rate because over-
population is already evident in some countries.

Advantages of the integrated approach

In my judgement, the potential advantages of an inte-
grated appioach to nutrition, health and family planning
seem much more compelling. To design an organizational
structure and procedures for implementing integrated
programs is admittedly a difficult undertaking, but there
are five covent reasons which support the argument for
administratively integrating this set of activities.

One argument is political, in the sense that aggressive
family planing programs have created resentment and
cultural bac <lash which in its most extreme form results
in suspicion: of genocidal intent. This is most evident in
black Afric.t, but resentment of compulsory or quasi-
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compulsory sterilization was a major factor in the recent
national elections in India.

Another argument for integration is administrative, in
that it is more cfficient to combine personal services
which require continuing contacts in the home. Multi-
purpose community health workers can readily cover
many areas — nutrition and health education, environ-
mental sanitation and family planning - rather than
duplicating key supporting costs such as training. travel
time and facilities for unipurpose workers. It also should
be noted that where health services are inefficient, separ-
ate family planning services tend to be inefficient also.

Further, there is a cultural argument for integration
in that village people tend to link family planning with a
whole complex of activities associated with mother and
child care that seem naturally associated.

The motivational argument for integration of services
capitalizes on improved communication at the interface
between the service system and the home and community.
The rapport created by health care activities which are
constantly in demand can enhance acceptance of family
planning activities normally received with ambivalence.
This is especially true among the demographically im-
portant low-parity couples.

Finally, there is the issue of whether or not a linkage
can be scientifically demonstrated between falling death
rates and falling birth rates as direct and indirect effects
of increased child survival. Uncertainty about the child
survival hypothesis has emerged in the discussion of the
pros and cons of integration. At first, it was accepted as
common sense, but it has recently been strongly chal-
lenged, and is now moot.

Child survival hypothesis

According to this hypothesis, experiences with or fear
of child mortality will tend to induce parents to have ad-
ditional children either to replace those lost or as insur-
ance against expected loss. At a recent conference of the
Committee for International Coordination of National
Research in Demography (CICRED) in Bangkok, demo-
graphers and family planning experts reviewed the avail-
able data and concluded that there was essentially no
evidence to support the hypothesis.!® They showed
that much of the shortening of birth intervals following
child loss which had previously been cited as evidence
for the hypothesis could be more reasonably explained
by the cessation of the antifecundity effects of lactational
amenorrhea. As is often the case, scientists have taken
great delight in debunking what had seemed to he a
commaon-sense idea,

As part of the original statement of the theory of
demographic transition, it had been postulated that a
decline in birth rate would almost automatically follow a
fall in death rate. Many have become dissatisfied with
such simplistic and mechanistic interpretations of the
child survival hypotheses. My colleagues, Jeanne Newman
and Narindar Kelly, and I have attempted to redefine the
hypothesis in terms of the following propositions.

First, it is not true that a fall in death rates isa necess-
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ary but insufficient cause for a fall in birth rates, because
the opposite has been shown in a few historical demo-
graphic studies in Europe.

Second, it is naive to think that parents would auto-
matically replace child loss on a one-to-one basis and
then go beyond this to overcompensate, It has been said
that such a demonstration would be necessary to justify
health expenditures, because unless more births were
prevented than were saved, money invested in health
would produce net population growth. This was the main
conclusion of the CICRED conference. The fact is, of
course, that motivation for family planning is complex
and no one variable can be expected to override other
determinants of desired family size. Everyv partial influ-
ence must be examined. This is especially true because
of the inexorable demand for improved child care.

Third, the practical impact of this hypothesis is not
uniform over time but seems to depend on the develop-
mental level of the country. The insurance effect appears
to be greatest when death rates are beginning to fall and
birth rates are still high — precisely the situation in which
population growth is most rapid. The replacement effect
seems to become evident after general practice of family
planning and lowered family size norms have already
placed considerable constrain’s on fertility,

Fourth, demographers have tended to classify child
survival effects with volition:l as distinct from natural
causes of family limitation. But there is evidence that
suggests they should be placed in a third classification of
subconscious expectations which would also include
many of the motivational influences related to the econ-
omic value of children.

Fifth, and of most practical importance, is the proba-
bility that child survival effects may be manipulable in
contrast to many of the other demographic variables
that have been studied. Retrospective data give little in-
dication of the full potential of the interactions. But a
direct effort to raise awareness of child survival from sub-
conscious to conscious and personal decision making
levels may be feasible in integrated programs. This opens
up the possibility of identifying and systematically using
family planning entry points as part of routine maternal
and child health services provided by auxiliaries. Although
it is frequently alleged that health services are too expen-
sive for low-income countries, several studies have shown
that under village conditions auxiliary-based integrated
services can be frovidcd for less than two dollars per
capita per year.l

Evidence supporting this redefinition, with its im-
portant implications for integrated programs, has been
mobilized from many sources. Time-series analyses of
country birth and death rates showed a clear association:
the rate of fall in infant mortality is highly correlated
with the interval between infant mortality decline and
the onset of fertility decline. This time lag has averaged
about eleven years since the second world war.

Since data showing associations provided little evi-
dence on causation, more weight should be given to
nine in-depth studies of infant mortality/fertility re-
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lationships done in six geocultural areas with particular
attention to the sequential family building process. Simi-
lar data from four other studies associated with action
programs were also analyzed.

Both types of studies were consistent in showing that
the following wide variety of indicators of higher fer-
tility were associated with a similar variety of measures
of experience or fear of child loss.!3 Fertility variables
included birth intervals, number of births, ideal number
of children, parity progression ratios, expected total
births, approval of contraception, timing of contraception
and effectiveness of methods of contraception used. Mor-
tality variables includ.d number of child deaths, fear of
¢child loss, loss of child born preceding the measured
intervals between births, community levels ol child loss,
perception of child survival and approval of insurance
births. The various data sets included controls for parity,
sex, lactation, surviving sons, maternal age and births in
previous year. Lactation would have its main influence
on birth intervals.

Of even greater importance were studies by Adlakha,'4
Alam,!S Heer and Wu,!6 and Rutstein,! 7 which separ-
ated the motivational from the lactational effect of
greater child survival. They demonstrated a shortening of
the second birth interval atter a child death or a shorten-
ing of intervals among non-lactating women after a child
death.

Even more significant in program terms are findings
that relate child survival to the use of family planning.
Studies of the relationship between child mortality and
family planning show that among couples experiencing
child loss, attitudes towards contraception were less
favorable, current usage was depressed, and the timing
of first use was delayed in comparison with couples
without such loss. Perception of increased child survival
was associated with greater use of the more effective
methods of contraception.

Challenge to planners

From the program point of view, the practical challenge
is to determine how these motivational variables can be
applied in mass programs. The spontancous relationships
that have been measured in retrospective surveys prob-
ably provide only a partial indication of what may be
achieved through deliberate use of child surival motiva-
tions in integrated programs. If the motivaiional mech.
anism is subconscious, then direct cfforts to increase
awareness of child survival can become part »f the use of
family planning entry points in child care.

Some ten years ago, the Rural Health Rescarch Center
(RHRC) in India set up long-term prospective research in
the Punjab at Narangwal primarily to test the vhild sur-
vival hypothcsis.l() Various groups of villiges received
experimental inputs of different combinations of mater-
nal and child care or family planning provided by auxili-
aries tn a research design which measured ditferential im-
pact. Definitive data on fertility were not obtained be-
cause of political pressures that caused premature ler-
mination of the Narangwal rescarch propct. Family

NUTRITION PLANNING



Sectoral approaches to food and nutrition policy analysis: nutrition and health sector planning

planning practice and fertility decline more than doubled
in the service villages as compared with controls. When
the study ended, however, family planning practice
curves in all study groups were stil] increasing and had
not plateaued to show the ultimate impact of each com-
bination of health and family planning. Nevertheless, the
study did indicate some important changes in motiva-
tional patterns.

Despite the close agreement of the findings from all
of the field studies on child survival, it remains difficult
to evaluate the long-term demographic effect of reduct-
ions in infant and child mortality. Replacement and in-
surance desires should not be expected to override all
other considerations as motivational forces. There is
probably a spectrum of responses ranging from lower-
parity children who are lost even though wanted, and are
therefore replaced, on to children at higher parities whose
births go beyond family expectations, so that there pre-
sumably would be no tendency to replace further losses,

These family-level relationships operate within broader
community norms and expectations. At a development
level, wheie eight to nine children are born and only
three to four survive, as in many African villages, in-
surance and replacement desires may add three or more
births. In more developed situations, where an average of
four children are born and three survive, the potential
replacement desire would undoubtedly be considerably
less than one. As child mortality declines, the sub-
conscious expectation of death would also normally de-
cline but only after a lag period. The important issue is
where on this spectrum does practieal decision making
lead to the practice of family planning? An important
program component may simply be the education of
parents who must understand that survival has im-
proved and insurance births are no longer necessary. When
conditions have improved so that expectations of sur-
vival are high, then replacement desires may become
more explicit.

The indirect attitudinal effects of improved health on
family decisions may eventuallg be shown to be more
potent than the direct effects <0 Expectations of child
survival seem to be part of a general subconscious orient-
ation towards the future which influences general attij-
tudes towards development planning and hard work, Field
studies to quantify these effects for populations at dif-
ferent levels of mortality and fertility, and in different
geocultural regions, could make significant contributions
to our understanding of the rationale for integrating
health, nutrition and family planning services.

Nutritional impact of field programs

The lack of success in implementing most mass nutrition
programs requires reevaluation of basic approaches. In
recent years I have been involved in two field studies of
nutrition and evaluated a third. A need for adjusting
planning to the specific local ecology can be illustrated
by comparing these case studies. They demonstrate the
need to understand how local causal variables act at vari-
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ous levels of development. They also demonstrate that
nutrition interventions can produce major changes in
some situations. Obviously, it will not be easy to achieve
general implementation.

Narangwal

As mentioned above, a reduction in mortality was
achieved at Narangwal with intensive home-based,
comprehensive 'child care by auxiliaries.bl Child mor-
tality from ages one to three was reduced by 40% and
infant mortality by about a third through a program
combining infection control and focused nutritional
supplementation based on close surveillance of all
children,

In controlled trials where groups of villages re-
ceived different interventions, infection control was
more effective than nutntion alone for children under
two years of age. Nutrition alone and infection control
had equal impact on children from two to three years
old. A significant prevalence of malnutrition continued
even after maximum program impact. In longitudinal
studies the amount of grade two and grade three mal-
nutrition was reduced by about half; but then the re-
duction stopped and a hardcore group, mainly female
children, continued to have recurrent marasmus in spite
of intensive efforts by family health workers. The high-
parity mothers did not have time to provide adequate
care. It was evident that family planning was needed to
reduce community malnutrition levels further. Signifi-
cant improvements in health and nutrition could not have
been achieved simply by increasing food production,

Companiganj

I was associated with a government health intervention
study which applied the lessons of Narangwal to 120 000
population in, Noakhali District, one of the most con-
servative and crowded parts of Bangladesh.2? Services
were streamlined compared to those in Narangwal,

The Companigani Project confirmed the obser-
vations from Matlab Thana that infant and child mor-
talities fall after the rice harvest and then rise before the
next harvest. Clearly, here is one situation where just
supplying food makes a difference. Percentages of child-
ren with third-degree malnutrition also fluctuated be-
tween a preharvest level of 22% and a postharvest level
of 14%. Conditions were especially bad during the famine
in 1975.23

Beyond that, however, the project showed an improve-
ment resulting from a care program which subsidized
sale in health posts of pushtikor, a cereal-pulse mix pre-
pared from local supplies in local mills. A successful
family planning program, using mainly pills, takes much
of the time of the project workers.

Comwell County, Jamaica

Under the auspices of the US AID’s Latin American
Bureau, I helped to evaluate a nutrition project in St
James Parish, Jamaica.2* The key activities were carried
out by community health aides (CHAs), who were rural
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women trained in short courses and assigned to visit
regularly a group of homes in rural neighborhoods. In one
parish, intensive supervision was provided by two-month
rotations of Cornell University medical students.?’

The finding was confirmed here that infant mot-
tality had declined by half within a year after the pro-
gram was started. In reviewing the inputs, it seemed
probable that the activity which made the most dif-
ference was the weighing of children every month by
the CHAs. This revealed to mothers the fact that a child
who was not gaining weight was a sick child, As Jamaican
mothers are very capable and tood was available, they
were able to take care of the problem once it had been
recognized.

Summary

These three case studies obviously represent a spectrum
of nutritional problems. In Bangladesh infant mortality
ranges from 150 to 200 per 1000 live births or more
during famines. The obvious nutritional planning need is
to provide food. By targeting the use of tood in associa-
tion with fanuly planning, it may be possible to produce
change in both fertility and mortality. In the food surplus
Punjab, where infant mortality ranged around one hun-
dred, a more comprehensive care program of nutrition
and infection control produced a significant decline in
mortality. In Jamaica, with infant mortality below fifty,
all that was needed was simple surveillance to identify
lack of weight gain. Mothers were then able to take care
of the problem and again reduce child mortality by half,

Program development

All programs which successfully provide comprehensive
coverage for rural populations depend on auxiliaries. At
Narangwal, the auxiliary nurse midwives employed had
high school education plus two years of training. They
learned the Narangwal routines in six weeks. Detailed
functional analysis studies included careful work samp-
ling which described time allocation in minutes per
week and detailed cost data. Detailed houschold socio-
economic data were also gathered over the four years
of the study. The average per capita cost for the com-
prehensive care was less than two dollars per year.

At Companiganj, there was no trained pool of per-
sonnel to draw on and village women were recruited and
given six weeks of training. The range of responsibilities
was reduced in comparison with the Narangwal pattern.
In all such programs, the key to etfective implementation
is supportive supervision that is primarily educational.
An interesting analysis is emerging because about half of
the village workers are illiterate and to date they are
doing as well as the literate women. The cost here is
about one dollar per capita per year.

A major question is how much can be done to per-
suade villagers to assume responsibility for their own
health and nutritional care. In a project in Kenya, an
effort will be made to test alternative ways of promoting
community involvement. A first step will be for the
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people to gather data to make their own community
diagnosis. Then, village women will be trained to weigh
children and to provide nutrition education as well as
family planning and health care. A major unmet chal-
lenge is to work at the interface between services and
communities to strengthen the capacity of the people to
solve their own health problems.

Conclusion

The integrated approach to providing health, family
planning and nutrition makes sense because it is comple-
mentary to other approaches. Clearly, it has to fit in
with broad-based intersectoral development. It has par-
ticular appeal because it is made up of a package of flex-
ibly adjustable components which include specific
measures that people already want. 1t promises efficiency
in the use of limited resources. It provides coverage for
complete populations with considerable potential for
bringing services to the rural poor. Another important
consideration is that an integrated program resolves
many of the ethical dilemmas associated with programs
focused on single activities, especially family planning.
Finally, it provides an opportunity for meaningful inter-
actions between service personnel and communities.
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Discussion which call for preventive medicine, with setting targets and priorities:

Ivan Beghin
(INCAP, Guatemala)

Concerning Dr Taylor's discussion of
planning from below, a central issue
is the question of how to arrange col-
laboration between community and
central planners. Communities need
the resources that central planners
control. Central planners must under-
stand community nceeds.

I cannot agree with those who be-
lieve that too much time and re-
sources are spent on research in nutri-
tion, Of course we need action, but
we also need more research on behavi-
oral and cultural aspects of, for ex-
ample, the d ssign of programs which
inteprate fanily planning, nutrition
and hcalth concerns in a consistent
way comprehensible to the people in
the villages.

The health sector has a primary
responsibility to take care of the mal-
nourished, s second responsibility is
prevention, :specially prevention of
the diarrhea that complicates mal-
nutrition. Ir this case, there is suf-
ficient evide ice that the key factor is
the availability of water., Malnu-
tritton is rclated to other discases
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especially  for immunization. Nu-
tritional status will improve as pre-
ventive medicine and immunization
services improve, The health sector
has the responsibility of assessing the
disease-related causes of malnutrition
and of undertaking measures to re-
duce them.,

Another responsibility  of  the
health sector is the surveillance of
nutrition status. Information is need-
ed to plan preventive and curative
services and the health sector should
be providing much of this infor-
mation. However, these problems are
urgent and we cannot wait for full in-
formation before tackling them.

Of course, the allocation of these
responsibilities will differ depending
on the particular country. It is not
only ministries of health that are in-
volved, but also public works depart-
ments, the ministry of social seeurity,
and so on.

Considering the broader picture of
nutrition planning, it must be recog-
nized that it will take time to de-
velop nutritional planning systems,
but this is no cause for pessimismn. As
planners, we need to understand our
role in relation to political decision
making. We cannot content ourselves

politicians need support and reward
for their actions, and planning pro-
posals should take this into account,
There should be continuous dialogue
between planners and politicians, for
it is the politician that we have to
influence.

We must also be realistic in seuting
targets and defining goals which are
feasible and meaningful in that they
reflect some fairly reliable view of
reality, Some of the targets we have
set have been based on nothing more
than educated guesses about the real
situation, However, [ think it is im-
portant to distinguish between plan-
ning and program design, program
design is only part of overall planning.
Onc of the dangers involved in pro-
moting programs is that the promo-
tion stems from a less than adequate
overall integrated view of the problem
and its possible solutions, After scven-
teen years of field work in developing
countries, | would plead very strongly
in favor of an integrated approach at
all levels,

At the Institute of Nutrition for
Central America and Panama (INCAP)
there is presently a team of cight
people which will expand to fourteen
or fifteen next year, covering six
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small countries in Central America,
The team includes doctors, nutrition-
ists, dieticians, systems analysts, as
well as a demographer and two agri-
cultural economists. In our three
years of experience, we have come to
feel that we should move from view-
ing nutrition as part of health plan-
ning to considering it as an aspect of
overall development planning. It may
be harmful to allocate resources for
nutrition plans which are not fully
associated with overall development
planning.

We are trying one specific approach
proposed by Joy and Payne. It is a
method of presenting disaggregated
information to define specific groups
in terms of certain actions which
need to be taken in relation to the
particular groups.

In conclusion, I would add that |
do not think there is any such thing
as a nutrition planner. I do believe in
nutrition planning teams, but I do
not expect any one person to master
nutrition, economics and every other
subject on his own., Not many refer-
ences have been made here to the
preceding paper, but I fully agree
with the basic statements put forth,
Certainly the health sector has a role
to play in relation to nutrition plan-
ning and this role is bigger than we
realize.

Henrik Blum
(University of California)

Dr Taylor’s paper presents the com-
plex interrelationships between food,
nutrition, health, family size, and
birth control. Policy analysis and
formulation are derived from an
understanding of how these elements
interact. As usual, it became clear
that everything was related to every-
thing else.

It seems that Dr Tayloris searching
for fairly specific tools to be applied
in an overall methodology that can
be expected to work under many
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conditions with suitable modifica-
tions. My own belief is that he will
not come up with a methodology. He
may devise a laundry list of available
tools and another of possiblke factors
to look for in each situation, and this
may affect the selection of interven-
tions in each specific situation,

There are many millions of mal-
nourished in the USA duc to poverty.
The criterion of poverty is irrelevant,
The poor in the USA are not buying
potatoes in the street markets of La
Paz or rice in the street markets of
Asia, they are buying food in US
stores, at US prices. They may pay
more here for the package, its decor-
ations and the trade name than for
the food itself.

It is also interesting to observe the
higher cost, more limited choice and
lower quality offered to pocr com-
munities v wealthy ones by outlets of
the same chain stores. And it is edu-
cational to observe the 25-30% mark-
up on foodstuffs at the small neigh-
borhood stores which serve the poor
and the elderly who are trapped by
their inability to shop around. In ad-
dition, the poor have more than their
share of medical bills and a higher
percentage  of out-of-pocket costs
than others. They also have a dispro-
portionately high cost for housing.
So they have less for food.

In other words, this is a plea for
careful systems analysis of each situ-
ation to determine not only who is in
fact suffering fromn malnutrition, but
also what forces are operating in cach
situation that result in a high risk of
malnutrition. The interventions that
suggest themselves subsequent  to
such an analysis have a chance of
being the right ones. Laundry lists of
factors and of interventions useful
elsewhere may aid that systems analy-
sis. But systems analysis alone is not
enough, cven though it accurately
identifies the forces that create mal-
nutrition in a given group or place
and suggests acceptable and feasible
interventions.

The most imnportant ingredient

in overcoming malnutrition or any
other major problem is the degree
of commitment to overcoming it,
Without the commitment, even the
systems analysis will prob:bly be per-
formed in such a shallow way that
it will be misleading or meaningless.
Food stamps as distributed in the USA
in the 1960s represent one hypo-
critical, misleading, and close to ir-
relevant, intervention against mal-
nutrition, in my opinion, Commit-
ment is necessary for meaningful
evialuation of the outcomes and im-
pacts of interventions. This facet of
planning is notoriously absent when
it comes to low priority problems.

A third concern that follows com-
mitment is the need for decision
makers in a country to think in terms
of the kinds of resources (and thus
the sorts of interventions) obtainable
through that country’s own efforts,
rather than in terms of dependence
on gifts from abroad. A country
must mount interventions in keeping
with the sophistication of its labor
force, the machinery it can maintain,
substances it can produce, and so on.
For example, high-flying Western
medical technology is not only ir-
relevant to the bulk of health inter-
ventions needed in a poor developing
country, but is also bankrupting. It
attracts attention to the jrrelevant,

A realistic perception of one’sown
resources is part of a realistic systems
analysis. A dependence on  gifts
which ignore those resources or lead
to a depletion of them by poorly
thought-through interventions is tied
strongly to a fourth concern;therisks
of utilizing nutside expertise. Outside
experts, such as oursclves, commonly
come with a built-in dependence on
our own culturally defined goals,
methodologies declared useful else-
where, resources typical of our home
base, and gifts associated with our
presence that are expected to establish
appropriate national commitments
by scduction. These characteristics
violate each of our precepts for ef-
fective planning.
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Sectoral approaches to food

and nutrition

Agriculiural pelicy and planning

J.P. Hrabovszky

Food and Agriculture Organization, Rome, Italy

An attempt is made in this paper to focus on those
aspects of ugricultural policy and planning which relate
most closely to food and nutrition. Within this broad
topic the center of interest is twofold: a quick and un-
doubtedly partial survey of some of the situations in
which food and nutrition planning and policy making is
practised and the problems involved; and a review and
appraisal of the slate of the art relating agricultural
sector analysis, planning and policy.

The core of the ideas and case malterial presented
comes from experience gained in the work of the Food
and Agriculture Organization (FAO), but it is neither
an official presentation of FAO's program in this field,
nor is it offered as an official statement of FAO’s view,
The presentation moves from a discussion of problems
of agricultural sector planning to a discussion of agricul-
tural sector analysis as a possible preplanning input for
food and nutrition planning and policy making.

Agricultural policy making: formulation and
implementation

Agricultural development has not generally resulted in
nutritional improvement. Frequently, it has resulted in
no improvement or even in a worsening of nutrition
status. There is a further problem, too, in the translation
of plans into reality. Even where plans are implemented
as conceived, implementation is often slow. Four major
agricultural policy areas can be singled out for attention:
production policies, marketing and storage policies,
price policies and consumption policies.

With nutrition concerns in mind, production policies
and programs need to be considered with regard to their
effects on total and regional production as well as the
production of identified target groups. The main prob-
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lems in plan implementation with respect to production
programs are:

@ Overoptimistic planning and target setting (resulting
more often from misplaced political pressure than
from technical incompetence).

@ Unforeseen administrative constraints.

@ Plan revision following political changes.

@ External factors beyond the control of government
which prevent the realization of targets.

Across the board in most developing mixed economies,
food production performance remains roughly 30-50%
below planned target growth rates. This should not
detract from the fact that food production is growing
in developing countries at about 2:5-3-0% per annum,
an unprecedented performance level over long periods,
even for developed countries.

Conceming marketing policies, the central issue in
nearly all developing countries is the sharing of market
functions between private entreprencurs and public or
quasi-public institutions. The record here is a mixed
one, but public intervention in the marketing functions
scems generally to have been premature. Marketing
margins are usually high as a result of the general in-
efficiency of most systems, but it seems that the profit
incentive motivating private entrepreneurs still results
in lower costs than public administration. Underlying
the problem is a tendency to underestimate marketing
and storage costs.

The fundamental issue relating to price policies is
the conflict of interest between producers and con-
sumers, which frequently results in a clash between
political and economic development interests. Price
policies often include implicit or explicit subsidies to
producers or consumers and the ‘stickiness’ of down.
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ward adjustment in subsidy levels is now proverbial and
results in resource misallocations in the economy.

Selective price regulation to lower prices for staples
to the urban consumer may depress supplies for those
items. (Egypt in the 1960s was a good example of this
situation). In price policy decisions, the concern is both
with relative levels of prices and with their stability.
Inflationary pressures existing in many developing
countries require frequent adjustments in administered
prices and this creates ulmost permanent political
conflict, uncertainties and major distortions of relative
prices.

Consumption policies here include those policies
which aim to influence consumption levels through
measures other than those discussed above. Consumer
education and institutional or other direct feeding
programs provide the best examples. Commonly, such
programs can cover only a small portion of the target
population and resources are usually too scarce to
achieve the targets set. For many nutrition education
programs, too, the programs are less effective than
predicted.

Disaster-reliefl feeding programs with their highly
specific geographically defined target groups should be
mentioned. Results here are again mixed; there have
been a number of instances where political and market
forces have deflected the supplies of food from the
target population.

Improved planning could distinguish between feas-
ible and non-feasible proposals and set out a consistent
path to the achievement of targets within the limits of
operative constraints. The next section discusses some
representative patterns of agricultural planning in
relation to their nutrition orientation.

Agricultural sector planning

Agricultural planning is concerned with the detailed path
of development and the achicvement of targets set,
possibly including food and nutrition targets. Many of
the problems which face agricultural sector analysis
(ASA) are those of multiobjective policy analysis more
generally. Difficulties associated with the weighing of
objectives are closer to the political decision making
process and appear less severe because they become
‘given’ parameters for the planners themselves. Ideally,
though, the relationship between planners and pol-
iticians should be reciprocal.

Four approaches to the inclusion of food and nut-
rition planning in practical agricultural sector planning
are analyzed here: centrally planned socialist countries,
developed market economies, developing laizzez-faire
market economies, and developing economies which
engage in formal planning within the framework of a
mixed economy.

Centrally planned socialist countries

It is useful to distinguish again between phases of
development as related to reliance on the market for
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distribution. [n the carly stages of building socialism,
there has been a tendency, often influenced by recovery
needs from wars or revolutions, to organize the food
economy, at least for the main staples, thiough state
production purchases and distribution. Often rationing
systems are used to ensure minimum diets and just
distribution under scarcity conditions. It could be said
that, in practically all cases, as soon as scarcity con-
ditions eased, recourse was made to market operations
and rationing was abolished. This may be taken as an
indication of the perceived high costs of the rationing
system, both in terms of administrative costs and dis-
utility from the consumer’s point of view.,

In most situations of this kind, food planning aimed
to cover nutritionally defined minimum diets, with
little attention to taste preferences. Since there were
direct controls over most of the production capacity,
little use was made of the market or price mechanism
either on the production or on the consumption side.

In the post-recovery phases, most socialist countries
have turned to more flexible management of their food
systems. Still, at present there are major differences in
terms of direct control, retail convenience and consider-
ation of consumer choice preferences among various
socialist centrally planned countries. At one end ol the
spectrum, Yugoslavia and Hungary make substantial
use of market forces in the guidance of food production
and consumption as compared to the USSR or Romania
where direct controls and informal rationing are still in
effect.

Even in periods when food is not scarce, nutritional
considerations enter clearly into the planning and
management of the agricultural production potential.
Good examples of this are the relative price policies
pursued with respect to staples v luxury food items.
There is also a considerable institutional feeding comp-
onent in the total diet and considerable influence is
exerted on the food intake of a large share of the pop-
ulation through that subsidized channel. Increasingly,
all Eastern European countries have entered into a
development and income phase where their basic nut-
ritional needs are well covered and central issues of tfood
management are much more concermned with the tuaste
and incorne based demands of the population than with
their nutritional needs.

Developed market economies

During times of peace in these countries there is little
planning and relatively little concern with attempts to
influence food intake and nutrition, with the exception
of the growing interest in the problems of under-
privileged groups. There are some minor aftempts at
nutrition education of the consumer countered by
negative effects of commercial advertising, At the same
time there are two developments which have aroused
attention in the recent past. One is a direct result of
overeating and this has little relevance (o considerations
for agricultural planning with the exception of certain
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dietary changes such as shifting from butter to vegetal
fats for healtl reasons. A more important agricultural
policy and planning question may be described as the
‘food security” syndrome, which includes both the
attempts to regulate exports and influence storage and
supply decisions at governinent level.

Developing laissez faire market economies

This s a small group, including those countries which
cither have not yet reached the level of administrative
ability to manage the country within the framework of
major state participation in the economy, or have such a
comfortable financial position (eg, oil exporters) that
they do not need to turn to state control of the econ-
omy for rapid development. Decisions about food prod-
uction and distribution in these situations are left
mainly to the operators on the open market and govern-
ment planning in this field is practically non-existent.

Developing market economies with a mixed economy

These inctude the bulk of the developing countries.
State intervention is an important component of their
development process and in most cases it includes formal
medium-term planning of the economy. Where the food
situation is relaxed, little attention is paid to food
policy, although there may be growing concern for the
plight of special groups. In others, food and nutrition
objectives are among the principle concerns of planning
and influence overall strategy and policy choices. Food
scarcity in these countries is a serious constraint on
general economic development.

In these countries food and nutrition objectives
appear to enter into the planning process in two main
forms. One of these is th- . .ncern with the physical
availability and low pric - 1 basic staples, usually cereals
for the population at large, but especially for the lower-
income groups. Reflections of this concem may express
themselves in the planning of production, storage
distribution and pricing, frequently by efforts to provide
safeguards for the lower-income groups. The other
aspect is related to the market demand of the urban
middle class, which usually has quite powerful influence
on government decisions. tlere the policy usually is to
provide these items to the consumer at prices below
those which would rule under fully open market oper-
ations. Subsidized urban milk schemes and control or
subsidizabion of meat prices are examples of this type
of planned intervention.

The mam problems with food and nutrition oriented
agricultural planning in these situations is the frequent
lack of real assessment of the impact of policy measures
and development programs in relation to food and
nutrition  targets,  whether they are formulated at
national levels, which is the most common case, or
for specified target groups. It is here that the method-
ological developments and improvements in the ASA
tool-kit suggested below could also provide high returns.
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Agricultural sector analysis

ASA as a more or less formalized approach and tool has
been developed and more widely used in developing
countries only in the course of the past decade - thus,
it is a relatively new field of activity with a resulting
fluidity in approach and an ongoing experimentation
and development of new methodologies. Before entering
into the details of how ASA treats food and nutrition,
it is useful to clarify the difference between it and
agricultural sector planning. The agricultural sector
analysis is a preplanning exercise. It aims at analyzing
the refationships within the agricultural sector, between
demand and supply, between output and input, between
various multiple objectives and the programs which
help to achieve them. It also analyzes the relationship
between the agricultural sector and the rest of the
economy, both in terms of resources and income flows.
Once ASA has identified and quantified these relation-
ships, the planner is able to develop in detail the prog-
rams and projects which, after their acceptance by
political decision makers, would implement the policies
aimed at reaching the development objectives, by now
converted into specific plan targets.

It was the magnitude and the growing complexity of
the problems involved in agricultural development which
created the need for ASA. It analyzes the results of
population and income growth rates, coupled with
rapid urbanization and their implications for required
rates of growth in food production, and for the alloc-
ation of resources to agriculture.

The growing complexity of agricultural developinent
policies is the result of two major trends. The first of
these is the growing technical and institutional comp-
lexity of agricultural production as it moves from
predominantly subsistence to predominantly commercial
farming systems. The second trend may best he des-
cribed as the growing recognition that sound develop-
ment demands the use of multiple objectives for its
guidance in resource allocation and policy and program
development. Multiple goals or cbjectives increase the
complexity of development planning not only hecause
they require more complex methodology to deal with
the analytical problem per se, but also because they call
for multidisiplinary analysis. It is recognition of multiple-
objectives which links ASA to food and nutrition
planning and requires us to look at it more closely.

A wide range of methodologies and models of
agriculture have been developed in the past few years.
The typology and review of various agricultural sector
analyses and models of agriculture presented below
follows closely the classification developed by Thor-
hecke.! At the same time, this presentation includes
some more recent developments and it is also biased
towards presenting in more detail the activities of FAQ
in this field.

In Thorbecke’s typology, two main criteria are usad.
The first of these is the level of formality of the model
and the second relates to the ‘sets’ or domains which are
covered by the model and the links between the sets
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Figure 1. Sets or domains of analysis.

which are included. Figure 1 gives a simple view of sets
or domains. In the following section a short description
is provided of the major types of models and their
relation to food and nutrition planning is appraised.

Non-formal general equilibrium-consistency approach

This is the least formalized approach, using only a
minimum of quantitatively defined explicit relation-
ships: it is ‘open-ended’ and thus flexible in adjustment
to specific situations. Three prototypes are discussed
below.

FAQ's Country Perspective Studies.? This program
grew out of FAQ's previous activities connected with
the preparation of the Indicative World Plan3and was
started in 1972, The original objectives of the program
were to initiate an agricultural development policy
dialoguce with the governments concerned on the basis of
the analysis of alternative development paths for the
agricultural sector, and to improve FAO's understanding
of the agricultural development problem at country
level.

As the program has developed, two further objectives
have become important: to provide a perspective analysis
of the agricultural sector which could offer a sound
basis for the development of the agricultural sector
within medium-term plans of cconomic development;
and to help identify projects and programs within
agriculture within the scope of the policy framework
developed in the analysis to be carried out either by
the governments themselves or with FAO and other
outside aid.

Country Perspective Studies have been completed for
Egypt (1973), Sudan (1973), Nepal (1974), Bangladesh
(1974), lraq (1974), Iran (1974), Pakistan (1974),
Malaysia (1975), Ghana, Zambia, and Tanzania (under
completion). A very similar regional study following
basically the same methodology was completed for seven
countries of the Sahel Region (Senegal, Gambia, Mali,
Mauritania, Upper Volta, Niger and Tchad) in 1976.4

The methodology used in the Country Perspective
Studies is relatively simple, and may best be compared

40

to a budgetary analysis in farm management, where
stated objectives are to be reached through a trial-and-
error process with informed judgments within the
constraints of resource availabilities, technologies and
social circumstances3 It considers a large number of
variables, but their treatment is often more implicit
than explicit. The process can be broken dewn into the
following main steps. First is the completion of a so-
called ‘Policy Issue Note' which explores :he present
and recent past agricultural situation of the co mtry, {lags
some of the major development issues for agriculture,, and
examines main government policy lines. After this note
is discussed with the government and agicement is
reached on major policy issues to be explored, a set of
alternative snacroeconomic projections are carried out,
using alternative assumptions with such variables as
population growth, Gross Domestic Product (GDP)
growth, foreign trade, or investment. These macro-
economic projections, which include a substantial
amount of normative alterations, are organized into a
macroeconomic framework, which is basically a simp-
lified set of UN National Account Tables.

Given the macroeconomic framework, and from it
personal consumption expenditure estimates, fairly
disaggregated demand projections are carried out. These
are done usually for two or more alternatives, based on
different production, consumption and c¢xpenditure
growth rates per capita, and show individual comm-
odity quantitics demanded, assuming constant relative
prices of the commodities. The demand projections
cover about 20-30 items, including a few non-fond ones
(cotton, tobacco). Domestic demand is cither treated at
a national non-disaggregated level or in certamn specific
cases separate estimates are made for parts of the pop-
ulation {erban oual, egioral).. The derived  draft
der.and estimates are checked for nutritional con-
sistency, as the long-term nature (up to twenty yeurs) ™
of the estimates can result in highly inflated/deflated
caloric intakes, which need correction.

In the next step, crude production projections are
carried out to see whether past trends would satisty
requirements as defined by domestic food demand,
domestic raw material demand and potential export
market demand. This is a relatively simple exercise of
projecting area yield and production of individual crops
and choosing the most rational pair of the projected
values and calculating the third. In most cases past
trends of production are well below those required by
estimated demands.

Next, a set of normative production proposals are
developed. These take into consideration resource con-
straints, possible changes in technology, and thus prod-
uctivity — in institutions scrving agriculture. They are
carried out by an interdisciplinary production team
which develops production proposals crop by crop into
an output mix, which represents a good, not necessarily
optimal, use of resources towards meeting  detined
objectives. The output mix is then in turn valued at
farmgate prices and after the value of identified inputs is
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deducted from the Gross Value of Production, national
level GDP from agriculture is derived and the carlier
projected estimates made in the macroeconomic frame-
work are revised as necessary.

The implications of the resulting demand projections
and supply proposals are also evaluated (wherever
possible quantitatively) with respect to other objectives
of development: for example, nutrition, employment,
income distribution between regions, balance of pay-
ments, rural non-agricultural development. Finally, a
set of policy recommendations conducive to the attain-
ment of the production and consumption goals are
formulated covering such arcas as structural and in-
stitutional changes, investment policies, price policies
and technical assistance,

The Country Perspective Studies deal with food and
nutrition planning and policies in a number of ways.
The first is in the dialogue with the government concern-
ing development  objectives and issues. Food self-
sufficiency, nutritional improvements, improved income
distribution among groups of the population or among
regions may be taken into account. The relative import-
ance of food and nutrition related objectives in the
studies has depended mainly on the interest of the
government, and it was also the specific nature of this
interest which defined the orientation of the food and
nutrition analysis included. In general, it could be said
that the Country Perspective Studics, as they developed
over time, have tried to take into consideration foed and
nutrition policies through the analysis of five areas:

@ l'00d demand based on effective economic demand,
ic standard demand projections.

@ Deniand for food defined via some form of modified
cconomic demand projections reflecting nutritional
requircments.

@ Effects of urban- rural
entials on nutrition.

@ Production potential in relation to nutrition.

@ Applicd nutrition programs for identified groups.

and other income differ-

The main thrust of the food and nutrition analysis was
anchored, however, around standard economic demand
projections and rather informal nutritional consider-
ations in the formulation of production and import
proposals. Approaches to a number of specific food and
nutrition issues s they were analyzed in individual
studies are presented below by way of illustration.

The Zambia Study demonstrates well the oppor-
tunities  for the improvement of standard demand
projections in situations where relatively detailed house-
hold consamption data are available. In this study
separate demand projections were developed for four
sociocconomic strata, according to their relative in-
tegration into the money economy: urban population,
township population, rural monetized and rural sub-
sistence. The data came from a reworking of the report
on The Food Economy of Zambia® In addition, food
consumplion  was  differentiated by provinces, thus
further reflecting income differentials and patterns of
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diet, especially for those strata relying more heavily on
their own production. A distinction was also made
between the consumption of marketed and home-
produced, home-consumed foods.

The expected shifts in the population between the
strata, which were estimated as trends and then adjusted
in the light of policy objectives, and the differential
income growth between strata and between provinces
gave a much richer account both of the present sit-
uation and of the future possibilities. The demand
projections themselves were run according to the stan-
dard FAO method. This treatment offered some inter-
esting opportunities to bring together regional ecolog-
ical production opportunity differences with differ-
ences in diets and demands. Furthermore, it gave a good
indication of the magnitude of the future demand for
the marketed share of foods, a parameter of great
interest to the Zambian government.

An even stronger regionalization of production and
consumption planning is being attempted in Tanzania
and of necessity the Country Perspective Study for the
country had to reflect this goal of the government.
However, in this case, the whole regionalization of both
production and consumption rested on extremely weak
data, which has made it difficult to reconcile production
and consumption estimates for the present period.
Interesting aspects were the special efforts of the govern-
ment to foster the production of more drought-resistant
crops, mainly cassava, millets and sorghum, to replace
maize in an effort to reduce year-to-year fluctuations in
food supply. Some of these policy directions appeared
to have been too hastily constructed and to have given
too little consideration to the desires and cating habits
of the people or farm production patterns and opport-
unities. However, even the crude attempts to build
rough regional food balance sheets for the major food
commodities have resulted in some important findings
with respect to the problems which could emerge if
present government policies are continued.

The analysis of income distribution among groups
of farmers specified according to the main line of
agricultural activities which they pursue (rice farmers,
rubber smaliholder, rubber plantation workers, etc)
was an important feature of the Country Perspective
Study carried out for Malaysia. A simple income pay-
ments and receipts matrix vielded some very useful
msights into some of the major policies which need
to be pursued in Malaysia if the poverty reduction
goals of the government are to be achieved. While
income levels were not linked to food consumption/
nutrition, more recent cooperative efforts by FAO with
the Government of Malaysia are aimed at exploring
these relationships and making them a part of the
policy framework. This is discussed further in the
cxamination below of suggested new approaches.

Given the extreme pressure on food production
resources, the rapid growth of population and a very
small non-agricultural income base and opportunity,
the planning objective in the Country Perspective
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Study for Bangladesh was to produce a minimum
satisfactory diet. It was recognized that achieving
production targets to satisfy effective demand might
not achieve this. Actual dictary levels had fallen well
below those achieved carlicr. One interesting poss-
ibility which was explored in that study was that of
Bangladesh exporting rice and buying back wheat on
the world market, as a means of increasing the avail-
ability of both calories and proteins.

A different set of problems was faced in Iran. There,
a very rapid increase in income levels had created ex-
ceptional increases in demand for certain items of
high incane  clasticity.  Accelerated by  government
food subsidy policies, growth of total tood demand
seemed well beyond the production potential of the
country, The study waus carried out during the height
of the ‘world food crisis® of the carly 1970s, at a time
when the lranian government feared that it might not
be able to rely on the world market for its needed fuod
supphes. Thus it was felt that any long-term food policy
planning exercise should explore the opportunities for
maximizing food value output from domestic sources.

Two large-scale studies were commissioned to explore,
first, the possibilities Tor maximum domestic animal
protein production and, second, an optimal cropping
plan to meet target dictary patterns.* The Countiy
Perspective Study relied more on a conventional demand
projection to arrive at a domestic production and
import policy for food so as to achieve reasonable levels
of self-sufficiency in major staples in a way which
used the comparative advantages of lran’s production
potential.

The limited available information on income dis-
tribution and the extreme sensitivity of the lranian
government on this issue did not permit the explor-
ation of many of the income-related nutrition problems
which were, however, estimated to be serious in the
lower-income rural groups, especially in the more
isolated areas. Discussions with the government explored
its reactions to the problems of pursuing a food avail-
ability policy which was in conflict with its food price
policy and also, to some degree, with its agricultural
development policy goals.

The above examples show that food and nutrition
objectives receive attention in  Country Perspective
Studies, but that success in tackling the specific food
and nutrition problems depends on the policies govern-
ments wish to explore and, to an even larger degree,
on the availability of data which would permit more
detailed and reliable analysis.”?

Critical evaluations of Country Perspective Studies
have shown that, while their simple approach has many
advantages, they also suffer a number of shortcomings.
The simplicity of the approach permits their use in most

The Animal Protein Production study carried out by the US
Federal Meat Commission (FMC) and the Master Cropping
Plan were developed by Booker Brothers and Hunting Tech-
nical Services. Both were presented as conhdential consult-
ants’ reports,
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developing countries. They take a relatively short time
to complete. (Three studies undertaken concuniently
oceupied our team for 13-14 months.) The process ol
analysis is casily incorporated in the institutional plann-
ing set-ups of most developing countries; the methods of
analysis are understood by most senior decision makers
in agriculture, and the results are thus cas: Lo comm-
unicate to the users.

However, the approach would not alwavs produce
the same results as it involves a large amount of judg.
ment. Also, the simple but slow analytical |rocesses do
not permit the development of more than perhaps
two alternative policy scenarios, Nor is the approach
suitable for the derivation ol shadow prices and its
reliance on a constant relative price system is also a
severe handicap. Disaggregation of the agricultural
sector into subsectors of relevance to nutrition con-
cerns has been feasible only to the extent reported
above. The quantification of multiple objectives, and
orientation of the proposed action towmds them, is
only implicit ur&d the force of the conclusion is dim-
inished thereby.

The Guatemala Study of Fletcher et al.¥ This study is
snother representative example of a consistency ap-
proach to sector analysis. A general equilibrium frame-
work was used in preparing the sector study of Guate-
mala. It is a broad-based study and analysis ol Guate-
malan agriculture within the context of the national
economy which emphasizes the role of agriculture
in the overall process of cconomic development of the
country. In general, this study suffers from the sume
limitations as those previously mentioned with rcspccl//
to the Country Perspective Studies.

v

The World Bank Agricultural Sector Sun'g( of
Zambia. This represents a (hird type of approach,
ie an analysis of a country’s agriculture from the point
of view of a major domor with the aim of identifying
major sectoral issues and related project opportunities
and policies, thus guiding the lending agency in its loan
program.

The World Bank Zambian sector survey has some
special features which set it apart from the usual reports
of its kind. In the first instance, it explicitly set an
‘analytical horizon® of twenty years on such components
as demand projections and quantified interrelationships
between the agricultural and non-agricultural sectors
of the economy with respect to income, consumption,
savings, investment and other macroeconumic variables.
It also analyzed in substantia} detail some of the subsidy,
price and marketing policies and government institutions
in relation to both short-term and long-term agricuitural
development policies.

The demand analysis used the same houschold con-
sumption data as the Country Perspective Study for
Zambia, but its analysis was more aggregated, and only
timited use was made ol the denved demand project-
ions in appraising supply projections. The policy rec-
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ommendations and  the identified action possibilitics
focused on projects in which the Bank could part-
icipate o1 which would facilitate the successful oper-
ation ol Bank-supported projects (eg price, subsidy and
marketing policies). The main food and nutrition oriented
reconmendation was that subsidies on food (mainly on
maize) be reduced and it reflected a careful appraisal
of the benefits and costs of such an action.

Lincar programming models

The lowa State University Thailand Model. The linear
programming (LP) model underlying this study is based
on information drawn from u farm sample survey cover-
ing six thousand farms in sixty regions of the country.
The national model is to be an aggregation of the region-
al submodels with a transportation submodel linking
them.* It aims at developing interaction models between
agriculture and the rest of the cconomy and further im-
provements by ihe incorporation of endogenous price
determinmion !

This model s designed to maximize income and to
raise the income of the poorest in agriculture, The
only nutrition refated objective is the satistaction of a
very general food production requirement. The food
demand estimales are used in the study only to explore
price implications.

Perspective Study of Agricultural Development of

the Sahelian Countries. This study of FAOQ was com-
pleted i spring 1976.)2 Its basic methodology was
quite similar to the one followed in most Country
Perspective Studies and in the FAO Perspective S‘U‘H
of World Agricultural Development for Latin America,

The agro-climatic zones of the Region and of the count-
ries were differentiated, and a simple LP model was used
to analyze production potentials with specified input
and other constramts. The demand projections were
necessarily sather crude given the poor data, but the
usual nutritional consistency tests were applied and
special nutritional program proposals were taken into
account, Food availability was assumed to be primarily
from domestic sources, and production for subsistence
was assumed to have a prior claim in the allocation of
resources over production for the market. Alternative
runs were made with the model to test sensitivity of
the results to different levels of assumed constraints
concering input availabilities, internal migration among
regions and institutional  support  for development.

Microcconomic-dynamic recursive programming models
These models are built entirely from the bottom up
ftom individual farm units within a region. The farm is
viewed both as a production and a consumption unit.
The most representative examples are those of Singh 14
Day and Singh !5 and Mudahar!6 for the Punjab, and

*A somewhat similar effort is made in the USAID-supported
LP model analysis for Colombia. Daines et al describe the
main leatuies of its methodology.
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Ahn and Singh for Southern Brazil.!7 The importance of
this approach is a realistic depiction of the farmer as a
decision maker both in production and consumption,
Also the models are dynamic, thus showing cumul.
ative changes over time. In general, these models permit
realistic assessments of responses to proposed policies.
They also allow the analysis of the distribution of
benefits between socioeconomic groups by decompos.
ing regions by farm types and size. Their main short-
coming has been the lack of treatment of linkages to the
rest of the economy and to other regions of the country,

Multilevel planning models

The central characteristic of these models is the explicit
structuring of the relationships between different levels
in the agricultural sector, ie farms, districts, regions, and
also between the sector and the rest of the economy.
Two examples are discussed below: a study carried out
by the Development Research Center of the World Bank
for Mexico,'® and the Agricultural Sector Analysis for
Tunisia supported by FAO.19

CHAC: an agricultural sector model Jor Mexico. This
is 4 linear programming model designed by Duloy and
Norton. It deals with agriculture at four levels, (farm,
district, region and nation), specifying constraints at
each level. It generates prices endogenousty and models
the highly dualistic nature of Mexican agriculture. A
transportation submodel links the components together
into a national market. Its main objective is to provide
a basis for project decisions by permitting much im-
proved project evaluation, including feedback effects
and competition for resources across a wide range of
types of projects and locations. It has relatively little
direct concern for nutrition, but might well be adap-
ted to examine such issues.

The Agricultural Sector Analysis Jor Tunisia. This is
4 model similar to CHAC in that it maximizes consumer-
producer surplus and thus generates commodity prices
endogenously. It specifies four agricultural regions and,
according to their characteristics (particularly popu-
lation depending on subsistence production), constrains
production of each commodity to be at least equal to
the observed subsistence consumption. The swiplus is
marketed at prices generated by market demand func-
tiens. Some of these are defined for the economy as a
whole while the rest are specified at the regional level.
Demand projections are made on the basis of regional
population estimates (and regional aggregate income
growth assumptions) since interregional migrations are
not endogenously treated.

Extensive use has been made of FAO country food
balance sheets and the resulting food basket for
consumers has been checked to determine its reason-
ableness in terms of implied protein and calorie intakes.
This has probably been done because of lack of statistical
data of a nature that would have allowed the model
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builders to use econometric methods for the estimation
of demand relations. The calibrating process made use of
parameters assumed on the basis of a priori general
knowledge of the situation and on the basis of analogies
with similar situations. Experimental runs of the model
have also been made with specific nutrition targets in
addition to runs with other main objectives for agricul-
tural development.

One of the direct future uses of the model will be in
connection with the food and nutrition planning exe:-
cises intended as part of the formulation of the next
medium-term plan. FAO will help Tunisia to formulate
alternative food and nutrition policies with respect to
selected target groups, recognizing the socioeconomic
factors which influence nutrition behavior, and the alter-
native policy and program proposals will be tested
through the model for their quantitative implications
with respect to other development objectives.

Systems-science simulation models

These large-scale, inlerdisciplinary modely may be best
represented by the Nigcrian'() and Korean™ models built
by researchers from Michigan State University under
the leadership of Glenn Johnson. These models are
composed of submodels, each simulating certain func-
tional relationships within the economy. In the Niger-
ian model, two major regional submodels were gener-
ated and these contained production, marketing and
consumption activities for a number of crops which
provide income to the regional populations. The models
cun be applied to the analysis of policy proposals to
explore their effects on per capita nutrition and other
concerns.

The Korean model is similar, but builds on the
experience gained in the Nigerian study. The complexity
of these models, however, makes their use in practical
policy work rather limited.

Models emphasizing relations between agriculture and
the rest of the economy

A special type of agricultural sector model may be
added to the typology developed by Thorbecke. This
class is characterized by its focus on the interrelation-
ships between the agricultural sector and the rest of the
economy. In most cases it also specifies a minimumn
number of technological subsectors within the main
sectors identified.

It is important to recognize that these models in most
cases have been explicitly designed to deal with a spec-
ific aspect of agricultural sector analysis in its inter-
sectoral respects. They should not be viewed as potential
substitutes for agricultural sector analysis but rather as
supplementary to it. Representative examples are the
Byerlee- Halter submodel?2 of the Nigerian model dis-
cussed above, the Blitzer Dynamic Simulation Model for
Zambia,23 the Martos-Lin Demographic, Employment
Intersectoral Models,2* and the Melor-Mudahar Sim-
ulation Model of Modernizing Agriculture, Employment
and Economic Growth .23

44

Byerle-Halter macromodel. The model is a simple
simulation model built on an input-output frumework.
Its main objective is to provide an opportunity to embed
an agricultural sector analysis into an economy-wide
framework and to demonstrate intersectoral linkages.
The linkages are both backward and forward from
agriculture to the rest of the cconoiny. The model takes
into consideration structural and income distnbution
issues by breaking up both the agriculture and non-
agriculture sectors into size-defined subsectors expected
to reflect a dualism between labor-intensive traditional
and capital-intensive modern industiies and agriculture,
The model has been developed explicitly 1o interface
with the above-mentioned Nigeria model of Michigan
State University, but it also aims to provide a general-
ized model for developing country situattons with weak
data bases through its restricted data requirements.

The interaction between the sector model and the
macroeconomic model is reciprocal. The macro model
provides estimates of population, urban food demands
and migration for use in the sector analysis. For var-
iables to be passed up from the sector analysis into the
macroeconomic model, a major disaggregation is poss-
ible within the sector analysis and thus a duect link to
policies and programs. Interesting results have been
shown by runs of the model to depict export-oriented
and domestic food promotion-oriented policies or mixes
of the two.

The authors feel that the model is not only capable
of interacting with formal sector models, but can also be
used in situations where only an informal analysis of the
agricultural  sector is available. From the food and
nutrition point of view, the model could be used success-
fully to estimate food prices and generalized foud
consumption. A differentiation of subsectors could be
used to provide income distribution estimates, but more
commodities would need to be explicitly modeled for
it or be used for food planning. It seems to be a highly
useful tool in the explicit field for which it has been
developed, ie to be the background for more detailed
agricultural sector analyses.

Blitzer Dynamic Simulation Model for Zambia. The
objective of this model is to generate quaniitative esti-
mates of major policy parameters which ¢oild describe
the longer-term results of specific policies pirsued with
respect o income distribution, wubsidic., 1axes, prices
and savings-investment in the economy. The muodel re-
flects the strong dualistic nature of the Za nbian econ-
omy with a high-income, export-oriented n.ning sector
supporting a high-income, modernized urban economy
and a predominantly subsistence-oriented agriculture.
Important food and nutrition implications of the model
relate to taxes and subsidies and the whele gamut of
price policies as they influence both incomes to farmers
and food prices to urban consumers. One o the central
issues explored in the simulation runs ol the model
has been a major reduction in the subsidies spent on
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food (mainly maize meal) and the use of these savings
for investment, thus reallocating income to future
periods.

Already the Zambian Government has made use of
the foud subsidy suggestion of both the World Bank/
Blitzer and the FAO/CPS Zambian studies, to effect
major reductions in subsidies on food consumption.
The maodel itself is a dynamic simulation model which
accumulates non-normative estimates over a long time
period.

Martos-Lin Demaographic Employment Intersectoral
Simudation Model. This presents a conceptual and quan-
ttative framework which would serve as a means of in-
tegrating population components into its long-term per-
spective development planning with special focus on
demographic change, food v non-food household con-
sumption an the rural and urban areas, agricultural
gowth and the overall economic development. The
methodology adopted is systems simulation. The in-
ferdependence of the selected demographic. economic
and government sectors is explicitly recognized within
i total systems framework. The ohjective is to improve
our understanding of the interrelations and feedback
effects between  population growth and  economic
development in the development process, thus enab-
ling the local and national planners to integrate more
fully the population components into the overall de-
velopment program.

The simulation model consists of five submodels,
namely. national accounts, agriculture, industry and
service, Tabor market, and population and its related
sociocconomic components, Fach submodel is further
divided into two to four sections. The model, within the
framework of dynamic multisector analysis, consists of
two parts. One describes the demographic features of
a country and the other the economic features. On the
demogiaphic sequence, population growth and its age
and sex distibution affects consumption and demand
for education and health service and therefore capital
formation. On the other hand, increase in population
will increase the supply of labor force. thus also im-
plying the need for the related policy on enlarging
labor absorption capacity and creating  employment
opportunities,

On the cconomic sequence, initial value of sectoral
investment and its capital stock together with labor
inpuls and technical progress determines Gross National
Product by sector with the sum being equal to the
cconomy’s GDP for the first year projection. The
year's GDP consists of consumption, capital formation
and external trade. The available investment and its
capital stock together with fabor inputs and technical
progress determines the cconomy’s GDP in the follow-
ing ycar, and this process is repeated cach year for the
duration of the projection. The sectoral investment also
determines sectoral employment of labor in the formal
seclor by an incremental capital employment ratio,
where employment potential as generated by capital
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formation is further conditioned by the degree of the
tightness of labor market.

The industrial breakdown, with distinction between
informal v formal sector and endogenous specification of
rural -urban migration and labor switch from the in-
formal to formal sector, can also potentially be facil-
itated 10 evaluate policy with respect to labor absorption,
employment potential, rural - urban migration and in-
come differential by sector (using productivity differ-
ential as a proxy in this model) which are important
issues for food and nutrition planning. Other major
features of this model include:

@ The incremental food v non-food consumption in
the rural and urban areas is broken down into the
effects respectively accounted for by the changes of
household units, household size, rural- urban mig.
ration and houscehold expenditure.

@ The agricultural sector is  further disaggregated
according to small v large farm size and rainfed v
irrigated  farming.  This  sector disaggregation s
essential for analyzing the structural transformation
of GDP and labor among the sectors in response 1o
the government program and the policy target var-
iables, which would shed some light on reflecting
the policy issues of regional development and income
distribution.

@The government sector and selected economic.-
demographic policy target variables are explicitly
introduced into the model. Food self-sufficiency
strategy is also built into the model to take account
of the objective of reducing the dependence on
external sources of food supplics.

Mellor-Mudahar Simulation Model of Modernizing
Agriculture, Employment and Economic Growth. The
need for modernizing agriculture, especially the food
grain production subsector, and the repercussions of
such changes on the supply of wage goods and raw
materials to the non-agricultural sector, income dis-
tribution patterns, employment and migration patterns,
intersectoral resources transfers, and changes in non-
farm consumer demand constitute the center of interest
in the study. The model has been developed for countries
where there is a combination of a large population base
with relatively elastic labor supply: acute food problems
and a relatively inclastic food supply: high marginal
propensity to consume food grains by the low-income
laboring class population; and scarcity of capital with
less than perfect capital labor substitution. The authors
describe the model as follows:

The model developed is a simultancous equation system
simulation model, The purpose of it is not to estimate
the cocflicients of the simultancous cquation system,
but to generate a growth path for cach of the endog-
enous variables included in the model. ... Itis highly
aggregative and is for the Indian cconomy as a whole.
However the economy is divided into agricultural and
nonagricultural sectors. The agricultural sector is further
divided into foodgrains and nonfood grains sectors.
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The foodgrains are produced by using both traditional
and modern technologies. The nonagricultural sector is
further divided into  agro-industrigl  and  nonagro-
industrial sectors. All the sectors are linked with cach
other lhro)u(,gh several simple Cteedback and coupling
functions'.*

Through the focus on wage goods for the low-income
class, the model emphasizes the role of food grains in
the interrelationships between agriculture and the rest
of the economy. It provides only a highly aggregated
picture which would need to be substantially disag-
gregated for practical policy purposes. lts food and
nutrition implications are direct: although it is not
concerned with  speailic nutrition  objectives.  the
income -consumption link and the importance of
employment for the income generation of the lower-
income classes provide usetul results for overall food and
nutrition planning.

As the mandate of the author has been to report to
the workshop studies of FAO which are relevant to the
topic of fuod and nutrition planning, the global-oriented
agricultural development analyses of FAO are also re-
viewed here in summary form. The first major_under-
taking of this kind was the Indicative World Plan.?7 The
study itself started with a clear focus as a food plan
but, as it developed, it concentrated more on general
agricultural development issues among which nutrition
became only one of many concerns, and income gen-
eration, employment and export carning or saving have
been the guiding objectives. The study covered 64
developing countries representing about 85% of the pop-
ulation of the developing world excluding China. It was
similar to the Country Perspective Studies in its method-
ology, but by necessity had to use much more standard-
ized approuaches and assumptions to enable aggregation
of the analytical results from the individual ¢ountries
and regions. Four regional studies covering 8-25 countries
per region constituted the building blocks for the
global analysis.

In its food and nutrition aspects, it relied on con-
ventional nationallevel (average) demand projections
for estimating future demand which, in most cases,
was also taken to be synonymous with the proposed
tood intakes. The demand projections were checked
trom the nutrition point of view for consistency, but no
explicit nutrition gouals were postulated. The study also
contained a substantial cross-country nutrition analysis
and recommendations for programs aimed at improving
nutrition levels.

The second output in this series has been the analysis
carried out for the World Food Conference of the UN
held in Rome in 1974.%% The main part of the analysis
was an updating of the Indicative World Plan, but with
a focus on food and hunger. This included an effort to
identily the ‘food gap” which is likely to face developing
countries it past trends continue, and to evolve a pla off
action o avercome ths problem. A specitic efforl was
made to quantity the number ol ‘undernourished’
people in the world and to advocate special means for
ameliorating their conditions,
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At present, FAO is engaged in a Perspective Study
of World Agricultural Development which has a strong
food focus and looks ahead to the yeam 2000, with 1985
and 1990 as intermediate horizon dates. In its method-
ology the new study is going to use more formal analy-
tical methods than were used in cither the Indicative
World Plan or the World Food Conlerence analyses
and it is hoped that some form of income distribution
and nutrition alternatives can also be included in the
effort. The study is to be completed by 1979,

Conclusions of review of ASA

It seems that two major conclustons can be drawn from
this short review of recent Agricubtural Sector Analyses
from the point of view of food and nutrition planning.
The first may be expressed as a criticism of some studies
for not dealing at all with food and nutrition problems.
In selected studies, this is fully justified as in the country
under study food and nutrition do not represent the
most urgent development problems. In other cases, suca
as the Country Perspective Studies, lood and nutrition
policies have been taken into account and the results
provide reasonable guidance, but there is certainly room
for improvement,

The second conclusion is that, for a number of those
models which do not deaf with food and nutrition issues,
it would not be very difficult to expand them to include
at least some analysis which would ensure that, to a
minimum degree, food and nutrition issues are taken
into consideration.

In a sense, the overall conclusion emerging is that
substantial improvements are needed in agricultural
sector analyses before they will be able to handle the
core food and nutrition issues effectively and feed the
results into the practice of planning. Five arcas appear
to deserve special attention:

@ Definition of nutrition objectives in manageable
forms to enter into the analysis of multiple ob.
jectives.

@ Formulation of criteria for defining target groups
with respect to nutrition objectives and the estab-
lishment of a data base for their analysis.

@ Analytical methods for the treatment of multiple
objectives.

@ Mcthodological approaches for the disaggregation of
food demand by specified income or other groups.

@ Linking agricultural policy measures to food and
nutrition objectives.

Defining objectives in manageable forms

As was pointed out at the beginning ol this paper, one
of the changes on the developni:nt scene which created
a need tor agricultural sector analysis has been the ree-
ognition that sound development ot agriiculiure has to
consider multiple objectives in its goal structure, and this
makes policy formulation, planning and program im-
plementation a inuch mare complex issuce than it would
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be in o situation with a single development objective.
To be able o add food and nutrition objectives 1o the
bundle of other development objectives, they need o
be quantitied and linked to other parameters of the
decision making system,

Most planming economusts dealing with agriculture in
the past had only very vilgue notions of proper nutrition
objectives and usualy, if nutrition targets were accepted
for the analysis at all, they were simply related to
national average  caloric and protein intakes with a
possible distmction between animal and vegetal sources
of protein. By now much more sophisticated, and also
more meaingtul, measures have been developed by
nutriionists which can be used to Judge the sufficiency
ol diets. There 15 a need 1o popularize these measures
among. planners and 1o assure that thetr measurements
are feasible under practical conditions.

Both the stadies reviewed and other analyses point
to the need for considering food and  nutrition ob-
jectives less i asalation lrom other objectives tor devel-
opment. This relates 1o another, even more unportant,
aspect of nutntion objectives which concerns the links
between income, socioeconomic status and nutiition,
and which yequires the focus of food and nutrition
analysis (o bear on those groups which can be ident-
ified as needmyp support. Nutritional objectives will need
to be defined in tems of specified groups, which makes
the integiation of lood and nutrition ubjectives into the
overall objective structuie even  more problematic.
This brings us 1o the second areq of required improve-
ments in approach.

Formulation of criteria for defining target groups

As muost of these groups are rarely homogeneous and
seldom domm single wentifiabie large groups, ident-
ification starts - a complex manner, in which these
rroups e approached by both clinical and  anthro-
poligical measurement. The knowledge gained from this
15 used to relate nutiitonal problems to socioeconomic
lactors which cause the specific groups to be under-
nounshed or malnourished. This 1s no simple procedure
and requires substantial ingenuity and Nexibility to des-
ign the classification system which will help to identify
the groups at nutritional risk. As a large share of the
lowest-income people i most developing countries are
i agriculture, this calls for new approaches in income
dilferentiation, and also for new approaches  with
respect to other factors which influence food con.
sumption and nutrition,

Once the groups have been conceptually identified.
there is a need to gather empirical information on those
sociocconomie paramelers which would help the analy sis
to guide policy formulators and decision makers (o
solutions fon existing food and nulrition problems,
There is a prowing recopnition that this requires o
multidimenstonal  approach 10 the complex mix of
biological, social-psychological, cconomic and political
problems which are involved. and in tum calls 1or 2
hroad-based mlthisciplinary pasticipation in the effort.
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Methads for treatment of multiple objectives

While major methodological developments have taken
place, substantial problems still exist in their application
to nutrition objectives. One approach has been to
attempt to develop a single multiple objective function
including all objectives through aggregation ol common
tnits of measurement. While this is a conceptually
attractive proposal, in practice it has not proven to be
very useful,

One of the recurrent problems is the wet iting of
objectives which enters into the aggregated  multiple
objective function. Another relevant problem s the
aggregation  of objectives  measured  along  cardinal,
ordinal, or sometimes even only along nominal scales.
The difficulties involved in evolving a meaninglul weight-
mg system have led to the wider use of simulation
models  which  generate  alterative non-optimizing
outputs that show different combinations of outputs,
and imply different levels of achievement  towards
individual objectives. Then the political decision makers
are asked to choose among these alternative outcomes.
Practical experience has shown that this can lead to
rather unsatisfactory sesults, unless it is very carefully
set up in terms of a choice situation to which the actual
decision makers respond with interest and understanding.
Thus the issue is one of how to develop communications
between analysts and political decision makers.

Methodological solutions Jor aggregation problems

This is a more specific technical problem. FAO's exper-
ience from a number of perspective studies, such as the
Latin American  Regional Perspective Study (1974),
and that of Zambia (1976) has shown that the simplistic
approach of using a natonal average demand function
and specifying on it target groups (income groups) and
using this for projections of future demand for them,
can be highly misleading. This was the case in the South
American analysis. At the same time, the Zambian study
has demonstrated that, once separate base period con-
sumption estimates and income clasticity estimates are
available for FNPP target groups, then aggregation is no
problem at all. However, this disagpregation produces
results clearly different from analyses carried out with
national averages,

This is possibly the most crucial of the improvements
needed in the combined area of agricultural and food
and nutrition planning. What is meant here is analysis
which would estimate the relationship of a number of
factors and their parameters, which seem to define food
intake and nutritional behavior and then in turn a search
for linkages between these factors and agricultural
development policy measures. so that not only a con-
ceptual but also operational causal chain can be ident-
ified and used later on in planning, policy formulation
and implementation. As can be seen. this relates closely
to the definition of FNPP (arget groups, because much
of the criteria which is used there is frequently identical
with the factors which can be identified as influencing
food and nutrition behavior. As discussed above, it is
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this area where even the currently attempted food and
nutrition planning and implementation action fails to
achieve success.

Once the need for this type of focus is accepted, then
the practical application of it moves through the process
of project formulation, evaluation and selection. It
requires that in all the above three steps in project
analysis, the socioeconomic factors influencing food and
nutrition should be among those for which quantified
parameters are estimated and which influence choice
among projects. It seems important also to emphasize
more strongly the fact that many nutrition problems
require solutions which spread across economic sector
boundaries and thus require sound intersectoral analysis
for their solution. Furthermore, much of this inter-
sectoral analysis could be best done if placed within an
‘area planning’ context, revealing more clearly, and in a
more concrete manner, both the problems and their
solutions within a defined relatively homogeneous and
differentiated area.

Summary and conclusions

The review attempted in this paper indicates that in-
creasing links are being established between agricul-
tural sector analysis, planning and implementation of
agricultural development on one side, and food
and nutrition planning on the other. The importance of
the links is attributable partly to the fact that agriculture
is one of the main influences governing food and nutri-
tion status and partly to the fact that food and nutrition
objectives are becoming clearly accepted for inclusion
within the bundle of multiple objectives which guide
agricultural development analysis planning and action.
It can also be concluded that the concern for food and
nutrition objectives by those engaged in the analysis,
planning and implementation of agricultural develop-
ment shows a wide range, from nil to a serious concern
to integrate food and nutrition objectives in their
activities.

It could also be said that substantial improvements
have been achieved in developing a workable method-
ology to bring FNPP into the gambit of agricultural
sector analysis, planning and development action. At
the same time, there are a number of methodological
aspects which require the attention of those with an
interest in developing improved methods for tackling
these inadequacies in methodology, who are able to
bring their product to the practitioners for real world
application.

While the proposals presented to develop new method-
ological approaches to FNPP in relation to agricultural
planning and development have covered a number of
specific fields, the thread of thought going through all
of them relates to two major issues which in themselves
may be worth the attention of this workshop and of the
symposium to follow. The first is the complex inter-
relationship between food and nutrition objectives and
other development objectives which calls for multi-
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dimensional analysis of whatever specific development
problems stand at the center of interest, thus requiring
close and meaningful interdisciplinary cooperation. The
other issue is the question of the level of appropriate
application of planning and analysis. This relates to the
need for, and increasing use of,, ‘intervening variables’, ic
socioeconomic factors to be manipulated for the achieve-
ment of food and nutrition objectives. These intervening
variables are those which then in turn can provide the
direct links between agricultural planning and FNPP.
It could also be useful for the spring conference to look
at the relative importance of developing FNPP in differ-
ent countries whose food and nutrition problems are of
very different severity.

Finally, the intricacy of the food and nutrition prob-
lem complex, coupled with the richness of the agricul-
tural sector in its social, biological, physical and econ-
omic aspects, demands that the analysis oriented to-
wards solutions be multidimensional - ‘analysis in the

round’. This, in turn, implies the necessity for making
the analysis truly interdisciplinary.
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be in a situation with o single development obijective,
To be able 1o add food and nutrition objectives to the
bundle of other development objectives, they need to
be quantitied and linked to other parameters of the
decision making system,

Most planning economists dealing with agriculture in
the past had only very viigue notions of proper nutrition
objectives and usually, if nutrition targets were accepted
for the analysis at ali, they were simply related to
national average caloric and protein intakes with a
possible distinction between animal and vegetal sources
of protein. By now much more sophisticated, and also
more meaninglul, measures have been developed by
nutntionists which can be used to judge the sufficiency
of diets. There is a need 1o popularice these measures
among planners and to assure that their measurements
are feasible under practical conditions.

Both the studies reviewed and other analyses point
o the need for considering food and nutrition ob-
jectives less in isolation from other objectives for devel-
opment. This relates to another, even more important,
aspect of nutriton objectives which concerns the links
between income, socioeconomic status and nutrition,
and which requires the focus of food and nutrition
analysis to bear on those groups which can be ident-
ificd as needing support. Nutritional objectives will need
to be defined in terms of specified groups, which makes
the integiation of food and nutrition ubjectives into the
overall objective  structure even  more problematic.

This brings us to the second area of required improve-
ments in approach,

Formdation of criteria for defining target groups

As most of these groups are rarely homogeneous and
seldom  fovm smgle identifiable large groups, ident-
ification starts in a complex manner. in which these
groups aie approached by both clinical and anthro-
poligical measurement, The knowledge pained from this
is used to relate nutritional problems to socioeconomic
factors which cause the specific groups to be under-
nourished or matnourished. This is no simple procedure
and requires substantial ingenuity and flexibility to des-
ign the classification system which will help to identify
the groups at nutritional risk. As a large share of the
lowest-income people in most developing countries are
in agriculture, this calls for new approaches in income
differentiation, and also for new approaches  with
respect to other factors which influence food con-
sumption and nutrition,

Once the groups have been conceptually identified,
there is a need to gather empirical information ¢n those
socioeconomic parameters which would help the analysis
to guide pelicy formulators and decision makers to
solutions for existing food and nutrition protlems.
There is o growing recognition that this requires a
multidimensional approach to the complex mix of
biological, social-psychological, cconomic and political
problems which are involved. and in turn calls for a
broad-based wiubtidisciplinary participation in the effort,
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Methods for treatment of multiple objectives

While major methodological developments have taken
place, substantial problems still exist in their application
to nulrition objectives. One approach has been to
attempt to develop a single multiple objective function
including all objectives through aggregation of common
units of measurement. While this is a conceptually
attractive proposal, in practice it has not proven to he
very useful.

One of the recurrent problems is the weighting of
objectives which enters into the aggregated multiple
objective function. Another relevant problem is the
aggregation of objectives measured along cardinal,
ordinal, or sometimes even only along nominal scales.
The difficulties involved in evolving a meaningful weight-
ing system have led to the wider use of simulation
models  which generate  alternative non-optimizing
outputs that show different combinations of oulputs,
and imply different levels of achievement towards
individual objectives. Then the political decision makers
are asked to choose among these alternative outcomes.
Practical experience has shown that this can lead to
rather unsatisfactory results, unless it is very carefully
set up in terms of a choice situation to which the actual
decision makers respond with interest and understanding.
Thus the issue is one of how to develop communications
between analysts and political decision makers.

Methodological solutions for aggregation problems

This is a more specific technical problem. FAO's exper-
ience from a number of perspective studies, such as the
Latin  American Regional Perspective Study (1974),
and that of Zambia (1976) has shown that the simplistic
approach of using a national average demand function
and specifying on it target groups (income groups) and
using this for projections of future demand for them,
can be highly misleading. This was the case in the South
American analysis. At the same time, the Zambian study
has demonstrated that, once scparate base period con-
sumption estimates and income elasticity estimates are
available for FNPP target groups, then aggregation is no
problem at all. However, this disaggregation produces
results clearly different from analyses carried out with
national averages.

This is possibly the most crucial of the improvements
needed in the combined area of agricultural and food
and nutrition planning. What is meant here is analysis
which would estimate the relationship of a number of
factors and their parameters, which scem to define food
intake and nutritional behavior and then in turn a search
for linkages between these factors and agricultural
development policy measures. so that not only a con-
ceptual but also operational causal chain can be ident-
ified and used later on in planning, policy formulation
and implementation. As can be seen, this relates closely
to the definition of FNPP target groups, because much
of the criteria which is used there is frequently identical
with the factors which can be identified as influencing
food and nutrition behavior. As discussed above, it js
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this area where even the currently attempted food and
nutrition planning and implementation action fails to
achieve success.

Once the need for this type of focus is accepted, then
the practical application of it moves through the process
of project formulation, evaluation and selection. It
requires that in all the above three steps in project
analysis, the socioeconomic factors influencing food and
nutrition should be among those for which quantified
parameters are estimated and which influence choice
among projects. It scems important also to emphasize
more strongly the fact that many nutrition problems
require solutions which spread across economic sector
boundaries and thus require sound intersectoral analysis
for their solution. Furthermore, much of this inter-
sectoral analysis could be best done if placed within an
‘area planning’ context, revealing more clearly, and in a
more concrete manner, both the problems and their
solutions within a defined relatively homogeneous and
differentiated area.

Summary and conclusions

The review aitempted in this paper indicates that in-
creasing links are being established between agricul-
tural sector analysis, planning and implementation of
agricultural development on one side, and food
and nutrition planning on the other. The importance of
the links is attributable partly to the fact that agriculture
is one of the main influences governing food and nutri-
tion status and partly to the fact that food and nutrition
objectives are becoming clearly accepted for inclusion
within the bundle of multiple objectives which guide
agricultural development analysis planning and action.
It can also be concluded that the concern for food and
nutrition objectives by those engaged in the analysis,
planning and implementation of agricultural develop-
ment shows a wide range, from nil to a serious concemn
to integrate food and nutrition objectives in their
activities.

It could also be said that substantial improvements
have been achieved in developing a workable method-
ology to bring FNPP into the gambit of agricultural
sector analysis, planning and development action. At
the same time, there arc a number of methodological
aspects which require the attention of those with an
interest in developing improved methods for tackling
these inadequacies in methodology, who are able tc
bring their product to the practitioners for real world
application.

While the proposals presented to develop new method-
ological approaches to FNPP in relation to agricultural
planning and development have covered a number of
specific fields, the thread of thought going through all
of them relates to two major issues which in themselves
may be worth the attention of this workshop and of the
symposium to follow. The first is the complex inter-
relationship between food and nutrition objectives and
other development objectives which calls for multi-
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dimensional analysis of whatever specific development
problems stand at the center of interest, thus requiring
close and meaningful interdisciplinary cooperation. The
other issue is the question of the level of appropriate
application of planning and analysis. This relates to the
need for, and increasing use of, ‘intervening variables’, i
socioeconomic factors o be manipulated for the achieve-
ment of food and nutrition objectives. These intervening
variables are those which then in turn can provide the
direct links between agricultural planning and PFNIPP.
It could also be useful for the spring conference to look
at the relative importance of developing FNPP in differ-
ent countries whose food and nutrition problems are of
very different severity.

Finally, the intricacy of the food and nutrition prob-
lem complex, coupled with the richness of the agricul-
tural sector in its social, biological, physical and econ-
omic aspects, demands that the analysis oriented to-
wards solutions be multidimensional — ‘analysis in the

round’. This, in tum, implies the necessity for making
the analysis truly interdisciplinary.
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Discussion they can do is to assist in making in nutritional planning, for I think

Carl Gotsch
(Stanford University)

During the discussion yesterday, |
groped for a clear statement of the
link between  income  distribution
(particularly the levels of absolute
income) and nutritional status. It is
obvious that a number of part-
icipants al this conference regard
the correlation as heing quite high,
Others, for example Dr Taylor, are
less sure and his presentation intro-
duced a range of social and cultural
factors that cannot be captured in
any simplistic incomes analysis,

The relevance of this issue be-
comes apparent when discussing the
use of various agricultural planning
models that have been  presented.
Given the aggregation required and
the limited number of variables
that can e included, there seems
little hope of capturing many of the
issues with which nutritionists con-
cern  themselves,  About the best
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some puesses about the distributive
effects of price policies, changing
technology, and the like.

Those interested in planning for
nutritional programs ought not to
be too alarmed at this apparent
inability to deal with their interests,
because little of what goes into
those formal optimizing exercises
actually  finds its way into the
planning process. The comments that
have been made about how planning
actually takes place in most develop-
ing countries are  persuasive, and
reflect the realities as I know them
from working inside planning comm-
issions. 1 think most people (econ-
omists) who cengage in modeling
activitics are well aware of these
limitations and use models prim-
arily for pedagogic purposes, It
gives them a way of organizing
information, a way of putting
together data, and a way of making
explicit interactions  which  they
think may be important. This should
be understood by those interested

it would create a much more relaxed
attitude towards what economists do,
(This is not to excuse cconomists
who argue for model-based policy
judgments when these judgments go
well beyond the limitations of the
modeling exercise).

More could be said about ways to
improve scctor modeling to reflect
nutritional concerns, but I think
perhaps my comparative advantage
lies in offering some observations
about the reality that such models
must try to encompass. That is, |
would like to talk about the agri-
cultural environment -- or agricultural
environments - in which the prob-
lems of malnourishment and mal-
nutrition are most likely to arise.

Disaggregating to the level of
individual farming systems is ex-
tremely important, for it under-
scores the difficulty of advocating
technology and increased product-
ivity as the panacea for all nutrition-
al problems, Consider, for example,
those non-irrigated areas that have
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less than 250 or 300 mm of rainfall,
These include portions of East
Africa, lraq, Sudan, portions of
Nigeria, a fair part of the fertile
sections of the Sahel, Turkey and
Iran, These are largely pastoral
nomadic areas with little sedentary
agriculture. Over the past two
decades, the food production by
these peoples has been  severely
limited by the imposition of in-
creasingly restrictive administrative
boundaries between countries. Their
traditional ways of dealing with a
highly uncertain agroclimatic environ-
ment has been undermined. As a
result, these areas are undergoing
ecological deterioration due to over-
grazing. Unfortunately, no one has
come up with a way of improving
range resources that does not involve
getting rid of a substantial number of
people and animals and imposing a
rather authoritarian regime at the
local level. Consequently, without
large-scale outmigration, it is hard to
see how anything much can be done
about improving the nutritional level
of the local inhabitants.

As another, less extreme example,
consider the areas between 300 mm
and 700 mm of rainfall, Many of
these areas lic in countries already
mentioned, but much of North
Africa and India ought to be in-
cluded. In these areas, some improve-
ments in technology can be made
that involve better management of
the moisture available. However,
the change in farming systems
frequently means that the traditional
practices of grazing livestock on the
communal ‘weedy’ fallow will have
to be abandoned. Given the highly
unstable character of agriculture
in such arcas (two bad years out of
five), one wonders how the smaller
farmers, accustomed to having live-
stock as a buffer in lean years, will

fare, The nutritional problem is
somewhat different from that of
nomadic arcas, but the general

problem is the same: that is, it is
unlikely that improved agriculture

technology can yield a surplus
sufficient to alter the basic con-
sumption patterns ol the poor

majority.

Shifting agriculture in subtropical
Africa is still another example in
which the appeal to additional
incomes as a way of improving nut-
rition is unrealistic. As far as | know,
no alternative to shifting cultivation
in subtropical Africa has yet been
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devised that offers a period of rotation
less than the traditional eight to ten
years, What can one say about prop-
osals to improve the welfare of farm
people in the absence of means to
increase  food  production  sig-
nificantly?

We could probably all think of
more examples of inhospitable en-
vironments where it is unlikely that
agricultural technology is going to
solve the problem., What should be
done in such cases? I submit that
this is a rather significant point as
far as nutrition planning is con-
cerned,  Agricultural planners have
learned the hard way that if there is
no appropriate technological package
which has a good chance of increasing
productivity, then one might as well
concentrate  development resources
elsewhere, Those of us who have
been in the agricultural developient
game for some time know that this
is a hard-won position. For ycars
we were engaged in extension prog-
rams and community development
programs without a technology that
would significantly improve the prod-
uctivity and the incomes of the
people in the arca, Failure was
inevitable,

These comments are not intended
to downgrade the role of agriculture
in helping to improve the welfare of
rural people. They are merely inten-
ded to point out that, in many sit-
uations, the introduction of im-
proved agricultural technology 1s not
going to have much of an effect.
Consequently, the groups that occupy
the ‘depressed’ arcas are likely to
contain the largest numbers of mal-
nourished people. It may be import-
ant that those interested in nutrition
will be forced to think in terms of

encouraging  migration, initiating
food-for-work programs aimed at
creating  rural  infrastructure, ete.

Glenn Johnson
(Michigan State University)

This paper has done an excellent job
of discussing FAO'’s Country [Per-
spective  Studies  (CPS) and  the
relationship between agricultural sec-
tor analysis and food and nutrition
planning. What I now want to discuss
is tht question of how we achieve
credibility for an agricultural sector
analysis. My vconcern is for the
credibility of analysts among decision
makers concerned with problems of

food production and with the gen-
eration of incomes sufficient to
satisfy people’s nutritional and other
needs. 1 disagree with Carl Gotsch
about the use of models. | think the
CPS types of models Dr Hrabovszky
mentioned are used rather exten-
sively, but I do not know whether
their use does more hiarm than good.

In focusing on what is required
to obtain credibility, 1 shall expand
the discussion of the CPS to include
the early USDA and I'AO projection
modeling, farm planning research and
extension work, and my own exper-
iences in Nigeria and Korea with
respect to agricultural sector analysis
and plauning. 1t is profitable to
examine how credibility was ob-
tained in the CPS and in the carly
USDA studies. All of these studies
involved interaction  between  the
investigative staff and the decision
makers in the countries involved,
This has been characteristic of CPS
and also of the carly USDA work.

Another characteristic is that they
have been simple: their calculations
are easily understood, they tend to
be built around national accounts,
and the decision makers generally
know something about the national
accounts cither for agriculture or for
the entire economy.,

These studies have also  been
exploratory, using several values for a
number of criteria and variables; they
have not involved a single objective
function; and they have been adapt-
able in their use of specialized tech-
niques. The studies made use of a
wide range of information and they
used the decision makers themselves
as sources of information.

Generally speaking, this kind of
iterative research has involved the use
of submodels as building blocks in
setting up the uantitative analysis.
This was true of the projections
which  were made regarding the
agricultural production capacity of
this country in the second world war.
It was also true with respect to

post-war international allocations,
particularly those involving Euro-

pean relief, It seems likely that part
of this approach was carried over
from USDA to IFAO at the time FAO
was formed. In the work that we did
at the Economic Development In-
stitute and, especially, for the study
of Nigerian rural development, we
took account of the characteristics
that 1 have just listed. \gricultural
sector analysis - and for d and nut-
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rition planning and policy analysis
- should not be done in isolation
from the decision makers. It should
also avoid complex, sophisticated
models, unless they are clearly worth
the cost, and models should incor-
porate normative information which
is essential  when  modeling  for
prescriptive purposes.

Once of our problems has been to
learn to work objectively with values,
with prescriptions we reach, and with
the maximizing theories we  use.
It seems to me that specialized analy-
sis using one technique - linear prog-
raming, input output tables, or
simultancous  equations  fitted  to
time-series data, cost - benefit ratios,
or net internal rates of return - are
almost always going to result in loss
of credibility, and the same is true of
analyses based on only one kind of
information, such as time-series infor-
mation. Decision makers know that
there is inore than one type of infor-
mation which is relevant, and if they
spot something missing they will be
quite unconvinced by the results.

‘Technical information is import-
ant, but it is inadequate. Analyses
dealing with only one dimension,
such as time, but which neglect
spatial or regional dimensions, will
also lack credibility, Information or
analysis from the point of view of
any one discipline, such as economics
or nutrition, is inadequate. But
holistic overall analysis wilt also lack
credibility. Thus, a building block
approach that puts together nut-
ritional components, cconomic comp-
onents, technical components, and so
on, in configurations that are approp-
riate, is more likely to be convincing
to decision makers

All this explains why specialized
technology-oriented analyses, of the
sort that some of our best economists
have developed in recent years, have
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not yet attained credibility with
decision makers or with the non-
econormists in this meeting.

I would like to discuss computer-
ized CPS-type analyses. Qur first
Nigerian study was not computer-
ized. It cost one and a half million
dollars. We put nine years into it,
and a lot of that time was spent
with  worksheets and desk  calbul-
ators.  We  made projections  for
three alternative policy packages. It
was  prohibitively expensive. The
question  was whether or not we
could computerize it and reduce
the cost. It turned out that the model
was cheaper to dewvelop and run
than the previous one, and it was
used rather extensively. I wonder
why IFAO has not moved forward
to computerize its very creditable
common-sense approach?

To answer, I will talk about two
kinds of research and about the
decision making capacity of different
cultures. There is problem-solving
rescarch and there is subject-matter
research, By ‘problem-solving’ models
or research, I mean research explic-
itly directed to producing a sotution
to a specific problem. By ‘subject-
matter’ research, | mean “research
which brings together information in
a form which is expected to be use-
ful in solving a set of problems faced
by a group of decision makers. The
analysis of nutritional or food infor-
mation might be  an example of
subject-matter research,

There is also ‘disciplinary'research:
research  exploring or testing  the
properties of a theory in cconomics,
for example. Disciplinary research
engages only analysts in the dis-
cipline concerned. Subject-oriented
research requires analysts in, perhaps,
more than one field. But problem-
oriented research requires not only
analysts in many ficlds, but inter-

action with administrators also. This
is essential and poses severe demands
on research organization,

Morcover, in  problem-solving
work one cannot avoid having to
deal with values, because its purpose
is prescription. Disciplinary research
need not involve questions of prob-
lem definition. There will be no inter-
action  with the decision  maker
required. If we do disciplinary o1
subject-matter research and try to
pass it off to decision makers as
adequate for problem solving, we
shall lose credibility, For ourselves,
we need to be concerned with the
validity of our models - their togical
coherence and whether or not they
are capable of reflecting reality.

We have already discussed the
distribution of power and rationality.
Perfect  knowledge for  problem-
solving is infinitely expensive and
unattainable. In reality, power sub-
stitutes  for knowledge in decision
making. A decision niaking rule will
be employed which will relate to
the distribution of power. This
power may be market power, In a
decentralized system, power is dis-
tributed according to the owner-
ship of resources and the income
generated with those resources. It
may be political power. Some of us
were  complaining  about the dis-
tribution of political power, and
the distribution of the ownership of
resources and market power, There
are other distributions of power:
military, police, and the power of
knowledge itself, Basically, if we are
dissatisfied with the decision which
results from the power distribution,
we are asking for the redistribution
of the ownership of power. One of
the nasty things about real power is
that one cannot redistribute it. And
yet the distribution of power governs
the decision making process.
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Community approaches to food
and nutrition policy analysis

Dean Wilson

Community Systems Foundation, Ann Arbor, MI, USA

Today there are some forty to fifty field staff in the
countries of Colombia, Chile and Zaire implementing
the community approaches to nutrition planning des-
cribed here. In each country the community level
approach is integrated with regional level development
planning as well as with national planning.

The community level methodology grew out of a
program in Candelaria, Colombia, which began in 1968.
The Candelari= nrogram was not ‘planned’ in the sense
that we use the word today. The objective was to put
some of the staff of the local university in touch with
the reality of the lives of 75% of the less privileged
Colombians. ‘Experts’ from the university proposed
their specialities as those which were neceded by the
population of Candelaria. By a selection process, which
was never documented, many interventions were im-
plemented (environmental sanitation, health services,
hospital improvements — even a special ward in the
hospital for grade three malnourished children).

Fortunately, in addition to the implementation of
these interventions in Candelaria, data were collected
on the effects of the implementations.! As the inter-
ventions were implemented in many cases sequentially,
some data were collected which allowed the analysis of
the interactions among the selected interventions.

The following effects were observed. The children’s
ward in the hospital for grade three malnutrition was
closed a few years later and the malnutrition rate (all
grades) was reduced from about 50% (children up to
six years old) to about 30%. But not all the interventions
had an effect: almost all of the change in nutritional
status could be explained by the potable water and
health services for diarrhea control interventions.

The people involved in the Candelaria project began
to raise some interesting questions:

@ Would the same interventions produce the same
effect in another community?
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@ Is it possible that some intervention which was not
tried in Candelaria (food production or marketing,
etc) would have had an even greater cffect at less
cost and in less time?

@ Is there a best (cost-effective) implementation time
sequence for multiple interventions, ete?

During 1971 a small group began an attempt to answer
the above questions and others, ie to rationalize the
nutrition planning process. Gradually, a simple model
was developed which is thought to be uscful in deciding
priorities for community nutrition interventions. This
model and the procedures for its use ate described in
the next section.

Nutrition planning model

The first part of the model related nutrient gap to
nutritional status and health status. The nutrient gap (or
deficit) is the difference between the requirement for
nutrients and the consumption of nutrients. Nutrient
requirements are the sum of the ‘normal’ requirements
(based on age, climate, activity, etc) and additional
requirements based upon the body's demand for nut-
rients to overcome inefficiencies in the digestive system
(primarily caused by diarrhea) and the demand for
additional nutrients to combat infectious diseases
(antibody production and cell replacement). The model
states that a reduction in the nutrient gap leads to an
improvement in the nutritional status. This relation
holds at the individual level but is modified at the
family and community levels by the unequal distribution
nutrients among members of a family and among families
of the community. An improvement in nutritional
status lead to an improvement in health status which, in
turn, can further reduce the nutrient gap by a reduction
in requirements down to the normal level,

Thus, this part of the nodel states that all nutrition
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Figure 1. Model used in deciding priorities for nutrition
interventions,

interventions must reduce the nutrient gap if they are
to improve the nutritional status. The model is pres-
ented schematically in Figure 1.

In the Candelaria project the nutriti~r interventions
were aimed only at improving health status through
changes in environmental sanitation and preventative
health services. Consumption of nutrients by the pop-
ulation was observed during the course of the project
and no changes in the quantity of nutrients consumed
were observed. It is now believed that further reduction
in the malnutrition rate of the children in Candelaria is
only possible by increasing consumption.

The second part of the model deals with consumption.
The model states that the quantity of nutrients con-
sumed by an individual in the community depends
upon the following:

@ Production  of nutrients - which depends upon
quantity and quality of land, climate, technology and
choice of crops selected for production.

® The losses of nutrients in transport and storage,

@ The importation and exportation of nutrients to and
from the community,

@ The distribution of nutrients among the families of
the community,

@ The distribution of nutrients within the family.

The model can be used to calculate the increase in
nutrient consumption (and the resulting change in
community malnutrition rate) for development inter-
veutions designed to modily any of the above.

Using the model as a diagnostic tool

The above model is being used or has been used in diag-
nosing six communities in Colombia and Chile. The
diagnostic procedure is to sainple sequentially the values
of the model parameters for the specific comniunity.
The sequential nature of the diagnosis is illustrated as
follows. Measure the malnutrition rate within the
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community. If less than, say, 40% for children up to
six_years old, then there is another community of a
higher priority. If it is greater than 40%, calculate the
nutrient gap (the difference between consumption and
requirements) and if consumption of nutrients is greater
than normal requirements, (minimum daily requirements
for a healthy person) then measure the health status of
the populaton (diarthea and specific discase surveys). In
the above case no measurements need be taken for
nutrient production, nutrient losses, distribution among
families, within familics, etc. But if the nutrient con-
sumption is less than normal requirements (MDR) then
measure nutrient production in the community, etc. It
is beyond the scope of this paper to detail all the altern-
atives in the sequential diagnostic procedure but, in
application, it has significantly reduced the time and the
cost for determining priority nutrition interventioss.

A case in point is Villa Rica, Colombia. Fifty-five
percent of the children in Villa Rica were determined
to be malnourished. Analysis of the nutrient gap indi-
cated that the average family was consuming 30-40%
fewer protein and calories than the minimum daily
requirement for the families. Clearly, increased con-
sumption was a greater priority than environmental
sanitation and/or health services. But, the production
of nutrients in the community was 600% above the
community’s requirements (MDR)! The loss of nutri-
ents in Villa Rica was traced to the market. The popu-
lation of Villa Rica was exporting most of its nutri-
ent production and importing other nutrients to eat,
In the exchange there was a fifteen to one loss, ic the
producers in Villa Rica were exchanging fifteen grams
of protein for one gram. The priority interventions
were directed towards improving this exchange ratio,

Self diagnosis

Community participation in the development process
is preached by many and practised by few. Various deg-
rees of participation exist, from the inhabitants of a
community submitting to be surveyed, to being
employed in simple tasks in ‘the process, and to con-
trolling the professionals in the process.

The county of Buenos Aires, Cauca, Colombia, was
selected as the site for an experiment which would
attempt the greatest possible degree of community
participation. Buenos Aires is a county of some 50 000
inhabitants, a remote little infrastructure (one health
post, a few roads which are passable only in the dry
season, government services available only in the county
seat — a village of about 1200 inhabitants) and an
average education of less than three years. During the
past year some one hundred inhabitants of the arca have
been engaged in conducting experiments to test the
relationships in the nutrition planning model. These
relationships are the following:

© The relation between growth and selected foods.
@ The relation between growth and quantity of protein
in the diet.
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@ The relation between selected crops and nutrient

production per acre.

@ The relation among selected crops, technology of
production and cost of nutrients produced per acre,

and so on.

The inhabitants have also been using the model as a
diagnostic tool for the community of Buenos Aires by
collecting the following data: malnutrition rate measure-
ments; household census; consumption measurements;
determination of requirements; nutrient production

measurenients; import—export measurements; environ-

mental sanitation measurements; and health survey.
The output of this learning process is expected tobe
a gutrition plan for a county, containing the priority
interventions, the costs, the requirements for assistance
from outside the county and the logical arguments for

arriving at these conclusions,

Reference

Community, regional or national level planning?

Clearly, nutrition planning should not be limited to the
local or community level. The nutritional well being of
one county or state or nation is not independent of
other counties or states or nations. But the general
strategy should be oriented towards more independence
for the same reasons as is the current US strategy with
respect to energy.

William D. Drake and Luis F, Fajardo, The Pro-
motora Program
Attempt to Control Malnutrition and Disease,

1968-74, Community Systems Foundation, Ann

in Candelaria: A Colombian

Arbor, M1, 25 June 1976,

Discussion

Javier Toro

(UNICEF, Chile)

The concept of ‘nutrient require-
ments’ underlying the procedure

suggested by Dr Wilson differs from
the definition of this term proposed
by the Joint Food and Agriculture
Organization/World Health Organ-
ization Ad Hoc Expert Committee
in the Energy and Protein Require-
ments chortlund with the opinions
expressed by llarper, Payne, and
Waterlow? in connection  with  the
concept of the Protein Advisory
Group on the ‘safe level of protein
intake' as defined by the Expert
Committee. The IFAO/WIIO Report
states:

The energy requirement of persons is the
energy intake that is considered adequate
to meet the energy needs ot the average
health person in a specified category.

and further that:

The safe level of protein intake is the
amount of protein considered necessary
to meet the physiological needs and
maintain the heaith of ncarly all persons
in a specified group.

It is true, as the Report states, that

... The suggested intakes . . . do not apply
to persons under severe stress of environ-
mental origin, nor do they cover any
additional requirements that may resuft
from pathological conditions, such as
severe _ infections and other discased
states,

54

How can a calculation of additional
nutrient needs be objective unless it
takes into account specific conditions
of the community such as age
distribution, ecnvironment, level of
resources, knowledge of sanitation,
availability of services, risk of con-
tracting infection or parasitic infest-
ation, its type, number of cases,
frequency of occurrence, and dur-
ation? How can a safe level therefore
be established on the basis of any
calculation of additional require-
ments? By way of authority, |
turn again to the above-mentioned
Report:

We do not question that children (and
adults) recovering from illness require
extra food, but we do question that there
is sufficient evidence to justify the impli-
cation of the Protein Advisory Group
(PAG) Report that most children in
developing countries would be less at
risk from malnutrition if provided with a
different kind of diet with a proilein con-
tent higher by some unspecified amount
than the safe level of protein recom-
mended.
Would not increasing the normal
requirements by an  additional
amount of nutrients to overcome
losses due to pathological conditions
be cquivalent to the behavior of the
farmer who plants many additional
seeds because plagues might be
expected to attack cach crop?
The second part of the model lists
the various factors on which ‘the
quantity of nutrients consumed by
an individual in a community, the
production of nutrients, the losses
in transport and storage, the import-

ation and exportation of nutrients
fromm or to other communities, and
the distribution of nutrients among
and within the families of the comm-
unity’ depends, Factors which deter-
mine food consuniption, such as
population (size, structure, density),
income (property, employment, un-
employment, wages and salaries,
prices, purchasing power, cte) and
educational conditions of the comm-
unity are not mentioned specifically,
thus minimizing their importance,
Breast-feeding is  not  mentioned
cither., The general cconomic and
political conditions which affect
cffective food demand, the level of
activity and trade, the levels of
investment, productivity, ctc, were
also overlooked,

Although the model attempts ‘to
rationalize the process of nutrition
planning and . . . is thought to be
useful in  deciding priorities for
community nutrition interventions',
its role still seems limited to that of
a diagnostic tool. Surely Dr Wilson
should discuss the ditferent steps
leading from the diagnosis to the
determination of the objectives and
specific targets, and some of the
details of cost-benefit analysis of the
various  alternative  interventions
which are missing owing to the
brevity of the notes.

Concerning the sequence of the
diagnosis, an arbitrary level of mal-
nutrition greater than 40% in a
community was neither explained
nor justificd, The explanation for the
degree of malnutrition was sought in
the excess or deficit of nutrient
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consumption compared with require-
ments. If there was an excess, the
problem lies in sanitary conditions.
If there was a deficit the cause is
the sequence of the nutrient flow,

I would like to comment on the
adoption of an intervention cut-off
value at the 40% rate of malnutrition
among the population under six
years of age, because it ignores the
fact that cach degree of malnutrition
at cach_age level requires different
actions.>Those  who criticize the
cconomists for their decisions made
on the basis ol aggregate data usually
have good reason. Would the same
criticisim be appheable to this case?
Il we ignore those communities in
which the malnutrition rate is less
than 40%, we we not just post-
poning the intervention? Why could
we not continue to study the comm-

unitics until we  find preventive
actions  which might prevent the
community reaching the cut-off
value?

I am very much concerned about
calculating the nutrient gap based on
the assumption that the population
of the community is homogenous.
This is never the case. Some in-
dividuals show an excessive nut-
rient intake, others a deficit. This is
true ceven within any given fanily.
Why, then, it the consumption of
nutrients is greater than  require-
ments, are measurements  directed
unilaterally towards the scarch for
solutions only within the health
sector? It is not clear whether or
not, in the case of deficit, the actions
are directed exclusively towards food,
ignoring all aspects of health status.
Some clarifications are needed about
these matters,

Simplicity, time  savings, and
cconomy of costs, which scem to be
the aims of the model, may cause it
to fail as an instrument for diagnosis
and the establishment of priorities.
Poverty, the basic cause of mal-
nutrition, is gencrally associated with
ignorance, size of family, poor hous-
ing, sanitary conditions, and a very
limited access to basic services. For
the majority of the population in
the lowest income brackets these
features are almost inseparable. They
all interact to cause the food and
nutrition problem. Analyzing the
model in the search for causes,
identification of priorities and dec-
ision making, we realize that it
separates  several of these factors
as if they were independent variables.
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Some affect the quantity and quality
of the consumption of nutrients
and others the health status, Some
are priority fields and others not,
or vice versa,

At the community level, general
wealth and income affect the tech-
nology and productivity of the
family in their production and
storage of food. They also affect
their demand for and supply of food
from or to other communities, their
purchasing power and their storage
of food. These factors are all related
to the nutrient flow. But, on the
other hand, the family level of in-
come also determines the physical
and sanitary conditions of their
accommodation, the possibilities of
supplies of drinking water and the
suitable disposal of excreta, all of
which are important factors in the
health status of the family, The
educational level and the beliefs of
the mother have a great influence on
the food purchased, its preparation
and the distribution of nutrients
within the family. It is also import-
ant in relation to hygiene and hand-
ling of food, the prevention of in-
fections and parasitic infestations
and the health care of the child
during its carly years.

I feel, unfortunately, that the
model separates the inseparable by
directing  the diagnosis and the
definition of priorities along mutuallv
exclusive paths, It is necessary to
discuss the conditions for app-
lication of this model at the comm-
unity level. According to Dr Wilson's
presentation, the model has been
used in the diagnosis of six commun-
ities in Colombia and Chile. It is
necessary to know:

@ What is the essential information
necessary for its application,

@ Kind, number and dedication (full-
time, part-time etc) of prof-
essionals from outside the comm-
unity employed in each case,

@ Equipment and materials used.

@ Procedures for securing comm-
unity cooperation, and its organ-
ization in cach case.

@ Preparation and support of comm-
unity leaders.

@® tiow to integrate this community
level approach with regional and
national development  planning.

I wonder how many comnunities in
Colombia have been studied for as
long a time as Candelaria, and on
how many of them the information

required for the application of the
model has been compiled? What is
the cost of medical and paramedical
personnel employed during the prev-
ious studies and the implementation
of the model? Would equivalent
human resources be available to
complete the same studies for at
least 10% of the Colombian comm-
unities? To what extent is replication
possible? How much time would be
required and at what cost? If these
applications have been linked with
regional and national planning, why
has the system not been applied
extensively?

The possibility of massive app-
lication of this modelas a Community
Approach to l‘ood and Nutrition
Policy Planning brings to mind the
Joint UNICEF/WHO study on Alter-
native Approaches 1o Mecting Basic
Health Nceds in Developing Count-
ries. It studies the characteristics of
the poorest populations of the
world - rural, nomadic, urban slum
~and their severe problems, The
first part of this study provides
guidelines on how to prepare pol-
icies given the social, cultural and
economic conditions of the target
population and the limitations
imposed by the political systems
and power structure of each type of
society. The case studies on Bang-
ladesh, China, Cuba, Tanzania,
Venezuela, Yugoslavia, India, Niger
and Nigeria included in the second
part of the study, suggest, by analogy,
how far away we still are from
having operational approaches to
food and nutrition policy planning
for action at the community level,

This action must be inserted in a
community development system,
adjusted to the peculiar lifestyle of
the population, its economic, eco-
logical, social, cultural, and poli-
tical conditions, This svstem should
be developed with the community,
and be based on its own resources
(people, work, technologies, prior-
ities, organization, and self esteem),
It should incorporate the beliefs
and values that condition community
behavior and respect the prestige
of the leaders. Perhaps, in the past,
we  have  been  intervening  with
mainly foreign criteria, instead of
starting from the way in which the
community perceives itself, with its
prioritics, Perhaps we have been
operating for the community and
not from and with the community,

The circumstances of the poorest
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cominunities and their isolation from
the government networks of agri-
cultural extension, public education
and health services, ete, provide
a raison d'etre to those, such as
Dr Wilson, who proclaim the need
for planning from the base, with
action carried out by the community
with support from higher fevels, It
follows that whatever is planned wilt
only be valid if:

@ (ts Jdaily implementation s in -
grated with community mstitu-
tions.

@ [Functions and responsihilities for
the implementation are well defl-
ined,

@ The attention is focused on specilic
actions,

@ The whole plan fits the values,
interests, resources and  capab-
ilities of the community.
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We, who work in food and nutrition
policy planning at  the  national
level, need to reconsider our app-

roaches and methods in view of
these  realities. We must learn to
combine the macrolevel approach

with the needs and circumstances of
the microlevel. The implementation
of the Nuational Food and Nutrition
Plan in Colombia, such as it s
currently operating, seems to com-
bine both approaches, It is possible
tnat an important  methodological
contribution will emerge from this
experience.
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Strategies for the reduction
of malnutrition

Bruce Johnston

Food Research Institute, Stanford University, Stanford, CA, USA

The topic of issues related to the design and implementa-
tion of strategies capable of reducing malnutrition is es-
pecially challenging — even depressing — because of the
huge gap hetween the rhetoric expressing noble inten-
tions to eliminate world hunger and malnutrition and
the actual situation. Little progress has been made in
the five years since the Massachusetts Institute of Tech-
nology conference on ‘Nutrition, National Development
and Planniny’, which raised high hopes that nutritionists,
economists and development planners would reach agree-
ment on a fresh and more effective approach to promo-
ting the goals of national development with increased
emphasis on improving the nutrition and health status
of the populations of developing countries.

Perhaps five years is too short a period in which to
expect significant progress. In that sense, the picture is
even more depressing if we consider the launching thirty
years ago of the Food and Agriculture Organization
(FAO) under the leadership of Lord Boyd-Orr with the
goal of ehminating the ‘lifetime of malnutrition and
hunger® which was and still is the fate of a large fraction
of the human species.!

Most observers would agree that with a few exceptions

Taiwan and South Korea, the ‘city states’ of Singapore
and Hong Kong, probably Malaysia, and perhaps Costa
Rica, Venczuela and a few other Latin American coun-
tries amony mixed economies, and China and Cuba
among fully socialist economies - the magnitude of the
malnutrition problem in low-income countries has pro-
bably incresed in the past five, fifteen or thirty years.
In brief, population growth and associated problems,
such as shomking farm size and increased displacement
from the lind, scem to have increased the number of
persons experiencing malnutrition to a greater extent
thar economic and social progress has reduced nutri-
tional and other dimensions of poverty. That conclu-
sion is reintorced, of course, by the indications that in
most  developing countries income distribution has
become more unequal, so that average per capita figures
are now an even less reliable guide to the nutritional
status of the lowest-income groups.
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Alternative approaches

There are obviously many reasons for this failure to
achieve significant progress in reducing malnutrition
in the great majority of low-income nations. It seems to
me, however, that one very important reason has been
the failure to arrive at a workable consensus concerning
strategies that are both feasible and effective. There is
even disagreement as to whether the formulation of
‘strategies’ is u useful way to approach the problem. In
one of the most influential additions to the development
literature of the past decade, Little and Mirrlees? have
asserted that the term is nothing more than a cuphemism
to justify sloppy thinking. Thus they speak disparagingly
of *hunches, dogmas, doctrines or strategies’, that lead to
unsound choices which waste scarce resources and frus-
trate development.3 The Little-Mirrlees Manual and the
equally well known UNIDO Guidelines® emphasize the
need for a more rational approach to project analysis so
that investment decisions will be guided, in so far as
possible, by quantitative assessment of the net social
value of alternative projects.

Both approaches represent a significant improvement
over project analysis based only on market prices. and in
principle are flexible enough to allow for the considera-
tion of equity as well as output objectives. Their applica-
tion to the anzlysis of industrial projects appears to have
particular value because of serious consequences of the
unsound policies and investment decisions so commonly
associated with import substitution strategies to promote
industrialization by highly protectionist measures. The
underpricing of capital, foreign exchange and the in-
vestment decisions that have typically encouraged a
lopsided pattern of development, with growth concen-
trated in enclaves of large capital-intensive firms,
have frequently exacerbated the problems of unequal
income distribution and of underemployment and
unemployment.

I will argue, however, that a focus on the design and
implementation of strategies is a useful approach to the
problems of eliminating malnutrition and fostering
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agricultural development. For our purpose, a ‘strategy’ is
best defined as u set of related policies and programs
designed to achieve a certain objective or combination
of objectives. It is worth noting the similarity between
this definition and the standard definition of ‘system’ as
used by systems analysts, ie ‘that a system is a set of
parts (components or activities) coordinated to accom-
plish a set of goals"5 The progrmms undertaken to im-
plement a strategy will include a number of specific
projects, and it will he useful to apply cust-benefit
analysis or other techmques ot project evaluation to
some of those individual projects. There is a prior need
for agreement concerming the nature of the strategies to
be pursued and the type of policies and programs that
will be most effective in implementing them. Otherwise,
there is little likelihood that the projects identitied
and prepared for evaluation will be appropriate for
attaining the objectives ot the strategy.

The next section addresses the difficult problems
that must be faced in defining criteria to guide decision
making with a view to the design of strategies for the
elimination of malnutrition and other aspects of poverty
in rural areas. The later sections deal with the choice of
policies and programs to be included in *production-
oriented strategies’ and ‘consumption-otiented strategies’.
This rough two-way classification is used for the sake of
clarity, and not to suggest any invidious comparison be-
tween the two types ol strategies which, in fact, should
be thought of as complementury. In an important sense,
however, production is a primary concern, for the
obvious reason that there can be no consumption
without outputs to consume. On the other hand, in a
given country at a given point of time it muy be more
appropriate  ic more effective or less costly or more
feasible - to attain an objective such as the reduction
of malnutrition by altermg the patiem of consumption
rather than by increasing total production,

A country’s pattern of food consumption can, of
course, be altered either by changing the interpersonal
distribution of income or by moditying the content of
consumption. A slight addition to the quantty of iodine
in the diet to eliminate goiter wn iodine-deficient areas is
an important example of the second type of change in a
consumption pattern which would involve little or no
change in total output or in income distribution. How-
ever, there are tew instances in which an approach to
nutritional improvement based on ‘the iodine model’
is likely to be effective in eliminating malnutrition. It
should also be emphasized that in designing production-
oriented strategies, it is essential to consider the effects
of alternative policies and programs on the pattern of
agricultural development as well as the rate of increase
in farm output.

Choice criteria and reaching a consensus

The considerable difficulty encountered in reaching a
workable consensus concerning strategies for the re-
duction of malnutrition and other aspects ol poverty is

b8

in part a consequence of a general and intructable prob.
lem: the lack of satisfactory criteria to gunde decision
making with respect to investments in ‘*human resour-
ces’.6 Little and Mirrlees acknowledge that cast-benefil
analysis is subject to considerable limitations when
applied to sectors ‘such as health and education, where
the measurement of benetits is especually difficult’,
They suggest, and correctly I believe that the same prin-
ciples apply in the sense that ‘choice between projects in
any sector should be made on the hasis ot the present
discounted value of the [social] benefits less costs in
cach year of the project’s existence, provided suffi-
ciently plausible estimates can be made of the benefits
and costs’.’

The problems which must be faced in quantifying
benefits from nutrition and health projects e indeed
formidable. How does one quantity the benefit associ-
ated with avoiding blindness by the prevention of xero-
phthalmia or of deaths averted by preventing or cor-
recting protein-calorie malnutrition”? One might try to
estimate the litetime loss of productivity resulting from
blindness. The *economic loss’ is, however, only part of
the human loss; indeed vitamin A deficiency that re-
sulted in an intant death rather than blindness might
entail a smaller *economic loss’.

Although in liability cases, courts often place a dollar
value on human life, 1 wonder whether meaningful solu-
tions are possible in the context of 4 social cost-benefit
analysis. Tt could be argued that a very high value should
be assigned because “life is priceless’. But because of
severe resoutce constraints a defining feature of a less
developed country is that it cannot afford 1o do a lot of
things that it cannot atford not to do’. At the opposite
extreme, a Garrett Hardin or Paul Ehrlich might con-
ceivably argue that in the absence o effective family
planning, infant deaths which slow the rate of popula.
tion growth are a ‘second best’ solution to having pre-
vented the ‘excess births'.

Limited value of conventional criteria

Some advocates of nutrition intervention projects have
argued that a major research effort should be made to
find ways to overcome those special difficulties so that
nutrition projects can be justified by cost-benefit cal-
culations in order to compete more successfully in the
budget allocation process with agencies seeking funds
for factories, new roads, dams, etc.8 Others, who are
convinced that there is no sutisfuctory way to quantify
the benefits associated with nutrition programs or pro-

jects, argue that the emphasis should be placed on cost

effectiveness analysis: but that approach leaves unresolved
the problem of choosing the alternatives to be com-
pared.? Both cost-henefit and costetfectiveness analyses
are of limited value in guiding decision making with re-
spect to alternative strategies, a set of policies and pro-
grams, or integrated programs designed to achieve mult-
iple objectives.

The problems which arise because of the limited
value of conventional criteria for project evaluation are
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accentuated when the choices to be made concern
strategies aimed at the reduction of manutrition and
other forme. ot deprivation assuciated with poverty. Lass-
well’s well known definition of politics as ‘who gets
what, when, and how' emphasizes that these are basic-
ally political decisions and require a measure of agree-
ment concerning normative issues as well as in the
interpretation of positive information. Those considera-
tions underscore the difficulty and the importance of
defining choice criteria to guide decision making with
respect to the design of both production-oriented and
consumption-ortented  strategies tor the reduction of
malnutiition and other aspects of poverty which can
elicit a workable consensus. Tt is well to recognize that
unless decision making and resource allocation are based
on the analysis of specilic, quantifisble projects, one
‘runs the risk’, as Joshi puts it, ‘of making teo great a
demand on the wisdom and judgment’ of those re-
sponsible for adopting and funding the policies and pro-
grams which constitute a rural development strategy !0

It should also be emphasized that even when formal,
quantitative techniques of evaluation are pussible and
useful, they need to he supplemented. Thus Heliner and
Rescher, in their essay On the Lpistemology of the
Inexact Sciences stress the critical importance of
‘reasoned methods of explanation and prediction” which
take account of many types of evidence. This is essen-
tially the approach to food and nutrition planning which
is outlined in Chapter 5 of the Report prepared by the
Ninth Session of the Joint FAO/WHO Expert Com-
mittee on Nutrition ! However, there is no explicit
discussion in that document of choice criteria or of the
problem of reaching consensus.

Defining choice critena
The principal thesis of thns paper is that usetul, though
necessarily imprecise, choice criteria can be defined
which will tacilitate the task of mustering the political,
administrative and budget support required to implement
the most essential policies and programs to be included
in production-oricnted and consumption-oriented strate-
gies for rural development. This can be done by paying
explicit and serious attention to the design of such
strategies using ‘reasoned methods of explanation and
prediction’, supplemented by careful analysis of various
types of evidence, including the experience of countries
which have been reasonably successful in eliminating
malnutrition and other manilestations of poverty.

I start with the premise that in this, asin other areas
ol development, 1t 1s necessary to follow a sequential
approach and that a key requirement of the art of
designing and implementing effective  development
strategies is to maintain an ‘appropriate’ balance among
the various components or activities undertaken to
advance economic and social development. My emphasis
Is therefore on trymg to identify a minimum set of
policies and programs which justify a very high priority
in strategies tor rural development and elimination of
rutal poverty. | am concentrating on the special prob-
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lems of ‘late developing countries’ which face severe
resource constraints, where the bulk of the population
still depends primarily on agriculture for work and
income, and which have very high rates of population
growth and an age structure and other sociocultural
characteristics which make the task of slowing popu-
lation growth a difficult one. This does not include
countries such as Argentina and Chile and oil-rich
countries such as Saudi-Arabia and Iran. This is not
meant to imply that such countries do not have serious
problems of malnutrition, but the nature of their prob-
lems and options differs quite drastically from countries
such as India, Bangladesh, Indonesia, the Philippines, and
Nigeria (where resource restraints remain severe in spite
of the considerable casing of the foreign exchange
constraint to development as a result of rapid expansion
of petroleum exports).

The focus here on problems of rural development and
the climination of rural poverty is prompted primarily
by the numerical dominance of rural population in these
late developing countries and the fact that the rate and
pattern of agricultural development has enormously im-
portant direct and indirect effects on economic and
social progress in such countries. 1 believe that a shared
understanding of certain basic characteristics of this
subset of developing countries, of the nature of the
constraints that they face, und the major objectives
of their national development programs can provide a
basis for a workable consensus concerning the most
essential elements to be included in their production-
oriented and consumption-oriented strategies.

Major development objectives

Although the full set of development goals would vary
from country to country, most developing countries
have expressed various degrees of commitment to three
major objectives: the achievernent of self-sustaining
economic growth, the reduction of poverty, and the
curbing of population growth. It might be objected that
reducing fertility is simply a means of facilitating in-
creases in per capita consumption; but in recent years
many developing countries have adopted the goal of
assisting and encouraging families ‘to have only that
number of children they can adequately rear, educate
and support’.12 The characteristics of these countries,
the constraints which they face, and the implications of
those characteristics and constraints must be considered
in more detail.

Although this analysis is limited to the problems of
‘late developing countries’, this still represents a large
fraction {perhaps as much as two-thirds) of the world's
population; and among and within these countries
there 1s a4 great deal of diversity. Nevertheless, the struct-
ural and demographic characteristics which they share
and the nature of the problems which they face make it
possible to put forth certain propositions which apply
broadly to most, if not all, of those countries. Five inter-
related characteristics, constraints, and implications
appear to be especially important.
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Scarcity of capital, government budget resources,
foreign exchange, and trained and experienced man-
power. This severely limits the range of development
activities which can be undertaken and administered
effectively at any one time. That is, of course, why it is
essential to follow a sequential approach to agricultural
and industrial development, to the expansion and im-
provement of educational facilities, to the develop-
ment of a couniry’s economic infrastructure, to the
reduction of malnutrition and preventable illness, and
to the improvement ot housing, latrines, and water
supply for houschold use, to mention only some of the
most crucial ingredients of economic and social progress.

The dominance of farm households in the total
population and labor force. This has significant impli-
cations for the choice of strategies for rural develop-
ment; and the dominance will persist into the twenty-
first century because of ‘the arithmetic of population
growth and structural transformation’, ie the combination
of agriculture’s initial weight in the total labor force and
the rapid rate of growth of the total population of
working age means that, for some time, the rate of growth
of the farm workforce will not be much less than the
rate of increase in the total workforce. Several decadns
at least will be required to reach the turning point when
the absolute size of the farm labor force begins to decline.

Unprecedentedly high rates of populdation growth.
These compound the difficulty of increasing per capita
consumption and per capita availability of social services.
The fact that the population of working age is also in-
creasing at 2%-3%% per year in most of the countries in
question makes it extremely difficult to expand employ-
ment opportunities, including opportunities for pro-
ductive self-employment in agriculture, rapidly enough
to reduce underemployment and unemployment.

Indeed, there is clear evidence that in a number of
Asian countries, notably Bangladesh, India and Indo-
nesia, the growth of the farm population is leading to
the progressive subdivision of already small farm units,
and also to a substantial increase in the number of land-
less, or virtually landless, farm laborers. Even in an
African country such as Kenya, development prob-
lems are being apgravated seriously by population
growth currently estimated at approximately 3%%. One
manifestation of the growing pressure of population on
the land is the out-migration of farm households from
congested arcas of high potential to semi-arid areas,
where land is still available but families have great difti-
culty meeting their subsistence needs because of low and
erratic rainfall and frequent crop failures.

This situation is illustrated dramatically by census
data for Machakos District. Between 1932 and 1948 the
population in the high-potential farming areas of Macha-
kos increased by 48%. Between 1948 and 1963 it in-
creased by another 35%. During the same two intercensal
periods, the population of the marginal semi-arid farming
localities in Machakos increased by 21% and 30%. Be-

tween 1963 and 1969, however, when the high-potential
areas registered an increase of only 12-6%, the semi-arid
localities experienced an increase of 70% during the six-
year period because of rapid in-migration.!3

Importance of pursuing agricultural and industrial
strategics which expand employment opporiunities. This
is underscored by the above characteristics. Given the
economic and political constraints which limit the scope
for programs of income redistribution, the reduction
of poverty through increasing the incoine (both sub-
sistence and monetary) of poor houscholds must be
an integral objective of development. In fuct, the propo-
sition that both output and equity considerations
should influence the design of growth strategics is the
second najor thesis of this paper. Supplementary con-
sumption-oriented strategies also have a key role, but
in the long term the mosc essential requirement for
achieving higher labor inc ames and more adequate con-
sumption of food and other goods and services re-
quired for health and productivity is a rate of growth
in the demand for labor that exceeds the rate of in-
crease in the supply of workers seeking jobs or better
income-earning opportunities.

Reduction of expressed fertility through the spread
of family planning in rural arcas. This can thus be
expected to make a major contribution to the success
of both production-oriented and cansumption-oriented
strategies far the reduction of malnutrition and ather
manifestations of rural poverty. Reducing fertility is of
immediate importance because of the nutritional and
other health advantages associated with a reduction in
the average number of children per family and the
improved prospects for achieving more complete and
more adequate coverage of rural houscholds in the
provision of educational, health, and other social
services. In the longer term, the resultant reduction in
the rate of growth of the population of working age
can be expected to improve the employment pros-
pects for all members of the labor force, especially
tor unskilled and semi-sknled workers, In addition,
slowing the rate of growth in the number of workers
seeking jobs can be expected to increase returns to labor
directly, because of the more favorable supply/demand
situation and indirectly because of improved possibilitics
for increasing the level of investment per worker in
terms of both physical and human capital.

Importa:ut interactions

A further proposition to be emphasized is that some of
the interrelationships between different aspects of rural
development are enormously important and develop-
ment strategies need to take sccount of those inter-
actions. In fact, one of the shortcomings of u project-
oriented approach to rural development is that it fails
1o take account of some highly important complementary
interactions among different components or activities,
With regard to agricultural development, one of the
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important lessons which has been learned all too slowly
during the past twenty years is that agricultural extension
activities are of little value without research programs
which generate feasible and profitable innovations to
extend. At present the emphasis on interrelated, comple-
mentary activities to be included in ‘integrated rural
development® programs often is carried to an extreme

because of 4 tendency to assume that a wide range of

supporting services  rescarch, extension, creidit, input
supplies, roads, health facilities, ete  should no- only
be simultaneously available but should ateg he aimini
stratively integrated.'* Because of the scareity of re-
sources, including  administrative  capacity, such o
comprehensive view of ‘mtegrated rural development’
generilly means o havy concentration of resources in
limited areas at the expense of achieving broad cover-
age and involvement of the entire farm population,

I argue below that there are especially cogent reasons
for administratively integrating the delivery of nutri-
tion, health, and family planning services. but | suspect
that is one of the few instances in which the potential
benefits of synergism between related  activities s
great enough to justify the considerable cost involved in
achieving administrative coordination and integration.
The more general requirement is 1o give due weight in
the design of stiategies for agricultural and rural devel-
opment to the multiple and interrelated objectives of
social and economic development.
Formudation and implementation diverging views
Before concluding this discussion of choice criteria, I
would like to refer briefly to two recent statements
about the formulation and implementation of food and
nutrition plans which illustrate the importance of the
issues raised above. Just a year ago, in a symposium at
Berkeley, Dr Martin Forman directed his attention to
the formidable problems of securing the implementation
of nutrition programs. He illustiated these problems by
discussing a hypothetical ‘composite case’ of *how one
might design a strategy in nutrition’.!'5 The ‘good,
average, balanced program’ that he outlined included the
following components:

@ Food aid from the USA would be utilized to develop
or expand a school-feeding program and a maternal
and child health program.

@ A national nutrition education program would be
undertaken to complement the feeding program.

@ Wheat flour would be fortified with lysine, vitamins,
and mincrals.

@ An cftort would be made to introduce new nutritious
toods with emphasis on weaning foods and on up-
grading the nutritional quality of beverages and other
snack lfoods.

@ Short-term training of mid-level personnel would be
undertaken to improve the administrative capacity
for carrying out the above,

The other example relates to the view of “food and nutri.
tion planning’ outlined by Joy and Payneina publication
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in the FAO Nutrition Consultants’ Report Series,!6
which represents a drastically different approach. Their
starting point would be to identify ‘specific people’
within various functional groups of the poor who are
suffering from severe nutritional deprivation and then
devise development plans for various local areas for
increasing food production and/or income and purchas.
g power in ways which would directly Lenefit (he
individuals or groups thus identified as having serioe:
nutritionsl problems.

The buasic assumption is apparently  that poverp-
ments will — or should - give such a high priciin ..
nutrition that the elimination of nutritional deprivation
will in etfect become the maximand in the objective
function. that is to euide development planning at the
national and local levels. It is turther argued that house-
holds which still have nutritional problems in spite of
the implementation of nutrition-oriented production
strategies (including public works prograns to provide
supplementary income for poor families) will ‘require
welfare programs ...".17

I do not propose to discuss the merits of those con-
trasting views in any detail. My purpose at this point is
simply to emphasize the divergence between those two
views and the importance of reaching agreement on
criteria which will facilitate the difficalt process of
arriving at a workable consensus concerning the choice
of policies and programs for eliminating malnutrition
and other dimensions of rural poverty. However, the
structural and demographic characteristics of the late
developing countries, the constraints which they face
and the multiple and interrelated objectives which
should be furthered by their development strategies
point towards priorities which differ considerably from
those suggested by Forman and by Joy and Payne. This
will be related particutarly to the proposition stated
above that a country’s strategy for rural development
should further three major objectives: the achievement
of self-sustaining economic growth, the reduction of
poverty, and the slowing of population growth.

One important implication of this view is that nutri-
tional or other programs undertaken for purely humani-
tarian reasons do not merit as high a priority as programs
which are effective in simultancously reducing poverty
and promoting self-sustaining growth. An equally im-
portant implication is that increasing production is a
necessary but not sufficient condition for reducing
poverty. It is for that reason that the following section
focuses on the desirability and feasibility of pursuing
‘unimodal’ strategies for agricultural development capable
of accelerating the rate of growth of agricultural pro-
duction and also of insuring broad participation of the
farm population in the gains in productivity and income.

This is, of course, in contrast with a ‘bimodal’ or
dualistic strategy in which resources are concentrated in
a subsector of atypically large and capital-intensive farm
units which account for most of the increase in agri-
cultural production. Logic and the historical experience
of Jupan, Taiwan, China and other countries which have
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been successful in substantially eliminating the most
severe manifestations of poverty suggest that effective
implementation of a unimodal strategy for agriculture
represents the most fundamental requirement for
insuring widespread improvements in food consumption
and nutrition. It also appears that broad involvement of
the rural population in raising levels of living and the
rising aspirations thus engendered creates a much more
propitious environment for the spread of family plan-
ning than a bimodal strategy which bypasses the bulk of
the farm population.

A final implication to be noted is that concern with
the reduction of poverty and with the slowing of popu-
lation growth directs attention to the potential import-
ance of consumption-oriented strategies which are likely
to be effectiveand feasible in reducing malnutrition, while
simultaneously contributing to the goal of reducing
fertility.

Production-oriented strategies

.One of the most significant positive developments of the
past five or six years has been the correction of the view
that a ‘protein gap’ was the major nutrition problem in
developing countries. Until very recently, however, the
situation must have been extremely confusing to policy
makers. Alan Berg has vividly described the dilemma of a
Food Secretary of India bombarded by conflicting views
concerning the importance of lysine supplementation or
other interventions to increase protein quality or quartity
v the view that ‘the protein problem will solve itself if
the calorie issue is met’.!® Given such divergent views
among equally prominent experts in the interpretation
of positive information, it is not surprising that it has
been difficult to reach a consensus on policies and
programs.

Although there is no unanimity, there is now an
emerging consensus that, in general, nutritional deficien-
cies, including protein malnutrition, ‘are the result of
inadequate intake of food, being thus unavoidably associ-
ated with inadequate intakes of energy’.!? There are in-
stances where starchy foods such as cassava or bananas
provide ample calories but inadequate protein so that
primary protein malnutrition is a major problem. There
are, of course, also arcas where serious nutritional de-
ficiencies exist because of a deficit of a particular nu-
trient or mineral. But is is now recognized that the most
widespread and serious nutritional problems, notably
protein-calorie malnutrition, are a result of inadequate
home production and/or inadequate purchasing power
to enable families to consume sufficient amounts of
food to satisfy their energy and other nutritional re-
quirements. This recognition has directed attention to
the extent to which nutritional deprivation is associ-
ated with poverty and the fact that malnutrition tends
to be concentriated among poor Families where per capita
consumption is well below the national average.

A highly significant result of this view of the world
food problem is the reinforcement of the view that the
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elimination of poverty should be regarded as a major
goal of national development. Unfortunately, for the
reasons already mentioned in the preceding section, only
limited progress has been made towards achieving a con-
sensus with respect to the policies and programs that
will be most effective in achieving that goal. The diver-
gent viewpoints are too numerous to sumnuarize system-
atically. | propose to limit this section to some comments
concerning the desirability and feasibility of unimodal
strategies for agricultural development as the key ele-
ment in production-oriented strategies tur reducing
rural poverty, a subject which Peter Kilby and 1 have
examined at length in our recent book .2V

Modemization of furm houscholds

The belated recognition of the seriousness and per-
sistence of problems ol rural development has led to
increased recognition of the economic and social ad-
vantages of unimodal strategies aimed at the progres-
sive modernization of a large and increasing traction of
a country’s farm households. Those advantages derive
most obviously from the structural and demographic
characteristics of late developing countries emphasized
above.

A major implication is that technologies which require
only a gradual increase in the use of purchased inputs
must be emphasized if the bulk of the country’s farm
households are to participate in the gains in producti-
vity and output associated with agricultural development.
That is, the increases in productivity and output nust
derive primarily from enhancing the productivity of the
farm-supplied resources of land and labor by gradually
enlarging the use of inputs, such as improved seed and
fertilizers, which are divisible and therefore neutral to
scale. Such inputs can be used efficiently by the siall-
scale famm units which inevitably predominate in late
developing countries.

The experiences of Japan and Taiwan demonstrate
that this type of expansion path for the entire farm
sector pernits large increases in total factor product-
ivity, because the new inputs complement the rela-
tively abundant resources of labor and lund.

If there is primary reliance on tractuis and other
inappropriately capital-intensive inpuls which displace
labor, the existing problems of unemployment and
underemployment will be aggravated. Moreover, con-
centrating resources and the expansion of commercial
production within a subsector of large-scale, capital-
intensive farm units exacerbates the purchasing power
constraint which inevitably limits the use of inputs
when the number of furm houscholds is very large
relative to the size of the non-farm population dependent
on purchased food. Until the refative and absolute sizes
of a country’s non-furm sectors have increased consider-
ably. vpportunities for employment outside agriculture
cannot be expanded rapidly enough to absorb more
than a fraction of the annual additions 1o the labor
force. However, the patterns of rural demand for farm
inputs and for consumer goods associated with a uni-
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modal strategy can be expected to stimulate the growth
of small-scale and medium-scale rural-based industries.
This would permit relatively rapid growth of non-farm
job opportunities because their expansion is not so
severely constrained by shortages of capital and foreign
exchange as is the case with large-scale, urban-based
industries.*

The contrasting view that expansion and production
by large-scale farm units is more efficient than a sector-
wide expansion path based on widespread but gradual
growth of productivity and output among small farmers
has been reinforced by a tendency to confuse technical
and economic etficiency and to exaggerate the import-
ance of economies of scale in agriculture.

Needless to say, bimodal strategies receive strong pol-
itical support from farm operators and others with a
vested inteiest in a bimodal pattern of agricultural devel-
opment. In i recent paper, L.D. Smith of the University
of Glasgow concludes that if progress is to be made to-
wards the elimination of poverty ‘something approaching
a unimodal approach seems essential in those countries
with large agnicultural sectors.2! le goes on, however,
to suggest that Kilby and I are overoptimistic about the
political feasibility of governments pursuing unimodal
strategies in countries where the ruling regimes ‘are
dominated hy entrenched elites who will relinquish
nothing tc the underprivileged except under the duress
of armed force”. 22 '

Perhaps we can derive some comfort from Keynes's
oft-quoted 1:marks about the powerful influence of the
‘ideas of ecomomists and political philosophers’ — and
nutritiontsts as well, let me add  and his conclusion
‘that the power of vested interests is vastly exaggerated
compired with the gradual encroachment of ideas ...".23
Mounting concern with problems of income distribution
and employment and with nutritional deprivation and
other features of poverty is an encouraging development
because some minimum degree of political commitment
Is an essential requirement. | submit, however, that
equally or niore important requirements for the efficacy
of unimodal strategies in bringing about widespread im-
provements in nutritional status and in the general well-
being of the rural population are related to whether the
policies and programs adopted are administratively
feasible and technically sound.

Drawbacks f Joy-Pavne approach

[t seems to me that there are certain features of the Joy-
Payne appioach to food and nutrition planning which
are unlikely to pass this critical test of workability. First,
it seemns senously misleading to draw an analogy, as they
do, betweer the food problems that the UK faced during

*Fertilizers 'epresent a special case. Particularly for nitrogen
fertilizers, tt.: technical characteristics of the efficient pro-
duction procosses require large-scale, capital-intensive produc-
tion units. Hi nce, the provision of relatively cheap fertilizers to a
country’s farners is often best realized by relying on imports,
For that rea on alone, fertilizer represents a more appropriate
commaodity 1.:an food for inclusion in aid programs,
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the second world war - which Lord John Boyd-Orr
characterized as ‘not one of supply but one of more
equal distribution of the foud which is available' - and
of the food problems of late developing countries. Poli-
cies and programs which reduce inequalities in income
distribution can and should make a significant contri-
bution to the reduction of poverty. Redistributive land
reform is especially important. It not only insures more
nearly equal access to income from this asset which is
scarce and so important in most developing countries, it
also increases the likelihood that the technological inno-
vations that are generated and adopted will lead to a uni-
modal pattern of agricultural development. But it js
dangerous to underestunate the importance and the
difficulty of the task of accelerating the growth of agri-
cultural production and of doing so by means which
insure the participation of a large and growing fraction
of the farm population. Even if it is politically feasible
to increase the food intake of the poorest households
by diverting supplies from higher-income houseliolds,
that is a one-shot operation: and there is a continuing
need to expand total supplies by 25 to 3:5% per year
simply to prevent detarioration in the per capita availa-
bility of food.

We must not lose sight of the fact that the problem is
not one of isolated pockets of poverty within a static
population but rather one of widespread deprivation
affecting perhaps 40% of a population which is in-
creasing rapidly. Hence, my emphasis on the elimination
of poverty as an integral part of strategies designed to
achieve the multiple objectives of seli-sustaining econo-
mic growth, the reduction of poverty, and the slowing of
population growth,

My other reservation reflects doubts about the admini-
strative feasibility of the Joy and Payne approach. They
appear to be advocating a type of detailed planning of
both  production-oriented and consumption-oriented
measures aimed at the reduction of nutritional {or other)
deprivation ‘in relation 1o specific people’ on the basis
of an analysis of ‘how their deprivations might be pre-
vented or alleviated ... *?% My uncasiness is increased by
their apparent emphasis on an ad hoc approach to ‘the
identification and design of measures’ for various local
areas directed at specific target groups. That uneasiness
is not allayed by their observation that ‘the use of
specialist consultants could do much to improve’ the
process,

There is also a strong emphasis on planning at the
national level, much of which seems to be doubtful in
terms of administrative as well as political feasibility. An
especially questionable suggestion is that ‘until staples
are adequately available at low prices, resources should
not be diverted to the production of luxury foods'26
appears to me that such detailed, centrally guided plan-
ning aimed directly at climinating the deprivation of
specific people in specific local areas would be beyond
the implementation capacity of a regime as powerful and
skillful as Mao’s China. At least, it seems clear that the
leaders of the Peoples’ Republic of China have eschewed
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any such attempt at detailed food and nutrition planning
with their heavy emphasis on decentralized decision
making in agriculture and on community self-reliance.

I make these criticisms because | believe that the Joy -
Payne approach diverts attention from the more realistic
options confronting late developing countries. With re-
gard to production-oriented strategies, the relevant
options are agricultural development in the context of a
market econoiny and the Chinese version of a unimodal
strategy within a fully socialist economy with its rural
communes, brigades, and production teams providing
the structure for a highly decentralized version of a com-
mand economy. China’s approach is also very pragmatic
in its willingness to be guided by market prices. Interest-
ing examples are its policy ot importing wheat and ex-
porting rice and of commissioning the construction by
American and Japanese firms of ten extremely large-
scale nitrogen fertilizer plants in order to take advantage
of technologies recently developed in Western countries
which have a decisive cost advantage in producing a pro-
duct that is critical in the current phase of China’s agri-
cultural development.

Components of effective unimodal strategy

On the basis of our analysis of agriculture and structural
transformation, including close examination of the
experience of Taiwan, Japan, and a number of other
countries, Kilby and 1 concluded that in the design of an
effective unimodal agricultural strategy, priority should
be given to five components:

(1) Strengthening the research base;

(2) Influencing the size distribution of farm opera-
tional units to curb tendencies towards a dualistic
size structure with subsectors using drastically
different technologies;

(3) Expanding and improving the
frastructure;

(4) Promoting the ditfusion of technical knowledge
and wide access to internal inputs;

(8) Improving systems of agricultural taxation and
rural welfare, tor example, public health and
nutrition programs, together with policies and
programs that will accelerate the lowering of
birthrates to levels compatible with sharply re-
duced death rates.27

agricultural in-

It is not at all surprising that those priorities appear to
be reflected in the actual pattern of agricultural devel-
opment in Taiwan and Japan because our thinking was
influenced a great deal by our study of their experience.
I am intrigued, however, by the fact that the list seems
to also it China’s priorities rather well, except that the
action to improve agricultural taxation has taken the
Torm of provisions to insure a rather high rate of capital
accumulation within the rural communes and their
subordinate units.

Although 1 have concentrated on areas of disagree-
ment, 1 want to make it clear that there is much in the
Joy—Payne report which 1 find valid and useful, The elo-
quent argumentation for giving greater emphasis in
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development programs to the goal of reducing depriva-
tions such as particularly serious forms of nralnutrition
which would make the most significant contnbution to
social welfare, should help to muster increa «d support
for production-oriented and consumption-on-nted stral-
egies for the climination ol poverty. Then emphasis
on a functional classification ‘to relate nuintional de-
ficiency patterns to spatial, ecological, socioeconomic
and demographic characteristics’ of the population
should ba of considerable value in determining priorities.
Their focus on the need for better understanding ol the
funct:onal significance of ditferent types and degrees of
malnutrition - and similarly for various health problems
- should encourage research which will provide valuable
guidance for consumption-oriented strategies, to which 1
now fum.

Consumption-oriented strategies

The problems which complicate rational choice of
meas.tres to be included in consumption-oriented strate-
gies for the reduction of malnutrition and other furms of
deprivation are not limited to the lack of agreed criteria
to guide decision making. Such strategies potentially em-
brace a wide variety of measures aimed at directly re-
ducing deprivation by altering consumption patterns,
particularly among low-income families. Programs to re-
distribute income directly, rather than reducing inequality
by restructuring the patterns of cconomic growth so as
to in:recse the availability ol income-earning opportuni-
ties and returns to labor, are additional measures which
fall within this category. Included also are efforts to pro-
mote family planning because of the direct nutritional
bene its of reducing the number of children in a family
and of better spacing of births and because of the indirect
effec:s of a lower rate of population growth in facilitating
incre 1ses in per capita consumption of goods and services.

Even limiting attention to nutrition measures, the
number of possible intervention programs is great. Rele-
vant :xaniples are:

@ School feeding programs.

@ Supplementary distribution of food or nutrients to
infants and small children, pregnant and lactating
women, or other target groups.

@ Food fortification.

@ Multitiered pricing systcms such as India’s fair price
shops or tood stamp schemes.

@ Dircct rationing of staple foods.

@ Decvelopment and introduction of new foods such as
Incaparina or Vitasoy .*

There are also a number of significant opportunities lor
non-food or environmental interventions which may
have more impact on nutritional status than some of the
nutrition interventions, The Report of the NAS Study

* |n the paper mentioned above, Forman mentioned the now

incredible fact 1hat at one point AID established a separate
office specifically for the promotion of FPC; the current genera-
tion of students probably does not even know that the acronym
stands for Fish Protein Concentrate.
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Team on Nutrition considers five possibilities in that
category: water supplies, the intrauterine environment,
the neonatal environment, lactation and breast-fecding,
and infectious disease - and of course parasite infest-
ation should also be mentioned .

Choice of consumption-oriented measures is further
complicated because external donors such as AID,
UNICEF, FAO and the World Food Program, and private
agencies such as CARE have often played a major role in
the initiation of nutrition intervention schemes. It is my
impression, for example, that the prominent position of
school feeding programs among nutrition interventions
in developing countries is a fairly direct consequence of
the inducement of foreign aid and the fact that a number
of donor agencies have favored this technique because
of their familiarity with school lunch programs in their
home country.

Preference for school feeding schemes has undoubtedly
also been infuenced by the availability of a school system
and teachers to administer the program, thus avoiding
the organizational problems involved in reaching pre-
school children and pregnant and lactating women,
groups which would otherwise merit a higher priority.

Given this multiplicity of options and the absence of
any agreed choice criteria, it is not surprising that there
have been marked differences of opinion even among nu-
trition expetts in setting priorities. Thus the Report of
the Ninth Session of the Jomt FAO/WHO Expert Com-
mittee on Nutntion takes a rather skeptical view of
direct interventions, especially supplementary feeding
programs. 28 In contrast, the Report of the NAS Study
Team on Nutrition assigns high priority to supplementary
teeding and other direct interventions, and proposes an
ambitious research program to try to overcome the in-
tractable problems of applying cost-benefit analysis in
the evaluation of such programs. This position seems to
be justified by two main considerations: substantial
funds are currently being allocated to those programs
and even though such programs may have certain short-
comings, ‘this whould not obscure the legitimate short.
rin improvements possible’ 29

Integrated approach

My treatment of this complex and difficult subject will
voncentrate on one particular approach. ie integrated
programs for delivery of nutrition, health, and family
planning services. It appears that the arguments ad-
vanced by Taylor and Mitra at the 1961 MIT Confer-
ence concerning the potentjal advantages of an inte-
grated approach have clearly had more influence than
any other proposition put forth at that conference.30
The idea received strong endorsement in the Report of
the Ninth Session of the Joint FAO/WHO Expert
Committee on Nutrition which noted that ‘linking
health, nutntional, and family planning services .. .. is
likely to increase the attractiveness and effectiveness
of each. In particular, the attitudinal changes resulting
from reduced infant mortality and improved nutrition
and health are likely to increase receptivity for the idea
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that family size can, and should, be determined by
conscious choice'.3! More important, there is a small
but growing number of programs being carried out
which already provide evidence concerning the feasibility
and effectiveness of an integrated approach. | hope that
the following discussion will give some attention to a
few of these programs, including the Narangwal Project
in India, with which Carl Taylor has been associated, and
Project Compassion in the Philippines which has im-
pressed me as representing a particularly well conceived
and promising methodology for introducing an inte-
grated program.

The third and last major thesis of this paper is that
among consumption-oriented measures, the design and
implementation of this type of integrated program for
the delivery of nutrition, health, and family planning
services in rural areas should receive first priority in
late developing countries. I will limit myself to a few
summary comments in support of this proposition; A.J.
Meyer and I have dealt with the subject at length clse-
where.32 [ attach major importance to the proposition
that focusing attention on the potential contribution of
integrated programs aimed at the multiple objectives of
improving nutrition and reducing ill health and promo-
ting the spread of family planning can increase signifi-
cantly the prospects for reaching a workable consensus.
Particularly in the late developing countries where re-
source constraints are limiting and nutritional and health
problems are most serious, nutrition and health activities
in rural areas currently have little impuct, reaching only
a small fraction of the population, and commonly missing
the lowest income groups with the most severe depriva-
tions. Because of its clear relevance to two of the major
objectives of development, there is a realistic possibility
that the launching of integrated programs could muster
the political, administrative and budget support required
to achieve wide coverage of the rural population,

The synergism between the three types of activities
means that developing a methodology and creating an
organizational structure, including local community
groups, for implementing an integrated program can be
expected to result in greater costeffectiveness than
separate nutrition, health, and family planning programs.
Because of serious manpower and financial limitations,
the initial composite package to be included in an inte-
grated program will have to be very restricted; but this
type of program lends itself to a sequential approach,
whereby the range and quality of services provided to
rural households can be progressively cxpanded and
improved as existing constraints can be overcome through
training programs, on-the-job experience and enlarged
resources. provided from within the local communities
as well as from the central government, as the programs
demonstrate their value.

Ongoing and future research in the fields of nu-
trition and health can make a major contribution in
guiding decision making with regard to the modification
and strengthening of such programs. But much can be
accomplished in insuring sound design of such programs
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and of methodologies for their implementation through
consultation among nutritionists, medical and public
specialists, social scientists, and administrators directed
at reaching a consensus on the initial objectives of
integrated programs.

I am keenly aware that difficult problems are likely
to arise in securing the political, administrative, and
budget support required for the introduction of inte-
grated programs and in connection with their design and
implementation. I trust that we will be able to consider
some of those issues in the discussion. Their potential
advantages appear to be so significant, however, that a
very high priority should be given to encouraging and
assisting efforts to design and implement integrated
nutrition, health, and family planning programs.
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Discussion

Peter Hakim
(The Ford Foundation)

Dr Johnston has presented a compel-
ling strategy tor arranging rural pro-
duction and incomes, and | suspect
that if it were followed in many of
the late developing  countries it
would probably resuit in reductions
in poverty and malnulrition as well.
I can also be seen as a strong pursuit
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of continent-dominant strategy; it is
a suggestion for change and it is
critical.

However, there are some problems
with this strategy. For instance, why
are the continent-dominant strate-
gies in most third world countries so
different? Paul Ganderson, a political
ceonomist who writes about Latin
America, has presented development
strategy as basically a determinant of
how benefits of development are allo-
cated to different groups in a society.
This is of particular interest to people

concerned with nutrition and poverty
because it relates to the results of
different development strategies on
the allocation of goods, services and
food in a society.

The basic question is what shapes
a country’s development  strategy?
Toanswer, one must know how social,
cconomice, and political decisions are
made in the country. As yet, there
really is no definition of what is
‘politically feasible’ under different
circumstances, There is talk about
political will or political commit-

NUTRITION PLANNING



inent, but it does not reach the heart
of why certain decisions are made
under certain  circumstances.  Pro-
grams such as school feeding pro-
Jects can be initiated in almost any
country, while other programs or
policies are atroduced in only a few
countries, and some particular chan-
pes are ampassible in all but a few
countries. It scems to me that the
political scientist or  public policy

analyst really can make a contri-
bution here but, like the ccono-
mist, the  political  scientist  uses

models of political decision making
which are generally poor predict-
ors ot the most critical subjects.
Nonctheless, they  are sometimes
useful in explaining certain patterns
of decisions.

It should be recognized that no
single maodel can really explain any
decision,  Let  us  consider  three
models:  the unitary  or  national
model, the burcaucratic policy model,
and the sociab conflict model. The
unitary or national model treats the
country as a single unit. It assumes
that  there aeally exists an entity
called China or Argentina or Kenya.
That entity has interests which can
be objectively stated, and the de-
cisions  that  come out of that
country reflect those interests. This
type of model is used mainly in dis-
cussing foreign policy decisions and
I suspect that it is really useful in
explaining only a small number of
1SSuCs.

The other models introduce the
notion of competition among  dif-
ferent  groups  within - & national
society and really begin to suggest
that there v no such thing as Argen-
tina or China as an entity  with
interests. Ruther, a country is made
up of dilterent groups or institu-
tions with different interests, and
policy outcomes are a result of
competition between these different
interests.

Consider the burcaucratic model.
It is useful in understanding, for ex-
ample, how universities work, in that
there are bureaucratic units, depart-
ments, institutes, cte, within a uni-
versity  that compete over budget-
ary allocations, And it s difficult to
identity the interests of the depart-
ment of nutrition, for instance, with
the interests ol the university as a

whole. The burcaucratic model as-
sumes  that government  decision
making s somewhat  autonomous

from the social system. | suspect
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that it is this model which dominates
the interpretations of the shifting
prioritics among government agencices,
In other words, the government can
decide on those shifting priorities
somewhat autonomously,

Most international  organizations
tend to mtersect with foreign povern-
ments precisely at the burcaucratic
level, and change is often brought
about simply by grants from an inter-
national organization given in return
tor the setting of certain priorities by
a government. For instance, the pro-
vision of Public Law 480 supplements
to an agency that manages a school
feeding program increases the in-
fluence of that agency. Funding from
international crganizations also tends
to give more legitimacy to certain
activities. In general, the burcaucratic
model seems to be useful for some
governmental decisions and  policy
outcomes, but it really does not ex-
plain development strategy.

A different sort of model is needed
to understand some of the more basic
devisions, such as those concerned
with agrarien reform. This model aiso
rejects the notion that a country is a
single entity and that government
policy decisions are made autono-
mously. It really says again that
there are different groups in a country
with different  interests and  that
there are social, economic and politi-
cal relationships among these groups
that often characterize a  certain
dominance and dependence. In a de-
veloping country, these groups tend
to be rather stable. There are the
small farmers, middle-sized farmers
and large farmers, cach with interests
that tend to conflict with one another.
In urban areas there are industrial
workers, marginal laborers, and white
collar workers, alse with different
interests.

Some ot these groups have more
power, more influence, and more
input in government  decisions and
sometimes they form political parties
or stable coalitions when their inter-
ests are sufficiently similar. It s
interesting to study these coalitions
and their participation in the politi-
cal process. For example, from the
turn of the century in Latin America
there has been an expansion of the
process Lo absorb new social groups
into the political process. The old
political elite was replaced by middle-
class elements as a result of expan-
sion of the state burcaucracy. The
growth of industry produced in-

dustrial workers who occasionally
formed organizations in rural arcas
and began to participate in the poli-
tical process, The formation of labor
unions and the social organization of
left-wing political parties which began
to have some aceess to political deci-
sions were paralleled by the extension
of health cure services to organized
workers.

This suggests that our work is not
tikely to be influential on the major
fundamental structures, We are more
likely to have some small influence in
the way clite groups within the bu-
reaucracy operate to shift priorities,
but we have little influence over the
groups which decide the major allo-
cative issues.

Jyotirindra Das Gupta
(University of California)

Dr Johnston has discussed the im-
portance of policy and program gen-
cration, which are high-priority issues
in developing a conceptual design.
However, the wide area of political
action intervening between the well
worked-out design and the terminal
accomplishments is sometimes not
appreciated  when the focus is on
design. This is especially true in
poor countries where most of the
initiatives  for development  come
from the public authority which is
the most well organized instrument
of action.

In the preceding discussions, there
was an implied glorification of plans
and an implicit identification between
plans and planners. It is my feeling,
at this point, that a good plan docu-
ment can only provide some aid for
policy making. To what extent
policy makers are willing to buy the
ideas and follow them through will
depend o a large extent on whether
or not the designs actually fulfill
the prioritics of the political authori-
ties. Those political priorities are
more important than the actual de-
signs from the planners. This is why
political authorities buy the services
of certain types of planners and
dismiss the services of certain other
types of planners, Political authorities
tend o reserve the right to empha-
size certain aspects of development
as opposed to others. For instance,
why does India emphasize a nuclear
policy rather than a poverty policy,
or a nutrition policy?

Policy analysis, then, is addressed
to the links between public policy
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authorities and the targets to which
the policies are directed. The politi-
cal structure must be related to the
social and economic structure which
provides the environment for the
actual activation of the policies.
This is important because poverty
is not simply an economic condition
of low income, low purchasing power,
or low employment utilization: it is
also the condition of social subjuga-
tion, There are certain social authori-
ties which benefit from the perpetu-
ation of this poverty. The political
control system is a monopoly control
system; it helps perpetuate the social
condition of subjugation. low else
does one explain that the paverty sit-
uation has been expanding in most of
the countries that have been impli-
citly or explicitly discussed here? If
the emphasis on poverty reduction is
so relative to recent trends, it is worth
analyzing the reasons why political
authorities woke up so late. How
serious is their current perception of
the mood to eliminate poverty and
to mobilize both the political and
economic resources that are actually
needed to achieve this end? iow
wide is this shared perception? It is
not simply a question of the central
government’s  perception  (particu-
larly in the case of a country like
India); the state and local govern-
ments and the extragovernmental,
informal political authorities also
share in the official perception of the
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need to abolish poverty.

It must be recognized that under-
developed political systems are mana-
ging problems of development, and
the political capability of such central
governments tends to be extremely
limited. A realistic design for develop-
ment must take account of the
sources of action beyond the formal
central government on which atten-
tion aas so far been focused, To be
more specific, let us assume that the
central government in a country such
as India is receptive to this sort of
design. Given the current hase of
political support for the regime, what
degree of commitment can we expect
from the political authorities as a
whole, from the country government
down to the local government? As-
suming that the commitment is forth-
coming, we must ask whether or not
the adoption of this design is likely
to improve the security of the
political authority. If it does not,
then the design is wrong.

As the political authority gradu-
ally alters the structure of benefits
and rcaches newer groups, it is im-
portant to ask if the capability
exists to bring these new beneficiar-
ies into community participation and
into a link between community or-
ganization and the national organi-
zation? If these newly organized re-
sources can be linked with the nation-
al political system, they can provide
a new basis of support which will

make it possible for the political
regime to shift gradually from its
old basis of support,

The mere transfer of subsidies
from the rich to the poor peasants is
not sufficient to accomplish this
organizational task. This is a tall
order for any political regime - we
have been giving tall onders to mosl
of the underdeveloped  countries
without realizing how fragile their
political authority is in these initial
stages of development, It we had a
sense of comparative political analy-
sis, we would see that historically
political authoritics have not relied
on only one homogencous type of
support structure; they have been
able to shift their support structures
among a variety of social classes.
Both revolutionary and non-revolu-
tionary regimes have the capacity to
learn if they are so motivated, or if
they are pressed to do so. It is this
learning capacity of the regime that
we can explore to understand the
political conditions of action which
can make possible the realization of
our programs.

The question ot design must be
related to these questions of active
possibilities, because merely genera-
ting intellectual concern around the
design will not be of much help, This
area of action is pre-eminently politi-
cal and, by investigating it, we can
consider what is possible in practice
and what ijs left for us to do.
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Systems approach to nutrition

planning

S.Venkitaramanan

The World Bank, Washington, DC, USA

This discussion focuses on the strengths and weaknesses
of a systems approach to nutrition as revealed by a study
undertaken in Tamil Nadu, a state in India. The study
commenced late in 1970 and the report was finalized in
19731 My use of the Tamil Nadu study for this purpose
is not meant to imply a bias in its favor.

Tamil Nadu Study

Tamil Nadu accounts for approximately 7-5% of India’s
population. Its population increased from 33-7 million
in 1961 to 41-1 million in 1971. The state ranks second
in literacy in India. The population lives in 443 towns
and about 14000 villages. According to one estimate,
the availability of calories and proteins per capita per
day in Tamil Nadu was 73 and 88%, respectively, of the
all-India figure.

The objectives of the Tamil Nadu Systems Study
were:

@ To identify, describe, and analyze a nutrition system
- those conditions and forces in Tamil Nadu which
appeared to be the principal determinants of the
diets of preschool chitdren in selected family income
classes.

@ To identily possible points in the system which
appeared 1o be susceptible to modification in order
to achieve significant changes in these diets and,
therefore, in the survival rates of the children: and to
describe the action programs needed for this purpose.

@ o identify the possible points or clements in the
system that could sensibly relate nutrition, via
increased  survival rates, to socioeconomic areas
such as tamily planning, general economic develop-
ment, amd quality of life.

@ To limit the above analysis to those parameters most
relevant to proposed solutions to nutrition problerns
in Tamil Nadu.

@® 1o propose specific action programs related to
solutions of nutrition problems in the state which
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could be undertaken by the state government, by
private Indian organizations, or by bilateral assistance
organjzations.

It was expected that the study would encompass the
subsystem of agricultural production, processing and
consumption and that it would help provide answers
to questions relating to aspects of agriculture, food
processing and distribution, and consumer needs and
preferences as they affect nutritional intake of target
groups. The aim in the initial stage was to build up an
analytical model to stimulate and test hypothetical
nutrition interventions and select the most effective
of these.

The study was developed jointly by USAID, the
government of India, and the government of the state.
The expatriate experts in charge of the study interacted
closcly with the government agencies. An interdiscipli-
nary project team, incorporating experts i economics,
statistics, biology, nutrition, food technology and
anthropology. was organized. The work plan of the
study incorporated collection of primary and secondary
data with regard to each of the three subsystems of
production, processing. and consumption,

The consumer subsystem1 was more thoroughly
studied than the other two in that a data base of five
thousand families was analyzed in four rounds of data
collection. Data was collected concerning the agriculture
subsystem, and the food processing sector was thoroughly
surveyed. Two food product related interventions were
tested in the field: take home food tests examining the
effectiveness of ‘take home’ delivery to reach the
weaning infant; and an evaluation of two products from
a continuous cereal processing (extruder) installation.
Ongoing feeding programs (the state is a pioneer in
institutional feeding programs) were also evaluated.

The project team was, in effect, treated as part of the
coordinating group on nutrition of the Tamil Nadu
government in that it reported to the chairman of this
group, the Secretary for Social Welfare. Other members
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of the group were the Secretaries of Agriculture and
Food, Health and Family Planning, Education, Rural
Development, and Finance and Planning. As the work
progressed, the project team members were requested
to participate as ex-officio observers in the planning
activities related to nutiition. Their work was retlected
in the state’s perspective plan for nutrition.

Swummary of findings
It would be impuossible to do justice in a summary to the

wealth of nutrition information collected during the
study The main findings were:

@ The wedian fell at 8O of caloric needs met, and the
major deficiency was in calories, not protein.

@ The target group requiring special attention was the
adolescent. female. Traditional practices were counter-
productive to survival. Cultural constraints on food
behavior were significant and improvement of nutri-
tional status was found to be essentially a problem of
behavioral change.

@ Nutritional status of target groups was not truly
income-related because of intrafamily distribution.

@® Rural/urban variables, educational status, and caste
were important detenminants.

The solution to the nutrition problem among the target
groups involved not only improved income, but it also
involved delivery svstems, appropriate nutrition edu-
cation of family elders, and a supply and proper
identification of survival fouds.

The study concluded that to modify the dominance
of the culture in the policy direction of a greater survival
rate, the state must see that the weaned child is fed. A
take home food delivery system, although amounting
to a tamily food subsidy, did not appear to insure
survival of the weaning infant. Child development centers
(already planned) which would provide a package of
services in addition to food, appeared to be an approach
to an answer.

Limitations of the systems study

The construction of a complete systems model and a
comprehensive systems analysis was no’ completed
during the study. This was due partly to conceptual
differences among the experts and partly to the complex
nature of the problem. The task of data collection and
questions of methodology su dominated the project
that operational conclusions and advice became . “on-
dary . Systems analysis in the sense of producing {eles.nt)
models became the prime focus.

The interrelationship of agricultural production and
nutrition was touched on in a general way, but the more
complicated questions of small farmer tenant/farm labor
nutrition were not dealt with. Considering the impor-
tance of the govermment foud procurement and rationing
system in ensuring the nutritional status of the vulnerable
groups, it is surprising that the study did not devote
more detailed attention to this aspect.

Is systems analysis the right method?

Hoag defines systems analysis as ‘a systematic examing-
tion of a problem of choice in which cach step ol the analy-
sis is made explicit wherever possible’. Following Hoag’s
approach, I would contrast systems analysis with a
manner of reaching decisions that is largely intuitive,
perhaps unsystematic, in which much ol the oaplicit
argument remains hidden in the mind of the decision
maker or his adviser. Systems analysis so defined s
inevitable for decision making in any hield.

The problem arises when we go further and try {o
obtain a full systems study or descrption. The nutiition
system 1s a global system: ahmost all human activity can
be related to nutrition. The Tamil Nadu study lound
that nearly 7077 of the activity in the state was related to
nutrition. Is it possible to wait for solutions to the
problem of nutrition until a total systems study is done?
Indeed, we are caught in the conflict between what s
feasible and what is desirable. What i~ desirable may
postpone a decision on what is feasible.

Global studies

Nutrition actions (not necessarily interventions) are
needed immediately. Malnutrition is a clear and current
problem. OQOverelaborate studies only postpone and
confuse ¢he decision making process. It should be
possible to undertake incrementsl studies partial
studies built on existing knowledge concurrently
with operational programs. Decision makers in developing
countries who feel that malnutntion is a pressing
problem are impatient with suggestions for studies. They
feel that the field has been overstudied. This emotional
reaction should Dbe noted: the time taken to do the
studies and the relative innocuousness ol thein con-
clusions makes it all the more valid.

Computer models

The state of the art is such that we cannot and should
not embark on creation of overambitious analytical
models in this field, where cultural variables are very
large explanatory fuctors. Systems analysis devoted to
computer-based simulation of the nutritional system is
not feasible in my opinion. The behavioral interactions
are too complex to be fed into such a system.

Cost-effectiveness analysis

In studies of nutrition problems, systems analysts have
emphasized the importance of costs and effectiveness of
alternative solutions. In this sense, any rational process
of choice involves a discussion of costs and etfectiveness.
Here we must define what we mean by altemative
nutrition actions and target groups.

Is a program of pulse-growing a nutrition action or an
agricultural  activity  with  a  nutritional  emphasis?
Similarly, are we to focus on the target group of the
nutritionally vulnerable or the productive survivors in
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the labor force whose productivity has to be preserved?
Do we have the tools to measure the relative costs and
effectiveness of allocating resources to sustain a laborer
nutritionally as compared to a child at risk? How do we
take into account the declared preferences of society at
large (which may be different from revealed cultural
preferences) in favor of the latter? Or, are we to deter-
mine cost-effectiveness in a narrower frame of reference?
Are measures of effectiveness available, especially when
we consider the nature of infections and environmental
factors which may affect nutritional status? We are
groping for answers to these issues.

General questions

Nutrition planners must ,uce the question, ‘Are you not
trying, under the parb of systems analysis, to take over
all planning?’. Nutrition touches so many sectors of

economic activity that such a question is relevant.

Systems approach to nutrition planning

Nutritionists operate within a narrower frame of ref-
erence than general planners, and, at the same time,
seek to influence almost every sector which the general
planners command. This has been the dilemma of the
health or social welfare nutritionist. From this point
of view, a systems analysis approach to nutrition flusheg
out the linkages between nutrition and various sectors
of cconomic activity. Improvement of nutrition is then
seen as originating from a coordinated, multisectoral
effort. The systems analysis of nutrition planning is an
important stage in the sensitization of general planners
to the urgency of the problems and opportunities of
nutrition-oriented efforts.

Reference

1 Sydney M. Cantor and Associates Inc, The Tamil
Nudu Nutrition Study, Vols | and 11, Haverford,
PA, USA.

Discussion Victor Smith

(Michigan State University)

model also has its faults, Dr Venkitar-
amanan suggested in many cases
we would do better to use incremen-

James Pines
(TransCentury Corporation)

I am substantially in agreement with
the preceding  paper, however, |
would like to emphasize several
points. First, the Tamil Nadu study
neglected  the  time  requirements
within  which decision makers op-
crate and it thereby lost credibility.
Whatever the virtues of such studies,
they are unhkely to be relevant to
policy determination in the light of
their multi-ycear requirements.

Second, instead  of seeking to
model  ‘the  nutrition  system’,
analysts  should identify a  small

number  of  key  relationships  (eg
disaggrepated food balances, income
and least-cost dicts, production and
autoconsumption) likely to be usefut
for nutrition planning, and model
them, This would permit  better
prediction of intervention outcomes
and satisfy most of the analytjcal
requirements for planning at far less
cost.

Third, more useful than systems
models would be an emphasis on
building into all project activities the
information systems  nccessary  to
produce continuous monitoring and
evaluation of data, Prompt feedback
and speedy  adaptation of plans to
what is learned would be more useful
to policy and program than waiting
for completion ol systems studies
and therealter relying on simulations.

NUTRITION PLANNING

I am in agreement with Dr Venkita-
ramanan’s paper and the statements
of James Pines. The paper teaches us
several lessons. One lesson is that
cven the systems approach can be
ruined by poor execution, Technique
cannot substitute for the artist, and
the method cannot substitute for the
skill and judgment of the practitioner,
It seems to me the systeins approach
was the umbrelln  under  which
Dr  Venkitaramanan's group went
out and collected large volumes of
useful data on consumption, agri-
culture, and food processing. But
data collections and surveys were
around long before the systems
approach  became formulated and
named.

Another lesson is that the failure
of the systems approach was perhaps
not accidental. The model was not
completed, and since there was more
concern over data collection and
methodology than getting the pro-
blem solved, several important sub-
sectors of the system were neglected,
I do not know, however, that there
is anything in particular about the
systemis  approach  that  makes it
more subject to that sort of failure
than many other methods. The
systems approach, as it was applied
in Tamil Nadu, was a largescale
operation, and, therefore, inherently
subject to delays.

[t should be noted that the fajlure
to us¢ some general, systematic

tal or partial studies. I agree, but we
do not really know if the incremental
study is going to be satisfactory until
the general study has been done. It is
a phenomenon among cconomists
that one group analyzes from the
demand side and another from the
supply side, and after a certain time
they finally agree that there are
two sides and both should be in the
model. T feel there is a need to have
all sides included.

1 would like to discuss some cases
in which partial analysis or no
analysis led to certain economic
development  actions  that  were
directed ostensibly towards solving
nutrition problems. [ think the
actions were incorrect, and 1 came to
this conclusion after using the
mathematical programming model {o
analyze the agricultural sector of
Nigeria. Under the broad definition
of a systems model that DrVenkitar-
amanan mentioned, this could have
been considered a version of systems
analysis. It was a summary model of
the production, transportation and
consumption system of a Nigerian
agricultural sector. It provided for
movement of goods from one region
to another, for some international
trade, ete. It was not an optimizing
model. The purpose was to discover
which of the various agricultural
activities in Nigeria were efficient
sources of nutrients and to show the
relationship between agricultural pro-
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duction and nutritional consequences,
Setting up the problem as a general
cquilibrium model made 1t possible
to compare each activity and ecach

technique with all the available
alternatives,

There have been several pleas
today for models of this sort.

However, the agricultural econumists
in general have no interest in them., It
is casier to discuss my model with
nutritionists,  who may  find the
approach unusual but at least the
subject is not offensive to them. In
desipning  the model, 1 was more
interested in the technical relation-
ship between inputs required, re-
sources  available,  outputs  and
nutrient requirements than | was in
the operation of markets. That s
essentially heretical, The model re-
quired that certain nutrient levels
be attained in each of the six ecolo-
gical areas of Nigeria defined for the
purpose. The objective tunction was
the income that could be obtained
by selling products of those resources
that were not being used to feed
Nigerians, It was an efficient model
in the economic sense, because there
was no waste of income-producing
resources, but its objective was to
provide adequate nutrition.

There were three cases in which
the standard partial analysis led to
cconomic development activities that
were  il-advised  (according to my
calculations). At that time there was
a protein problem in Nigernia and
young children were suffering from
kwishiorkor and marasmus. So the
US government, via USAID, sent a
maize  breeder to southern Nigeria
to develop a high-lysine maize with a
better protein content. But nobody
troubled to find out whether indeed
lysine was limited in the Nigerian
diet, It was not. Mcthionine or
methionine-cystine was limited, and
the improved high-lysing maize was
lower in methionine than the native
maize. | was told later by the person
who developed the high-lysine gene
that there was also a high-methionine
gene which could just as well have
been used, Since we had just finished
successtully  breeding a agh-lysine
maize for Colombua, the natural
thing to do was breed a high-lysine
maize  wherever we tound anyone
who grew matze, (Ot conrse, Nigerians
do not use very much maize and
when 1t s used for infant teeding 1t s
soaked so Jong that the protem
fraction 1 lost.) The Nigertans gave
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up a potential quantity ot calories
that was costly to provide in favor of
an essential amino acid for which
there was no apparent need,

Second, the Nigerians, with aid
from the USA and perhaps other
countries, were spending a good deal
of time and effort in improving
their  traditional animal industries,
The model that 1 worked with
considered  the  traditional  animal
industries as an option, Oniy one of
the modern animal  industries was
efficient in the sense that the nutri-
ents it provided cost less than they
would  have cost il they  were
provided by other combinations ot
foods available in Nigeria. In genceral,
we were encouraging the Nigerians (o
put resourees that the poor Nigerians
desperately needed for food into the
production of fuod for animals that
would be highly welcomed by the
well-to-do Nigerians, [t was a clear
case of u transterred income, but it
was not going in the right ditection,

Finally, the cowped is one of the
legumes being used as @ means of
increasing the protein composition
of the diet 1 Nigeria, Thisas not very
promising. In some parts of Nigeria
the cowpea s simply not etficient
at all nutritionally — even its improved
varieties. The problem is that Nigerians
need calories as well as protein and
the cowpea does not have a good
yield under  Nigerian conditions.
There are definite limits in Nigera
as to the amount of land one can
shift to the production of cowpeas.
The calories tost by turning an acre
of land into the production of cow-
peas would cost more to replace in
other ways than the protein gained.
This sort of situation can be covered
with the right model. Very few
models of this sort have been set up,
but it can be done. One needs a
system that contains the whole set of
alternatives,

Several other sorts ot information
came up in the course of this systems
analysis. There were a number of
cases  where  existing  crops  and
production activity had considerable
nutritional merit - a great deal more
than was recognized by the agricul-
tural development planners. One was
millet, which is a basic food m the
north and an extremely  promising
nutritional possibihity in the castern
region, The Fasterners did not Know
how to use it very well, but they
were  learming  rapidly,  Atter the
Nigerian civil war they knew a ot

more aboul it, because many ol the
fortunate Nigerians came back (o the
castern region from the north and
brought the skills and knowledge
necessary to make cffective use of
millet, That titted beautifully into
the nutritional needs of the Nigerian
diet in the area.

Another crop was soybeans, which
they were growing for export. They
did not cat the soybeans themselves
because they did not know what to
do with them, This was unfortunate,
because the nutrients in the soybeans
were far more valuable, in terms of
the costs of providing those nutrients
in other ways, than anything they
could sell the soybeans tor.

How may one mcrease the income

of  Nigeria without  reducimg the
nutrients  available?  One  obvious
answer is to add a little more to
acreage and export crops, That will
add income and make the necessary
adjustments  to  maintain nutrient
levels. According to the model, it
was  possible  to increase  Nigerian
income  more by expanding  the

production of certain standard food
crops than by cexpanding the pro-
duction of the export crops.

In conclusion, 1 would like to
say that this kind ol systematic
approach  did  provide, in my

judgment, a very usctul method of
integrating the consideration of nu-
tritional questions with the develop-
ment ot agricuttural planming.

C. West Churchman
(University of California)

I am a philospher, not a nutritionist,
and | have a mental picture of you
nutritionists out in some dry, dusty
part of the world deprived of nutri-
ents. | was wondering what you
characters do for sustenance in these
deprived areas. No doubt you bring
along your own. Doris Calloway once
said that the malnutrition problem in
the world is just as bad, or worse,
than it ever was, and the academic
community ought to be able to make
a contribution. | was so astonished
by this that 1 perked up my cars in
encouragement and hope, since my
maim  philosoplucal  problem  has
always  been the following: is it
possible (o secute mprovement of
the human condition through intel-
Jectual effort?

At one time in the West, in the
mneteenth century, it was thought
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that the answer was obvious  scicnee
and technology had indeed improved
the human condition by factitating
longer and  healthier  lives, better
cducation, ctc. | think that now
there s pood 1eason to question
whether or vot the evidence that was
Laken in the aincteenth century to be
s conclusive in this regard was really
fegitimate. Can the intellect establish
the means by which our lives are
better than they would have been
without the use of the human
inteltect? Since you are all interested
in one speaific aspect of that prob-
lem, 1 tind your discussion absolutely
central in oy own particutar philo-
sophical interest,

I hive come to feel that 1 do not
understand many of the things that
have been sand so tar, and that | must
understand them berter before | can
began (o commumealte. For example,
it was saud that you po into g cotntry,
establish that there are nuatrition
problems, and then try to intervene
to improve the nutntional status ol
the people. 1 do not understand that
at ol o the work | do, if there
seems o be trouble in g particular
socid system, one does not necessanly
go in to remove the trouble. Your
arca may be difterent. | ospent the
summer with libranans in Australia
and they did not question the tact
that Y0 of the collection was never
used, but the answer was not to goin
and increase utihization or to throw
away the 907 Neither response was
appropride. 1 am not trying to be
critical: T am qust confused, and that
15 4 pood stale to be in tor a plato-
sopher. In fact, philosophers are very
distressed when matters become clear
and dehinite.

Now, there s a distinction to be
made between these two approaches.
Phese two cHorts both deal with
soctal systems, but they approach
the whole problem ot dealing with
social systems in gquite dramatically
dilferent ways, Systems analysis can
he contrasted 1o systems design ar
holism. Systems analysis is essentially
anoattempt (o understand how 1o
design  components ot the social
SYstem so as to seive given abjectives.,
That is the maor problem ol hinen
programming, tor example, and non-
lincar  progionming,  and  all  the
models that we use in operations
rescarch. These maodels  are not
usable unless some Kind of agree-
ment has been reached on what we
are trymng to accomplish o the
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system, and which components will
enable us to accomphsh our object-
ives. That is where systems analysis
essentially begins. Systems design, on
the other hand, comes long before
that stape.

I think there are two central
questions - systems design or
‘holism®. The fust is who should be
served by the system we are talking
ahout? The answer is never clear.
The question can often be subuaivided
into the priority system. Part of the
question s, who are the people who
are. now benefiting, not necessarily
consciously, from the malnutrition
status of the present world? There
are people who really benefit trom it
This seems to be a critical question,

The other question is what can be
implemented?  Implementation  and
client go well together. One reason
why systems analysis turns out to
be an enemy s that it often proceeds
togenerate  options for  decision
makers which can in no way be
implemented sensibly, and if they
were implemented would lead us to
worse situations than if such action
had not been taken.

To compare systems analysis and
systems design, | would say that they
tend to get in cach other’s way and
actually become somewhat antitheti-
cal, because  systems analysis s
aeademically respectable and systems
design s not. Systems design has no
stratghtforward, well established wiy
ol answering its basic questions of
who should be served or how the
tmplementation  process should  be
carried out. It is not academically
respectable, because this depends on
a certain philosophical, systemeco-
logical approach to inquiry. We have
no o well established way of arriving
at the deep problems of systems
design.

Systems analysis in principle s
based on what academics eall an
explicit theory. Systems design s
not ‘theory’, in the uswal sense ot
the word, because it uses judgment,
and qudpgment is a0 specific con-
clusion tor action made m the
context ol strong disagreements. s
best application is m the law where
our courtroom procedures are cartivd
out v exactly that tashion, This has
led many o systems designer to
sugpest advocacy planning as the best
way ol planming. We have still too
little experience with that to know
how well it would work.,

Systems design,  as compared to

systems analysis, makes no distinction
between objective and subgective, |
have a Wterary friend in German
literature, who, when discussing
objective  and  subjective, said ‘]
always  thought  the opposite  of
subjective was obgectionable'. From
asystems design point of view. where
we are trying to look at things in
a broad way, the classical distinet:
ion of objective and subjective does
not appear to be very useful, 1 al-
ways thought that judgment under-
lies all of science. | think the remark
wias made that judgment as com-
pared to science often comes to con-
flicting conclusions. 1 would have
thought that everybody recognizes
that scientists do indeed come up
with different  conclusions in the
same  experimental  circumstances.
The point is that our conclusions
should not vury so much as to wipe
out anything significant. The hope in
systems design is that judgment will
be used in the context of disagree-
ments  and  that judgments  will
ditfer, but they will pot ditter to
such o degree that we have nothing
to ofler. Systems analysis, in my
expenience, does not recognize that

there are basic moral and  ethical
problems 1 human  systems  that
need  to be o addressed.  Systems
design recogmizes that this s the

MAJor coneern.,

What are the ethical problems of
the nutritional system, it there s
such a system? One seems to be an
cthical judgment that a suffering
child has a right to expect implemen-
tation once the analyst has done his
work correctly. So 1 will return now
to the implementation problem. It
can be judged in several ways, One
ivight say that the planner or sys-
tenss analyst is finding the correct
action for the community or the
nation to undertake, and the ques-
Lion is how can it be carricd out?
That is onc approach. There s g
literatu, e called ‘change-agent’ lit-
eriature (which many of you must be
familiar with since you use one of
s fyvorite  terms, ‘intervention'),
which assumes there will be inter-
vention it o study has been done
correctly the only question is how
to intervene, The fact that it does
not sound ditferent from Machiavelli
Is genmane to the point. Machiavelli
wius only interested in how the Prinee
could go into action without losing
his head. Yhe change-agent literature
assumes that to be the case.
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From the systems design point of
view, the question of implementation
is deep and complicated and, as yet,
unanswered, What right do academics
have to try to get the decision makers
to act on their recommendations?
What is the moral right, given that we
recognize in our deepest hearts that
we are subject to enormous errors
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even though we do the best job
possible? Error is our haunting ghost.
When we are accepted and taken

seriously  we are faced with the
question, should we  be  taken
seriously?

Now philosophers love circles,

and this brings us back to my original
question: is it possible to improve

the human condition through the
human intellect? My last question
was, should we implement nutritional
plans and to what ¢xtent do we have
the right to do so given that we are
part of that system in most cases?
The answer to that question depends
on the answer to the first question
that [ asked.

NUTRITION PLANNING



Intersectoral food and nutrition

planning

Leonard Joy

Department of Nutritional Sciences, University of California, Berkeley, CA, USA

My advocacy of ‘intersectoral food and nutrition plan-
ning’* has the following concerns: first, to draw attention
to what I believe to be a critical part of the explanation
of the present inability of planning and policy making to
reduce malnutrition; second, to indicate what needs to
be done if my diagnosis is correct. It does not presume
that there is any one perception which is valid everywhere.
Instead, it suggests questions to be examined in the
approach to improving action.

Weakness in the formulation of policy objectives

Planning fails to take cffective steps to reduce mal-
nutrition because it fails at the outset to state effective-
ly what the nutrition problem is and how it arises, The
reason for this is to be found, inter alia, in structures and
processes of planning which do not permit or encourage
such statements to emerge as a necessary stage in planning.
I wish to convey what I mean by jllustration from ex-
perience with Kenya’s Special Rural Development Plan-
ning in the early 1970s. I could as well have illustrated
the same points from several other countries.

In one district in Kenya which, it was calculated, had
ten years previously reached the limit of its population-
bearing capacities given its techniques of cultivation,
there were reports of explicit and overt malnutrition.
The data were scarce, but there secemed to be both a
chronic problem and current incidents of widespread
malnutrition associated with dry years, poor harvests,
and particular people in particular parts of the area.
When [ was there, land registration was in progress and,
in the one location that had been surveyed, 70% of the
families were revealed to be without claim to legal title
to land. As legal titles to land came to be conferred,
these people would technically become squatters.

Thus, while there was no evidence of malnutrition in
terms of data showing intake deficits, or specific clinical

“As, for example, in the report written jointly with Philip Payne
and published by FAO.]
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symptoms, there was sufficient reason to suppose that
there was indeed a nutrition problem, existing and
threatening. A plan had been drafted for the district
which was characteristic of such plans. It was a catalogue
of measures: measures to improve coffee cultivation;
to introduce hybrid maize; to introduce potato growing;
to introduce exotic dairy cattle; to organize ranching
schemes; to organize vegetable marketing, and so on.
What was lacking was any statement of how these
measures might ease the problems which the district
seemed to have: the existence of people who were dis-
placed, who had no land holding, and people who seemed
to be in desperation, some of them apparently mal-
nourished.

Unable to find work, it seemed that some of them
were burning down the forest for charcoal which they
sold to get food. The plan recognized the forest burning
as a problem and proposed licensing the activity to re-
sponsible commercial enterprise, But it did not address
the other problems directly. And when the plan was
examined it seemed that the proposed measures were
unlikely to ease thcse problems: indeed, some might be
expected to aggravate them.

Now this was not because the government or the
planners were uninterested in these problems. The
planning ministry had specified that the planners were to
take as their planning guidelines for this district a num-
ber of objectives, including: raising farmers’ incomes,
generating employment, increasing food production, and
improving nutrition. The fact is, however, that objectives
stated in this way are insufficiently specific to be opera-
tionally useful. Thus, nobody asked which farmers’
incorites needed most to be raised; nor did anyone point
out that there were those who were without land. No-
body asked who needed to be found employment, nor
whether it mattered how food production was increased.
Nor did they ask what might be meant by ‘improving
nutrition’. Thus it was casy for planners to feel that a
dairy scheme which produced milk must be ‘improving
nutrition’ and ‘raising farmers' incomes’. But if, in fact,
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land which had been intensively cultivated through the
employment of the landless was put to grass, if people
were put out of work, if the milk then produced (with
less labor were sold two hundred miles away in Nairobi
to people already adequately nourished, then there was
going to be more malnutrition rather than less as a
result of increasing the production of milk.

30 there is a problem of failure to specify objectives
effectively. In the above illustration, they were not
specified effectively in two ways. First, objectives (ie
the statement of tasks which had to be fulfilled in order
to address the problems) were insufficiently specific.
Second, the tasks which were defined (ie plan measures)
showed a mistaken perception of the origins of the prob-
lem: they showed that it was believed that producing
more food, perhaps producing more nutritious food,
would result in better nutrition.

A statement of national objectives might reasonably
be vague and general. but if it is to be of value in planning
it must be given specific content.

Weakness in the identification of measures

The central government provides not only the general
statement of objectives but also, through its ministries,
notions of measures which might be promoted. A hybrid
maize program has been developed for another region -
why not try it here? The same applies to the coffee de-
velopment program, the dairy and cattle programs, and
many other programs on a check list of offerings to be
considered from the ministry of agriculture.

There is nothing inherently wrong with a check list
of possibilities, but there must be some way of assessing
their relevance to meeting objectives and of generating
other ideas for relevant action. In reality, effective
criteria of relevance are not developed and relevant action
is not identified. Nobody asks what the problem is, nor
if the plan will really deal with it. Instead, planning
starts with proposals from the ministries (sectors) which
reflect preconceived ideas about their roles. Ministry
representatives seldom sit together to define the collect-
ive tasks and to redefine the roles of each ministry in
addressing these.

I have argued, with Philip Payne, that a sufficiently
specific planning brief for the reduction of malnutrition
requires us to define the deprived, and the nature of
their deprivation, in a way that recognizes different cate-
gories of people, each category needing different policy
measures. For this purpose, the category ‘infants between
six and twenty-four months’ may be insufficiently speci-
fic. In Iran, for e' ample, there are infants in that age
group among nomads, and among the unemployed
carpet weavers of Isphahan. It seems likely that different
measures would be required to address their problems,
so treating them as a single problem would lead to in-
effective planning.

But planners need to know more than ‘who is mal-
nourished, in what ways, and why'. They need to know
how the problem is evolving numerically, quantitatively
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and qualitatively. And they need to understand what
forces are governing this evolution so that they may have
an adequate perception of how it might be controlled
and what the alternatives are. | would wmgue that we
need to be able to understand this, and that the investi-
gation into this question will lead to improved under-
standing and better appraisal of action proposals.

I am not arguing that we have to have comprehensive
information before we can begin to do anything. I am
sure that is clear from the FAO Report.?2 We do need
to recognize that many measures are likely to be more
significant in affecting the generation of malnutrition
than simply those that we identify as being specifically
nutrition-oriented. And we need to analyze the impact
of proposed measures on malnutrition.

Decomposition in planning and administration

1 would argue that the process and structure of govern-
ment planning and decision making normally does not
encourage or allow asking questions in the way that |
feel they must be formulated if we are to make progress.
Thus, we must ask what needs to be done if the govern-
ment machine is to consider appropriate questions. This
is not a matter of the level of sophistication of analysis
in answering questions: it is a matter of asking the right
question in the first place.

Governments do not include, in my experience, a
ministry of nutrition — and [ am not advocating that
they should. That is not the solution. But without a
ministry of nutrition, there may be no body or agency
whose administrative responsibility is to take an over-
view of the problem. Instead, specific ministries have
preconceived ideas about their duties in perceiving
and addressing the problem. So the ministry of agricul-
ture thinks that its job is to produce more - or more
nutritious — food, and it will have views about the
activities which are within its proper sphere. The
ministry of health will similarly see a range of activi-
ties by which it may address malnutrition, and will be
concerned especially with how to enlarge and improve
these programs. Other ministries will be conscious of
activities through which they may bear on the nutrition
problem and they may also seck to improve and enlarge
those activities. But there may be no mechanism for
appraising the effects of the various mcasures under-
taken by the various ministries, separately and together
no concern within government to assess the nutrition
impact of government action. Targue that, it there were,
it would generally discover the inadequacy, or even harm
of the measures pursued.

Provision for such appraisal, then, is necessary.* It
would provide the focus of a scarch tor more eltective

*The A&)pendix to this paper, extracted from the Joy-Payne
Report,” indicates what we find relevant to delining whure an
oversight body might be, what its terms of reference might be,
what its powers and its capabilities might be. These notes are
offered not as a prescription, but to indicate the nature of a
possible proposal for establishing such a body.
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and relevant action. 1t would also provide and guide the
administrative harmonization and management of poli-
cies and programs. It is thoroughly unsatisfactory to
have one ministry managing a food price and ration
policy which is frustrated by another ministry’s com-
mercial policy with regard to imports and exports, which
in tum frustrates the food production drive of another
ministry, and so on. This is more a problem of admini-
stration than of what we normally call ‘planning’, al-
though it poses the question of how to ensure
that administration is directed by strategy guidelines,

This is only one of the decomposition problems within
planning  and  administration. The other major
issue is the Jocal-national problem: how to make a num-
ber of area plans into a consistent national plan, and
vice versa. If planning needs to be more problem-
explicit, more people-oriented, more local-oriented,
then it must have a decomposition algorithm, both
analytical and administrative, which allows the genera-
tion of plans at the local level, but puts them together
in a national whole with a consistent overall policy and
strategy. In general, neither the analytical models used
by economist-planners nor  administration through
national ministries (sectors) serve us adequately.

But this is not simply an analytical and admini-
strative problem. Planning and administration are part
of the total political process, and we are recognizing that
this political process needs to be seen not simply as a
process of central government, nor simply as the arena
for nutrition advocacy. We need to be aware of the
dominance ot political processes, but not simply to
emphasize the need to find reasons why cynical politi-
cians can be sold the idea that they will strengthen their
power bases by promoting nutrition programs,

We need also to appreciate that the attack on mal-
nutrition may presuppose  mobilization of the total
political system. Planning and administration can do
little without political support. If, in India, an attack
on malnutrition were launched from Delhi by adminij.
strative programs which delivered food, provided health
care and school lunches with all measures directed from
the central and state governments, such a program would
miss the mark. Resources would be diverted, and the
program would be subverted except where there was
adequate political support right into the villages.

Yet, even poor villages in India need have no mal-
nutrition now. Villages generally have the resources
lo ensure that nobody is malnourished and that people
have basic rudimentary health care. But the mabili-
zation of village resources to these ends requires the
acceptance o community responsibility to reduce
deprivation. There is thus a decomposition problem here
too: how 1o relate communities to the bureaucracy in
planning and administration. Clearly, there needs to be
a national strategy with national political support which
also mobilizes and involves political support at the com-
munity level. And this has to be linked into administra-
tion and planning. i have stated these propositions
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ulation 15t look at its health parameters, especially
morbidity and maortality rates. While morbidity regis-
tration is fanlty or non-existent in developing nations,
death registiation s sufficiently reliable to measure
improvements over time. Mortality within the first and
second years of life is an important parameter, since
energy-protemn malnutrition primarily affects children
of those ages. A breast-feeding extends into the second,
third or fourth year of life, the mortality within that
age group is also extiemely relevam.” In Table I, an
arbitrary scale Las been devised to class population
groups according to mortality figures.

Other ways to utilize mortality figures have been
propused. For mstance, the ratio of infant mortality
to one 1o fouwr year old mortality is a valuable tool for
judging nations in relation to cach other and in terms of
their economic development B Prospective ficld studies
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baldly: they require elaboration and qualification, but
these issues seem to me central to a discussion of what
planning can do to reduce malnutrition.

Implications for planners

If the above arguments are correct, then statements of
national objectives should be improved in two ways:
first, they need to be elaborated in relation to specific
problems, or planning tasks, in relation to specific
people in specific places; second, they need to be derived
from such specific statements and express the themes
that emerge in the aggregate of the specific statements.
Planning should be both ‘from the top down’ and ‘from
the bottom up’.

Such an approach to the identification of people-
specific, locality-specific objectives, or tasks, implies
a different role for ministries from that which they are
normally accorded. They need to participate in the artic-
ulation of objectives and’ tasks by standing back from
their ministerial views of their roles, and the problems
they deal with, to join with others in asking what the
problems ‘really are’. They should expect their roles to
be defined by problems and the tasks identified as ad-
dressing these problems, not by preconceived ideas
about what is appropriate from each ministry, nor by
precedent,

Acceptance of these dicta would have profound im-
plications for the distribution of power within the
government bureaucracy and, especially, it would imply
loss of power by the central offices of ministries. (Per-
haps this is one reason why progress is slow: it is resisted.)
More power would shift to regional (district, local)
offices and communities which would have budgets
and recruit* the services of the ministries. Ministry
budgets would depend on the demand for their services.

Procedures for identifying action to achieve object-
ives and carry out tasks should be improved and need
more attention. What is critically required is more analy-
sis of the link between specific actions and their out-
comes (in this case, their impact on nutritjonal status),
Trends in nutrition status and the forces driving these
trends, must also be analyzed. Such analysis requires an
investment of capability and responsibility at the nation-
al level. But it is imperative that the analysis should not
be concerned solely with aggregates. It must also be con-
cerned with the nutrition status of specific regions and
of categories of people, as well as with the impact of
programs and policies on their status.

If effective analysis of this sort is allowed to have an
impact on planning -- national, sectoral and local — it
should inject into the overall planning process a concern
for the sustained reduction of deprivation. This should
profoundly modify the emphasis on optimizing resource
allocation, and the pricing criteria used for this, towards
greater concern with measures for mobilizing communi-
ties behind national objcctives and values.

Such concern would require that planners be more
explicitly part of the political and administrative process
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The nature of the nutrition problem

My interest in the problem originates from the fact
that I directed a long-term prospective study in a Guate-
malan Indian village JOver a ten-ycar period, we were
able to study the appearance of EPM in a population
which numbered 1000 at the beginning of the study and
1500 at the end. The incidence of EPM was 13 per 100
i the first year of life. 27 per 100 in the second year,
and 9 per 100 in the third, Most of the malnutrition
was of the marasmic type,

According 1o the Gomer classification )3 however,
85% of the children were below the third percentile of
the Denver standard by cighteen months of age - a finding
which contrasts with the visitor's observation of children
(achnittedly small in size) running around with smiling
faces. To classify most of these children as malnourished
as a result of comparing their weights with those of their
peers in developed societies (Boston. lowa. Denver) is
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and less evidently efficiency-minded technocrats. It will
not be good enough for planners simply to take account
of ‘distribution objectives’. Poverty is not simply detined
as ‘inconte below a certain level’. It has different flavors
and differently experienced deprivations; it subsumes
different categories of misfortune calling for different
responses.

Planning for the long-term elimination of malnu-
trition must focus on the productive absorption of grow-
ing populations and the control or offsetting, of those
forces which are displacing people from the land. This
point has not been argued above, However, one of the
major reasons why planning fails to reduce malnutrition
is because it fails to perceive with sufficient conviction
that malnutrition is the consequence of the inability of
many diverse socicties to find productive roles for all
their members. Development strategies will need to set
this as an objective. But an attempt simply to generate
more overall employment may not sufficiently meet nor
define this need.

In practice, analysis of the processes generating land-
lessness and unemployment is likely to reveal the extent
to which these derive from policies which fundamentally
reflect the political-social-economic system and the ethos
of the prevailing government. Recognition of this poses
fundamental questions about the political role of the
planner. One possible aspect of his role might be precise-
ly to provide the dialogue on objectives and values and
the ways that these are retlected in planning decisions.

Clearly, there will be limits to which planners can
promote reflectiveness by governments about the
values they are pursuing. Clearly, too, there are likely to
be constraints limiting the range of responses to the
existence of malnutrition. Planners may not be able to
overcome these constraints, but they need not simply
endorse, by the abstraction and aggregation of their
planning procedures, government inability and unwil-
lingness to face the specificity and reality of human
problems, or to make explicit the values behind planning
decisions.

Implications for sectoral approaches

If my hypothesis is correct, the pattern of evolution of
the agricultural sector is itself, in many countries, at the
heart of the nutrition problem: families are being dis-
placed from the land and not absorbed in alternative
productive employment. Producing more food will not
ensure that displaced and unemployed families are fed:
neither will ‘reaching down to small farmers’. It is essen-
tial, while increasing production, to make the poorest
productive. Planning must be for ‘demand’ as well as
‘supply’. Planning needs to be for consumption rather
than production. It will, however, require consistency
between the vectors of consumption, demand, income,
employment and supply. But the achievement of a con-
sistent set of these vectors which is also compatible with
an acceptable vector of individuals’ consumption
through time may require mijor changes in development
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strategy — especially marked in rural development
strategy. In my experience, agricultural ministries are
insufficiently sensitive to the implications and trend
results of their strategies for individuals and communities,

There are limits to what health care can do to make
the poor productive, but it might do much to alleviate
the experience of disease-malnutrition, Where linked to
family planning it might also, given other preconditions,
do much to alleviate trends in malnutrition where family
size, spacing and overall demographic pressure are aggra-
vating features, Moreover, to return to an carlier theme
of this paper, health care may be a good focus for the
development of community responsibility which might
later address poverty-employment concerns.

But it will not be enough to improve sectoral (ministry)
approaches, There must be some overall review of the
problem — as it exists and as it is evolving - and the pro-
cess and structure of planning and administration must
make explicit provision for this. This overall review
activity is the feature of food and nutrition planning
which would make it ‘intersectotal’. The required char-
acteristics of such an overall review are that it should be
reflective about both means and ends, and that it should
be able by its resources and ultimate authority, and by
its approach, effectively to provide direction to many
specific efforts.

Implications for systems analysis

If systems analysis is to be used to propose strategies for
reducing the emergence of malnutrition, then it must
model the emergence of malnutrition. The way in which
consumption, production and distribution are modeled
is critical. Global models and specific national and re-
gional models have not so far modeled displacement, nor
have they been disaggregated to specify the malnourished.

Perhaps of even greater significance is that they
should be used as an integral part of a planning dialogue
which asks: what is this problem of malnutrition that
worries us so? By what ‘state variables’ can we recognize
and monitor it? Why is it of such concern? Whose be-
havior has to change for the problem to be eased? Whose
initiatives are required for such behavioral changes? In
other words, the analysis should seck to promote plan-
ning as an inquiring system: inquiring about both mcans
and ends, not simply generating plans to maximize levels
of proxies (eg GNP) - remote and wildly unsatisfactory
proxies for our true ¢concerns.

Implications for govenments and agencies

The structure and process ol planning and administration
may be key reasons for the absence or ineffectiveness of
food and nutrition policies. The diagnosis of how and
why policy formulation is ineffective may be of prior
concern in improving administrative action. Determina-
tion simply to ‘speed up the action’ may be ineflectual
or counterproductive,
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Governments may need help with initial analysis,
stimulus to act, identification of needed action, commit-
ment through agreement with agencies, follow-up mater-
ial and technical assistance, etc, but they need most to
build their own capability for effective action. A style of
evolving contractual relationships between governments
and agencies is necessary, which starts from a joint
analysis and shared view of why and how decision muking
is weak and proceeds through a sequence of government
actions and, perhaps, invited agency assistance to build
national capability, rather than simply producing action
plans or advice. An ‘intersectoral’, problem-oriented
perspective is essential for this.
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The terms of reference of a nutrition planning unit
should provide ultimately for responsibilities which
might be formulated as follows:

‘With the authority and on behalf of the Prime Minister’s

Office:

I To define the nature, magnitude and causes of mal-
nutrition at present and as it scems likely to develop
in future.

2 To propose nutrition objectives and priorities and to
assist in the ranking of nutrition goals in relation to
other development goals.

3 To identify strategies and mecasures relevant to the
reduction of malnutrition and also strategies and
measures which seem likely to aggravate malnutrition.

4 To appraise ministry and arca programmes for their
impact on nutrition,

5 To report, through the Secretary of the Plan Organi-
cation, its findings with respect to the above,

6 To assist ministries and area planning teams in the
design, appraisal and selection of nutrition programs,

7 To monitor (or to arrange for independent monitoring
to the extent appropriate) the impact of various
measures  explicitly nutritional and otherwise — on
nuintion status and on the achievement of national
nutrition objectives.

8 To propose and undertake measures to build capacity
for data collection and analysis in order to carry out
the above functions.’

For such a unit to operate effectively, it must have
authority to require responses and information from
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ministries and agencies. It must also be able to influence
ministries’ budgets (in the Plan Organization or the
Ministry of Finance, wherever they are determined),
either by supporting the promotion of measures to im-
prove nutrition or by the critical review of measures
which adversely affect nutrition, Because of this the
nutrition planning unit needs to be headed by someone
with de facto status higher than that of ministry heads.
It must be answerable to, yet serve on its own initiative,
the plan organization. It must have its own analytical
resources including, if it is to advise ministry or area
level planners, consulting capacity. And it must itself
be financially independent of other ministries ~ with
its own budget,

Initially, on the establishment of such a unit, atten-
tion is likely to be given primarily to the first two items
listed in the terms of reference. As the unit gains experi-
ence and capacity, it will work its way down the list —
though it must give prior attention to building its own
capacity.

Item 4 will require liaison with ministry and area
planners, and this would be facilitated by designating
officials in the ministries or area planning teams through
whom such liaison should normally be conducted. Such
officials might well be seconded for periods in the nu-
trition planning unit, perhaps exchanging with counter-
parts in the unit, the better to understand each others’
jobs. It is intentional that the structure proposed does
not include a permanent interministerial coordinating
cominittee, for experience suggests that such a committee
is not the way to secure a critical overview of the prob-
lem and that it is more likely to result simply in inter-
ministerial bargaining. Such a committee might from
time to time be convened, however, for liaison over
specific issues. The skills and experience sought in mem-
bers of the unit should clearly be dictated by the kinds
of work they are expected to do. The director should
preferably be someone with planning experience: an
economist with special training for the assignment, It
would be desirable to include on his staff a nutritionist,
an economist/agricultural economist/econometrician and
a statistician.

The nutrition unit will need to be serviced by a data
collection and analysis unit. In some countries, data
collection and analysis units, laboratories concerned
with food analysis and government and university groups
concerned with research and training in nutrition have
been reorganized into a single nutrition institute. Such
an institute could provide a technical service to the
nutrition planning unit, and carry out research and
development on a contractual basis with funds being
made available from the budget of the unit.

Discussion overleaf
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Discussion

James Pines
(TransCentury Corporation)

I fully agree with the emphasis in the
preceding paper on using ‘functional
classification® as a tool to consider
problemns in more specific and dis-
aggregated terms. [ also feel that it is
important that the expressed concern
for a ‘reduction of deprivation’ as a
goal of planning be distinguished
from the less political, more analyti-
cal task of identifying efficient inter-
ventions in relation to whatever goals

are specified.  Political ‘nutrition
advocacy’ needs to be separated
explicitly from the review and

analysis that are the typical tasks of
the consultant or planning staff,

The point was made that the
structure of pgovernment planning
is not conducive to the appropriate
presentation of nutrition planning
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problems. However, there was no
indication of what could be done in
spite of the unsatisfactory planning
context. More care might have been
taken in distinguishing long-term
counsel (eg ‘modify the structure of
planning’) from suggestions for doing
nutrition planning more effectively
where sectoral  planners approach
probiems from their narrow, special-
ized perspectives. Whatever the limit-
ations of present planning structures,
I think nutrition planners could
present 4 common language and
methodology for *nutritional review’
that would also be useful in encour-
aging sectoral coordination in relation
to nutrition goals. Community-level
coordination of this sort seems feasi-
ble under almost any planning sys-
tem, if only the local field staff
shares the common nutrition plan-
ning language, goals and methods.
Concerning nutrition as an income
problem, I have the impression from
the paper that reducing malnutrition
is really one element in the broader

problem of rural development, in-
cluding size and distribution of in-
come. | quite agree that effective
rural development (if ever achieved)
has important consequences for nu-
trition improvement, and I share the
view that there is still need for a
separate nutrition planning discipline
that considers not only income distri-
buticn, but also the other require-
ments for assuring that increased out-
put of nutrients actually improves
nutrition. The milk cxample suggests
the need for nutrient flow analysis
and the related planning for channel-
ing nutrients more cffectively to the
nutritionally deprived.

The emphasis on linking national
planning with community interven-
tion was useful. 1 like to think of
national policies and resource allo-
cations as providing a context within
which local planning ind action take
place. The context offers opportuni-
ties and establishes litnits, but effect-
ive decentralized efforts can influence
nutrition impact in a broad range.

NUTRITION PLANNING



Data requirements forfood and
nutrition planning and policy

analysis

Philip Payne

London School of Hygiene and Tropical Medicine, London, UK

It is extremely important to talk about data and inform-
ation systems because the topic has great relevance to
the activities that agencies and other institutions might
be carrying out in relation to nutrition planning. I would
make a strong plea that the subject of data and inform-
ation systems is not regarded simply as a technical
appendage. It is a subject which deserves consideration
in its own right. It scems obvious that a data system
which is related to a planning process will reflect the
current system and the ideas that lie behind the process.
Yet, it is worthwhile making this statement, considering
the history of data collection and the efficiency of exist-
ing data systems that are often used in traditional plan-
ning activities.

If we accept that nutrition planning cuts across plan-
ning concerns as it does traditional factors sectors, then
it is obvious that we have to adopt an entirely different
approach to data collection systems. It is my view that
this is a sensitive point at which one can begin to estab-
lish a dialogue with governments about the nature of the
problems they face and the nature of the administrative
systems necessary to deal with those problems success-
fully. This seems to imply that we must resolve data col-
lection systems as an integral part of planning approaches.

Defining the nutritional situation

One aspect of data collection which has been emphasized
in the FAO Report Number 35! is the need to define
the nutritional situation in terms of specific groups and
types of people, the so-called ‘functional classification’
approach to defining the nutrition problem. As there
was a particular question about this, it would be useful
to discuss it further. The question of practicability was
raised. Is it a practical approach, a detailed classifica-
tion of all possible types of people within the population?
How much is it going to cost? Is it going to be practi-
cable to design? The obvious and rather irritating an.
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swer to this is that it literally depends on who you are,
and it is really a question of the level of aggregation and
disaggregation which is relevant to a particular country’s
situation. The ultimate functional classification would
describe each single individual in the population in
terms of a specific situation: that would be the ultimate
level of disaggregation. The problem is to know the right
level of disaggregation for any particular situation.

This is where a number of important questions arise
in relation to how one starts to define a nutrition prablem
in a particular country, and how one sets up a dialogue
which would result in a definition of the primary groups
of people who are likely to have severe problems. There
is a project proposal to carry out an investigation of this
kind in El Salvador. It suggests initially an extremely
simple type of classification which concentrates on the
number of classes of people. ldeally, this would go
along with a discussion with planners about the inter-
ventions which are available, practicable, and relevant.

Role of agencies and academics

It seems to me that we need to return to a basic and
fundamental question in nutrition planning. Is there a
body of discipline which we can reasonably describe as
‘nutrition planning’? If so, can it be sufficiently well
described to permit us to address the questjon of what s
to be done by agencies and academic institutions? We
have to remember there is a current demand not just for
nutrition planning in general, but also for what is de-
scribed as ‘national nutrition planning’ or ‘integrated
food and assistance planning’ for the formulation of
national food and nutrition policy. The word ‘national’
always seemns to appear on these statements in the press.
I think we should begin to ask oursclves how the process
of nutrition planning relates to the national process, We
have talked about nutrition planners and we have dis-
cussed the sort of people that they might be. Clearly we
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did this because we are concerned that it may be neces-
sary to generate more of these particular animals. So we
should ask ourselves the above question, and at one level
the answer is clearly positive — there are peuple en-
gaged in the business of sensitizing sectoral planners to
nutritionissues and providing technical support for them.

Pragmatic approach

At this point, perhaps, we could adopt a very pragmatic
approach to what ought to be done by agencies and by
academics, and an attractive pragmatic approach could
be that we simply consider the range of skills and experi-
ence of individuals who are currently involved in these
activities, and we can try to generate more such people.
In other words, we could get into the business of the
supply and demand of nutriticn planners. We could dis-
cuss strategies for training and exposing people to rele-
vant situations, for sensitizing countries to the needs for
people of this sort, and for making openings and oppor-
tunities for them in the general planning process.

This seems attractive, because first of all it is incre-
mental. It also meets the needs of immediacy: the fact
that there are immediate situations that require the pro-
posal of immediate intervention measures makes it ab-
solutely essential that we should have such individuals.
It paints a picture of the nutiition planner as an
entrepreneur, He has a background in planning and
knowledge of nutrition, and he communicates with a
wide range of other planners. The suggestion is that
there should be a large number of such people: how-
ever, there is a sense in which many of us feel that this
approach would not be adequate.

Suppose programs were developed to result in the
practical involvement of the nutrition planner in some-
thing like 80% of all other planning activities. How
should we regard this? Is it really just an exciting demon-
stration of the range of activities and initiatives that the
entreprencurial nutrition planner has available to him?
Or is it something that should be deeply disturbing?
It opens up new opportunities, but it also opens up
dangers. One ought to ask, what is the nutrition plan-
ner's view of the development process as it is opera-
ting in a community? Does he have a view at all? Is he
concerned with the whole process of development or
do we simply say he is a very useful sort of person to
have around the place?

Sectoral approach

Another cause for uneasiness arises when we start from
the sectoral approach, and it makes little difference
whether we start from agriculture or from health. We
rapidly discover ourselves facing the same issues again.
Dr Hrabovszky gave us two examples of the problem and
he gave us one solution: the seat-of-the-pants approach
to the question of the planner’s influence over policy
decisions. The vision that came to my mind was of a
conjuror who asks someone to select a card at random
from a pack. We, of course, know very well that he has
some control over which card is going to be chosen. The
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question is, what guides the planner’s, in this case the
conjuror’s, choice of that card? He would always take
the Queen of Spades anyway. This does not seem an
adequate basis for devising appropriate strategies for
development.

The second example that Dr Hrabovszky gave us was
a plea to the nutritionist planner to make a better con-
tribution to defining objectives in terms of high-risk
groups, and this raises intersectoral problems. It suggests
that the nutritionist might be asked to develop an index
of nutritional status which could be combined with
other indices of welfare or disability to produce a single
figure which could then be optimized. But of course, the
question arises as to how one weighs the components,
and this leads us straight back to the problem of values.
What is the nutrition planner to do in this situation? Is
he just to be an advocate of nutrition improvement as
against other kinds of improvement, other elements of
deprivation, or does he have some formal basis for hold-
ing a dialogue about values?

In his presentation on the health sector, Carl Taylor
began by asserting that nutrition concerns were contained
in the areas of health and agriculture. Nobody disputed
that statement at the time, but it very quickly showed
that eftectiveness depended upon community commit-
ment and that integrated programs were necessary. Again
we must ask in what way and by whom are the problems
of conflict of interest and power within and between
communities going to be resolved? Is the health nutrition-
ist planner going to be the one who resolves them, who
defines the power and interest group in affecting leakage,
for instance? What kind of strategy does the nutrition
planner use when he is confronted with the problem of
unequal agricultural resource potential in different re-
gions and between different communities?

Unresponsiveness of total system
The third cause of my unease stems from the earliest
discussions ~ the suggestion that the totul system is
unresponsive to the kinds of changes that planners feel
free to make in their own domain. There scems to be a
powerful argument for the pragmatic entiepreneurial
planner approach, that we just generate a lot more of
these animals and leave them to their own Jevices, even
if their initiatives have little etfect. At lea-t they will
be able to maximize on the intervention'sid:. If the sys-
tem has a powerful buffering capacity, then ditfering over-
all planning strategy would not seem so very important.
There are several powerful arguments against that
view. The first is the humanitarian argument, which is
related to the time lags in adjustment. The facility to
change the composition of the poverty groups provides
a stimulus for mobilizing commitments. It is likely that
in some countries the will to carry out major redistri-
bution planning exists, but the capacity is lacking. In
other words, there are structural and administrative con-
straints to elfective application of poverty-process
planning. There is another reason: out of all the poverty
concerns, nutrition is the most sensitive und potent in
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mobilizing commitment. But it will not continue to be
very potent for very long. Something should be done
fairly soon.

All these thoughts lead me to suggest the following
procedures. We could meet the demand for more effort
in national nutrition planning, or integrated nutrition
planning, by concentrating on the pragmatic approach,
We could discuss ways in which institutions and agencies
could replicate the existing nutrition planners, the entre-
prencurial animals, and then we could agree this is what
we could «all ‘national nutrition planning’. Or alterna-
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tively, we could seek to develop and provide an expected
background statement defining the concept of nutrition
planning as part of the total strategy in putting together
a development plan. It seems to me that these are the
alternatives we now face.
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C. West Churchman

Much of what was discussed at the beginning of this
conference | did not understand, but by the fifth day
my comprehension was greatly improved. The level of
concentration demanded has heen tiring, but at this
point [ feel elated rather than d.  essed. When we began,
we thought that information © ieval should minimize
irrelevance. Thank God we have come to a period in
which an enormous amount of irrelevance is necessary
in order to learn. Instead of continuing to use the idea
of relevance as a measure of retrieval, we have simply
dropped it, or most sensible people have. So I am not
in the least disturbed that a number of the things that
happened in this room were irrelevant to me. There was
a learning process taking place and [ benefited by ii a
great deal.

The question of whether or not it is possible to secure
improvement in the human condition by means of the
human intellect was presented earlier. Now the emphasis
is on the word ‘secure’. It is possible to change the
human condition upward; we do that in imany different
ways, but unfortunately we do not secure its upward-
ness. 1t tends to degenerate and decay. It is similar to the
learning process that students go through. 1 teach
statistics, and Churchman’s law is that the half-life of
statistics for most students is about three months.
They do know a little bit of statistics at the end of the
course, but three months later they do not know any-
thing about it.

I was puzzled at the beginntng when people began
asking whether or not there was a malnutrition problem.
That there might not be one seemed rather odd, until |
understood what was meant by that question. The real
question was whether or not there might be a route
other than intervention towards the non-malnutrition
state. That route might be political. For example, | was
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considering that if the world were governed by a
uniform version of socialism, which would be a political
change, could one speculate that the malnutrition
conditions would disappear? This question really asks if
we know enough now, technically, about the malnu-
trition problem so that if the world were run in a more
equitable fashion, and 1f the availability of resources
necessary for nutritional behavior, rather than malnu-
tritional behavior, were assured, then the malnutrition
problem could eusily be solved. 1 do not know the
answer, Apparently it is not solved in the USSR; it might
be in China - it does not matter. That is the nature of
the quastion, and it it is correct, we may have to take
the political route,

It has also been suggested that the route nught be
social, meaning that there are certain social customs that
block the removal of malnutrition. Some of my students
think that the problem is basically psychological, The
human psyche should be converted to much less greedy
forms of behavior; greed fosters malnutrition, we need
to have a psychological revolution. 1t hay already been
argued here that the cultural mores of a village may be
the problem.

Education has not been stressed here, and 1 would
say that we must understand more about how people
are educated in nutrition. What is the proper educational
process vis-a-vis the nutritional problem? ‘There was an
implicit assumption that there is a condition ot the
human body which is clearly recogniced as being un-
satisfactory which is produced by the nutrition be-
havior of the individual. I the nuttition behavior is
modified in a certain way, the condition will disappear.
Another assumption seems to be that it is ethically
desirable to remove the world malnutrition problem
permanently. Whatever has been the priority of the
politicians, we know with great conviction among
ourselves that it is ethically desirable to remove mal-

NUTRITION PLANNING



nutrition forever, if possible. We have not discussed how
it would be made permanent, and maybe that is too
ambitious. A last assumption was that there are two
classes of individuals. There are those who have mal-
nutrition more or less by their own choice — they know
better, they have the resources, and they have been
educated, yet they still do the wrong thing. We are not
interested in them; we are interested in those who
suffer malnutrition that is forced upon them.

1 am a plalosopher, and philosophers are interested in
causation. Much of the literature in philosophy deals
with how we know that v causes v. If the cause of
something 1» known, then the explanation of it is also
known. but we go beyond that. We are not just in-
terested in the causes of malnutrition: we want to
identily thuse causes which we think we can manipulate
in the hope that the phenomenon will change because
we do not hke it.

Here | must relate my story of cholesterol, which
may be out of date at this point. | used to have a high
cholesterol level. Sheldon Margen was my physician,
ar.d he said to eat certain food and take certain pills.
Five years later | had taken a lot of pills and tried lots
of different dicts and the cholesterol count was still as
high as ever. 1 found out that the reason why physicians
were recommending this procedure was that a number of
studies had been made that showed that there was a
higher incidence of stroke and coronary in people with
high cholesterol and triglyceride levels than there was in
a group with lower values. Then an article appeared
which looked at those who had been treated by doctors.
Al ol a sudden it occurred to them to ask whether or
nut cholesterol counts had deereased in people with high
cholesterol who had been treated by doctors versus
people with high cholesterol who had not seen doctors.

The first group was the manipulated group. The
answer was no, there was no significant difference in
cholesterol-lowering  between  those who had been
treated amd those who had not. That impressed me,
because in my lifetime [ have manipulated systems, |
have succecded in implementing a 1rumber of things,
and in many of those cases [ have gone back to see what
happened. What had happened was not necessarily a
change in what | was after. So it may be that the very
act of manipulating generates its own causal changes
which make things worse, or do something we do not
understand

So, as an individual and a philosopher, [ am interested
in your arct because you are manipulators, interveners.
You do mi.e changes, and the question is whether that
sets up new causal changes of which you ought to be
aware. Yor cannot assume that, just because your
processes are changing nutritional behavior, they are
necessarily -oud. -

That leals to a fourth point: what should a non-
nutritionist. academician like myself do about mal-
nutrition? 1 do not see that my role (as it has been
here) is mainly to tell you about the relationship of
philosophy and systems design to your problem,
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although that is part of it. | know it is important to
set up political forces, set up a nutritional interest,
but I just cannot see mysell doing that. 1 am intro-
verted and I do not want to do that, so what do I do?
I think the Dionysian versus the Apollonian distinction
makes sense. Dionysus believed that you must touch
that which you are to learn - the Dionysian learning
process means going out into reality, into the village.
Apollo, on the other hand, shot his arrows from a
distance, which we now have translated into the
objective observer who does not get involved. 1 think
nutritional activity is Dionysian and Apollonian, but
for me it will have to be Apollonian.

It occurred to me that you were very pre-Socratic
in your thinking. So I need to give you a little lesson
on the pre-Socratic age. It was one of the most fascinating
ages in the history of philosophy. In fact, Nietzsche
wrote a book in which he more or less said that Socrates
ruined philosophy, that philosophy was on the right
track in the pre-Socratic age. They felt then that what
they really wanted to do was understand the basic
reality that made up the world.

Thales seems to have started it. He is quoted as saying
that everything is water. It may have been that he was
impressed by the fact that water readily changes from
solid to liquid to gas. That stimulated many thinkers,
who began wondering what it was — was it air, earth, fire,
whatever. It scems to me that, by analogy, you are in
this pre-Socratic age wondering what the world of
nutntion is really like. Is it basically education, or
politics or econoniics?

In that group of pre-Socratics there was a person who
I think was the greatest of them all. His name was
Anaxagoras and he said that in everything there is
everything except intellect (roughly translated). That
is to say, no matter how small the particle, there are all
versions of reality in it. It means that in any significant
real problem, there will be all other problems, except
intelligence or intcilect. That may not be found in a
problem, yet we are trying to get it in there.

So | think when the problem of malnutrition is
pursued hard enough, one finds all sorts of the world’s
problems. As the problem of malnutrition begins to
unfold, there is the problem of education. There is no
better way of looking at the problem of education than
through nutrition. It is a clear area, and it has a lot to
do with the human being and how he learns in this
world. It also is a good way to look at psychology, to
begin to understand the human psyche through nutri-
tional behavior. It is also a way of understanding more
about religion. I think that there has been a lot of
religious spirit here. Religious spirit occurs when the
human being becomes deeply involved in the totality of
nature. 1 believe that securing improvement through
the problem of malnutrition is only possible if mal-
nutrition is regarded religiously. It is the religious
fecling that we have towards creating a world of nutri-
tional behavior: a world in which we human beings
react properly with respect to the things we eat.
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This is a workshop to further nutrition policy analysis,
and [ underline that thought because [ think it should
govern this discussion. It seems that in the development
of social programs of any kind, a sequential pattern
usually emerges. First, there is an awareness of a
problem, but with that awareness alone nothing much
necessarily happens. The awareness has to be translated
into commitment if there is to be any program action.
Promulgation of regulations, conferring of authority,
budgeting of money and assignment of manpower are
some of the actions which represent commitnient.

In many places around the world in the 1910s, the
1920s, the 1930s there were malnutrition problems, but,
generally speaking, there was no international awareness
of these problems. International agencies were set up,
more people were spending time in the field and more
people were interacting with one another. People also
became involved in the International Committee for
Nutritional National Defense nutrition surveys, which
suddenty created an increasing awareness that there was
malnutrition in the world.

However, there was not yet enough concern to get
people excited to the point of action. Concern began to
grow in the mid and late 1960s, when several things
happened. Some research reports indicated that there
was a link between nutrition and physical and mental
development, Lventually, someone (was it not a minister
of agriculture or planning in India?) used an expression
about ‘the possibility of generating a generation of
idiots’. Concern about malnutrition began to emerge,
and it was highlighted and increased by the fact that
people in the mid 1960s began to become more aware
of the prospect of famine. Many people began to worry
about the balance of population and food production
and there was an abundance of UN studies, AID studies,
books, and so on. Sull, not a great deal happened,
although nutrition questions appeared more and more
on the agenda of various meetings.

As for commitiment, it would seem that we are now
at the threshold of commitment in 4 number of
countries. Perhaps the World Food Conference helped
to promote public policy statements and the creation of
posts and budgets for nutrition purposes expressed as
policy goals. Nutrition advocates (and [ use that term
rather than ‘nutritionists’ because there are others than
nutritionists who are advocates) have begun to stir up
planners, policy makers and politicians. They challenge
them as to why there is no commitment and why they
have not been doing more. The response has been an
acknowledgement of the problem. The policy makers
belicve some of the things they hear. They are not hard-
hearted and they have no lack of concern for people,
but they note that the nutrition advocate community
cannot agree on their recommendations. The lack of
consensus is confusing, and it is difficult to come up
with hard cash in this situation.

The planner also seeks in vain for evidence that
proposed programs will achieve the desired effect. But
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the nutrition advocates do not have this evidence. We
have to be pioncers. Planners also find us naive about
costs. On a large scale, the programs proposed would
need large amounts of money, and where is that money
going to come from? We nutrition advodates cannot
yet answer this. In some frustration we took to planning
to provide some of these answers, to help us in an
organized, systematic way to cope with the wlea of costs
and to provide evidence that some things do work as
they are designed to. Planning is expected to be based
on objective analysis, and not simply on the opinions of
individuals, whoever they are. Presumably . if planners
go through certain analytical procedures they will find
reliable answers. That is a considerable challenge, but |
think it is what is now being required of planning.

There are now a number of countrics which are
taking steps to plan. In the Philippines, there is an
expressed commitment on the part of the President, a
bureaucracy and budget has been established, a host of
programs initiated, and there is an attempt to improve
planning. In Thailand there is a clear desire to do similar
things. In Indonesia there is a planning commission and
programs have been outlined, carefully thought-out and
submitted for World Bank support. In Bangladesh a
nutrition plan is being drawn up. In Pakistan there is
4 nutrition planning syndicate which has proposed an
ambitious program. 1 do not want to go through the
whole list of countries initiating action but it includes
India, Morocco, Zambiy, Ghana, El Salvador, Guatemala,
Honduras, Nicaragua, Panama, Costa Rica, lcuador,
Dominican Republie, St Lueia, Trinidad, Colombia and
Brazil all at some state of developing some rational
systematic way of looking at nutiition problems and
policy making. The point is that nutrition planning is a
reality; people are working on it and are going to work
on it, irrespective of what anybody here does. But in
these countries there are people looking tor help who
do not feel absolutely sure of themselves They still
feel that somebody else has something that can be of use
to them. But whose help ure they to seek?

Nutritionists are not trained for this: they feel uneasy
and they feel there are others who have those kinds of
skills. That leaves mainly economists and planners of
one sort or another: operations rescarch.rs, general
planners and health planners who presumably have these
types of knowledge and skills. We are still 1t an early
stage in recognizing that different people will have to
work together, and we have not yet discovered how,

I do not think we should exaggerate the degree of
tension or the lack of give between the disciplines of
economics and planning on one hand ard nutrition
on the other. As in this meeting, theie has been less
disagreement  between  nutrition-oriented people  and
cconomics-oricnted people than there has been among
the economists themselves, 1" this meering were a
meeting on nutrition, not nutrition policy, the arguments
would be among nutritionists. 1t always happens, and we
should not lose sight of that fact because there is a
sincere desire to work together.
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There is insufficient concern for malnutrition. Decision
makers who readily accept as an objective the need to
produce more food for export think twice before
accepting the reduction of malnutrition as a basic goal.
The idea of better nutrition as a major policy goal has
yet to be adopted by national and international agencies.
Why is this so? Why do we still have to advocate
better nutrition as an important concept and as a plan-
ning task? I had a discussion with one of the financial
partners of an agency which finances the World Bank,
and he said, *If you can produce a proper cost-benefit
analysis  which  will justify governments borrowing
money in order to invest in nutrition, [ will support it’,
I asked him, ‘Do you ask the same question when it
comes to deciding for better animal autrition?". He said,
‘No, the cost-benefit analysis has been done. Better-fed
animals give a better retur’. It scems that, if there
were @ market for human slaves, nutrition projects
would be readily accepted in the councils of the v-orld.
Agricultural development is accepted as a goal, as is
increased food production, but when one tells the
agencies that better quality of food is also important,
they seem unable to support this objective. Rate-of-
return criteria which reflect the values of the market-
place are an impediment to better nutrition in the
world. if this conference can tell the peoples of the
world that better nutrition is zood in itsclf, and that it
does not have to be justified by cost-benefit analysis,
then 1 think we shall have accomplished something.
Keynes has performed a great service by focusing
on the concept of effective demand, but he has also
done a disservice. When people talk in terms of what
the consumer wants at a certain price, they may fail
to realize that some peoples’ effective demand may be
deficient because of lack of income. Macroeconomic
discussions of aggregates and  averages obscure the
nutrition problem. They concentrate on sucin magni-
tudes as ‘two hundred million tons of national grain
production’ or compare the average per capita calorics
available with the average amount of calories that a
person needs. But it is often a secondary concern whether
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or not the people actually get the calories they need.
We should point out that even if a country has, on a per
capita basis, sufficient protein or calories, there may be
masses of pcople who eat less than they necd. We
should attempt to convince policy makers of the need
for specific concern for the poor, for the nutritionally
deprived. We may accept the criticism of the radicals
that this is a second-best solution. The best thing might,
indeed, be to reorganize society, but shall we do nothing
until that is dor.e”?

Nutrition has for too long been a prerogative of
nutritionists and health people. Every health ministry
thinks that it is meeting nutrition concerns by having a
small nutrition division tucked away somewhere. We
nust challenge this and place nutrition where it belongs

at the center of planning. A nutrition unit in a
single ministry cannot fully come to grips with the
task of raising the nutritional status of the deprived.
It makes little sense to speak of a ‘nutrition plan'. We
need national plans informed by nutritional objectives.

We hope, here, to achicve some concrete progress
in defining steps by which we can influence the for-
mulation of plans which are guided by nutritional
objectives and in developing methods for appraising
their success. | hope we can cnergize the international
community to become aware of nutrition as an important
coordinating principle of planning and development.
But we should do it quickly, and in practical ways, not
in terms of models and theories. Models and theories
have their place, but | have time and time again gone
1o countries to discuss studies and surveys and models
and | have been asked, ‘What do we do to fill the bellies
of these people who are still starving? Can you suggest
something for us to do in the next two or three years?’.
So let the model builders tuild their models, but let us
not delay action.

We need to be concerned for the political justifi-
cation of nutrition programs. We nced to know that
‘nutrition’ is often misunderstood as meaning feeding
programs. Nutrition should #ot be equated with feeding
programs, Nutrition is improving the effective aval-
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ability of food to everybody according to their needs.
We must convey this message to the decision makers.
It is important to show that good nutrition is necessary
to the efficiency of other investments that the world
is making in human capital, in schools and hospitals.
We should also remove the impression that nutrition
is ‘just' a consumption goal: better nutrition means
that people will have better lives. The great goals of
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humanity are themselves achieved only through better
nutrition. Finally, we must emphasize that concern
for implementation should focus on the fact that people
at the lowest level have to be involved if implementation
is to be successful. If any success has been achieved so
far, it is not because of theories, but because people have
realized that children need to be better fed and have
acted together to this end,
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The nature of the nutrition

problem

Leonardo Mata

National Health Research Institute, University of Costa Rica, San Pedro, Costa Rica

This paper attempts to conceptualize malnutrition
from an ccological point of view. One definition of
nalnutrition, a term that in Spanish can be rendered
by either “desnutricion’ or ‘malnutricion’, is:

a patholopic state usually induced by an insufficient
consumption of food, and, therefore, by a lower
calorie intake than required during a prolonged period;
it manifests jtself by physical, psychologic and bjo-
chemical alterations, by lower weight for height
increments and by a deficit in height as compared to
well nourished children, !

This definition is unsatisfactory because it suggests
that malnuirition is solely the result of lowered food
consumption, wholly disregarding other components
in the complex web of causation,

A more realistic definition might be the following:
‘malnutrition is a pathologic state due to a deficient
availability of essential nutrients at the cellular and
tissue level during a prolonged period; it manifests
itself by physical, psychologic and biochemical alter-
ations’, etc. This broader definition allows for sit-
uations where an adequate amount of food js con-
sumed, but the organism is still malnourished.

The classical — and  still accepted - definition of
malnutrition illustrates just how firmly established
is the concept that food is the main factor in the
genesis of malnutrition, even to the extent that it has
been customary to equate malnutrition with under-
alimentation and malalimentation. This philosophical
misconcention has greatly affected the evolution of
scientific nutrition, and has been detrimental to the
orientation of teaching, research and nutrition planning
in developing nations,

The cause and effect relationship between food and
malnutrition has influenced programs of control and
prevention, It has also misdirected research, leading
scientists far afield from what now seems obvious:
namely, that malnutrition is not a purely biochemical
and biomedical problem, that ijts origins are rooted in
the structure and organization of family and society,
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and that its control and prevention cannot be accomp-
lished by the provision of food alone.

A wider study of the social sciences (particularly
anthropology) and a better understanding of primate
biology and animal behavior indicate that good nut-
rition is a nature! occurrence resulting from the inter-
action of the host with its natural habitat. Malnutrition
is brought about only as the result of a congenital
defect, an acquired injury, or a drastic perturbation
of the ecosystem such as drought, fire or climatic
variation.~-

There is reason to believe that such a situation must
have prevailed during the time man was a tribal hunter
and gatherer. He probably had a complete and varied
diet. He was also quite free of microbial pathogens, In
fact, human ‘virgin’ populations, free of tuberculosis,
respiratory viruses and other debilitating agents, have
been {ound. American Indians and South Pacific
Islanders were free of measles and smallpox until they
met with Europeans.

The beginning of endemic malnutrition in man
occurred along with the organization of large, densely
populated, sedentary societies which depended almost
entirely on one or two foods, generally cereals. This
mono-diet was highly susceptible to fluctuation by
man-made and natural conditions and allowed in-
creased opportunities for the persistence of patho-
genic agents. Population density has been an important
factor in determining endemicity of infection which
flourishes in situations of crowding, poor housing, and
deficient environmental sanitation.

At various times in history, weather fluctuations,
plant discases and depredation have affected the avail-
able food supply. Together with epidemic discase,
natural disasters and warfare, these factors served as
periodic checks on population growth, particularly up 1o
the nineteenth century.3 Chronic malnutrition (which is
often a consequence of infectious disease)and infection
itself eliminated the weakest at any time of the year, but
often seasonally. From the beginning of civilization, the
interaction of malnutrition and infection has been the
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ulation is o look at its health parameters, especially
morbidity and morttality rates. While morbidity regis-
tration is fanlty or non-existent in developing nations,
death registration is sufficiently reliable to measure
improvements over time. Mortality within the first and
sccond years of life is an important parameter, since
energy-proten malnutrition primarily affects children
ol those ages. I breast-leeding extends into the second,
third or fourth year of life, the nmrlulny within that
age group is also extremely relevant, "In Table 1, an
arbitrary scale has been devised to class population
groups according to mortality figures.

Other ways to utilize mortality figures have been
proposed. For instance, the ratio of infant mortality
1o one o four year old mortality is a valuable tool for
Judging nations in relation to each other and in terms of
their economic development B Prospective field studies
m India and Guatemala have 1dentified the interaction
between malnutrition and infectious (liscusc.()M(nlulily
in nearly all types of anfectious discase is greater in
nations with prevalent malnutrition. The accepted inter-
pretation of this fuct s that a debilitated or malnourished
host is fess capable of tighting oft an miection, 190 So,
the comparative study of cause-specitic death rates (in
the case, Tor example, of diarthea, whooping cough or
measles) s important. However, little use of this res-
ouree has been made, except tor the PAHO International
Study of Childhood Mortality.

Special care should be taken in interpreting mortality
figures when they are influenced by factors which are
not dependent on nutritional status. Thus, tetanus
neonatorum may account for 10-30%7 of neonatal deaths
I certain regions, or hyperendemic malaria may cause
premature death in a certain season of the year, On the
other hand, the lack of health services and hiydration for
children in rural areas is responsible for deaths among
well noanshed  chililren suffering from  bacterial or
vital dvarthea:

Physical antiropometry has been the most used and
abuscd tool for assessing the nutntional status of a
peneral population. Measurements have ranpged  from
height and weight to skinfold thickness and bone matur-
ation: in some studies, as many as twenty variables have
been included. Much of the data collected were never
{and perhaps never will be) properly analyzed. With few
exceptions, the contributions have done little to clarify
our understanding of the value of anthropometry in
assessing malnutrition.

‘Table I, Mortality scale to assess malnutrition in the community.

Mortality per 1000 Mortality Nutritional
Infant 14 years level status

20 S | Very low Very pood
20139 1-2 Low Good
40.59 1.8 1-air l-air
60-79 6-9 High Deticient
HO4 104 Very high Very deficient
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My interest in the problem originates from the fact
that I directed a Ion[,-lcrm prospective study in a Guate-
malan Indian village Over a ten- -year period, we were
able to study the appearance of EPM in a population
which numbered 1000 at the beginning of the study and
1500 at the end. The incidence of EPM was 13 per 100
m the first year of life. 27 per 100 in the second year,
and 9 per 100 in the third. Most of the malnutrition
was of the marasmic type.

According to the Gomez classification 3 however,
85% of the children were below the third percentile of
the Denver standard by eighteen months of age - a finding
which contrasts with the visitor's observation of children
(admittedly small in size) running around with smiling
faces. To classify most of these children as malnourished
as a result of comparing their weights with those of their
peers in developed societies (Boston, lowa, Denver) is
both unjust and impractical.

The Gomer classification was developed twenty years
ago as a means of dealing with children admitted to the
hospital for treatment of malnutrition (kwashiorkor
was very prevalent in Mexico in those days) and was not
mtended to apply to the general population. Moreover,
its use is limited by the high incidence of low birth
weight in rural and lower-class urban populations. It is
estimated that not less than twenty million low birth
weight infants are born each year throughout the world .14
In dovvlnpmb nations, the frequency ranges from
15-307,15 but the real magnitude isunknown since there
are no adequate data for most countries. Studies in the
Guatemalan village mentioned above revealed an incid-
ence of 407,16

What are the implications of low birth weight in the
assessment of maluutrition by means of the Gomez
scale? Figure | shows that children tend to remain in
growth tracks defined by birth characteristics, even
when they are adequately breast-fed. YTherefore, the
weight-for-age criterion is too stringent when applied to
children with low birth weight, particularly in the first
two years of life, The inadequacy of the weight-for-age
classification is further evidenced when cne examines
the growth curves of individual children (Figure 2).
Malnutrition oceurs during and immediately after ¢pis-
odes of infectious disease, but the child may have been
in a state of adequate nutrition before or after, growing
at a normal rate while still manifesting a deficit in weight
for age. The greater the number of disease episo-les, the
larger the cumulative weight-by-age deficit, But the child
may be generally hcultny and well nourished between
repeated disease episodes. In fact, most children surviv-
ing infancy and early preschool age are adapted to the
environment; they exhibit adequate hemoglobin values,
adequate weight for height and s low mortality.

A survey conducted in 1906 in thirty Costa Rican
rural communities LStJl)ll\hc that 57% of preschool
children were malnourished:'® the data pertaining to
weight for age and weight Tor height are combined in
Table 2. While the rate of *malnutrition” increased with
age according to the first criterion, it decreased (and was
always lower) in terms of the second. Obviously, a sys-
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can be accounted for by a marked increase in the height
of preschool children of all ages (Table 4). The preval-
ence of stunting among preschool childien decreased
from 17 to 7%. The greatest difference was noted in
infants; since no marked changes have been recorded in
birth length Dthe trend actually reflects better nutrition
and health care for infants in recent years. Changes in
height correlate better with the reduction in childhood
mortality noted above (Table 3).
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Figure 1. Mean growth curves.

Cohorts of children defined by birth weight, from birth to
three years of age. Two standard errors are shown, The numbers
in the curves indicate the number of zohcrt children measured
at each point, The upper curve is the IOWA standard of Jackson
and Kelly.

tem is inadequate which indicates that malnutrition
increases with age and which shows malnutrition and
mortality to be inversely correlated,

Nine years later a new survey was conducted in the
same communitics. Data examined by the Gomez class-
ification led to the conclusion that there had been only
an 8% improvement in nutritional status during that
interval (Table 3). This finding was incompatible with an
observed 51% reduction in infant mnortality, and a 70%
decline in the one to four year group.

Interestingly, the relationship of weight for height
did not improve. In general, there was an increase in the
prevalence of ‘wasting’, ic a deficit of 20% or more in
weight for hcighl,l() meaning that children were more
slender in 1975 than in 1966, This apparent deterior-
ation in nutritional state during the nine-year interval
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Figure 2. Growth curve of an individual child.

Observed from birth to age three. The child had deficient birth
weight but the growth rate was adequate during the first seven
to eight months, Thereafter, the combined eflect of poor tood
supplements and multiple infections resulted in detarioration of
the nutritional state, It should be kept in mind that the child
was acutely malnourished each time he had a severe infectious
disease, particutarly diarrhea, measles and respiratory infections,

Table 2. Nutritional status by two criteria, Costa Rica, 1966.

Number Underweight? Overweight P
Age, of
years children Weight/Age Weight/Height Weight/Age Weight/Height
1 132 41°¢ 29 1 13
1 142 65 22 3 7
2 172 58 22 2 8
3 165 55 17 2 7
4 180 64 21 3 6
59 796 67 16 3 8
10-14 661 72 10 4 22

81 ess than 91% weight/age or weight/height
bMore than 110% weight/age or weight/height
CPercentage of children
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Table 3. Malnutrition and childhood mortality, Costa Rica, 1966 and 197§,

% ‘malnourished* 2

Year H+H 1+I+1
1966 ® 135 575
n=79)

1975 12:4 525
n= 191

4 Reduction 8 9

Mortality per 1000

% ‘stunted’ Infant 14 years old
169 65-1 63

72 37:1 1-9
57 51 70

T Gomez classification
b The same 30 villages

Table 4. leight deficit by age (‘stunting'),2 Costa Rica.

Age, 1966 1975 % Reduction
years n= 1791 n= 1919 in ‘stunting’
ol 4-6 13 72
i< 19-4 87 55
Tota) 169 7-2 57

901, height for age

Table 5. Nutritional status by degree of ‘wasting' and ‘stunting’?
children 0-5 years old, Costa Rica.

Numbc}
Survey of . % Weight/Height
year  children 7% Height/Age 81+ <81
1966 791 914 80-9® 2.2
<91 16-1 09
1975 1910 91+ 85.7 7:1
- 91 65 0-7

4 Wasting = deficit in weight/height; stunting = deficit in
lieightfage
b Percentage of children

Table 6. Recommended calories and protein and NDpCal%,

Age Calorics Protein, g NDpCAL%
1

6 months 480 12 53

1-3 years 1360 16 4.6

4-6 years 1830 20 43

Source: Fowd Fortification, Protein-Calorie Malnutrition,

I*AD) Nutrition Mceelings Reports Series, No 49, WHO Technical
Report Senes, No 477, Food and Agriculture Organization and
World Health Organization. 1971

It scems that height for age is the best single indicator
of nutritional changes among population groups in
countries undergoing transition. The major advantage of
this criterion is that its application requires little cquip-
inent. The disadvantage is that the age of children must
be known with some accuracy; however, this is feasible
in most developing nations.

Ten years ago, a system was developed to assess the
nutritional status of children taking height and weight
into account.2! Moge recently, a similar system intro-
duced the concepts of ‘wasting’ and ‘stunting’22 thus
allowing populations to be classed in groups with differ-
ent priorities for intervention planning. For instance, the
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children examined in the Costa Rican surveys of 1966
and 1975 were grouped as shown in Table §. Eighty
one percent of preschool children in 1966 and 86% in
1975 were well nourished, figures which contrast sharply
with those obtained with the Gomey, classification,

About 1% of the children were actually suffering
from malnutrition, and required immediate nutritional re-
habilitation, While there were 16% stunted children in
1966, only 6:5% were found in 1975, Stunted children
seem normal in every respect 23 The rate of wasted chil-
dren increased from 2 to 7% in nine years, but this figure
should be interpreted not as a deterioration of nutritional
status within the population, but as the effect on weight
for height brought about by an increase in body length,

Finally, a word should be said about two other in-
dicators of nutritional state: {ood balance sheets and
dietary surveys. Food balance sheets have only limited
value because they utilize averages which may mask
differences in consumption within a given population.
The magnitude of this limitation is proportional to the
range of class differentiations within the socicty. In
Costa Rica, for example, this type of study showed an
excess of calorics and protein when imports were added
and exports subtracted from the total food production.
This excess availability was greater for protein than for
calories; the ‘availability/need’ ratios were 23 and 12
respectively: 24 The food available would be enough to
maintain an adequate level of calorie and protein con-
sumption throughout the population — an important
fact in relation to Costa Rica’s potential self-sufficiency.
Like most developing countries, Costa Rica exports
high-calorie density food (such as sugar) and excellent
protein (mcat and fish) to maintain a great part of its
balance of payments,

While dietary studies appear to be useful, they are
also cumbersome, particularly when dealing with small
children for whom the information is both limited and
more important, Changes have occurred in the inter-
pretation of dietary information in recent years. Accord-
ing to the FAO/WHOQ rccummcndu!ions,2 % of the
toial calories derived from biological utilizable protein
in the diet (NDpCal%) is adequate for the organism
(Table 6), provided that the caloric needs are satisfied.26
For children in tropical regions, the NDpCal% could be
slightly higher.27

A study in Costa Rica (Table 7) showed that diets
of rural campesino children have NDpCal% in excess
of these acceptable levels, 28 a similar situation holds for
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the dicts’:)l' Mayan Indian children living under extreme
pUVL‘ll)’.") However, calories are deficient in the diet of
Costa Rica (Table 8), and in the Guatemalan Indian
village, where no protein deficiency was noted30 after
the data were treated by the Sukhatme approach
(Table 9).3!

The assessment  of malnutrition  through dietary
surveys provides valuable information, but is limited by
the fact that other results are incongruent with those
obtained by the use of anthropometry. Localities where
80% of the diets are deficient may have only 6077 of
children ‘malnourished” by the Gomez classification,
and only 10-3077 by weight tor height, If the more
realistic height for age relationship is applied, the dis-
agreement is even greater. A probable explanation is the
apparent overestimation of nutrient requirement rec-
ommendations, causing exagperated “deficiencies’.

Table 7. Nutrient intake by Costa Rican children, 1966.

Age, years

1 2 3 4-5
Calories 941 947 1030 1003
Protemn, g 32 98 29 27
"¢ Anitnal protein 77 58 60 45
NbhpCal 10:4 9:5 93 88

Source: V. Valverde, G. Arroyave, and M. Flores, ‘Revision del
aporte calorico y proteinico de las dietas de poblaciones de

byjo nivel soctueconomico en Centroamerica. Existe un problema
de proteinas™ Arch Latmoamer Nutr Vol 25, p 327,

p327.

Table 8. Nutricnt value of diets of preschool children,
Costa Rica,

1966 1974

n=175 n= 144
Calonie deficient 864 76
Protein deficient 44 32
Calorie adequate 14 24
Protein adequate 56 68

4 percentage of children,

Source V. Valverde, G. Arroyave, and M, Flores, ‘Revision del
aporte calorico ¥y proteinivo de las dietas de poblaciones de

bajo mivel socrocconomico en Centroamerica, Existe un problema
de protetnas?” Arch Latinoamer Nutr, Vol 25,p 327,

Table 9. Adequacy of the diecof weaned children by weight,
Santa Mana Cauque, 1964-1970.

Age,  Number of

Calories
months children  Protein Adequate Inadequate
3 14 Adequate 39 gb
Inadequate 0 2
36 30 Adcquate 15 15
Inadequate 0 0

4Three children had diets adequate in proteins and calories at
age 24 months.
Nine children had diets adequate 1n proteins but inadequate in
calories at age 24 months.
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Also, caution is advisable when comparing surveys
conducted in different cras because the calculations
may have been based on different sets of recomm-
endations. The FAO/WHO recently lowered its rec-
ommended protein levels, 32 although the matter seems
unsettled 33 1t appears plausible that children could
grow well with fewer calories tan 1s now wmversatly
ucccplcd,j4 and changes in this parameter might well be
observed in the future.

Other indicators of a nutritional state are the rate of
literacy, the level of hygiene, income and other socio-
cconmmic charactenistics. Socioeconomic conditions and
the level of sanitation have been tound to be gelated at
the regional or local level with a prevalence of mal-
nutrition.33 Although the indicatars may be sensitive,
they have not been extensively used: additional research
might well be undertaken in this arca.

Extent of malnutrition in the world

No generalization can be made on this subject because
the nature of malnutrition varies {from region to 1egion,
In the past, we thought that unavailability of food at
the national level was the common denominator. But
since any limitation in food availability primarily affects
the lower social strata, nations typically believed to
suffer from chronic food shortages may actually have
enough food to satisfy the needs of the population. In
fact, during the recent food and encipy cnisis, increased
per capita food consumption was shown n India. 30
However, this did not ameliorate the nutrition problem
because inflation and other phenomena prevented the
neediest segment of the population from increasing its
food intake.

Furthermore, an understanding ol malnutrition
infection interactions demonstrates that infection is
probably one of the most important components in the
causation of malnutrition. Figure 3 shows the diet
chart of a typical child whose level of calorie consump-
tion was decidedly deficient, but began to improve
after weaning. An cpisode of diarthea resulted in a
drastic reduction of caloric intake.

During convalescence, the caloric intake may remain
low. The high exposure of weaning infants to respiratory
and intestinal tract infections afflicts most children with
successive bouts of infectious disease, each one actually
representing an episode of acute malnutrition because of
the profound dietary and biochemical alterations
involved.37 Thus it the rates of infectious discase (part
icularly diarrhea) were reduced, food would become
more available and utilizable, resulting in the elimination
of much of the malnutrition.,

Differences in the food habits and prowing practices
are important, particularly in regions of Africa and Latin
America where the main food sources are tuberous erops
which are low in protein in relation to calone density.
Social, economie, cultural and biologic factors are also
important variables which account for differences in
the nature of malnutrition; they may vary according to
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Figure 3. Diet history of a particular child.

The calories consumed per week are expressnd as a parcentage
of the FAO/WHO requirement. (Energy and Protein Require-
ments, WHO“Technical Report Serios, No 522, Food and Agri-
culture Organization and World Health Organization, 1973).
Little deficit is observed after weaning, which in this child was
at twenty-lour months of age; soon after there were reverol
calorie restrictions, always associated with the occurrence of
infectious chseases. Each dot s a dietary study n this parucular
child.

country and region and must be taken into account in
nutritional planning and national development.

The magnitude of the nutritional problem has been
distorted by the emphatic use of the Gomez class-
ification and dictary surveys in the st My own feeling
is that the problem is less w:vere than originally be-
lieved.38 If accepted, this notion should inspire some
optimism in planners and politicians. Instead of finding
that half the population of the developing nations is mal-
nourished, the figure drops to 25-35% Ly weight for
height and to not mo.e than 15% if the stunted are ex-
cluded from the group of malrourished children. What is
badly necded is*caieful reexamination of available data,
and the use of such novel classification schemes as that
propused by Waterlow and Rutishauser.3? Continuous
evaluation of nutritional state should be given 4 high
priority in developing nations, particularly those where
interventions are being planned or practised.

Misconceptions in nutrition planning

My message is that the overemphasis on food and general
disregard of other factors has led to an exaggeration of
global malnutrition. This faulty outlook has negatively
influenced nutritional planning, and was in part respons-
ible for the ecarlier beliel that protein was the main
deficiency in the diet of poor pcoplc,‘“J a view which
initiated the chain of mistakes in nutrition intervention
programs.
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Case studies inevitably point up the meagre accom-
plishments of existing food programs. These failures
have resulted from misconceptions concerning etiology,
recommendations of inadequate food supplements, and
the inability to recognize the importance of infection,
social inequity and other factors. Not infrequently,
politicans utilized equivocal information which was then
used in ineffective food programs to mobilize voters.

Nutritional planning was usually directed towards an
increase in food production, with no consideration for
land tenure, wages or food prices. Increases in food
production brought about through the Green Revolution
gencrally favoured the large producers, with few real
benefits for the people most in need.

High-yield, high-nutrient cereals produce a ‘mirage of
nutrition well being’, since thz children who are in
greatest need benefit little from the greater availability
of such cereals until adequate education and technology
become available to the rural areas. The adaptation of
plant varicties often requires a prolonged period of
adaption to the new terrain and its microbiota,

A rise in income — whether through industrialization,
mechanization of agriculture or international cfforts —
does not necessarily solve the problem either. When such
a goal was set for Latin America, through an international
pact, the excess income generated in most countries
clearly ended up in the hands of elite groups and multj-
national enterprises. In Costa Rica, the lowest-income
group has continued to share less of the gross income
during the past decade, while the middle classes have
recorded & favorable increase,*< the lag persists after
more than fifteen years of the Alliance for Progress.

For some time, nutrition planners have been
obsessed with food distribution programs. Although
their systemns analysis approach is excellent (along with
their good will), the programs are almost always set in
motion without any real consideration of the basic
fogistical questions which must be answered if the
food is actually to reach the target populations. Such
basic factors as the geography of the region, its comm-
unication systems, the availability of electricity and
scattering of the houses are the main obstacles to success,
even at the lowest levels.

For instance, Table 10 shows the distribution of the
population in our small country. Twelve percent live in

Table 10, Population distributjon in Costa Rica, 1973,

Size of Number of
community communitics % Population % Cumulative
<50 837 11
50 - 1712 106 117
200 - 1135 189 306
500 - 375 136 44.2
1000 - 164 16-2 604
5000 - 16 65 669
20000 ~ 5 83 752
50000 + 1 248 100:0

Population = | 871 780
Source: AITEC- DINADECO- AID
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Table 11. Scattering? of rural population in Custa Rica, 1973.

Distance, m % Houscholds

500 36
500-999 24
1000-1999 21
2000+ 19

B with reference to nearest school
Source: AID/ATITIEC

communitics comprised of  sparse houscholds  and
numbering less than a hundred persons. An additional
19% have populatior: between 200 and 500, but live
under the same conditions of deprivation. The
population comprises 3177 of the national figure, and
includes all villages »nd commurities with fess than five
hundred people.

One serious problem is u fack ot or deficient means of
communication. Table 11 indicates that 409 of all
children live in households located one kilometer or
more from the nearest school, a place where a food
distribution center 15 likely 10 be set up. There 1s evid-
ence that less than 157 of the tood currently distributed
in Costa Rica actually reaches the target group. The fact
that a village must have clectiicity, piped water and a
road in order to establish a food distribution center has
limited the effectiveness of the provrm.,

The difficulties in deaiding between alternatives for
action (particularly when cost-ctiectiveness is considered)

present an obstacle to nutritton planning. Studies of

cost-effectiveness of various progiams have revealed un-
expected results. For instance. a greater availability of
jobs leads to an increase in income which inevitably
results in a sharp drop in breast-feeding, The resoarces
needed to feed children with whole or powdered railk
are often greater vhan the increased income produced
by the jobs. Similarly, pohicies designed to stimulate
foud production may actuzily induce significant in-
creases in the price of tood.

Some authorities helieved thut nutritional policies
should be directed towards target groups through some
sort of foud stamp program which would provide the
food needed to eliminate dietary deficiencies. Table 12
shows that 607 of 4 sanple of campesinos an Costa
Rica had monthly mcomes of Tess than § 70, which is not

Table 12. Level of income by occupation, Costa Rica, 1972,

Monthly Percentage of workers with income

income Urban
us$ Agriculture Industry employees
-35 21 (100)4 0 ]

36-70 59 (19 32(10) 21 (100)
71-105 16 (20) 18 (68) 46 (79)
106-140 2(4) 22 (34) 21 (3))

> 140 2 8 12

s
Cumuslative pereentage
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enough to purchase local food to feed a family of six.
This contrasts sharply with #3800 average per capita
income in the country at present. and argues cloquently
for the use of a holistic approach in the planning and
execution of such programs.

If one is to reach sparse populations like those of
Costa Rica, programs must be extremely aggressive,
Planning should incorporate the skills of scientists,
specialists, lawyers and politicians. The emphasis should
be towards an overall improvement of the environment,
beginning  with community organization which  will
allow the people to participate in both planning and
execution, and eventually to finance part of the inter-
vention. Sanitation should be given a high priority,
particularly in the areas of housine, safe water supply
and the protection of children apans common commun-
icable diseuscs.

The food program itself is as important as the issue of
sanitation, The aini is to increase local food production
in order to provide a surplus for intervillage commerce.
Food distribution at the local level cannot be accomp-
lished with the present infrastructure in most countries
of the world, and requires innovative research both in
food technology and in operational proced ires. Food
supplements must be based on local foods (or similar
ones) prepared in known or hitherto unknown forms
(probably precooked), with specific instructions as to
how they should be handled written in the vernacular,
Target populations should be the nursing and the newly
weaned child, along with the pregnant and lactating
mother.

In Costa Ricu, an ambitious program started two
years ago, called *The Program of Social Development
and Family Alowances’. It is supported by high taxes on
consumers which are then invested to improve poor rural
areas. At present. the program has forty million dollars

one hundred mltion dollars is projected by 1980.
The approach is holistic, with an emphasis on nutrition
and the prevention of infectious diseuse. It includes
betterment of environmental sanitation, education and
family planning. Most important is the fact that comm-
unity participation has received special attention and is
already yiclding good results,

I would like to close by saying that we should look at
the malnutrition problem from a point of view quite
different from that of the past, We should begin with the
vitlage. the sparsely populiated community. Those inter-
ested in city slums must focus their attention in a similar
way. We must examine the prevailing nutritional status
as well as other needs of the people, employing novel
criteria and maintaining en ecological attitude. We must
determine what needs to be done to improve nutrition,
health and welfare. Then we st discover the best way
to apply present knowledpe to imcliorate and eventually
solve the problem; we must continue research into
different approaches. In the meantime, we must evaluate
the nutritional  status of developing  populations st
frequent intervals, characterize target groups, and be
able to define or modify interventions in an unbiased
and wise manner.
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The nature of the nutrition problem

Discussion

Moises Behar
(WHO, Switzerland)

There seems to be some confusion
about assessment of nutritional
status, The data obtained from food
balance sheets, socioeconomic
studies, biochemical analyses, anthro-
pometric measurements, clinical ex-
aminations and dictary  statistics
pravide different parameters which
can be used to assess the nutritional
status  of individuals or groups.
However, they actnally  measure
different aspects of the epidemiology
of malnutrition and different points
in the natural history of the disease.
Some can be used as indicators to
assess the nutritional status  of
individuals, but 1nore are valuable
for assessing the nutritional status
of population groups.

Dr Mata discussed anthropometric
measurements, for instance. A single
measure is not particularly useful,
and the nutritional status of an
individual cannot be determined by
just measuring him once. The obese
or the emaciated can be detected,
but for that one does not need
anthropometry. It is not clear what
standard to use for individual levels
between  these  extremes, because
only distributions of populaticn
groups are available. The individual
ineasurements can  be  useful for
population proups, but they cannot
indicate how, why or when the mal-
nutrition situation occurred  only
who was involved.

I think we have a tendency to
confuse these. At the individual
level, growth must be used. At the
group level, we may find, for
instance, that 40% of the individuals
are below the third percentile of
accepted standards. We cannot say
that 40% of that population is mal-
nourished now, but we can say that
at least 40% of that population has
been affected at somne time, This
explains the apparent contradiction
that affected populations increase
with age. It is cumulative, and al-
though the present malnutrition may
be decreasing, different parameters
are being measured and must be
correctly interpreted,

Bengoa, for instance, proposed
some time ago that just one para-
meter, height or weight, could be
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measured on all children as they
reached seven years of age, With time
and just the one ineasurement, it
would be possible to determine how
many children had been affected by
malnutrition - not just the number
malnourished at the time of measure-
ment, This is an  epidemiological
concept, The point is that most of
the parameters used for assessing
the consequences of malnutrition are
not very pertinent, although they
are useful indicators. Death, disease
or size is used, and 1 think this is
the result of our orientation to
health. T do not believe that bigger
is better, or that excretion or creatin-
ine is important. We should be
concerned about function, and this
has been forgotten. Measurement of
the state of nutrition of population
groups in functional termms is what
matters,

I agree that malnutrition is not
only a food problem, and that in-
fections and other environmental
stresses are important as ideological
components ol the picture, but the
importance of the dietary aspects
should not be neglected. Concerning
the so-called controversy of calories
v proteins, | believe the controver-
sy exists for those who take ex-
treme positions. Confusion has been
created in the past few years by
those who say that proteins are
important and those who say that
we should forget about proteins;
calories are important.
< DrMata in‘icated, for instance,
that calories Lave been the deter-
mimng factor for children in Mayan
communities that he has studied.
Why do these children not eat more?
They have in their homes all the
foods thuy would like to eat, yet
they are calorie deficient; they are
starving voluntarily. Something is
wrong. My hypothesis is that anor-
exia is a common problem in these
children becavse they continually
suffer from infectious diseases. There
is also the problem of caloric density
or bulk of the available foods — they
camnot eat enough to satisfy calorie
requirements.  Finally, there is the
probability of a dietary imbalance,
including the protein/calorie ratio
which may limit the total intake.

So the problem cannot simply be
stated as 4 lack of calories. This
should not be interpreted as a
position on the protein side. Before |
am convinced cither way, 1 would
like to sce hard experimental data to

prove that more children of two to
three years of age can be properly
nourished with practically only corn
tortillas and the water in which the
beans for the adults and the other
children  have been cooked. This
subject is of fundamental importance
and [ think it should be the basis for
our planning,

Michael Latham
(Cornell University)

Dr Mata has succeeded in raising
important issues and creating contro-
versy. My first comment concerns
the impression that nutritionists are
squabbling over whether or not we
really know what malnutrition is.
There is in iy opinion more basis for
agreement than disagreement on this
issue. Second, Dr Mata clearly de-
cided, I assume deliberately, to ad-
dress himself only to the problem of !
protein-caloriec malnutrition (PCM or
EPM). He ignored other important
nutritional probleins, such as vitamin
A deficiency, whichk is a major cause
of blindness, nutritional anemias
which are prevalent, endemic goitre,
cretinism and many other vitamin
and mineral deficiencics.

Regarding his suggestions on the
use of anthropometry as a meuans
for the evaluation of nutritional
status, 1 agree with his criticism of
weight for age and the Gomez class-
ification used as a single criterion
for the measurement of nutritional
status. However, the use of weight
for age is valuable under certain
circumstances, particularly with long-
itudinal studies or when following
the growth of the individual child. |
am sure that if Dr Mata were eval-
uating the progress of a marasmic
child in hospital he would look at
the gain in weight of that individual
child over time. So, in serial measure-
ments weight becomes the simplest
and most valid measurement to use.
Ten years ago, at lhe meeting in
Cansbridge on calorie/protein  def-
iciencies, | presented a paper which
was highly critical of the Gdmez
classification and weight for age as
measures  of malnutrition. 1 have
often sugpested that il we know
weight, height and age we can dis-
tinguish three diflerent versions of
malnutrition: acute prolcin-calorie
malnutrition and acule or chronic
malnutrition. Waterlow terms these
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three conditions wasling, stunting,
and g mixture of the two. One of the
difficulties which is contusing for
doctors, health workers, and espec-

ully  planners is that percentage
deficts in weight and pereentage
deficits in height mean different

things. An cighteen month old child
who is 70 of his height for age
would, in fact, have not grown at all
since  birth,  whereas  an cighteen
month old chibl who was 70% of
his - weight for age could have g
deficit of maybe eight months of
growth. Weight alone would not in-
dicate whether most of the stunting
had occurre Ean the first or last half
ol his life, a0 if it was spread over the
whole period

I think that is the point Dr Mata
was makig and | would agree with
it. But | disagree with his inter-
pretiation ol the significance of a high
percentape of older children who are
normal in their weight for height,
but are stunted m height, and there-
tore have low weipl torage. Dr Mata
suggested  that the children  are
normal or of hittle © acern, "aese are
the children whom | ocategorize as
having past chieone malnutrition, and
whom  Waterlow  terins ‘stunted”.
They surely provide evidence of prev-
1ous inlechons or deficiencies in the
Yood supply or in socicty, Just be-
cause a group ol children is not now
acutely malnounshed, not below nor-
that those children have never been
through o period of malnatrition in
their lives,

Dr Mata used Figure 1 to show
that tow bith weight children grow
at o slowes rate than those with a
higher birt) weight. This is aceepted,
hut it shou 1 also be aceepted that
# high prevacence of low birth weight
mtants s uscll evidence of  poor
nutittion ol the nother and of the
child in wrero, That figure also shows
agreater loss of children in the low-
est comparce b with the highest weight
curve. 1 suspect some of these losses
result from deaths, some of which

may well be attributed  to mal-
nutrition.  Anthropometric  surveys
are inevitably  made on surviving

children, and provide ne information
on those children who did not sur-
vive,

Dr Mata  was ahsolutely correct
when he  aid  that  people  have
crroneously used the Gomez class-
ification an  weight for age to try
o cvaluate benelits, for example,

NUTRITION PLANNING

from supplementation programs. An
evaluation of a feeding program using
this criterion has often shown a
poor result because an improvement
in - weight for age is difficult to
achieve, and perhap undesirable, if
the myority of the children have a
normal weight for height, which is
often the case. But this is not a
criticism of the tool; it is a criticism
of the use of that tool - it continues
to be misused frequently. Weight is a
uscful measure if used longitudinally,
and therefore taking serial weight
measurements, as is being done ex-
tensively in the  Philippines, is a
valuable means of evaluation. When
one is looking at measurcments over
time to evaluate progress  of in-
dividuals, weight might be a better
parameter than height since weight
changes more rapidly than height,

Dr Mata suggested that using eith-
er weight for height or height tor
age, rather than weight for age, can
markedly reduce the apparent per-
centage of malnourished children in
4 community or nation. But that
simply  redefines  malnutrition  as
current  or acute malnutrition or
wasting, and disregards stunting. As
stated above, past chronic mal-
nutrition or stunting is evidence of a
problem of malnutrition and/or
infection  having previously slowed
the growth of the chijld.

Having disagreed with Dr Maty
about his interpretation of anthro-
pomentry, I would likz to say that |
agree completely that malnutrition is
mainly related to deprivaiions and to
poverty, and that these aspects have
been jgnored. The important relation-
ship of infection to nutrition is
obviously a key, 1 share his reserv-
ations about the use of food balance
sheets, and 1 agree that the political
climate in a country is of very preat
importance to planners. The poor
countries of the world that have
largely solved their nutritional prob-
lems are, as he said, the socialist
countries, such as Cuba and China,
It is a pity that we see so little rep-
resentation from these countries at
important meetings such as this, We
could learn so much from them. I am
sure there are good reasons, bu: |
think their abserce s regrettable,
How useful it would be to be able to
have a case study from a socialist
country which has managed to red-
uce malnutrition, infectious diseases
and infant mortality rates without -
major rises in income levels,

The nature of the nutrition problem

Florentino Solon
(Nutrition Center of Philippines)

I once had a professor who, when-
ever we quarrelled overa post mortem
at clinical pathological conferences,
said, ‘Interpretation varies: facts
remain’, We have varying opinions
and interpretations here, but the
child knows that it is malnourished.
If we planners are to proceed in con-
vincing our decision makers of the
importance of solving malnutrition,
we must resolve among ourselves
these problems which Dr Mata has
raised.

In the Philippines, the admin-
istration had a mandate from the
highest level of decision maker to
produce a national program. Our first
step was to decide to look for the
problem, and hew to define the
degre= of our problem. We chose the
tool of weight for age, because age
was casily obtainable and weighing
scales were available. Now, if | were
to agree with Dr Mata, I would have

to exchange the 26 000 scales for

height boards — and we have found
height more difficult a measure to
obtain than weight. Dr Mata has
shown a ten-year covelation between
mortality and weight for age, so why
not just look at the mortality? If it
has gone down significantly, the

program must have had some nu-
tritional impact,
There is a question about the

Gomez classification: are the second
and third degree children sick child-
ren? The answer is that a second
degree indicates a potentially sick
child, and the third degree indicates
a sick child. So when the Gomez
classification is used, there should be
a decision that an underweight child
is a sick child requiring somc inter-
vention. | would add to Dr Behar
that it is not only who is suffering
from what that is important, but also
what can we do about them? The
‘when’ is today. That is what matters
now to the planners,

Finally, on the subject of the
Green Revolution, it has suffered
from disorderly management in the
past, but it should not be dismissed
on this basis - rather, it should be
reformed. Farmers must be shown
the value of what they are being
encouraged to plant, The meaning
of the Green Revolution must be
made clear, and appropriate examples
must be set,
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Philip Payne
(London School of Hygiene and
Tropical Medicine)

In discussion yesterday about the
problem of providing a nutritional
orientation for development planning,
someone said, "Well, we can all agree
that there are things that we do not
like which relate to deprivation. We
do not like peaple to have to live in
inadequate housing, or to have 1o cat
inadequate diets or to endure in-
adequate health provision™. Nutrition-
ists are saving, in cffect, “There is
something clse we do not like: a
condition which is the end result of
the operation of quite a large variety
of social and environmental factors,
We call it malnutrition’. Many of
them would further suggest that
there is a scale or spectrum of states
of nutrition, ranging from ‘adequate’
through ‘marginal’ to ‘mildly mal-
nournished’, definitely "malnourished’
and, finally, ‘severely malnourished’,

The concept of nutritional state
as being a precisely detinab'e and
measurabie scalar quantity seems to
have been adopted generally, and |
would say rather ancritically, much
in the same way as has ‘state of
health’, Quite trankly, Fdo not under-
stand what i meant by the terms
‘partially’, or “marginally " malnour-
ished, any more than | can under-
stand “partially’ or ‘marginally’ dead
as a meaningtul description of an
individual’s situation, The only det-
inition which seems to me accept-
able is that malnutrition is a state
characterized by the tailure of one
or more of the functional aspects of
an individual’s activity or responses,
the cause of which can be ascribed
wholly or partially to a restricted
consumption of a nutrient or of
food energy.

I prefer this to Dr Mata’s defin-
ition in terms of ‘physical, psycho-
logic and biochemical alterations’,
because alterations may simply be a
feature of adaptation. lFor example,
an individual may have a low cap-
acity for physical work because of
adaptation to some relatively benign
environment, Such an Calteration’
would not necessarily constitute lack
of survival fitness, and could not
reasonably  be  regarded as  mal-
nutrition. Another individual might
have the sume physical work capacity,
but as a result of restricted food
supply, and might properly be des-
cribed as *malnourished’. The adverse
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effects of this latter situation might
be a high level of risk of death or
illness due to chance fluctuations in
supply, severely limited options for
change (nearly all alternative activit-
ies lead to even hisher risks), or dim-
inished possibilities for leisure or
cultural activities,

Dr Mata has provided another
example. The child belonging to a
tribe of hunters and gatherers with a
low population density may be well
adapted to its environment, but have
slow growth and small stature by
contemporary  US standards. That
child may not have a high resistance
to crowd diseases, but could only be
suid to have a functional impairment
(reduced immune response) if, be-
cause  of changed social circum-
stances, it became more frequently
exposed to a range of infective
agents, Again, therefore, whether or

not the child should be said to be
‘malnourished”  depends  not  ju-t
upon its physiological state (of

growth), but upon whether that state
of adaptation carries a penalty in
terms of an inadequate functional
response to i specific environmental
Stress.

The concept of malnutrition is
thus seen to be intimately related to
the notions of adaptation, of *fitness’
for a particular environment, and to
various kinds of risks attached to
inadequate tunctional responses. The
idea of nutritional status as a scalar
quantity, then, has meaning only
In terms of scales of levels of ‘risk’
of the consequences of functional
tuilure, In addition, as well as refer-
ring to different kinds of con-
sequence, cg failure to achieve nee-
essary  work  output, susceptibility
to disease, death, ete, the scales of
risk could never be fixed either as
between communities or over time,

Failure to understand this prob-
lem is, as Dr Mata has pointed out,
giving rise to anomalous situations,
and for the nutritionist, there is a
clear indication here of the urgent
need for research,

Up to now, indicators have always
been scaled in relation to so called
‘normal standards’ ie the values of,
for example, weight for age, or
weight for height have been judged
refative to the rauge of values found
in a standard populiation which is
presumed to be healthy. In reality,
all that this does is to allow us to
estimate the likelihood of making
false positive diagnoses, i¢ of class-

ifying as matnourished individuals
who are simply genctically small, or
underweight, but otherwise healthy.

Perhaps the worst feature of the
misuse of normative standards  has
been that they encourage the tend-
eney  to o exagperate the magnitude
and extent of nutrition problemns,
and here T oam in total agreement
with Dr Mata. To overestimate the
number of the  malnowrished by
imctuding all children who tall short
of US prowth stanlards, or to
estimate food deficits in terms of the
numbers of families consuming less
than the average recommended in-
take, as has recently been done in
a World Bank report on malnutrition
and poverty, is to run the risk of
inflating the problem to a point
beyond the reasonable resource cap-
acity  of many poor countries to
solve, Perhaps we can be realistic
but not discouraging. 11 it is accepted
that some child deaths could he
avoided by etter nutrition, that
tamilies should not hevo to face the
risk of hunger, and that people
should not ha .+ to live on diets that
tall below any reasonable standard of
pallatability o1 social acceptability,
then we can make use ol existing
indicators of nutnvonad status to
wdentity such people and to make
some assessment ol their relative
deprees  of  need  provided  we
understand  and  admit  the  linit-
ations  of  the  measurements, In
other words, planners do not need to
wait tor the results of further res-
carch: we shall, however, need to do
better in the future,

Doris Calloway
(University of California)

I would like to addiess the issucs
of wvaluation and poverty-oriented
planning,  There  has  been much
discussion  of  nutrition indicators
and the meuasurement of nutrition
state. Philip Payne argued that we
should attempt to divorce quant-
ification aspects from value judp-
ments concerning this state, and |
would like to make a counter
plea we need to keep conceptions
of value uppermost in our minds
during all stages ol planning. low
should  society  value  the various
indicators and levels of malnutrition?
I doubt that a mother looking at
her dead baby really cares very much
if he was at the third centile of
weight for age, or hicight for age, or
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weight for height., How do planners
take account bhoth of the living mal-
nourished and those that did not
live at all: are the dead & pereentage
of the bately alive? 1 was startled
to hear D1 Mata reter to the preval-
ence of malnutnition as heing ‘only
15%° 1t Usard, *Only 15%% of the pop-
ulation in Berkeley has smailpox and
does this not show preat progress’,
I would properly be thought daft.

Fvidently, we continue to value
nutritton state  differently  from
health state. As matnutrition and its
sequetae do not appear to be cont-
agious, there is less motivation for
people who do not suffer from it to
he concerned about its prevalence
among the deprived. Good nutrition
is undervalued because the benefits
trom correction of malnatrition are
viewed as aceruing only to those
afflicted, and because it is thought
to be costly to achieve. So there s
tess compulsion for planners, who
must  demonstrate  the worth  of
programs, to focus on  nutrition
than an other social welfare schemes,
It seems to me that we must work to
correct  present conceptions,  to
increase the value placed on nutrition,
and to bring it to the forefront of the
minds of people who have the power
to institute desirable change.

Considering poverty-oriented plan-
mng, the ideal solution would be an
ethical revolution, so that those who
have would be willing to share with
those who have not. 1 do not believe
that the ethical revolution will come
to pass in my lifctime, but surely
programs can be implemented in the
short term that will, at least, im-
prove the ol ol those living at the
maost abysimal levels of deprivation. If
we iaeeept the view that has been put
torward, i 1hat sociocconomic in-
dicitors (such as low literacy rate
and nadequate sanitation) are as
good as the more conventional bio-
logical indicators, then  we  must
conclude that of we climinate poverty
we shall have solved the most criti-
cal nutrition problems, If that were
true, this meeting should have 4 dif-
terent fovus. We are here to talk
ahout nutrition planning as a specific
entity,  not  just poverty-focused
planning  with natrition fall-out, |
think if we attempt to force mal-
nutrition into one mould and to
define it as a uniform feature of
poverty, we  will have  difficulty
in making progress.

Poverty itself has many different
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faces: it is not the same for migrant
workers  harvesting sugar beets in
Colorado, sharecroppers in - Mississ-
ippi, or Indian children at the White
River Apache reservation, They are
all poor, but they are different
sorts of poor. They have different
problems, with different causes that
can  be differentially  diagnosed.,
There are different ways in which
their poverty can be remedied. Mal-
nutrition is perhaps the most per-
vasive and scarring feature of their
deprivation, If we simply addressed
their poverty, without keeping in
mind that our primary objective
was to eliminate malnutrition, we
would be in danger of recommending
programs that might be less efficient
in reducing malnutrition than alter-
native poverty-reducing schemes. The
programs might even work against
the nutrition state of the marginal
people who form the pool from
which the recognizably malnourished
emerge.

Sheldon Margen
(University of California)

So far there appears to be no uni-
formity of opinion among the
nutritionists here, and yet there con-
tinues to be a common thread among
us. Each discussant, and | include
myself, is speaking from his or her
own bias. | was particularly struck
by the emphasis in the preceding
paper on the problem of diagnosis,
how the problem arises, how it is
changing, and what needs to be
done.  However, I felt that the
problem of formulation (or defin-
ition) was not given sufficient
attention. In other words, what is
the question and who is asking the
yuestion?

As a nutritionist, 1 am interested
in the ways we have attempted here
to define the problem, but at what
level is the problem to be defined?
Dr Behar pointed out that the answer
might be quite different, depending
upon the level and nature of the
question. There seems to be consider-
able confusion over the definition
of the problem. By the Western
scientific method we must define
it with scientific accuracy for scient-
ific purposes. In the past, the idea
of malnutrition was simply expressed
as hunger, but hunger is purcly sub-
jective and we must be scientifical
objective. Furthermore, the state of
alnutrition can be defined in terms

The nature of the nutrition problem

of undernutrition, overnutrition, dis-
nutrition, and quantitative nutrition,
In my estimation, the most approp-
rate  definition  of malnutrition,
hased on a single biode, the human,
is ‘an impairment of the state of
health due to nutritional causes’. But

even  within  this  single psycho-
biological unit (man), there are

extrenie complexities, ranging from
the definition of health to inter-
actions with the biosystem. These
complexitics may or may not be
associated; they may or may not be
causing the malfunction of the biode,

Dr Mata said a great deal about
the problems involved in defining
growth disturbances and whether
or not they can be attributed to
malnutrition. Malnutrition cannot
always be diagnosed because fre-
quently there is no reference point.
We are dealing with a continuum,
and there is no way to know at
precisely what point along this
continuum an individual may pass
from one state into the other. In
fact, the continuum may be art-
ificial, as is the division. This ic a
major difficulty., Malnutrition is
further complicated by the fact
that the effects are related to degree,
intensity and duration of mal-
nutrition. The effects may be mani-
fest throughout an individual’s life as
a result of past occurrences or may
recur at various times in reaction to
stress.

We are making a value judgment
when we accept that the conse-
quences of malnutrition are bad, We
belicve that health is desirable, not
only for the individual but also for
society, but do we really in fact
accept all of these statements? In
spite of some of Dr Venkitaramanan's
expressions of optimism, | am not
convinced that many societies act-
ually demonstrate concern for the
problems which we are concerned
about in our respective countries,
and [ emphasize our because | think
we are as guilty as anyone. | do be-
lieve, however, that concern of man
for man is changing, and the concern
for hunger and malnutrition is be-
coming a more important social issue.

So far, I have considered mal-
nutriion of the individual and its
effects upon psychobiological man.
To examine the conditions of mal-
nutrition from the perspective of the
social context in which it occurs, as
did Dr Mata, is to operate at quite
another level. Problems in this area
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can no longer be defined, and cert-
ainly not solved, by individuals. Inter-
disciplinary group cfforts are needed;
none of us can supply ‘all of the
answers’,

What information do the planners
want from the nutritionists? Why
have the planners, administrators and
politicians taken the problem out of
the hands of nutritionists? 1 think
that this is potentially extremely
dangerous, but it i1s obvious that nut-
ritionists have been of little help in
defining the problem, let alone in
solving it. Dr Solon said that planners
want knowledge of the type, extent
and distribution of malnutrition.

Planners often fail to realize that
they themselves are actually involved
with decision making, although 'y
state that most of the decisions are
made by people ‘higher up’ in the
political hicerarchy. The planners are
dealing with decision making that
involves  the weighing of  values.
Unfortunately, the idea that scient-
ific methods can always be applied
to plsaning has crept into  their
thinking, and one of the most
common ‘scientific’ techniques that
has been advocated is the so-called
‘cost-benefit analysis’. Nutritionists
are often asked tojustify malnutrition
problems in the form of cost-benefit
ratios so that decisions can be made
in favor of those programs having
the lowest cost-benefit ratio.

[ propose that this approach is as
dangerous in nutrition as it often is
in other states of deprivation. A
risk-benefit ratio should really be
considered, because the value judg-
ments in the area of malnutrition
and deprivation are probably more
important than those in any other
planning situation. In terms of cost-
benefit analysis only, a childhood
mortality rate of 509 tavors reduced
population growth and lessened
pressure on resources, It costs less
to have more children die. It is still
not a proven fact that those who
survive malnutrition will be any less
competent adults as a result, despite
the fact that they might be con-
sequently smaller in size. But bigger
is not necessarily better, Planners
often require ‘genuine  scientific
evidence' that malnutrition per se has
adverse effects on a country and its
social system, but very little s
known about the ceffects of mal-
nutrition on the competence of the
individual, Even though there may be
no specific quantitative answers, nu-

104

tritionists can make a value judgment
and say that malnutrition is evil,

Recently, a  remarkable  book
resurfaced after a disappearance of
some fifty years. It was written by
Sorokin, the father of sociology in
the USA, and is entitled /funger as a
Factor in Human Affairs, It was orig-
inally published in Leningrad in
1922, describing the famine in the
USSR. It was totally suppressed by
the Communists and only recently
re-discovered. In words more elo-
quent than any [ have ever heard,
Sorokin states that behavior directed
at procuring food or stimulated by
malnutrition can be designated as
‘the  behavior stimulated by food
taxes’. The theoretical proposition
which emerges is that the more time,
energy and activity a man  must
spend in procuring food, the less
time is left for actions stimulated by
other detevminants. The percentage
of the food taxes acts in the total
sum of hwnan activity is directly
proportional to the size of the
obstacles to obtaining the means of
proper nutrition,

Leonardo Mata

It is extremely regrettable that so
much attention was paid to the so-
called ‘protein gap' in the past, but
it would be dangerous now to go
to the other extreme. | hope 1 did
not give the impression that I am of
the other extreme. The protein
craziness is  responsible for the
practice in some of our centers in
Costa Rica of giving children a diet
containing 300-400% of the protein
requirement, but only 709 of the
calorie requirement, and almost no
fat. But the problem will never be
corrected by just  giving  empty
calories. Bulk, microbial contamin-
ation, and the psychological effects
of food are also important.

With regard to Dr Lathain’s and
Dr Calloway’s comments, [ believe
that, with struggle and pain, we can
eradicate 50% of malnutrition,
Plapners must realize that program
revisions are necessary, particularly
in countries that have already had
intervention programs for ten years
without results in weight but with
results in other parameters, It would
not surprise me if, in five years or
less, Dr Solon aceepted arother criter-
ion in his program to insure ils
survival, Politicians are interested in
showing changes,

On the subject of the Green
Revolution, [ do believe it accomp-
lished a great deal, but my criticism
coneerned its overall impact as a
terminal solution for the problem. |
meant to imply that it is not the
technology or the philosophical con-
cept or the scientific development
that 1s important, but the way thal
they are applied.

Concerning measurement of the
effects  of  nutritiona!  status  on
function, I think it is wellare health
as a whole and not nutrition that
should be characterized, cither at the
individual level or, better, at the
national level. In countries in trans-
ition, like Costa Rica, new problems
emerge as some nutrition problems
are solved. So in the long term,
examination of mortality, morbidity
and ccunomic pavalysis will provide
more information  on  nutritional
situation than will measurenments of
weight and height.

Comments from the floor

James Levinson (USAID) discussed
five points from Dr Mata’s present-
ation that might have created mis-
understandings:

@ There was a possible  miscon-
ception  with  regard  to  the
height--weight issue that we might
think we can dispense altogether
with weighing children, even as a
means to identifying children who
are atrisk.

@ Comments about the extent of
malnutrition reflected  the situ-
ation in Latin America, but those
concerning nutrition-infection in-
teractions  might  have done a
disservice to the severe malnu-
trition exasting in South Asia and
the Sahel, for instance.

@ This was the first association
here ol nutrition planning with
the protein obsession or with the
notion ot food supply-oriented
solutions.  bveryone, therefore,
would have their own definition
of nutrition planning,

@ There have been many problems
with food programs, but is this a
reason to dismiss the concept as
inherently metfective? This is a
highly controversial subject, We
should not take off the bandaid
until we have dealt with under-
lying discase.

@ Programs  aimed at vmployment
amdincome pencration may nol
have been highly cliective, hut
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again this is no reason to dismiss Dr Mata’s statement that social ever, the malnutrition problem

them as altogether useless, and economic parameters should should be conceptualized in its
Urban Jonsson (Tunzanjan Food be included in planning but were sotioeconomic and political context.
and Nutrition Council) felt that difficult at present to define and Dr Jonsson would agree with
problems within a nation were the apply. He felt, rather, that too Leonard Joy that often the means
result of  the problems between  many people did not want to see  for alleviating malnutrition lic out-
nations. He did not agree with these parameters included. How-  side the area of nutrition.

iy
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Iniredusiion

Martin Forman

Department of Nutritional Sciences, University of California, Berkeley, CA, USA

Over the past three decades or so, there has been an
emergence and continuing growth of the concept of
planning as part of the social and economic development
process. Primarily, there has been a recognition that
development itself is cxtremely complex and that it
might benefit from planning, There has also been frus-
tration and dissatisfaction with the way in which social
and economic development has progressed, and there
has been a recognition that it might be useful to take
new approaches. Third, and often overlooked, is the
fact that donor agencies, like the International Develop-
ment Banks and some of the bilateral AID agencies,
have made planning a requirement for foreign assistance.
So today, the planning concept is being applied on a
widening scale -- on the national level, the regional
level, local levels, and on ua level embracing more than
one country, Planning has emerged as sectoral planning,
and also as intersectoral planning. There is a compelling
argument that this systematic, logical and objective
process is better than the previcus approach.

In the past five or six years, the concept of nutrition
planning has emerged in a number of developing countries
and in some developed countries. The reasons for this
are similar to those for the emergence of growth in
planning per se. There is now a broader recognition
of the complexity of the etiology and treatment of the
malnutrition problem and, hence, there is a need for a
systematic approach to it. Dissatisfaction and frustration
with inefficient programs in nutrition have led to the
feeling that nutrition planning could offer a more
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positive, systematic and objective approach, but this
concept is still at a very early stage of development.

The nutrition section of the World Food Conference
of two and a half years ago recommended that all
countries should have a food and nutrition plan, and the
United Nations should develop some schente to provide
assistance with formulating such plans. As yet, there are
really only just a few countries involved in nutrition
planning (the Philippines, Indonesia, Pakistan, India,
Iran, Zambia, Thailand, Chile, Colombia. Brazil, Costa
Rica, Honduras, and Jamaica), but there is a trend in
that direction. An observer of this trend immediately
realizes that nutrition planning means different things
to different people, and perhaps this is as it should be

at this stage of the game. Agreement can bardly be -

expected when no one has yet been able to demonstrate
a model having substantial impact on the problem.
Unless and until that happens, | think we should
not only permit, but also encourage, a number of
people to flourish in their own way in different places
to find out what will work. llowever, if we are to
communicate, we should at least share some views of
the aefinition of nutrition planning. This is a major
objective of this Symposium. Our plan is to work in
small groups with people of varied experience and
background using data from actual country situations
to explore the nature and process of nutrition planning.
Before we analyze the process, however, we must be sure
that we share a view ol the concept. We hope that this
session will provide the basis for such a shared view.,
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planning

Leonard Joy

Department of Nutritional Sciences, University of California, Berkeley, CA, USA

It is not the purpose of this paper to establish a dogma
about the meaning of ‘nutrition planning’. In the next
few days we shall cach reveal how we think the problems
of specific situations should be approached . 1t would
not be desirable at this stage to rule out of order any
particular approach on the grounds that it did not
conform to some preconception of what ‘nutrition
planning’ should be. My purpose here is to review
procedures followed, or advocated, for defining social
action appropriate to reducing malnutrition, and to
provide a conceptual framework for the analysis of
these various approaches.

It will be seen that in defining my purpose in this
paper | have given an implicit definition of planning
(italicized above). | have also, necessarily, both bounded
my subject and begged some questions. I have separated
‘planning’ as an activity which precedes the substantive
actions which it aims to direct. But this is a conceptual
distinction, and in practice we shall later need to qualify
this implication, | have also failed to define ‘social
action” and the ‘malnutrition’ it is aimed at reducing.
I would again wish to leave these as broad concepts
without imposing, as far as possible, preconceptions of
what they might encompass.

We are all agreed that malnutrition is undesirable and
that it is desirable to seek ways of reducing it. We are
probably agreed that the malnourished cannot be
expected, simply by their own efforts and by their own
initiatives, to become adequately nourished: if malnu-
trition is to be reduced, then some sort of social action
is required. Our concern for nutrition planning appears
to be a concern for ways of idenltifying and designing
actions to reduce malnutrition and to assist in making
decisions in the choice of such actions. But it is also

*Following the presentation of the two keynote papers, the
Symposium adjourned to small groups to undertake case studies
of specific situations and to discuss the approach to policy
making and planning to reduce malnutrition in these situations.
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more than this in so far as we are also concerned to
avoid actions which would increase malnutrition.

We should note that our concern to reduce mal-
nutrition may not be unqualified. Reducing malnutrition
is unlikely to be the sole policy objective, and it is
conceivable that reducing malnutrition may have costs
which are unacceptable. It is also conceivable that we
may have prior concerns — ‘development’, the reduction
of poverty — which, being effectively addressed, would
also reduce malnutrition. If it were true that the best
attack on malnutrition were through a general drive
for development (aggregate economic growth or through
a general strategy of raising incomes to the poor), there
would be no need to have special concern for nutrition
objectives, for they would be taken care of by planning
for these other objectives. If it were ‘largely true’ then it
would be necessary simply to include minor activities
(programs) to complement the major strategy. But if it
were not true, nutrition objectives would be in conflict
with other objectives, and would either be rejected, or
comprised, by them or would dominate our concerns
and thus lead to the rejection or compromise of other
objectives.

It is not within the scope of this paper to discuss the
compatibility of nutrition and other objectives, but, in
practice, our attitude to nutrition planning, and especially
to the range of instruments we see as relevant to nutri-
tion planning, will be affected by our view of this.
Some will see ‘nutrition planning’ as necessarily subs-
suming all aspects of government policy — from land
settlement and reform, urbanization and industrialization,
prices, taxes, subsidies, and external trade, to school
feeding schemes and nutrition education — while others
will sec it as concerned only with measures whose
narrow and specific purpose is ‘nutrition improvement’.

We do not need to generalize about the aspects or
instruments which should be covered by ‘nutrition
planning’. When we consider our case studies we shall
ask, in relation to specific situations, ‘What actions are
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relevant to, and necessary for, reducing malnutrition?’.
We shall also need to ask *What implications are there for
the attainment of other possible policy objectives?’. In
this way, we shall implicitly define ‘malnutrition
planning’ as whatever is necessary for preparing action to
reduce malnutrition without prior judgment about the
range and scope of such action.

In reviewing approaches to nutrition planning, I shall
use the convenient distinction made by Faludi'between
‘the theory of planning” and ‘theory in planning’. First, 1
shall review the theory of planning as it relates to
‘nutrition planning’. In doing so, | shall necessarily be
concerned with the theory of planning more generally.
Nevertheless, since alternative approaches to nutrition
planning can be distinguished by implicit or explicit
differences in their approach to the theory of planning,
it is important to undertake this review. The second part
of the review will be concerned with ‘theory in planning’,
ie implicit and explicit theories of the nature of nal-
nutrition and of the way that it might be controlled.

The theory of nutrition planning

The concept of knowledge, especially when applied to
planning, is about perception rather than ‘fact’, and a
survey of the state of knowledge is a review of percep-
tions about planning and about what, if anything, can be
done for planning to be effective.

Planning is an activity that is pursued by individuals
and by organizations: from social organizations and
business firms to government at many levels —
community, urban, agency, ministry, regional or national
levels. Mostly, I shall be discussing government planning
at different levels. A major part of the discussion on
planning is about how to relate the various planning
efforts which take place at different levels and by
different bodies. Another part concerns the relationship
betwzen private and public planning. Yet another
important question is how to relate planning processes
directed at different time horizons, and an aspect of
this is the question of how to relate the choice of broad
strategies to the identification, design and implementa-
tion of specific, usually budgeted, activities.

[ have had available to help me with this review
Burkhalter's Critical Review of Nutrition Planning
Models and I:’,\‘periencc,zand this has proved invaluable.
[ shall not choose the same issues as the center of my
commentary as those that most concernied him, but
inevitably 1 shall refer to issues that he has reviewed.
Among the topics which he has reviewed at length
is a critique of ‘rational planning’ and I think it desirable
to comment briefly on this topic at the outset. One
aspect of the attack on ‘rational” or ‘rationalist’ planning
is the presumption that governments might choose not
to plan. Much of this literature scems to have confused
planning with the exercise of mandatory controls.
This seems to be the impact of the, particularly post-
second world war, debate on whether planning should
be sustained in peacetime.”
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Government attitudes to planning

Clearly, governments can decide whether or not to
espouse particular instruments of policy and, especially,
they can thoose between mandatory measures (prohi-
bitions, licenses, quotas, requisitions, taxes and
subsidies) and inducements (rescarch, extension, market
ing and infrastructural improvements). They can also
decide how, and how much, to mmvest in analysis for
decision making. However, in general, they cannol
decide that they will not stop and think at all about
decisions without being totally inactive or capricious.
It is true that one school of thought has argued agains!
massive investment in central planning and for greater
inves ment in the day-to-day management of govern-
ment aciivity, especially with respect to rural develop-
ment programs.4 However, even this plea for learning-
by-doing, and for concentrating on doing, does not
deny the need for government to consider the overall
and longer-term effects of its policies and programs.
So, if governments cannot choose not to plan  not to
think responsibly about pgovernment action the
question is how best might they plan.

However, while governments cannot totally avoid
planning, they can avoid action, and planning, with
respect to specific problems. Governments can certainly
decline to act with regard specifically to malnutrition:
they can also avoid analyzing the problemn, how it is
affected by government activity, and what government
might do about it. Our concern is with the reduction
of malnutrition and with the improvement of government
action to this end. We need to give content to the
concept of improvement of government action ind to
ask how this might best be achieved. This includes
asking how far and in what ways we need to be concerned
explicitly with nutrition.

Defining effective planning

How do we judge whether planning is effective or
deficient? We must first decide whether better decisions,
leading to more effective action, are possible, and we
must argue that they would be better overall, not simply
in those respects that immediately concern us. We
cannot expect to find rigorous tests by which we can
assess the validity of alternative proposals for improving
planning. We can only look for convincing arguments.
We should certainly examine the performance of alter-
native approaches where there is evidence. However,
decisions which are the most reasonable do not always
produce the desired result, so that the quality of
decisions is not always readily judged by their effects.
We do not expect to find an approach which can be
guaranteed to succeed. Moreover, an approach may be
reasonable in principle but subscquently poorly articu-
lated in practice.

Thus we need to appraise a specific planning ex-
perience, not only for its general approach, but also
for the quality of its execution, noting, however, that
these may be in some degree interdependent. An ap-
proach will be inappropriate if it cannot produce good
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results with the resources available. And it is the ap-
propriatencss of alternative approaches in particular
situations that must concern us. Thus, we need criteria
{for matching approaches to situations.

It is possible that a planning approdch may be good
m some respects and Jacking i others. Thus, it might
be based on a first class analysis of the nature and causes
ol the problem, and even understand what action is
appropriate, but be lacking in undeistanding of what is
required to bring about the necessary actions. This
discussion highlights the distinction teferred to above,
that between the analysis of the planning process and
the analysis of the system which planning is intended
to modify. In our concern for nutrition planning we are
anxious to understand  both the process by which
decisions affecting nutrition are taken. which we seek
to improve, and the process which generates mainutrition
and which planning secks therefore to modify. These
processes ar. interrelated. Appraisal and improvement of
‘nutrition planning” must consider both.

I have already referred to the criticism that has been
directed at “tational  planning' and considered one
aspect ol this. The central criticism, however, has been
that *rational planners” have failed to concern themselves
with the administrative process that they were secking
to influence and have consequently failed to achieve the
elfects for which they planned. A further criticism on
the same lines is that they have failed to concern them-
selves with influencing the behavior of others, non-
officials, or with an understanding of that behavior and
how it might be influenced. Government. it is argued,
cannot be seen as a device for pursuing national
objectives. It must be seen as a process of reconciling
the conflicting objectives of different individuals and
agencies.

The result of this process governs ‘who gets what and
when'. It may produce criteria which define ‘the national
interest’ in terms of policy and planning objectives, but
these criteria are seldom spelled out in a way which
makes them operationally useful. Yet planners cannot
themselves ultimately define these criteria without also
becoming decision makers, but they may influence the
criteria eventually adopted. Because these criteria
govern ‘who pets what and when’, they imply inter-
personal - comparisons which economists traditionally
attempt to avoid. Their avoidance of this issue is a major
reason why economists have attracted the criticisms
made of rational planning.

We may be persuaded that rational planning does not
and cannot result directly in action which achieves its
intentions if it does not:

® Concern itsell with eliciting responses by individuals,
including administrators, and agencies, public and
private. This requires a sufficient understanding of
how they behave and how desired behavioral change
might be induced: a theory of how behavior might
change in response to government actions.

® Lmbody the choice criteria of the decision makers
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or reflect or become the de facto process of choice or
conflict resolution. This requires that the planning
process be harnessed to the exercise of power. Yet in
many countries it cannot be assumed that there is any
power, least of all in the government administration,
which will have its way all the time.

Planning which guides action backed by power can be
directly effective. Where planning does not guide action
its effect may be indirect: it may be one of the in-
fluences which qualifies the exercise of power elsewhere
or the resolution of conflict. Its role is likely to be some
mixture of these two. Thus, the effectiveness of planning
will need to be judged in part by the extent to which it
is an influential political force. ‘Were plans realized?’
may not always be a relevant question.

Strategy for improvement of planning

A strategy for improving planning must understand the
system it secks to modify: both the government system,
‘administrative and political’, which produces decisions
and actions, and the social-economic-ecological system
which generates the phenomenon that concerns us —
malnutrition. The first is a subsystem of the second,

How, then, do the various approaches to food and
nutrition planning perform with respect to their apparent
understanding of these aspects? How can we develop a
strategy for improving planning in specific situations --
and food and nutrition planning in particular? How can
we achieve better government decisions?

First, we must diagnose what is wrong, One approach
is to ask ‘What would constitute better decisions?’ and
‘What would be required in order to achieve such im-
provement in decision making?'. The rationalist contri-
“rtion to answering these questions starts by assuming
that the model of good decision naking which is ap-
propriate for an individual is a relevant model for
organizations including agencies, ministries and national
governments. It compares the existing government
decision making process to a postulated ideal decision
making process in order to indicate where changes are
needed. While this could lead to prescriptions for im-
proved planning, it could also simply explain why
planning must have its limitations since prescribed
changes might, for many reasons, be unrealistic.

There is apparent general agreement about the steps
involved in an ideal decision process, judging, that is, by
the similarity of the stages of such a process discussed by
various authors. Some authors subdivide these stages (or
tasks) so that as many as twelve may be found to describe
the proccss.5 Berg " lists cight tasks, but these include
‘iteration’ through the stages and ‘presenting options to
the decision maker’,

An analysis of the stages listed, however, suggests
important  differences of emphasis. Key elements
conunon to many presentations are: problem definition
and formulation of objectives (these twin aspects are not
always distinguished); identifying relevant actions for
pursuing objectives; and proposing alternative actions for
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consideration. Sometimes ‘identifying relevant actions’
is equated with ‘diagnosis® or ‘causal analysis’ and is not
always  distinguished  from  “proposing  alternatives’.
‘Designing  specifications’ is sometimes onmitted as a
detailed  extension of dentifving  relevant actions’.
‘Predicting the consequences of actions under con-
sideration’ is not always seenas pror to the “‘comparison
of alternatives’. Generully, the tusk ol the planner is
seen as ‘providing an analysis of alternatives {for the
decision maker ~ who makes the tinal choice.

There is strong agreement abont the importance of
effective problem definition. The wuay problems are
defined is seen greaty to mtluence the way in which
solutions are approached. Thus, some authors have
pointed out that seeing the nutrition problem in tenns
of ‘vulnerable groups’ (detined. for instance, as intants.
pregnant and lactating mothers) tends to the identi-
fication of programs addressed  specifically o these
age-sex categories rather than to the househelds or
communities where these groups are at sk, It ends o
obscure the need to distingush subsets of problems
within these demographic categories: seeing the problem
in terms of infant maramus and kwashiorkor tends to
the identification of measures to treat these conditions
which do not reduce the emergence, or even the re-
currence, of these symptoms, But this takes meinto the
discussion of theory i planmng, that 1 have 1eserved
unti! later,

Implications of problem definition

What is important here is to consider the implications
of problem definition for the thoery of planning, ie
how planning might best be conducted to
effective problem definition.

There seem to be grounds for believing that failure in
problem definition is significant in explaining  the
failure of planning to result in more effective action.
There seem also to be many reasons why this is so.

First, there are political reasons. 1tis otten not politic
to define problems precisely. There are generatly inter-
national and internal reasons why politicians and govern-
ments do not wish to put too fine a point on the nature
of the problem, and do not therefore press tor this to
be done. Even where political support is sought through
the expression of 4 concem tor malnutrition, the problem
is unlikely to be precisely defined, and cven the mal-
nourished are unlikely to be very precisely identitied.
Political rallying cries cannot be precise without risk
of losing emotive appeal and of increasing divisiveness
rather than gaining general support,

Thus, planners may not have very precise briefs.
indeed their briefs may need considerable amplitication
if they are to be operationally meaningful. I-ven planners
needing to formulate working problem detinitions may
feel constrained from expressing these explicitly or, even,
from attemptin, definitions explicit only for sharing
among themselves, Not surprisinely twin themes which
recur in the plannmglitetature are “pohitical commitment’
and ‘nutrition advocacy”.™ However as Field points out,

secure
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there has to be political advantage in nuttition as a plat
form and political power il commitment means taking
on other powerful interests.

Second, there are administrative reasons. No country
has a ‘ministry for nutrition’, nor would it make sense
to have one. Instead, separate ministries are involved in
activities which have nutrition concerns. Thus, ministries
and agencies tend to have “activity-oriented’ views of the
problem. Each is responsible for a range of activities
clinics, extension programs, food fortification, additives,
crop production  and sees its job as ane of improving
{some would add ‘expanding’) these activities. There is
a presumption that their activities are relevant to addres-
sing the problem.

This, say the critics, is not good enough. There needs
to be some diagnosis of the problem at a supraministry
level, and a determination at that levet of the nature of
the activities which are called for and thus of the roles
to be played by different ministries. The need is seen to
focus ministry and agency concerns upon a wider view
of the problem than they commonly have.

Thus, some writings emphasize the need for ‘Inter-
sectoral food and nutrition planning”. 'Y 1t is said that
{a) the nutrition problem cannot be elfectively dealt
with by assigning parts of the problem to separate
ministries who plan independently and also that (b)
the most signiticant policy actions affecting the state of
nuttition ate those not directed specifically atl nutrition
objectives. Field ! however, is scathing about the idea
that when the separate ministries do not function
eitectively they are likely to be made to lfunction more
successfully by attempts to coordinate hem. It might
well be added that overall courdination implies overall
power.

In addition to political and administrative reasons
for poor problem definition there are analytical issues,
and these are considered below,

In trying 1o assess how policy decisions might be
improved we shall, no doubt, need to see how, and by
what processes, problems and objectives are formulated,
and to assess whether there are weaknesses in problem
definition which can be repaired.,

Problem defintion and its corollary, the formulation
of objectives, should, according 1o rational planning
fogic, prouperly be the busis for the identification and
design of action. We shall need to nvestigate the
procedures by which hypotheses are penerated with
regard to the actions likely to be relevant to meeting
objectives. It is indeed an important task of our study
group discussions to consider whether these procedures
are deficient and whether they might be improved.

ldentifving actions

The way we proceed to rdentify actions for reducing
malnutnition will govern the demands we make for
miproving our data, The data we seck, and the use we
make of them, will largely define our approach to
nutrition planning. However, this in turn has implications
for the nature of the data support services required for
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nutrition planning which may imply changes in existing
administrative provisions. This raises issues especially
concerning  current  discussions  about  ‘nutrition
surveillance,!* and the relation of data and analysis to
the administrative process.

ldentifying classes of relevant actions and selecting a
specific design for action are the start and finish of a
process of climination in which all but one of a large
number of possible specitic actions are climinated. Some
planning procedures get no further than the beginning
of this process and fail to generate specific action
proposals: others start from specific proposuls which
do not result from any explicit elimination process or
wide-ranging view of options.

Where action proposals are generated it is not always
through the conscious consideration of alternatives, and
planning procedures do not always encourage this. In
some countries specific proposals may be subjected to
selection criteria, but by methods which do not require
explicit choices between alternative proposals  with
comparable objectives. The application of cost-benefit
or cost-efficiency criteria can have this effect, for the
ewphasis is not so much on ‘s this the best way of doing
what we are trying to do?" as cn s the rate of return,
or impict per unit of budget allocation, high enough to
justify inclusion?” Not only dues this fail to cmphasize
the need Tor consideration of alternatives (unless impact
or ate of return s too low): it also presumes on the
rclevance of the definition of benetits and costs in the
elliciency cuiteria being applied. (This again is a matter of
theory in planming and comes later 1 this discussion.)
It the lack of consideration of alternatives, or of sys-
tematic procedures for their elimination. as the basis for
choice is regarded as a weakness, then we may need to
look at the structure and process of planning as well as
the analysis used in planning. But these are closely
linked.

Recorded planning experience gives little evidence of
attempts to predict the consequences of proposed
actions: especially, there is little analysis of the likely
impact ol measures on nutrition. The absence of such
attempts could, pethaps. reflect a reasonable judgement
that amalytical resources are tao scarce. or that there are
o few data to analyze, or that the initial plan is
expected to be greatly modifiedin the light of experience
so that attempts to predict outcomes are academic.
When cost-benefit or other appraisals are undertaken,
then assumptions, if not predictions of outcome, are
necessary, but these seem more generally to be based on
hoped-for targets of performance than on attempts (o
analyze and - foresee outcomes. However, we  might
reasonahly ask: “How far should planning attempt to
analyze the likely impact of measures on nutrition
status? and *Ior decision making or advocacy?".

The authors who discuss the planning process in
terms ol stages of rational decision making, such as |
have considered here, use these concepts for one of two
refated purposes: either they are offering guidance to
those who would plan (for example, Bery). or they are
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offering a checklist for the disgnosis of weaknesses in
specific planning situations (for example, Joy). The
implication is either that it is possible and desirable to
get the planning process to approximate this ideal or
that, in so far as it does not, the pianning process must
inevitably be less than wholly rational. Improvement,
however, is equated with increased rationality, but this
equation is disupted or, at least, seen 1o be in need of
qualification.!3

Most authors note that the planning stages are not
presumed cach to be completed in sequence; that iter-
ation between stages is necessary. Some, however,
appear to believe that the outcome of the planning
process is, in effect, a draft plan of which alternative
chapters or paragraphs are offered for comment by
‘the decision makers' and referral back to the planners.
Furthermore, while most stress that planningis a learning
process, some seem to mean that planners learn in the
course of planning, and others seem to mean that
planning is, or should be, that analytical activity by
which government administration matures its perception
of problems and possiialities and considers its response
to experience and events,

Those who see plans as equivalent to ‘orders of the
day” from the general staff to the troops emphasize the
need for plans to be flexible. Those who see them as
‘position papers’, written in the course of a continuous
administrative process, emphasize the need for planners
1o assist the administrative process (to be integrated with
it) and avoid wasting skilled manpower in hypothetical
exercis s which, if taker seriously, inhibit the process of
adaptive control. There is a problem, it seen:s, that plans
are also, if not solely, political platforras which have
both the power and the inertiu o a mandate.

These brief notes are offered not as an adequate
discussion of much studied questions, but in order to
list topics on which questions might properly be raised
in later discussion. It may be that it is important to
resolve some of these apparent differences or qualifi-
cations and to pursue their implications for the planning
process.

So we seek to improve nutrition planning (ic the
design of social action to reduce malnutrition), thus
influencing the process of government decision making
from within governrent. There is clearly room for
doubt that it is the quality of analysis which constrains
improved action. Yet we might argue that effective
analysis or the probiem is desirable. We need to know
both what might be done to tackle the problem of
malnutrition, and why what might be done is not done.
It could be argued that if there is failure at this level
there is no need to ask, ‘Why are the necessary steps not
taken?. tlowever, it is noted that even the actions
decided upon are not often taken very effectively.

Thus the empiricist has challenged the theorist-planner
and argued for less planning und more management.
When management is improved, then will be the time to
invest in planning. This view depends on the assumption
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that what has to be done is either obvious or can be
learned i the course of implementation. Both these
propositions can be challenged. Some would argue that
the actions which have in the past been espoused as ob-
viously appropriate have been futile, even harmtul 19t
has further been argued that measures can be so funda-
mentally misconceived that there 15 nothing to do but
start agan: that no process of learning-by -doing can suc-
ceed from fundamentally false starts. Again, it has been
argued that the leaming process within administration
can be ineffective for many reasons  especially that
cufture, or eriteria tor promotion, do not encourage
subordinate  statt to provide critical analysis  and
reporting.

Among the reasons cited for failures in plan imple-
mentation, however, must be noted that mentjon 2d by
Field: that it is at the implementation stage that plans
may often be, and indecd are, most readily subverted by
those whose interests have not carried weight in the
planning process.

This is closely related to the argument that plunning
can only seek to induce changes in personal or corporate
hehavior by changing the consequences of that behavior:
especially by making feasible and rewarding that behavi o
that government policy seeks to induce. This argument
carries the corollary that planning needs to be enlightened
by an understanding of why people do what they do and
how people might be induced or enabled to do what is
desired. Joy!S has arvued that o major weakness of
planriing 15 1ts lack of analvsis or understanding of these
issues.

The considerable record of failure of nutrition inter-
ventions has led many to ask in desperation ‘What can
we do, or tell governments to do, in order to reduce
malnutriion”". Such a question suggests that it is possible
to generalice about nutrition problems in different
countries and that measures which have achieved
nutrition goals in one country can be adapted for use
in others. This may be true, but it raises questions about
how planning processes might respond best to other
countries’ experiences and appraise their significance
for therr own situations. This is a matter, again, of both
‘process’ and analysis’, and perhaps the answer s
improve planning’.

Weahnesses in the planning process

FFrom among the propositions considered above, we may
summarize those basic to the diagnosis of the weakness
of the planning process. Planning may fail to reduce
malnutritton (improve nutrition status of population)
becuuse:

@ Plans being produced, no serious artempt is made to
implement them: (a) they may not be operational in
the sense of defining what action is to be taken by
whom; they may fail to be reflected in the budgetary
process; and/or (b) they lack the support of those
who control the power to act.

@ Artempts 1o implement plans are meffective; (a)
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because components of the overall plan are incon-
sistent: (b) because of fundamental design crrors,
plans are inherently not implementable crrors may
be irredeemable or there may be no capacity for
learning and adapting: and/or (¢) because of manage-
ment de'iciencies:andsor (d) because implementation
is subverted by thuse whose interests have been over-
looked or discounted during planning: o1 (e) hecause
implementation is subverted by people (farmers,
manufacturers, traders, consumers) who do  nat
behave as the plan implicitly or exphcitly required
them to hehave  their behavior was not understood
and accounted for in planning.

In addition to these arguments we need also to consider

cases where:

@ Plans are successfully implemented hut goals are not
atrained: (a) plans ‘work® but are not relevant or are,
in sum, inadequate to achieving goals: problem
definition ot measurement, causal analysis and
wdentification of relevant measures wre weak; and
(b) goal-oriented adaptive control is weak or un-
productive where initial orientation was basically
wrong.

® Sed goals are antained, but these seem not to
contribute effectively 1o attaining oijectives. Ob-
jective premised on inadequate  problem formu-
latton or diagnosis (for example, Kwashiorkor, cured
in mdividuals, persists in population),

The above outline may be used as a preliminary trouble-
shooting chart for the analysis of weaknesses in planning
systems which are directed at nutrition objectives. it
can be used, therefore, to develop strategies for improving
‘nutrition planning’ (ie planning for nutrition objectives)
or for assessing the limits to the possibilities of nutrition
improvement through planning.

Domain of nutrition planning

However, not all planning is directed at nutrition
objectives. This may either be because nobody cares, or
because it is not felt necessary to plan to improve
nutrition per se. Here, we must remind omselves that
there are many domains of planning even wirthin govern-
ment, and that there are questions for discussion with
regard to the domains of planning in which nutrition
objectives should especially be puisued. We  should
further ask “How should the planning m different
domains be related overall””. Clearly. it important
that somebody should care. But 1s it important that this
concern  be reflected in explicit  nutrition-directed
planning at the national level, and/or at a more disag-
gregated (area) level”? Or is it sufficient i itis the concern
of one or more ministries. or ol specific programs
within ministries, or of relief agencies” Whose Jjob is
metrition plamning?

It was suggested earlier that the most significant
policy actions affecting nutrition status might be those
which are, conventionally, not directed specifically
at nutrition objectives. This further suggests that actions
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taken for 1.on-nutritional objectives — and thus judged
by non-nut-itional criteria —- may aggravate malnutrition.
I this wer true, then it would be especially important
to examine the nutritional consequences of such actions.
Economist- seem inclined to argue that, while it may be
true where maximizing the growth rate is the dominant
objective . nd planning criterion, new approaches to
growth with redistiibution would make it unnecessary
to have sp-cific concern for nutrition with respect to
actions not designed explicitly to achieve nutrition
ubjectives,

No dount, planning which succeeded in raising the
real incom s of the poorest to the point where they
could enjev adequate, secure subsistence plus basic
sunitation :nd health care would have struck at the root
of the nurrition problem. However, first, while the
elimination of poverty is no doubt a desirable objective,
it is clear that it will not be achieved in a hurry. In the
meantime, the more modest aim of reducing, in the
short term. the worst features of malnutrition in a way
consistent with the longer-term sustained reduction of
malnutrition and poverty requires a careful blend of
short-and long-term measures which can be achieved
only il nutrition is an explicit objective in overall
strategy. Second, a general planning strategy of reducing
poverty — perhaps, inter alia, by creating more jobs in
total may not meet the need of some particular
classes of people among whom malnutrition is a
particular problem.

What this argument says is that the poverty problem,
like the nutrition problem, is not homogeneous: the
measures needed to meet the needs of different groups
may be different and specific to those groups. It also
says that priorities need to be asserted, and that nutrition
status may be both u criterion of need and an index of
success. (This seems to reflect the World Bank approach
to making project analysis sensitive to nutrition
objectives.) Third, while income levels may be a good
indicator of probable incidence of malnutrition, it
follows neither that malnutrition is simply correlated
with income nor that the feasible, or optimal, measures
to deal with malnutrition are the same for all those with
the same low incomes. However, these are all issues in
need of further discussion.

It would seem to be not difficult to point to strategies
which overall are aggravating, or failing effectively to
reduce, malnutrition. Their existence is the prima facie
case that is offered for the introduction of nutrition
objectives and planning criteria into policy making at
the national level and with regard to measures not
directly nutrition-oriented. Concern  for nutrition
might, in any case, be one aspect of an overall approach
to the reduction of poverty  poverty seen not simply
as a low level of income, but as a complex of deprivations
of which nutrition is one of the most significant.

More on imtersectoral planning

The view that the national nutrition problem is likely to
he heterogeneous, requiring specific measures for specific
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people, is linked to the view that the national problem
is not susceptible to analysis in its variety wholly at the
national level. Burkhalter reports that the literature
frequently points to planning that is ‘frustrated by lack
of data, ignorance of local complexities ... Decentraliza-
tion is called for’.17

Here we are into what economists call the decompo-
sition problem: how to break down a complex problem
and solve the parts of it so that the total of partial
solutions is a solution to the whole. The national planning
problem is too great to be seen as a single problem for a
single planning body: too maay different problem
situations, too many interests and objectives to be
reconciled, too many agencies. Yet each aspect of the
total problem is highly interdependent, so that some
orchestration of the sum of planning activities is
necessary. How can this best be achieved?

More on commitment

The need for commitment to the reduction of mal-
nutrition is scen as a prerequisite to successful planning
by many writers. Lack of commitment is also diagnosed
as the chief reason for the failure of planning. However,
while commitment may be necessary for successful
planning, one might reasonably ask ‘How much plannipg
is necessary if there is, in fact, commitment?”.

Paradoxically, therz seems to be at least one country,
China, which is committed to the elimination of
malnutrition and which seems largely to have succeeded
in this objective without evidently laboring over nutrition
planning in the way generally conceived of in the liter-
ature under review. Perhaps, as in wartime Britain,
China’s secret of success is in the equitable distribution
ol basic foods made feasible by full employment and
a non-corrupt administration operating through the use
of mandatory powers. But these are conditions which
may not be acceptable, or may not exist, in many places
today, and which make planning both necessarily
different in role and, perhaps, alsc limited in impact.
Evidently. malnutrition may be eliminated at a cost and
two questions we might pose are: *By what alternatives?
At what costs?". It seems unlikely that the costs will
be ndequately :ccounted for by conventional cost-benefit
procedures.

A major argument of this section is that if we wish to
improve plarning we may need to change the structure
and process of planning. This may not, however, be
readily feasinle. Changing the structure and process of
planning eans reallocating power, control and responsi-
bility within the administrative system and the oppor-
tunities for access to bureaucratic influence by politicians,
individuals and groups. There may not be enough
‘commitment’ tosecure thechangesneeded. Consideration
of this observation throws light on what we mean when
we speak of commitment.

Theory in nutrition planning

I shall now turn to the use of theory in planning. If the
above discussion of the theory of planning is valid,
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theory in planning needs to provide especially:

@ A basis for effective problem formulation.

@ A basis for linking action to objectives; whichimplies...

@ A basis for predicting the effects of alternative
interventions.

@ A basis for selecting between alter:.ative courses of
action.

Practical planning requires that theories be practical for
application.

Problem formulation

The nature of the nutrition problem has already been
discussed in Dr Mata’s paper, but there are three aspects
of its definition for planning purposes which might
especially be noted here. First, there is an important
distinction to be made between treating the problem
as one affecting individuals who are malnourished and
exhibit dysfunction, and treating it as a condition of
populations which results in an unacceptable risk of
dysfunction in some individuals. Second, there is an
important distinction between concern for dysfunction,
actual or patertial, and concern that people should be
adequatcly fed. Adequate intakes are a means to reducing
dysfunction, but tliey may not be the sole, nor even the
most imporlunl means. Furthermore, measures to im-
prove intakes nay not be very significant when taken
alone. The third aspect which merits comment is
time. The nutrition problem exists now, but it is also
evolving, and our statement of how we see ihe problem
- and thus how we formulate out objectives — needs to
refer not only to present concerns and intentions, or
even to ultimate objectives, but also to how we see the
evoluiion of the problem and how we seek to modify
its pattern through time. We shall almost certainly be
concerned that our actions should have long-term,
sustained, impact in reducing the problem.

Problem fonnulation is necessary for the formulation
of policy objectives and goals. But there are analytical
problems of relating nutrition objectives to other
objectives and of asserting priorities within the field of
nutrition and health!®

Problem diagnosis and identification of measures

While problem formulation deals with statements
about what it is that concerns us and policy objectives
with what it is that we are trying to change, problem
diagnosis deals with understanding how the problemn
arises, how and why it is changing, and what needs to
be done, or not done, if objectives are to be attained.
The theoretical basis of such understanding may not
be explicit in all planning but it must be, at least, implicit.
Nor does the application of theory imply the construction
of formal models: they may simply underlie the thinking
which leads to the identification, design and choice of
policies and programs thought to be relevant, or the
calculations on which predictions of nutrition status are
formulated.

Nevertheless, there have been a number of quite
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explicit models constructed, quantificd and applied to
planning for nutrition objectives. I review here some of
those most familiar or accessible to me. In doing so, |
am aware that | overlook many, often unpublished,
which would have merited mention and review. My main
purpose must, however, be to raise questions which need
to be asked of these models and a comprehensive review
and balanced appraisal is not feasible for this paper. |
apologize to those unmentioned and to those whase
mention describes their efforts with less than justice.

Explicit modeling and implicit theorizing

For the most part, the explicit use of theory in nutrition-

oriented planning has focused primarily on ensuring an

adequate food supply. In this section, | review the

following works which seem to me to focus on this

issue:

@ The conéribulion to Indian planning by Berg and
Muscat.!

® The Tamil Nadu plaqning exercise as reported by
Cantor Associates, Inc.”

@ The Nigeria simulation model reported by Manetsch
et al.?!

@ The linear programming models for Nigeria reported
by Smith er al, 22

@ The Korea simulation model reported by Rosmiller
etal 23

@ The Colombia programming models reported by
Daines24 and Sutton.2$

® Tiic Country Perspective Studies by FAO, of which
the Zambia study is one example >*

Berg and Muscat. In 1968, these authors cstimated
the requirements of the Indian population for specific
nutrients (protein, vitamin A, etc) and for calories.
They then calculated the deficiency in current and
projected supplies, listed the alternative foods from
which these nutrients might be supplied, and estimated
the costs of increasing the supplies of these foods. The
foods considered included both conventional and
unconventional (eg fishmeal). Linear prograinming?
was then used to answer the question, *What pattern of
increments of supply of the listed foods would meet
the agpgregate nutrient needs of the Indiun population?’
The answer was used to provide food supply targets
incorporated into the plan.

JoyTnoted a number of objections to this approach,
of which the most important to guote hese is that
planning for the availability of adequate total supplies,

This review must inevitably be superficial, since many of them
are highly complex and technical and have digested vast quantities
of data.

tA computationa) technique normally used to maximize the
attainment of objectives (or \0 minimize the cost of the attain-
ment of a target) in situations in which the problem is to deter-
mine the pattern of activities Lthat is optimal given Lhe constraints
snd costs of these activities and their potential contribution to
the attainment of objectives,
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even at lowest cost, does not ensure that people are in
lact able to purchase their needs. Posing the problem
in terms of supply amounts to a diagnosis of the problem
as one of an insufficiency of available food. Whatever
the truth of that diagnosis, it would not, of itself, be
helpful if the cause of the inadequacy of supply were in
turn an inadequacy of demand to call forth the needed
supply  or even if, the supply being produced, it could
not be purchased by those in need. This point is now
widely recognized in the literature.2®

What scems to be required, though generally this
seems not to be explicitly recognized, is a pattern of
production which generates both the desired pattern
and level of demand and a (matching) pattern and level
of supply. This needs also to be acceptable in terms of
costs which might be incurred in the non-achievement
of other objectives and, of course, to be the most
desirable of alternative ways, if any, of meeting the
nutrition objectives.

Tamil Nadu studr. Like Berg and Muscat, this
study also attempted to provide minimum-cost supply
targets, but on the basis of a considerably more com-
prehensive and detailed study of foods, the nature of
their production costs and of the consumption con-
straints imposed by food habits on possible solutions.*
In addition, it recognized the ‘distribution’ problem and
attempted to find answers to the question, ‘How might
supplies be channeled to those in need?”, 1t also recog-
nized that this problem had two major components:
how to get food to families, and how to ensure its
effective distribution within families.

Overall, the study is of a food system seen as three
subsystems: the agricultural production subsystem;
the food processing and distribution subsystem: and the
consumer subsystem. However, the systems were not
madeled to simulate their actual behavior or to explore
the effects of alternative interventions. Instead, com-
prehensive data collection regarding ail aspects of these
systems was carnied out and data were analyzed, in part,
by correlating variables (eg education and caste with
intakes) to generate hypotheses of causal relationships
which might have policy implications.

Thus, the implicit theory of the study was that
nutrition status 1s determined by food supplies, their
processing and their distribution between and within
familics. The output of the study included a proposal
for a pattern and level of required food supplies (though
this was not derived from or linked to any proposals for
changing supplics or of estimates of the likely impact
of such proposals) and a commentary emphasizing the
many factors affecting family consumption patterns and
the significance of cultural factors among these. Inter-
vention programs, it stressed, must be designed to take

.
The study used production function analysis and household
consumption studies to estimate coefficients for the linear
programming model.
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account of these. It did not attempt explicitly to model
the distribution process or interventions in that process.

Nigerian studies. Nigeria has been the subject of
intensive study by Michigan State University (MSU). The
central concern has beer agricultural development
strategy, but, within this, food and nutrition concerns
have been explicit. Initially, the studies took the form of
reports on a serics of topics treated separately.
Subsequently, however, the material gathered was used
to create a simulation model of the agricultural sector,
the purpose of which was more to appraise the approach
than to provide analysis directly for policy formulation.

The inodeling exercise recognized explicitly that only
one subset of problems could be analyzed by any one
simulation modei. The MSU team therefore ‘componen-
tized” their basic mode! and used components in con-
structing further models to analyze a series of problems.
Among the simulations performed were those which
showed the consequences of different development paths
for the agricultural sector not only for such variables
as national income and foreign exchange, but also for
those pertinent to nutrition including, especially, food
prices and the supplies of calories and nutrients.
However, no ‘modeling was explicitly undertaken to
explore the consequences of alternative development
strategies on the nature and extent of malnutrition.

Smith, a member of the MSU team who has worked
for many years on the application of programming to
nutrition problems, has formulated a number of linear
programming models concerned to establish feasible
patterns of farm output which might be adopted as
production targets to meet nutritional needs and other
rolicy objectives. A feature of these models is dis-
aggregation to the regional level within Nigeria and the
establishment of ‘efficient’ regional production targets
and activity patterns.

Again, however, while these targets are intended to
provide an adequate supply of calories and nutrients
to meet population needs, there is no provision within
the model for checking that food supplies will be matched
by a pattern of demand that will ensure distribution to
meet everybody’s needs. Nor has the effect of different
strategies on the pattern of demand been explored.
Morcover, the aggregation of farms, even at a regional
level, presumes on the feasibility and acceptability of
the farm level changes in farming patterns necessary to
secure the apgregate targets.

Korean Agricultural Sector Model, This was also
developed by MSU following experience with the
Nigerian model. It models agriculture within the national
economy. It is complex and comprehensive, in the sense
that it takes account of a wide range of variables and
their interactions, and allows a considerable number of
policy options to be simulated. It is, however, highly
aggregated and, although it simulated demand and prices
as well as supplies, the degree of aggregation of these
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variables seems to preclude the direct assessment of
policy impact on those on the margins of nutritional
adequacy.

A subsidiary model - the Grain Management Program
Model - has been developed for the analysis of food
policy with respect to such issues as: high v low price
policies: dual price policies: controlled market prices;
import programs; food subsidies and the management
of food stocks. This models supply and demand inter-
actions and the interrelationships between  different
food markets. It is not possible to determine from the
published report the extent to which rural and urban
consumers have been disaggregated so as to reflect the
impact of policy measures on the feod consumption of
particular income or occupational categories. In
principle, such modeling is clearly possible, but it might
require significant elaboration, for example, with regard
to the demand for, and incomes of, rural wage labor as
these relate to grain prices.

Columbia Models. These have features in common
with some of the models described above. Daine’s
linear programming models are not intended explicitly
to analyze the nutritional implications of agricultural
production patterns, but rather to explore the relation-
ship between  alternative  production patterns  and
employment, GNP and farm profits. As with other
models, it is highly aggregative: for example, production
input constraints are aggregated into twelve (monthly)
labor supply constraints, six land type constraints
and four credit constraints for the whole farm sector.
As with other models, one output is a postulated food
supply for each policy strategy, ie that which is to be
met while pursuing the objective to be maximized
(employment, GNP, profits) for ¢ach run of the model.

Suttor's linear programming model, on the other
hand, is designed to contrast the implications of a
strategy which maximizes the net value of production
of the farm sector with a strategy which produces the
nutrient requirements of the population at minimum
retail cost. Not surprisingly, perhaps, the minimum-cost
diet indicated by the solution is one which is not in
fact being eaten and is unlikely to prove acceptable.
While. as with other models of this type referred to here,
there may be much to discuss about its specific formu-
lation (how requirements are set, tastes allowed for.
foodstuffs defined, etc) it shares with the others the
failure to relate the answer to the question, ‘What pat-
tern of food supply would meet population require-
ments at least cost?" to the question, *Should we attempt
1o induce such a pattern of production and consumption
and if so by what specitic measures?’, and to relate these
in turn to the question, ‘Is this the best way to plan for
improving nutrition status and reducing malnutrition?’,

Perspective  Study of Agricultural  Development
Sor Zambia: Food Demand and Nutrition. This study
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again - centers on the task of estimating desirable
food production targets. While other studies explore the
implications of such criteria of desirability as *minimum
cost’, ‘maximum contribution to GNP', ‘maximum
employment’, ‘optimum foreign exchange implications”,
etc, the FAO study uses as the criterion of desirability a
level of supply equal to the estimated level of market
demand at constant prices, plus the estimated production
retained for farm houschold consumption. Thus, the
analysis is not concerned for the supply conditions of
different foods (except to distinguish home-produced
from imported items) or the relative feasibility of
increasing supplics of different foods.

Demand is, however, disaggregated by provinces and
by four consumer groups: urban, townships, rural
monetized and rural subsistence (which are not further
subdivided by income class). Extrapolations of demand
are made using assumptions of population growth for,
and transfer to, each consumer group and by the analysis
of household expenditure data derived from a detailed
household survey. The Report contains a section which
offers proposals for food policies most of which, however,
seem only indirectly to stem from the analysis.”

Stummary,  The above works have featured

COMmon:

@ None directly models nutrition status as an explicit
varjable determined by other system changes.

@ None sufficiently  disaggregates farmier categories
(including landless) or income categories to permit
the analysis of the impact of policies on (identified or
presumed) marginal groups.

@ The models are either behavioral but highly aggrepated,
or non-behavioral.

® Each assumes that the major ti-k for ensuiing attain-
ment of nutritional adequacy is to determine the
food supply, pattern and level, requircd for this
(though the Tamil Nadu study analyses caltural and
other factors without modeling them).

Population is exogenously determined and governs
labor availability and food demand requirenients,

® Population growth is not modeled as one determinant
of the number of people unable to subsist, nor does
this variable appear as an output of any of these
models.

®Some of the models do predict the consequences of
alternative policies, but not directly their effects on
malnutrition.

*For example, ‘Efforts should be made to bring the rural sub-
sistence population into the money economy hy helping them ta
grow and sell the food needed by the urban population.

Urban development planning should include the creation of
green belts and Lhe setting aside of allotments for family kitchen
gardens by means of which low-income town dwellers can
supplement their diets.

Production should be diversified to make the diet in Zambia
less dependent on the chief staple, maize, and avoid repetition
of the near-famine of 1970-71 when the crop failed.’

NUTRITION PLANNING



@ Some test predetermined hypotheses about the
relevance of classes of policy action on outcomes of
prior interest (eg foreign exchange implications);
none is intended to generate hypotheses about
relevant intervention points for the control of
nutrition status.

@ No noneconomic variables which  might  affect
nutrition status are simulated within these models.

While some ol the models are explicit about the inter-
relationship ol supply and demand, in no case is this
interrelationship so modeled as to explore the imnpli-
cations of alternative policies on the nutritionally at-risk
or to generatc hypotheses about measures relevant to
improving their condition. Generally, too, they are
non-specilic about policy measures, although the Nigerian
and Korean models are considerably more  specific
than the others and the Grain Management Program
Madel is, exceptionally, wholly specific about the
actions urnder consideration,

It should be noted that there is now a large literature
reporting agricultural sector planning models of the sort
reported above. Generally, these have not been directly
concerned for nutrition. Many of them might, however,
be readily used  sometimes with minor modifications -
to serve purposes similar to those discussed above,
Among these, one which is especially worth noting isﬂu
model by Bigas of the Purnea District of Bihar, India®®
which analyzes, inter alia, the effects of policies on both
food supplies and their distribution among the population.
Traditional transaction modes, as well as market trans-
actions, are modeled, and the model shows the likely
numbers not adequately provided for under alternative
strategics. In this respect, while not explicitly intended
for food and nutrition planning, the content of the
model goes further than those discussed above in speci-
fying a causal theory of malnutrition. Indeced, in the way
that it relates supply and demand, in its disaggregation,
its focus on the lowest income groups, and in its
accounting for both traditional and modern transaction
maodes, it is considetably more advanced.

Yet another study by Mellor and Mudaharmprovidcs
an unquantified conceptual framework for the simulation
of ‘interactions between agricultural and non-agricultural
sectors with a focus on the impact of modernizing
agriculture  on  production, consumption demand,
income distribution and the potential levels of employ-
ment in the various sectors of the economy’. While this
is not applied to specific policy analysis, it provides a
basis for such analysis whicli could readily be explicitly
nutrition-oriented. In the presentation of the model,
consumers are  disaggregated into seven expenditure
classes (which are also land-holding classes) whose food
consumption would also be modeled.

Another presentation which also provides an unquan-
tified conceptual framework, but explicitly focuses
on the emergence of malnutrition, is by Joy.3! This

similarly relates to India, but it is formulated in
terms ol a village rather than the agricultural sector, and
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postulates nutrition status as the outcome, especially,
of demographic evolution in relation to farm holdings,
technical change, market forces and health environ-
ment. These forces, particularly, are seen to govern the
number of households with inadequate land resources
and wage earnings, including remittances, the level and
pattern of farm inputs and outputs and their distri-
bution and, thus, to determine the number of famities
unable to sccure subsistence. It is argued that the
framework provided offers the basis for identifying
measures relevant to reducing malnutrition and for
quantifying the effects of various measures, trends or
events. The implicit theory of this model is that demo-
graphic, economic, technological and social change
affect ‘displacement’ from, or ‘absorption’ into, pro-
ductive employment — cash or subsistence — and social
care, and that this process is most critical in governing
the number of people who cannot afford to subsist.

More pragmatic approaches and their implicit theories

Pines also implies a comprehensive theory of the deter-
minants of nutrition status.32 He presents a framework
of analysis of factors which could influence nutrition
status. This indicates a series of items under each of
three subsystems which directly affect nutrition: the
Food Supply Subsystem; the Food Processing and
Distribution Subsystem: and the Consumer Subsystem.
Less directly, nutrition may be affected by items in
related systems, including the Domestic Economic
System, the Heal:h Care System, Demography, Foreign
Economic Systern and Government Administration
System,

However, while this provides a valuable checklist of
items to appraise for their possible impact, it does not
allow the prediction of the effect of the workings of the
system as a whole as it governs nutrition status. Thus,
while the existence of interrelationships between vari-
ables is noted, it is not possible, even conceptually, 1o
trace the impact of, say, specific measures to increase
food supplies upon nutritional status or to predict
changes in status in the absence of new measures.

Nevertheless, what the presentation lacks in adequacy
for systems simulation it gains in greater comprehensive-
ness and the specificity of its interest in nutrition
compared to many of the models discussed. In practice,
the application of the framework described in relation
to Ecuador concentrates on interventions to food
supplies (legumes, milk, and fish), fortification (of wheat),
a food distribution program, and credit and irrigation
programs.

Thus, the approach suggested by Pines leads to
concern for both supply and demand issues. Overall,
however, it lacks a theory of priorities: it does not say
which interventions will be most significant in affecting
malnutrition, nor does it have a theory which, even in
principle, would resolve that question. We can ask how
much impact particular interventions might have, but
we cannot use this framework to trace the impact
through the system. Its approach to the identification
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of relevant interventions is through a checklist of issues
to be applied in a specific examination of the condition
of the malnourished which is itself not deriyed from an
integrated theory of the causes of malnutrition in
populations. This is not, however, to argue that such an
approach might not be more effective in practice than
total system analysis or conceptualization  especially
if the systems used overlook important aspects of the
causes of malnutrition or il they are defined in too
aggregative a manner.

A recurring theme in the literature is the need to
define who is malnourished and to distinguish subsets
of the malnourished for whom different action needs to
be designed. An attempt to sysiematice such a dis-
aggregated approach is that by Joy and l’uyllc‘3\vll()
speak of the need for a *functional classification’ of
the malnourished. They advocate an approach which
works from the particular to the general: identifying
categories of malnutrition (defined in terms ot the
action relevant to tackling each category of problem,
and of the characteristics of those to+ hom the action is
relevant) and then determining the size of each popu-
lation category so defined. The total of malnourished
within a country would thus be covered by defining all
such subsets of the total problem. Subsets of the mal-
nourished so defined would necessarily overlap in so far
as there were some actions which were more widely
relevant than others.

In the application of this approach the  following
sequence of questions would be posed: (1) What is the
nature of the nutrition problem in the observed group?
(2) What might feasibly be done within the household to
improve nutrition/health status? (3) What social action
is relevant to inducing the proposed behavior changes
within the household? (4) How far would this reduce the
problem? (5) What are the constraints to further im-
provement by the household? (6) What action could
relieve these constraints: within the immediate com-
munity? within the wider administrative entity?
nationally? internationally? This sequence seems, also,
to be what Levinson advocates when he speaks of
‘working backwards’, and it is clearly consistent with
his advocacy of the use of ‘typical proﬁlcs’:N

It should be contrasted with the reverse procedure of
working from the general to the particular, as with
socioeconomic surveys. These commonly start with an
analysis of the socioeconomic correlates of malnutrition
using as socioeconomic variables not those which are
postulated as relevant and discriminating through
direct observation of the problem under consideration,
but abstract, convenient or arbitrary variables and class
limits in the hope that they will provide the correla-
tions sought. It may be questioned whether, without
prior observation, it is likely that such an approach will
identify key variables and class intervals appropriate to
discriminating subsets of the problem. It is certainly
likely that they will be wasteful in their demands of
sample size and that field observation will be further
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required to establish the nature of the causal relation
implied in correlations which may be discovered. These
are not arguments against socioeconomic surveys,
however. They are arguments for starting with a more
detailed analytical definition of the problem or a
subset of it - and for using surveys (o establish its
generality and variability,

A disaggregative approach could have severe limitations
il it did not move from *partial equilibrium’ and *micro’
analysis to ‘general equilibrium’ and ‘macto’ analysis. It
clearly also needs both a “micro” and a *macro’ theory of
malnutrition. At the microlevel, the emphasis is on the
understanding of why people do what they do and on
the analysis of constraints on behavior and the way in
which behavior, and constraints on behavior, determine
nutrition status. At the community and national levels,
the emphasis is on a systems understanding of the
factors leading to the emergence of malnourished of
various categories. As a planning approuach, it emphasizes
the complementarity of local level and national planning
and stresses the need for both to be directed explicitly
at reducing makutrition, the need for an understanding
of how and why the problemiis evolving and 1or analyzing
the impact of government actions on the nutrition
status of those identified as ‘malnourished’.

Johnston**has doubted the practicability of such an
approach in the common situation where planning
resources are scarce. Instead, he argues tor a broad-
based strategy of agricultural development, stressing
the need for an adequate level and pattern of food
supply, complemented by the establishment of rural
medical care networks in which health care is offered
together with nutrition (education, food supplements,
etc) and family planning activities. While it has indeed
to be demonstrated that a disaggregated analytical
approach can be incorporated into practical admin-
istration it has also to be shown, first, how a generalized
strategy can be translated into locally and nationally
relevant specitic actions; second, whether simply aiming
to get at the mass of small farmers and increasing
aggregate employment will in practice address the needs
of the worst-oft families among whiom malnutrition is
likely to be found; and, third, the extent of the contri-
bution that can be made to reducing malnutrition and
disease by health care at different levels of puoverty.

The concern for population growth, to which Johnston
pays particular attention, is a major theme in the theory
of causation of malnutrition. There can be little question
that malnutrition is aggravated by population growth,
but the nature of the interrelationship which is perceived
defines the nature_of the planning approach which is
required, Mcadows?" and many othiers, see the relation-
ship in terms of the inability of food supply to keep
pace with numbers. The implication of this view is an
aggregative approach to policies to try to contain popu-
lation growth and boost food supplies. I, however,
the problen: is scen as one in which the growng popula-
tion leads to a growing number of people without land
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or productive employment, then policies need also to
lind means of absorbing these people productively.

Clearly, the way in which population growth relates
to nutrition status nceds to be understood. The way
that the relationship is coneeived has implications for
the way in which policy formulation is approached.
Cassen” " appraises the state of knowledge about the
relationship between population and development and
casts doubt upon some common beliefs about this
refationship.

The above discussion is an attempt to examine some
analytical approaches thought to be of significance in
problem diagnosis, and thus of use also for the identi-
fication of relevant measures, for their design, and for
the prediction of their impact. There is a4 great deal more
theory that might properly be reviewed, especially as it
relates to the design of intervention. A thorough review
would require « comprehensive appraisal of the state of
the social and natural sciences and their capability in
this field, and this is clearly beyond the bounds of this
paper. It seems worthwhile, however, to consider the use
af theory in planning domaius other than government -
as government has been implicitly viewed so far in this
paper. One merit in doing so is that it illustrates the
point that economic theory is not the only theory of
relevance. Belore doing so, however, at least a brief
reference should be made to theory in the choice of
interventions,

1 have already commented on cost-benetit and cost-
clficiency analyses as their use relates to the theory of
planning. Seeing them as theory in planning, I would
note that the comparison of alternatives, through
evaluation or apprasal, is scen as necessary to choice.
The literature is by no means clear about the value of
cost-benefit analysis for nutrition planning, however,
Some believe that conventional practice cannot account
appropriately for nutrition objectives, yet feel that
cost-benefit analysis can be redeemed by modifying
the conventions; others argue that it is better to use
cost-elficiency criteria, thus confining choice to a
question of how ministries should spend their budgets,
and yet others argue that none of these criteria is satis-
factory.

Joy and Payne 3Hurguc that decisions should make
explicit interpersonal comparisons and be concerned to
generate certain desired patterns of consumption (and
welfare) - especially, certain increments of consumption
(o certain classes of people. This would imply abandon-
ing attempts to maximize rates of return, or even to be
consistent in the application of routine procedures
designed to achieve equimarginal returns®™ in resource
altocations. It should be noted, however, that the choice
is not  always  between  alternative allocations  of
government-controlled  resources.  While - cost-benefit

'The equimarginal returns criterion (namely that, at the margin,
the rate of return to resources in different uses shall be equal}
is important to economists for achieving allocative efficiency,
for it aims 1o ensure that resources cannot be reallocated in
ways which give higher returns.

NUTRITION PLANNING

The concept of nutrition planning

analysis might logically be extended to appraise actions
which do not center on government resource-atlocation
decisions, this is not conventionally done and it implies
major difficylties in prediction and benefit estimation.

Other domains of planning

As yet, | have barcly mentioned the community as a
planning domain. In practice it may well be the critical
domain for our concern if we are to reduce malnutrition.
The logic behind this statement is simply that it has
been argued that all but the very poorest communities
have the resources to eliminate malnutrition and even
to provide basic health care and sanitation. Thus, the
reduction of malnutrition might well be addressed at
the community level and action at this level could,
conceivably, be signiticant in complementing more
general government policics.

At the community level, it is often casier to com-
prchend the forces at work generating malnutrition
and to recognize the need for measures which directly
involve social organization and social values. The role
of economics and technology is qualified rather than
diminished, but theory of social organization becomes
evidently important. This aspect of theory is largely
neglected by most of the modeling reviewed above.
There is, of course, a vast literature on community
development, change agents, ‘modernization’ and
many such related topics as well as on aspects of social
anthropology, social psychology and other basic disci-
plines which underlie these discussions. In terms of
experience, there is also much to report on explicit
health/nutrition approaches and recent developments
in both thinking and practice by WHO and UNICEF3?
should especially be studied. as well as reports from
diverse countries such as India, the Philippines, Tanzania,
Cuba and China. An analysis of these experiences and
the theory behind them warrants a separate paper.

A good deal of nutrition intervention has been
initiated or supported by international action and non-
government agencies. Some of this may be seen to have
been largely outside government planning processes.
Nevertheless, the planning of such interventions can be
appraised by the same questions and «riteria as suggested
above. Past interventions were based on problem
formulations and diagnoses which have been substantially
modified. For example, protein fortification has been
of little value where food intakes overall were too low.*
Temporary assistance with food supplies has sometimes
been invaluable, but it has also often graphically demon-
strated that the heart of the problem is getting resources
to the people most in need and that doing this, in a way
which makes them sccurely productive of their own
subsistence, is a more fundamental challenge even than

*Bul €rop denelicists are still breeding for high-protein graing
where protein is not the constraint and where, by doing 5o, they
are restricting the genetic pool from which they draw and, often,
paying a high price in terms of calorie yield and energy and
nitrogen inputs. Fortification with vitamins or minerals, however,
has been successful and significant,
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delivering emergency rations or food-for-work.

Thus, experience has revealed and questioned the
theory behind intervention and urged the improvement
of this theory. It has also suggested that there may be
severe limits to the style and content of some inter-
ventions current five years ago and persisting even
today. In itself, this has given impetus to our present
discussions and raised the questions, ‘How do we go
about analyzing nutrition probiems and finding means
of their solution” and, "What can the international
community do to assist countries develop and realize
effective policies tor the reduction of malnutrition?”.

The practicality of theory

‘There is nothing so practical as a good theory’ is a
valuable tautology in the present discussion, since it
stresses that for a theory to be good it must be useful,
A number of approaches to ‘theory in planning’ are
reviewed above for their implications for problem
diagnosis, the identification of measures, and so on.
What 1 did not do was to ask, ‘How practical is it to
develop these models as a basis for planning?'. Clearly.
a model which does not, when developed, do what we
want it to do is not worth developing, however un-
demanding it is of data or expertise in analysis. For the
rest. however, it needs to be noted that we are not faced
with all-or-nothing choices. The fact that a theory of
causation of malnutrition might practically be developed
into a quantified simulation model, highly disaggregated
and comprehensively cross disciplinary, does not mean
that it has to be so developed in order to be useful.
Conversely, if such a theory could not practically be so
developed, that would not make it useless.

Thus, the question is one of how far it pays, in
particular circumstances, to quantify theoretical models.
[ would suggest that it always pays to start by explicit
conceptualization and to decide as one proceeds which
clements or relationships need to be understood in
greater detail and warrant an increment of quantification
and sophistication in modeling. Diminishing returns may
set in very rapidly. Especially, there is a problem of
commu%cuting the payoff from analysis to policy
makers.”” However, the more significant and uncertain
are general equilibrium effects, the greater the potential
payoff from modeling.

Whether the cost of such modeling is justificd will
need to be seriously considered. No doubt, justifications
will continue to be found on the grounds of exploring
and advancing the capability of science to deal with
human problems.

The concept of nutrition planning

This paper has included very little direct discussion on
its title theme. Nevertheless, | believe that the terrain
that has been covered in the discussion provides an
implicit definition of the concept of nutrition planning,
It also addresses, indirectly, the question, *Who should
do nutrition planning?’. The answer implicit here is that
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anyone whose planning analysis impinges on factors
significantly affecting nutrition status should he explic itly
concerned about this and that it should b- someone's
direct concern to review such matters as:

@ Defining the nature, magnitude, and causes of mal-
nutrition at present and as it seems likely to develop
in future,

@ Proposing nutrition objectives and priorities and
assisting in the ranking of nutrition goals in relation
to other development goals.

@ Identifying strategies and measures relcvant to the
reduction of malnutrition and contributing to the
appraisal of strategies and measures whicl seem likely
to aggravate malnutrition.

and to engage in

@ The design, appraisal and selection of programs (o
raise nutrition/health status.

@ Monitoring the impact of various measures on the
attainment of nutrition goals and objectives.

Where these responsibilities should lie is no |, however,
resolved.

There should also be a concern to be for warned of
impending crises likely to be characterized by malnu-
trition and to act in goud time to meet ‘hem. This,
while needing to be taken account of and related to
planning, is, in my view, more a matter of routine
administrative provision.

How can we learn from the case studics”?

Following our initial plenary sessions we are to convene
into study groups to discuss how policy making and
planning to reduce malnutrition might be approached
in the various situations presented to us. Among the
questions we can ask are, ‘Would the approaches reviewed
here (or others not reviewed here) be uselul in the
situations under consideration? Do they help us with
problem formulation and diagnosis, with the identifi-
cation and design of measures, with the prediction of
malnutrition with and without such measures, and with
their appraisal and choice? Would they be practical in
this administrative and social context? Would they imply
changes in the structure and process of administration
and are these desiruble and feasible?”. Moreover, we
might ask, ‘In the light of our study group discussions,
does this paper seem relevant?’, and ‘In what way is it in
need of qualification?”. I look forward to our study
group discussions and to your answers to these questions.
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Discussion

M.B. Namazi
(Iran)

I think it would be useful to incor-
porate more implementation aspects
into the various dimensions of
planning. Professor Joy made some
extremnely  significant  points that
should be re-emphasized. The first
is the necessity for involvement of
the people in the planning process.
This includes interdisciplinary as-
pects, and the necessity of decentral-
izing planning with relation to nu-
trition. However, the structures in-
volved in interdisciplinary approach-
¢s are not yet firm and effective. This
type of approach can cause such divi-
sion of responsibility that all action
is hampered.

However, it should not be only
the burcaucracy that is involved in
the decision making process. In lran,
some powers of resource allocation
are given to the regions and then it
is not the burcaucracy but the local
democracy which makes the decis-
ions. By sensitizing the burcaucracy
at the local levels to the decision
making process, a chain reaction can
be initiaced to facilitate changing the
decision  making  structure, which
would be extremely difficult and haz-
ardous at the national level.

Bruce Johnston
(Stanford University)

1 found Professor Joy's presentation
so cloquent that I am tempted to
accept his faith that the type of
nutrition planning he described is
both politically and administratively
feasible. However, | am unable to
sustain that faith because I find no
evidence that such an approach has
been applied in practice. Develop-
ment  planning today is gencrally
in a state of crisis and the enthusi-
asm for it of the past decade has now
waned, It seems that the capacity
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of the human mind for formulating
and solving complex problems is very
small compared to the size of the
problem whose solution is required
for objectively rational behavior. As
a result, man simplifies the alter-
natives to be considered. The other
factor is a problem of conflict
resolution, ie governments have mixed
objectives; undivided devotion is
hard to expect.

As for alternatives, it secems to me
that since necessary conditions eli-
minating malnutrition involve both
supply and demand, first priority
should be given to agricultural
development. The great bulk of the
farm population should be involved
in that process so that it has the
purchasing power to consume the
increased output. This approach has
worked in a nuinber of countries:
Japan and Taiwan arc two market
economy examples, The People's
Republic of China is an example of a
fully socialistic economy which has
succeeded in essentially eliminating
malnutrition by such an approach.
But with our understanding of the

importance of nutrition and the
possibilities of nutrition interven-
tion, can we not do better than

that? I think we can.

Perhaps we can move towards
reaching some concrete consensus
on some of those possibilities. FFor
example, it is shockirg that there
are still extensive arcas in the world
where endemic  goiter is a major
problem. Tlhe solution is so simple,
yet it is not fully implemented in
many parts of the world, Since
purchasing power is not the whole
answer to nutritional problems, much
depends  upon  feeding  practices,
particularly for the small children
at risk, We also know that nutritional
problems are aggravated by infection
and disease (Dr Mata stressed this).
So it seems to me that a combined
effort to deal with that t(ype of
nutrition and related hiealth problem
could achieve more, taster.

Finally, it is apparent that many
attempts to expand supplics, income

carning opportunities, and job op-
portunities are going to  become
increasingly difficult as rapid popu-
lation growth expands the number
seeking support on the jand and the
nimber secking jobs outside agri-
culture, Hence, there is a very cogent
case for the type of approach that
Dr Solon and his colleagues in the
Philippines, for example, have pio-
neered — an integrated program of
nutrition, health, family planning
and, in that case, Kitchen gardens.
I hope that we will be able to reach
some sort of consensus on certain
feasible policies and programs that
can be expected to make maximum
progress in  resolving  these inter-
related prablems.

Walter Santos
{Nabisco Protein Fouods, Brazil)
I would like to discuss some ol the

reasons for failures in nutrition
planning. A primary reason for
failure is the complexity of the

nutrition problem; it is related to the
socioeconomic development of poli-
tical institutions, ccological systems,
and so forth. Another reason is that
most of the actions have been
isolated and not comprehiensive,
Third, the results of nutrition plan-
ning depend on changing the behavior
of millions of pcople. The need for
food is made more difficult to
satisfy than even the need for
liousing. Fourtl, there is a lack of
resources, mainly financial resources,
Fifth, there is a lack of political will,
and planners have not been supported
by politicians and decision makers.
To summarize the main defects
of nutrition planning, I would include
first the steps mvolved in a decision
process  which  Professor Joy  de-
scribed, and the lact that nutrition
planning must be integrated into the
national social cconomic development
plan, which is not casy. Such dev-
clopment  plans  are  prepared by
decision makers who do not under-
stand the language of nutrition o
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the language of the health special-
ists, and we do not understand their
language. We need to be able to
communicate.  Furthermore, plans
should be floxible ¢nough to adjust
to available national resources inclu-
ding agricuitural  resources,  food
availability, tood potential, human
resourees,  t-chnological  resources,
mstitutional :esources, administrative
resources and mainly financial res-
ources. Nutnition planning also lacks
pohitical support, which is essential
lor the transtormation of planning
into aclion.

Iam pleased to seein this audience
for the first time, a philosopher.
Professor  Churchman  opened  our
minds to the umiversal will, and made
us broaden our thinking to include
the relationship  of  our  specific
problems to other fields. We must
realize, for instance, that politicians
tuke action  only for immediate
results.  Nutiition actions do  not
usually achieve immediate  results,
and  some ot the results are not
always visible, Finally, [ think that
participation ot the people, as was
cmphasized by my  colleagues, is
very amportant. We cannot impose
plans.  The  People’s  Republic of
China  does not have a national
development plan; 1t has the poli-
tical will and the participation of
the people. 1 oremind you of the
words ol 'resident Kennedy, that we
have the technolopical means and the
human resources to solve the food
problem: what we need is the poli-
tical will.

Ivan Beghin
(INCAP, Guatemala)

What we have heard today supports
one ol Professor Joy's  frequent
statements that much of the anti-
cipated suceess of nutrition planning
depends upon a proper definition of
the problem. We must consider the
time factor 1 am always disturbed
to see that there are many assessments
of nutrition.a status but very few
actual time g ropections. Dr Calloway
made  a  thoughtful  cominent  in
underlining  how  much  even  the
detmition o a problem is loaded
by vatue yudyments. What is the value
iudpment? 1 ofessor Churchman said
we  fight malnutrition  because we
think it is wi sng and that is sufficient
justification. I feel that many of the

NUTRITION PLANNING

contradictions between therationality
of the planning process and what
actually happens come from not
understanding or not accepting that
the planning process is value-loaded.
If we aceept Professor Joy's statement
that planning is the introduction of
rationality into the decision making
process, then there seems to be a
clash between the value judgment
and rationality, but this is not so,
as long as we make our basic as-
sumptions clear. If we make our
value judgments clear, we think that
malnutrition is wrong and that re-
ducing infant mortality is more un-
portant than increasing the product-
ivity of workers. If we make those
assumptions then we can introduce
rationality into the nutrition plan-
ning process and succumb to coptra-
diction.

I have been spending a significant
part of iny timme in nutrition planning
in the past few years, and 1 still
believe, as does Martin Forman, that
we do not really know if it is going
to work. Among the three known
ways of solving nutrition problems,
two have (almost) been historically
proven. The first is the mode] of the
industrial culture  represented by
Sweden, Western Furope, and the
USA. These countries have solved
many of their nutrition problems
without nutrition planning and nutri-
tion planners through the industrial
revoiution  movement. The  same
model was repeated through those
countries Bruce Johnston called the
‘late-comers’ - Japan, Taiwan and
Isracl. The second model includes
the socialistic countries of China,
North Vietnam and Cuba, The third
is rational, logical and the topic of
our dicussion here. We do not know
if it is going to work. We have real
evidence that some parts of it are
not going to work.,

I would like to make a criticism
of Leonard Joy's paper. He did not
really address the appreciation of
exterior constraints to the govern-
ment machinery. lle did, however,
mention ways to improve the govern-
ment machinery, but | think even
that is not enough to guarantee
success, There would still be ob-
stacles, even if individuals had access
to bureaucratic influence, even if
powers could be satisfactorily re-
allocated within the administrative
system, and even if there was political
commitment,

The concept of nutrition planning
Comments from the floor

Dr Clandio Shuftan(Mecharry Institute
USA) felt that the meceting had
progressed from an action-oriented
keynote address to a rumination on
defining  malnutrition  (its  degree,
method to define it) which implied
that if we could demonstrate 10%
more malnutrition or 107 less, then
a government would do more about
it or less about it. In his opinion,
the Gomnes and other methods we
had been using to define and measure
status pave us a fairly good idea of
the  malnutrition  situation, The
problem was government lack of
commitment, not lack of knowledge.
Was the purpose of the workshop
to promote real change or to increase
the level of sophistication of our
advocacy through more accurate data
and planning techniques? What sorts
of significant actions should we take
when we returned? Should we spend
more  time  persuading  politicians
or should we work with the people?
Working with decision makers was
difficult.  Why not increase the
consciousness of the people to their
problems and let them find a way to
convinee the decision meXers? In the
end, this is what moved countries
and societies,

Dr Vidosav Trickovic (University
of Belgrade, Yugoslavia) re-empha-
sized that planning could not be split
from national socioeconomic struc-
tures. Some situations classified by
Professor Joy as major failures of
planning were, to his mind, situ-
ations where there was no planning
at all. Concerning ‘theory of plan-
ning’, he found much to agree with
in the paper but felt the need to ex-
plain why there was a lack of explicit
nutrition planning in many developing
countries: those who contemplated
sucstantial changes in the level of
living often mistakenly believed that
nutrition would be taken care of
automatically by maximizing growth
and redistribution income through
industrialization, [le agreed that a
micro approach to nutrition planning
was needed if we were to raise the
standard of living of those otherwise
excluded  from  the  development
process.

Dr Robert Chambers (Institute of
Development Studies, UK ) recognized
the value of approaching this subject
from both public administration and
economics. He also agreed with the
emphasis on recognizingthat nutrition
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planning had costs as well as benefits,
The costs included the planner’s
time, delays to projects, and data
demands. Health workers might be
taken away from substantive jobs
saving lives and reducing suffering
to collect data which was often in
practice of low quality and useless,
There was a ‘law of prior bias’ which
ensured that what came first got
the most resources and what came
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last got little or nothing. This ex-
plained the classical syndrome of
planning without implementation,
A plan which could not be imple-
mented could not be regarded as a
good plan. If planness spent more
time living in villages, they might
be able to devise implementable
plans,

Dr Martin Forman (University of
California) concluded the discussion

with the observation that some of
the participants had had time (o write
about development and planning,
They were mainly from the developedd
countries. But there was a large group
of participants, largely from the less
developed countries, actively engaged
in decision  making and planning,
who did not have time to write of
their experiences. The literature was
the poorer for this.
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The philosophy of planning

C.West Churchman

School of Business Administration, University of California, Berkeley, CA, USA

I am a philosopher, and | invited two people to attend
this conference without asking the chairman. I did so
because they are spirits from the past, and their travel
is very cheap. Their main nutrient requirements are
respect and reverence, which can be supplied without
any great cnst. The two that I speak of are Jeremy
Bentham and Immanuel Kant, and my talk mainly
consists of their discussion together.

Bentham

Bentham, in the period 1780-1789, wrote An Intro-
duction to the Principles of Morals and Legislation,
which hegins with the ringing appeal: ‘Nature has placed
mankind under the governance of two sovereign masters
— pain and pleasure. It is for them alone to point out
what we ought to do as well as to determine what we
shall do'. In effect, Bentham presents an attempt to plan
by means of economics, which is based on the principle
of utility and on technology, and which builds the
means for increasing the total utility. The famous phrase
‘to maximize the greatest pleasure for the greatest
number’ has been transtated into modern planning in
many forms.

Most modern planning has its roots in Bentham. He
gave us, for example, the basis of cost - benefit analysis.
In the case of malnutrition, the Benthamite approach is
to find ways to intervene in villages, communities and
nations to increase economic value by technological
means for those communities, The Bentham approach
naturally makes use of models, but we have found that
the problem is much deeper and much more complicated
than Bentham argued in The Principles. At least nine
elements must be identified:

@ Who should be served? Nutritionists say that children
up to six years old are important clients as are future
generations.

@ Immediate goals.

@ Long-range objectives.

Ideals we are aiming for, such as a world without
malnutrition.

@ A measure of performance which will enable us to
evaluate progress.
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@ The decision makers — politicians, the wealthy, the
radical dissidents — and the establishment of a
dialogue with them,

@ Resources available to decision makers.

@ The environment in which the decision makers
operate, and what matters to them.

@ The elements over which the decision makers have no
control.

‘Control’, under a Benthamite approach, is a key word.
We should emphasize also the stability of the plan — mal-
nutrition problems may be momentarily overcome, but
forces may begin to make matters worse. Finally, we
must understand ourselves as conceptualizers, as rational
individuals; we are essentially doers of good who are
obedient in the Benthamite mode to the principle of
utility. We try to determine which of the many available
options the decision maker should use and we then try
to implement it. Implementation tums out to be one of
the most difficult problems, and we need a guarantee
that what we try to do will not lead to disaster. There is
a dream attached to Bentham’s idea of a world that is
economically sound. The word comes from ecos mean-
ing home. We want a ‘homely’ world.

Kant

Now consider Kant's approach. In 1785, he wrote The
Foundations of the Metaphysics of Morals and in 1788
The Critique of Practical Reason, Kant and Bentham
wrote at exactly the same time, though neither one was
aware of the other’s existence. There is a marvellous
‘synchronicity’, as Jung calls it, between Kant in
Koenigsberg and Bentham in London. Bentham said,
‘Nature has placed mankind under the governance of
two sovereign masters, pain and pleasure’. Kant said,
‘Nothing can possibly be conceived in the world which
can be called good without qualifications, except a good
will’, He continued that power, riches, honor, even
health (and even the end of malnutrition) and an abund-
ance of pleasure without pain, all inspire pride if there
is no good will to correct the influence of them on the
human mind. The overriding principle that guided the
good will for Kant was equity, which he described in
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various ways. One of them was, ‘So act that the
principle of your action can be willed by a universal
law of nature, applicable to ail in the same way'. An
even more beautiful version of that was, ‘So act as
to treat humanity, whether in your own person or in
that of another, in every case an end withal, never as a
means only’.

The message that emerges from Kant's writings in
this decade is that one does not do something because
it is usetul, but because it is morally correct. The point
15 not to defend these principles because you can show
that il matnutrition is reduced the world will be better
oft economically. The existence of malnutrition is a
violation of the principle of treating huinanity as an end
withal, not as a means only. Kant's ideal is a kingdom of
ends wherein everyone is king. The decision maker, the
planner, and the client are always treated as an end
withal, no distinctions. As an operations researcher, |
find the use of models in Kant's world unnatural and
irrelevant. He recognized the utility argument, and he
did say there was a need for the convergence of the two
worlds of prudence (or happiness) and moral equity.

The cancer of inequity

To sammarize the state of the world, | would say that
the world is a network of inequity, or that inequity is a
spreading cancer into the fiber of humanity . For example,
militarism is at the top because we are all caught in it.
The acts of defense and war treat humanity as means
only. and they are frightening. During the second world
war | worked in s military laboratory. Some of the
people in my laboratory were developing a bullet that
would go through any armor, and a neighboring labor-
atorv was developing an armor that would resist any
bullet. No wonder that 907 of the US research and
development budget goes into the military. The general
bureaucracy often treats people as means only, at least
in the USA. Perhaps in other countries the bureaucrats
have more compassion when asked for licenses and the
like. Criminal justice m this country is a clear case of
misjustice or injustice. Then there are the malnourished
of the world, and they are malnourished because it
serves certain interests that they be in that state, They
are prime examples of the treatment of humanity as
means only.

It may well be that the amount of inequity has not
increased, but has decreased and that we are really just
gath-:ring a more intense awarencss of inequity, We are
beccming Kantians in our planning and in our concerns.
That is the leap I hope nutrition planning will take. Do
not wait too long to realize that the main problem is
inequity, not gross benefit minus cost, but the treating
of humanity as means only.

Why is there such inequity? Part of the answer is
obvious: greed. That is reflected in the first chapter of
Bentnam's book where he says, ‘Pleasure is what really
drives you'. But why should one person worry about
another’s pleasure? That is never cxplained. Bent-
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hamites certainly do not have to wony about the
pleasures of future generations. Strong Benthamites
say, ‘What have future generations ever done for mne?'
Another part of the answer is that we doers of pood
have built enormous superstructures that come between
ourselves and the real client. The researchers themselves
are often in that in-between position. Forman referred
to the *funding societies’; I call them ‘surrogate clients’.
We treat them better than necessary, but what can we
do about it? | think we ought to take Kant seriously,
that is, the problem of equity.

There is a passage in Paul’s Letters that puts it well.
Paul was a planner, deeply concerned about the small
Christian communities in the first century, and he tried
to {ind ways to bring those communities together,
This was the essence of the Kantian messape, the form.
ation of community. Paul wrote in Romans 12, ‘As in
one body, there are many members and each member
has different functions one from the other, Yet we
being many are yet one in the body of Christ. Every
one member is one of another’. That cannot he logically
defined, yet it captures the spiritual side ot the idea.
We ought to recognize the need for morality and a
religious spirit, not in the sense of orpanized religion,
but in the development of imagination as well as con-
ceptualization. We need to imagine hope because that
is where it lies. The way to revive hope is through
imagination, and love cements it all together, every one
member one of another.

To show the importance of the imagery, | will
mention one occasion in my life in malnutrition tha
was more important than all the conceptualizations |
have had. Leonard loy gave me an image of a starving
man in Bihar, India, who could only move a litile cach
day to keep in the shade of his hut. One can go un
endlessly about weight and height and so on, but that
image, to me, captures the situation in & much richer
way.

I will conclude with two images. | threw the / Ching
for this seminar — it is the first planning document that
was ever written; it goes back to about 2000 BC. It
contains 64 models, called hexagrams, and in each case
the model is supposed to represent one's situation, It
also uses dynamic models, models that go from one
situation to another. The hexagram that [ threw was
‘Splitting Apart’, It is a hexagram in which the yin goes
all the way up to the sixth line, which is sulid. As a
planning document, the / Ching gives one ideas about
what is happening, and it also gives one images. The
image associated with this particular hexagram is the
image of the fall tuming into winter - the October -
November image; a house split apart; dark forces over-
coming the strong; a mountain above earth which
represents absolute stillness and an undermining. It was
a very pessimistic hexagram, but it had vne moving line
that moved it into another hexagram called ‘Progress’.
The image in that hexagram is sunrise, widening
expansion, a clarity and brightening that comes at dawn,
emergence from the dark mists. That was what the
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Figure 1. Image by C. West churchman. Realization by Hal Nelson (University of Calitornia).

{ Ching predicted for nutrition planning.

The other image (see Figure 1) was of the client — a
beautiful muiden tied to a tree. There was the decision
maker, who was battling with his environment, and he
had the idca that the environment was an input—output
matrix. There was also a dragon. The decision maker
was using weapons against this dragon — one stood for
bureaucracy. and it was a little bent: another stood for
budget, which was broken; one sword was organization,
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but it had no point to it; finally, the other sword, which
was full of nicks was called policy, and it was not
having much effect. The planner was a small, weak
individual in this situation. This picture told me some-
thing that thirty years of planning in the conceptual
mode did not. I have finally come to realize that all
that little planner over there had to do was untie the
maiden and they weuld be able to walk away from the
rest of the mess.
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Chairman lvan Beghin: ‘The purpose of this meeting is to discuss the state of the art of nutrition
planning. We are not here to reach a consensus, but many participants have expressed concern that
there was too little specific consideration being given to the political system in which nutrition planning
evolves. Their concern has resulted in several spontaneous meetings to discuss this topic and we have
reserved time for one group to present for discussion a preliminary working paper which it has prepared.’

The politics of food and nutrition

planning

A preliminary werking paperon iis
socioeconemic coni@sl

Urban Jonsson

Tanzanian Food and Nutrition Council, Dar-es-Salaam, Tanzania

Thierry Brun

Institut National de la Santé et de la Recherche Médicale, Paris, France

We feel that the following points should be made con-
cerning this Symposium and food and nutrition planning.

First it is impossible in this Symposium to reach a
consensus on the approach te food and nutrition planning.
The major reason for this is that, although the socio-
economic factors involved have been mentioned, their
role has not been sufficiently clarified.

Second, food and nutrition planning, like any form of
economic planning, necessarily reflects primarily the ob-
jectives of the group in power.

Third, many examples exist in which the income and
nutritional status of some poor segments of the popu-
lation have been improved, but at the same time the
degree of exploitation to which they are exposed has
increased. The better-fed productive forces were used in
a more profitable manner,.
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Fourth, although most nutrition planners and other
decision makers have generous and humanitarian ob-
jectives, they are, in fact, reinforcing the existing central-
ized structure of decision making. Theretore, an improve-
ment of the food situation is not a guarantee that ex-
ploitation will be decreased nor participation in decision
making increased.

Finally, in the light of the above points, it is clear
that we cannot agree on the content ol food and nu-
trition planning if we do not share the same explana-
tions of why people are poor and malnourished. In many
instances, they are poor and malnourished because they
are exploited and dominated. They are underpaid and
they cannot control their lives. However, ecological and
cuttural factors can in some cases be the major causes of
malnutrition.
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Different socioeconomic contexts

It is not possible to construct a uniform concept of food
and nutrition planning, because each socioeconomic
situation will require a particular approach. Moreover, a
particular nutrition planning approach will play a dif-
ferent role in different socioeconomic contexts. We have
studicd four aspects: the degree of dependence on ex-
ternal market and aid agencies; the degree of inequities
in the distribution of resources; the degree of political
mobilization of the lower segments of the population;
and the degree of decentralization of planningstructures.

Planning approaches will differ depending on where a
country falls with regard to these parameters. For ex-
ample, regarding dependency, multisectoral planning is
difficult if strong dependencics exist. It is easier if there
is less dependency on outside countrics. Large inequities
in resource distribution i:uply a political input, while a
country with little inequity can concentrate more on the
technical iswues. If there is little political mobilization of
the poor, efforts should concentrate on short-term and
direct cffects. Where there is more mobilization it is
possible to plan for a longer term and include the
indirect effect of nutrition programs. A centralized
country has a strong need for macro-micro level co-
ordination and planning is from top to bottom. In a
decentralized country, it is possible to concentrate more
on village nutrition planning.

Countries may differ considerably in these respects. If
food and nutrition planning is to have. any real and sus-
tained impact on the situation of the underprivileged,
the approac's must take this fact into account.

Most focd and nutrition planning methods consist of
an iterative »equence of four activities: data analysis, diag-
nosis, decislon making and implementation. Parts of
these activities are largely based on technical and ‘object.
ive’ data and processes such as selection of indicators,
surveys, etc. Others are clearly political. However, even
the tools used in analysis and diagnosis are not ‘value
free’. The planner must not only recognize the implicit
assumptions and values behind these positivistic tech-
niques, but must learn when they are and are not
appropriate.

Limitations of current approaches

The food and nutrition planning approach presented in
this conference has a political content, as have all other
food and nutrition planning approaches. However, this
political ccntent is not explicitly spelled out. As nu-
trition plarning influences the political and economic
development of a country, the nutrition planner must be

Plenary session: the politics of food and nutrition planning

aware of his political role. The presentation of nutrition
planning as a technical tool tends to hide this important
issue. Sometimes the complexity of the real nutrition
problem is deliberately exaggerated to rationalize a
purely technical approach. This emphasis on the tech-
nical approach also serves to justify the need for
western-trained experts.

What the planners should do

From what has been said, it follows that food and nu-
trition planning should be designed in different ways,
depending on the degree to which the government repre-
sents the underprivileged and how far it is committed to
social equality,

In countrics with governments less committed to
social equality, it is a waste of scarce manpower re-
sources ta make plans which will never be implemented.
Instead, nutrition planners should concentrate on com-
munity diagnosis, analysis of food chains, and initiation
and support of community actions. At the same time
pertinent data revealing the nutrition situation should be
collected to sensitize decision makers and support pop-
ular demands. Nutrition planners must be politically
oriented and, of course, act as real representatives of the
underprivileged.,

In countries with governments more committed to
social cquality, nutrition planning becomes a tool of
overall social deveiopment. Nutrition planners can inte-
grate their work into the national development planning.
In these countries nutrition planners can actually con-
centrate on the technical aspects.

Conclusions

Food and nutrition planning is never politically neutral.
Food and nutrition planners play a political role.

Food and nutrition planning approaches must always
be assessed in a specific politicoeconomic context. A
consensus of what nutrition planning should be can
generally only refer to some technical aspects; their role
is minor compared to that of the appropriate political
design.

The objective of food and nutrition planning should
be to improve the nutritional situation for the under-
privileged, but it should also contribute to the upheaval
of those processes in the society that foster poverty, ig-
norance and malnutrition.

Nutrition planning is an important field of research,
but all value judgments must be clearly stated.

Foreign assistance in the field of food and nutrition
planning should support initiatives in the developing
countrics and consider the relationships between over-
development and underdevelopment.

issues

Discussion
Dr Martin Forman (University of

California) commented that he was
struck by the extent to which the
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raised in the paper were
issues that had been discussed in the
study group in which he had partici-
pated. He asked for clarification on a

point which had not been discussed

in his group: what was meant by the
statement that the objective of food
and nutrition planning should be not
only to improve the nutritional situ-
ation for the underprivileged, but

129



Plenary session: the politics of food and nutrition planning

also to contribute to the upheaval of
those processes in society that
were behind poverty, ignorance and
malnutrition?

Dr Jonsson in reply said that
poverty, ignorance and malnutrition
were the result of social processes —
poverty-creating processes. Nutrition
planning should aim 4t stopping,
hindering, eliminating these processes
and at changing their direction so
that they do not generate poverty.

Dr Sheldon Margen (University of
California) continued with the re-
mark that the paper’s five conclusions
were virtually unimplementable, No
mention was made of llow to over-
come the constraints. Dr Jonsson
replied that the paper was preliminary
and that the main point was that
nutrition planning must be ditferent
in different countries. In some coun-
tries there were more important issues
to work with than nutrition planning.

Professor Leonard Joy (University
of California) felt it desirable to draw
attention to the conclusions of this
statement as they contrasted with
the propositions offered at the meet-
ing which initiated the discussions
on the political context of nutrition
planning. At that meeting it was
argued that much of nutrition plan-
ning was inappropriate, ineffective,
and a misdirection of effort in situ-
ations where the system, especially
the market systen:, within countrics
was generating poverty and where
the planning process, as part of that
system, was reinforcing that struc-
ture. This was not the conclusion of
the working paper, which argued that
what we could effectively do in dif-
ferent situations differed according
to the particular situation.

His experience was the same as
Dr Forman's: that the issues raised
by this paper were raised also in the
case study working groups.

Professor Joy suggested that one
should not be generalizing about
techniques of nutrition planning but
discussing how nutrition objectives
can be injected into social governance
and whether the pursuit of 'nutrition
planning’ could advance this cause
and generally contribute to the im-
provement of the approach of govern-
ment to the problems of society.

Dr Andres Mejia (Ministry of
Agriculture, Nicaragua) felt that the
people should be sensitized and that
they in turn should sensitize their
governments.
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Dr Alex Mosha (Tanzania Food
and Nutrition Center) said that when
we worked within the system, we
were just humble civil servants with
orders and directives to obey, whe-
ther we liked it or not. We should
realize that we were not being very
successful in selling our viewpoints to
the politiciuns, If we stepped too far
out of line, we were silenced or
ignored. We needed to nmake use of
more salesmanship to convince the
politicians that there was a problem.

Dr John Field (International
Nutrition Planning Program, USA)
pointed out that Dr Jonsson's state-
ment helped to refute a former
belief that with the proper techno-
logical fix on the problem, nutrition
planning could be successful inde-
pendent of its sociopolitical context.
He also added three other dimensions
to the political parameters. The first
concerned the capabilities of govern-
ments, It was capability that con-
verted commitnient into impact. The
second was that planning included
the process of negotiation and bar-
gaining, which was itself a political
phenomenon. Therefore, the results
of planning reflected a real political
process that needed to be taken into
account. There was also the political
aspect of implementation, which was
a formidable and long-neglected as-
pect of the whole development pro-
cess, The third dimension involved
system society interaction: how
the government mobilized and har-
nessed local energies, how it sup-
ported and induced compliance
this was highly political also. It con-
cerned the core question surrounding
nutrition interventions how were
the intended beneficiaries going to
respond to efforts to produce change
in their midst”?

Dr Walter Santos (Nabisco Protein
Foods International Corporation,
Brazil) said that the paper brought
up the problem of inequality and ex-
ploitation existing at the national
level. This concept could be ex-
tended to include the inequalities
and exploitation at the international
level. He felt that nutrition planning
should be used as a tool to reduce
the incqualities between rich and
poor nations.

Dr Florentino Solon (Nutrition
Center of the Philippines) felt that
we were becoming too inhuman
cold-blooded, intlexible, scientific,
He was glad to hear the point made
that indeed the malnutrition problem

must be solved, He stressed that one
country could not copy another's
program: it could only apply the
principle behind the program in its
own situation. The program in the
Philippines did not really start with
a plan, but with an advertising cam-
paign which subscribed to the slogan
that ‘mass follows class’. If class
belicved that lowly loaves and fish
were important and bought them,
then the masses would believe that
this was good and would follow suit.
He agreed that it was for the masses
to pressure the government and for
the government to respond,

Dr Vidosav Trickovic (University
of Belgrade, Yugoslavia) was the only
participant from a socialist country,
He basically agreed with the docu-
ment, but added that it was not only
important to distinguish governments
that were equity-oriented, but also to
distinguish governments in less de-
veloped countries that were commit-
ted to rapid development and rapid
socioeconomic change. In countries
where rapid development was not a
priority, it was not sufficient to re-
duce the job of the nutrition planner
to data coliection and analysis. It
was  these countries i particular
which should coordinate nutritionists
and everyone clse working for socio-
cconomic development to produce
alternative programs since a nutrition
program per se could nol resolve the
problem. A restricted role of the nu-
tritionist  was  also insutlicient in
socialist and mixed socmlist coun-
ries, which had already declared their
desire for rapid development. His
main point was that we should not
consider nutrition as separate {rom
other goals. Unless we  combined
many approaches (nutrition, housing,
sanitation, education, ete) we should
never achieve implementation  be-
cause ministers would never stop
fighting over priorities.

At this point Dr Thierry Brun was
asked to respond in conclusion, He
said that he wus puzzled by the fact
that the participants scemed to agree
to a document which argued the im-
possibility ol reaching a consensus
on a simple approach to food and nu-
trition plinning. He was puzzled,
too, that tepresentatives of the agen-
cies funding the major food and nu-
trition  planning  programs ot the
world agreed with the document, Did
they really agree with the statement
that, *Food and nutrition planning,
as any form of e¢conomic planning,
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necessanly  reflects prumanly  the
objectives of the group in power'?
Did they really subscribe to the state-
ment that, *Many cxamples exist in
which the income and nutritional
status of some poor segments of the
population have been improved, but
at the same time the degree of ex-
plottation ta which they are exposed
has increased. The better-fed pro-
ductive torees were used in a more
profituble manner™ Did they really
agree with the statement that, ‘We
cannol agree on the content of food
and nutriton planning if we do not
share the same explanation of why
peaple are poor and malnourished.
In many nstances they are poor and
malnourished  because they are ex-
ploited and dommated.™

Mrs  Miriam  Chavez (Instituto
Nacional de la Nutnicion, Mexico)
commented that politicians 1 less
developed countries might feel sorry
tor malnourished children, but it was
hunger among adults  that  moved
them to action. Malnutrition led to
apathy, but hunger tnggered revolt,
Politicians  were not insensitive to
this nor to the possibilities of ¢arn-
mg prestipe or ol creating political
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force in the form of volunteer com-
munity workers acting, in a sense,
as advertising agents for the govern-
ment.  Nutritionists wanted to im-
prove the nutritional status of the
people, and governments wanted to
show how good they werc at solving
their country’s problems.

Dr Carlos Daza (PAHO, USA)
cautioned that we should not make
statements which were ‘too radical’
and which closed off possibilities of
exploring other approaches to social
problems. He felt that the statement
that ‘nutrition planners had humani-
tarian concerns but still reinforced the
centralized decision making structure
which ultimately expluited the mas-
ses” presented a paradox. It recognized
a reality but also denied the possi-
bility of getting some nutrition and
sociocconomic planning done. He
urged Dr Jonsson to comment on
the application of food and nutrition
planning to the design of local-level
projects,

Dr Jonsson replied that the state-
ment quoted should be seen in the
light of the document as a whole and
that, of course, not all nutrition
planners with humanitarian object-

ives were actually reinforcing exploit-
ation, Dr Daza continued that in
Latin America most of the stimulation
for nutrition planning came from
outside agencies. These agencies
should be seen by the countries only
as resources; the countries must take
the responsibility for their own de-
velopment planning.

Dr Michael Latham (Cornell Uni-
versity) agreed that nutritionists had
often been seen as allies of the ex-
ploiters rather than as allies of the
poor. But this charge need not stick
if we remained human in our prof-
fessional capacities. Florentino So-
lon’s success in the Philippines, for
example, had been achicved largely
regardless of political context: he
had been rightly scen as concerned
for, and allied with, the poor. A tru-
ly human stance at all levels of our
professional activity would produce
results,

Dr Ivan Beghin (INCAP, Guate-
mala) concluded that this was the
first meeting of its kind to recognize
that there could be no aseptic, ob-
jective - scientific nutrition planning.
Nutrition planners were involved in
political choices and political reality.

131



Final plenary discussion

The next session focused on the relationship between
nutrition planning and general national economic
development planning, the concept of community
involvement, and experiences of the participants.

Dr Adolpho Chavez (Instituto Nacional de la
Nutricion, Mexico) asked, ‘What was development?’ Was
it the riches to be seen in the large cities of the USA?
This kind of development (cars, buildings, technology,
etc) was not possible for poor countries, but they could
expect at least to attain the health level, the level of
well-being, of the highly developed countries. This human
aspect of development was its essence. In poor countries
nutrition policy was development policy: nutrition
problems comprised perhaps 80% of the problem of
health aud well-being. Also, these countries knew that
increasing wealth was not necessarily the same as de-
velopment, For example, coffee-producing regions
frequently displayed hunger and malnutrition: the people
were worse off than they would have been if they had
produced food for their own consumption instead of
producing a cash crop.

Dr Chavez throught that nutrition policy could pro-
vide not only the means for securing well-being, but
also the means to give employment and other socio-
economic resources to society. Perhaps self-sufficiency
at the beginning would assure a better distribution of
wealth and a better level of health. In many countries,
inequalities and exploitation came with problems
stemming from the way in whicn production was rela-
ted to distribution and consumption. So a nutrition
policy which aimed to relate production with distri-
bution and consumption in a way which produced a
favorable impact on nutrition could be an important
tool to real human development.

Dr Beghin (INCAP, Guatemala) commented that it
was still unclear what was meant by ‘nutrition planning’.
He admired the program of the Philippines, but would
not call it ‘nutrition planning’. He felt that Professor
Joy had put it well when he referred to ‘nutrition as an
objective in overall development planning’. If employ-
ment or exports were increased and this did not to some
extent improve the nutrition of the people, then it
could not be said to have caused development if nutri-
tion improvement were a key development objective. He
suggested that a change was needed in the philosophy of
government development planning to include nutrition
objectives. Whose job was it to do this? It was the job of
development planners of different disciplines working
together. It was not the job of nutritionists; nor of
‘nutrition planners’. Indeed, Dr Beghin did not believe in
‘nutrition planners’. However, professional nutritionists
needed to be much more involved in the process of
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development planning. They needed to learn to com-
municate with the development planner.

Dt Hossein Ghassemi (Institute of Nutritional Sciences
and Food Technology, Iran) pointed out that the con-
ference was stimulating the process of communication
between various disciplines. Some might have the im-
pression that nutritionists were not even capable of
assessing the situation in a community, but this should
not be a cause for frustration, nor should it be frustrating
that the pace seemed slow: the problem was complex
and time horizons should be cotrespondingly long. We
were in a period of transition moving from a classical
nutrition approach towards an integrated approach. In
the process, we were discarding the classic nutrition
programs which did not reach the heart of the problem.
However, we needed to be careful not to destroy what
we had before we had tound ettective alternatives.

Communication was certain to be difficult during this
transition period, because when nutritionists approached
decision makers, the decision makers thought that the
nutritionists wanted to find out who was malnourished
in order to set up nutrition programs. However, the
nutritionists were changing their concepts and they now
wanted to unite all the decision makers and resource allo-
cators and change the planning process for the benefit
of the underprivileged. This was an altogether different
approach, but it was gradually being accepted - and not
necessarily for political reasons, but for methodological
reasons also. We did not yet have a methodology for
complex decision making which would incorporate a
nutrition orientation. We were still quite unable to
manage simple feeding programs. We could not simply
blame governments for their lack of commitment to our
objectives. Political constraints were by no means the
only constraints on our attempts to improve nutrition.
We needed also to note the limitations of our skills and
methodology.

Dr Sirajul Hao Mahmud (Nutrition Division, Pakistan)
agreed with those who felt that the overall development
effort should include improvement of nutritional status.
He believed that it would be wrong to suppose that
nutrition planning should emerge as a separate sectoral
program.

Dr Bruce Johnston (Stanford University) wanted to
emphasize that nutrition was a valuable entering wedge
for identifying the real problems of poverty, but it was
only one of the important objectives of sucioeconomic
development. We should recognize that there were possi-
bilities for achieving significant nutritional improvements
under many different types of political regimes and
economic systems. But we should be concerned with the
political feasibility of our recommendations, particularly
those relating to the mobilization of support groups to
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muster financial and administrative political support for
programs with a wide coverage of rural population. He
believed that the linking of nutrition with health and
family planning had advantages not only in cost-
effectiveness, but also in mobilizing wider support for
cffective programs.

Dr Kamalladun Ahmad (University of Dacca, Bangla-
desh) said that one of the prerequisites for raising the
quality of life was improved nutrition. Concern for
nutritional implications should provide the guiding
principle for all policies.

Dr Soekirman (Bureau of Social Welfare, Housing and
Health, Jakarta, Indonesia) responded to Dr Beghin's
statement about nutrition plan- ¢rs. He agreed that
nutrition should not be in the hands of nutritionists,
but he did not think that nutritionists were incapable of
contributing to nutrition planning. What mattered was
not a person’s nominal profession but a variety of skills,
including managerial and leadership capabilities, and a
broad understanding of the particular political system
under which planning was pursued.

Dr Michael Latham (Cornell University) considered
that we were spending too much time on nutrition plan.
ning and policy and not enough on food planning and
policy. Someone had mentioned that China had solved
its nutrition problem without nutrition planners. Yet
China obviously had a strong food policy which solved
the nutrition problem. He felt that an equitable food
policy might be more important than any other policy in
solving the nutrition problem. He also discussed the role
of the nutrition planner who, he said, had an important
role in studywmg the nutritional implications of other
policies: for example, the alternative nutritional implica-
tions of setting up cither a capital-intensive development
procram or a labor-intensive development program; or
the nutrittonal umplications of price policies and inflation,

Dr Leonard Dubl (University ot California) said that
he felt this conference was a world with a language all
its own, familiar to some in medicine, foreign to those in
government. lle thought nutritionists had two responsi-
bilities: they had to deal with those aspects of nutrition
problems recognized as within their own province of
responsibilities, but they also had to understand the
nutritional implications of other peoples’ actions and to
communicate them to others. He did not think that
nutritionists did this successfully. They still needed to
learn to speak the language of those in power and to
work with decision makers to assert nutritional object-
ives. They needed also to be able to assimilate the rele-
vant data and feed them back in a comprehensible man-
ner to the decision makers. But the bulk of the informa-
tion used by decision makers was not ‘rational’ or
‘scientific’; it related instead to feelings and concerns of
people in communities that could not be quantified,
Therefore, nutritionists needed to define the problem
both in quantitative, objective, scientific language and in
quantitative, subjective, feeling language.

Professor Kenneth Phillips (University of California)
then raised the subject of the role of peoples’ organiza-
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tions in need (welfare rights organizations, tenant organ-
izations, ctc).

Mr Mahinda Silva (Ministry of Agriculture and
Lands, Sri Lanka) responded with some ecxperiences
from his country. Sri Lanka had for several decades been
politically committed to equality-oriented policies. They
had not really been thinking in terms of nutrition, but
they had maintained a level of subsidization of both
food production and consumption for which they had
been criticized. Their policies had a basis in history.
In 1932, universal franchise was granted for both men
and women. As a consequence, the legislature was pre-
dominantly composed of pecople from rural areas and
had a decisive political commitment to programs that at-
tacked poverty and improved conditions in rural areas.
About 75-80% of the population lived in rural areas, and
this figure had not changed much since 1940. In this
context, the country had maintained a system of food
subsidies and food distribution which was humanitarian
with a far-reaching nutritional focus. Recently, a program
had been developed to combine nutrition objectives with
the long-standing cgalitarian objectives by integrating
various traditionally separate planning activities and
disciplines.

Mr Silva believed that this was an effective appiach
which should displace the idea of a ‘nutrition planner’.
What was required was a means of relating convent onal
nutritionists with economists, political philosop iers,
agronomists, social scientists, etc. He gave an examy ‘e of
unintended nutrition planning based on political pilo-
sophy. Sri Lanka imported the high.yielding [-R8
variety of rice from the Rice Research Institute. It was
not politically and socially suited to Sri Lanka because it
could give high yields only in areas of assured water
supply and for farmers who could afford very high
inputs. Therefore Sri Lanka developed its own high-
yielding rice which could also perform in marginal farm
areas, giving a broad social spread of the benefits of the
improvement. This program had the backing of a politi-
cal power structure committed to equity-oriented and
participatory rules. He believed that the introduction of
a nutritional focus into development planning would
generally require such political backing and commitment.
Without it, it would fail.

Dr Ahmed Benrida (Plan Ministry, Morocco) was of
the opinion that putting nutrition in the hands of the
technocrats and politicians at the national level would
not reach the core of the problem. People in communities
should come up with plans to satisfy their basic needs
and these plans should be incorporated into the national
plan. The planning process was certainly about ‘who gets
what’. That was something that the communities should
decide. Why should he, a planner, decide what was best
for someone in a rural community? We could not expect
national planning to solve the problem without the
development of lccal, community, planning,

Dr Florentino Solon (Nutrition Center of the Philip.
pines) wished to share a strategy which he had found
effective. It was to put to ministries, agencies, and even
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private firms, the question, ‘Is nutrition not your con-
cern? Inevitably, the answer was, ‘Yes, nutrition is our
concern’. The response to this was another question:
‘What is your nutritional goal? This question usually
revealed that people were not able to be clear about the
answer and this led to their asking for help. In this way,
commitment had been developed to nutritional goals
and plans.

Mr Robert Chambers (University of Sussex, UK)
noted the relationship between the focus on nutrition
and the problem of the perception of the nature and
extent of rural poverty. There were serious problems
with our perception of this problem and there were
biases in our understanding of rural situations which
directed attention away from the poorest rural people.
He also discussed the phenomenon of *rural development
tourism’ — the brief visit which was rushed and rather
formal, where only the important local pcople were met
and there was no direct contact with the poorest.
Usually the poorest and least healthy were those with
the least contact with government staff and the outside
world. Mr Chambers suggested that programs engaging
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local staff on nutrition problems could provide not only
a way for the most disadvantaged to become aware of
what they could do and what they could demand from
the government, but would also improve the perception
and focus of programs of the government staff on this
target group.

Dr Sheldon Margen (University of Calitornia) -aid
that he strongly supported Mr Chambers' statement
and added that he hoped the meeting had been educa-
tional and had contributed to the creation of an awre-
ness of the multidisciplinary nature of the problem He
stressed that among all their other deprivations, the
pour were also severely deprived of political power. Dr
Margen was disturbed about elitist attitudes revealed at
the conference. He thought that the critical yuestion was
how the poor themselves might articulate their own
neceds and demands. They were so deprived that they
did not even have the resources to form associations for
self-help among themselves. Kropotkin had put it well
when he observed that all animal specics seemed to be
involved in self-help, with the possible cxception of the
human species under stress.
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Conciuding remarks

C.West Churchman

School of Business Administration, University of California, Berkeley, CA, USA

In my previous talk | invited the participation of two
people from another time, Emanuel Kant and Jeremy
Bentham. | regret to say that Bentham left in consi-
derable anger after the first day, muttering something
to the effect that, *They will be sorry they forgot their
economic hase’. Emanuel Kant, on the other hand,
really enjoyed all of the sessions and was glad the
subjects of cquity and humanity came up. His principle
was, “So act that you treat humanity, either in yourself
or another, never as means only but as an end withal'.
Much of our discussion has been an elaboration of that
theme. Kant himself did not travel: he lived his whole
life in Koenigsberg, and refused to move, although he
was 4 rather famous geographer of his day and could
describe locations in the world with great depth even
though he had never visited them. What this says about
nutritionist going out to the villages, [ do not know.

L cannos really develop a theme for this discussion,
but a number of ideas have occurred to me as [ have
listened to the conversations here. The first question
that was asked was whether or not there should be
nutrition planning. This sort of problem bothers the
planning community in general - whether or not there
should be energy planning or military planning, etc. The
general theme that most of us have put forth really
stems from a Greek philosopher named Anaxagoras.
When the Greeks were trying to ascertain what the
world was made of - air, earth, water, fire, whatever —
Anaxagoras declared that in all things there was every-
thing. That is not a bad theme for planners. As one
delves deeper into the problems, they spread into all
areas and therefore in all problems one is eventually
led to the consideration of all other problems.

Planners often tend to neglect the fact that they are
not just planning for humanity, but for life. So I would
say that nutrition planning cannot stay as nutrition plan-
ning, hut that it must eventually make conmections with
all the rest of the planning functions. Nev:rtheless, some
focus is necessary, and malnutrition turns out to be an
excellent focus for the problems of the world today. It
has rich symbolic meaning - tragic symbolic meaning.
I think the symbolism is maternalistic, and that is a very
strong symbolism indeed for all of us, since none of us
has been able to avoid having a mother, That symbolism
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is with us, and it necessarily becomes a base as we begin
talking about malnutrition. So this is just as much an
appeal to the feminine side in all of us as it is to our
thinking, masculine side.

The aspect of information should be mentioned.
One of the discussion groups pointed out that the case
study on Kenya did not contain very good information.
One of the characteristics we have found in planning
is that, as the problem broadens, the quality of infor-
mation lessens and has to be supported by judgment and
intuition. For cxample, if there is a clear and well
specified objective, such as the building of a bridge
across a river from A to B to handle an exact amount
of traffic over the next twenty years, then it is possible
to collect fairly precise information about it. Of course,
the engineers do add a 1007 safety factor and so on, but
at least they start with precise inforination. Now, if
I asked the question, do we really need that bridge,
instead of a certain health program that we will not be
able to pursue if the bridge is there, the question grows
vaguer. The necessary information concerns opportunity
losses. If the bridge is built, other things cannot be done.
Clear information does not exist about that. The cost of
this conference was not just the total travel, hotel and
meal costs, ete: it cost another life that might have been
for each participant. Whatever cach person would have
done had he or she not come here is now a lost op-
portunity — forever lost, incidentally. That is a cost:
it is vague and the only way to obtain information
of that kind which is so crucial, is through judgment.

There has been much discussion here about com-
munity, which touched me a great deal. The whole
planning profession is beginning to realize that com.
munity is central to everything and that it has been
neglected. It is not well understood, and it cannot
really be codified. In fact, the concept of community
seems to be almost antithetical to a clear-cut systems
approach. 1 am in the process of writing a book called
Svstems  Approach and Its FEnemies, but the word
‘enemy’ is used here as it is in the phrases ‘you are your
own worst cnemy’ or ‘love thine enemy as thyself.
The systems approach can no longer be looked upon as
a sort of rational, well laid out plan of action. Rather,
it is messy and includes cnemies and identifies moral
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feelings. Politics operates through feeling as much as
it does through thinking; perhaps more so. There is
also the community feeling or religious feeling: sharing
together. There is the aesthetic, a word the philosophers
do not know much about, which deals with the quality
of life.

So we cannot clearly define ‘community’. We do
know, however, that if there is not a good strong feeling
of community in a given locale, everything else we do
there is in trouble and apt to fall apart. One of my
students is studying boom towns which grew up in the
West as a result of development. The fiber or the com-
munity was not strong enough to sustain the shock of
the environment being shaken and people coming in and
then leaving. Many of those Western communities in
the USA suffered terribly as a result of such develop-
ment. Therefore we need to find ways to include our-
selves in the fiber of the community.

I would like to return to the two images 1 presented
in my earlier talk. First, I said | threw the / Ching. |
heard a rumor that some people doubted that | had
actually done it -- I would never do that to the / Ching.
I would never just look up a hexagram. I take that
book with great reverence. The idea of reading through
from hexagram one to sixty four is aesthetically
horrifying to me. One must approach those hexagrams
with due reverence and the respect of ritual, 1 did,
indeed, throw it and it did, indeed, come up with that
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rather gloomy, depressing hexagram of ‘a mountain over
earth’, things fixed, undermined, and :» on. 1 did
wonder if it could be right, and then wlen it moved
into the other one, which was *‘dawning and hopefulness’,
there was great relief on my part.

Finally, | had a picture painted of a maiden tied up
in chains and a decision maker fighting that dragon
enviromment, | did say that there was a planner sitting
next to the maiden. I was impressed by the fact that all
he really needed to do was untic the maiden and forget
about trying to implement through the decision maker
who was obviously quite inept, since most of his weapons
were not really weapons. I might say thiut | believe more
and more in the power of imagery in planning. This
immediately suggested an idea that perhaps we do not
need such tortuous implementation through the decision
maker and his coping with his environment. The imagery,
incidentally, was that the princess kneels down and
kisses that little gnomelike figure, at which point he
turns into a handsome prince and off they go. That
was the consequent image, because imagery always
changes.

Doris Calloway asked me to conclude with a question
and I am delighted with the question she ashed: *How do
we unleash the maiden of malnutritinn””, | have a very
simple answer which I leamed from President Carter
during a ‘phone-in’ program a few wecks ago. The
answer is ‘I do not know’,
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The symposium in retrospect

Leonard Joy

An attempt was made to receive from participants their
expericnces and reactions to the March-April Symposium,
This was done in September 1977 by sending out the
following letter:

We are compiling a report for USAID on the Internatjon-
al Study Symposium on Policy Making and Planning to
Reduce Malnutrition held last April. It is always difficult
to appraise such meetings because cach individual has his
own expericnees, These can be very varied and they are
much atfected by events not on the formal program.
Last April’s Symposium also had few plenary sessions
so there was a much smaller core of shared experience
even than is usual on such occasions. It scems, too, that
the experiences of the study groups were quite diverse.
In reporting to USAID we would therefore like to add to
the record of proceedings and the formal papers accounts
of the experiences of participants. Now that several
months have passed since the Symposium took place, we
hope that you will have had time for reflection and that
you will be able and willing to respond to this request to
report your own experience,

The Symposium was organized around study groups
vach of which was provided with case study material of
an actual situation to help focus on the questions of
what nutrition planning might be in practice and how it
might proceed. It was hoped that, in discussing a specific
situation, people would produce their own experiences
and approaches and ot - _uss the relevance of these to the
situations under . onsideration, In some groups this
appears not to have worked at all, People seem hardly to
have exchanged experiences or to have offered planning
approaches for discussion. Groups were asked to see
themselves as holding mectings to discuss food and
nutrition problems and action to deal with them in
preparation  for subsequent more general planning
meetings in which nutrition could be considered as one
among other major topics and planning objectives for
the area, An outline agenda* was offered to study
groups and some groups made use of it. Where they did,
some participants seem to have felt frustrated at the
inadequacy and generality of the ideas that resulted.
Maost scemed to feel that time was too short for these
study groups, also that some of the data not available for
study group discussion might in practice have been fairly
readily obtained. At the same time, not everybody felt
that the shortcomings of the proposals offered by the
study groups could be blamed on the shortage of either
time or data; nor was it always asserted that in practice
things would be different. Indeed, some people asserted

*Sue appendix
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that in practice, planning discussions were not unlike
those of the group discussions. It seems that some of the
groups had difficulty in following a coherent discussion
and that much time was taken up in attempts to resolve
rifts between those would would go for action, those
who were advocating specific forms of applied nutrition
programs, those who were saying that the action re-
quired to solve the nutrition problem was nothing less
than a total change in the socioeconomic system, and
others who felt that something could be done to move
things in the right direction but not on the basis of the
analysis so far provided.

Many people seemed to have found this experience
very frustrating. Some seemed to recognize that while it
was frustrating it represented one aspect of the planning
problem currently being faced: that what was necessary
was constructive proposals for resolving or reconciling
these views. Others, however, reported a new awareness
of the need to avoid treating nutrition issues — even the
design of applied nutrition programs - separately from
wider planning and policy making. Such reactions have,
however, to be set in turn against the strengthened con-
victions of those who believed that it was only by treating
nutrition separately from general planning that one
could secure effective action. The attempt to make plan-
ning for nutrition objectives part of the wider planning
process was, to them, unrealistic and unworkable,

The above represents our impressions of the reactions
of some of the Symposium participants. We should very
much like to know how you feel, both about these
issues and about how your view was affected by the
meetings, especially now that you have had time to
reflect. We do hope that you will write us a note, how-
ever brief. We intend to abstract the participants’
comments to be included in the final report and pro-
pose to share this information with others who are
planning to hold conferences on similar topics, so that
they may benefit from our experiences.

We appreciate your having contributed to the Berke-
ley meeting and hope to continue our association. A list
of participants is enclosed.

Sincerely yours,

Sheldon Margen, M.D.
Professor of Human Nutrition

Doris Howes Calloway
Professor of Nutrition and
Chairman of the Department

The letter was itself an attempt to summarize the reports
reaching the organizers and to raise issues on which com-
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ments were sought. Forty seven replies were received
and all but a few were considered statements. These
replies, and the reports of study group chairmen provi-
ded immediately following the Symposium, supply the
material for the ensuing report,

Statement of objectives

Only five of the respondents reterred directly to the
letter quoted above but all agreed that it summarized the
range of experiences that participants had reported. How-
ever, one added, *..... based on experience ..... such a
mixed bag of reactions can be expected. And it doesn't
seem to make much difference how clearly the object-
ives have been stated, People bring with them their own
expectations and scem to try to make the occasion fit
and are invariably disappointed when it doesn’t’. Maybe.
But conference organizers have an obligation to make
objectives clear and one respondent wrote, ‘My impres-
sion is that the Symposium was not very clear about its
objectives so it is difficult to comment on the results’,
For the record, the objectives, which were stated in the
invitation, were: ‘to bring together those involved in
analysis, planning and administration — planners, ad-
ministrators, nutritionists, economists, agronomists,
public health workers and others - to work towards a
shared perception of the nature of nutrition problems
and of the possibilities for improving pulicies and
programs to reduce malnutrition’,

To at least one participant, success in meeting these
objectives was to be judged by the extent to which the
Symposium narrowed ‘areas of disagreement so that the
problems that arise because of the limited commitment
of many governments are not exacerbated by sharply con.
flicting recommendations by international “experts™’
Judged by this criterion, he felt at *a significant oppor-
tunity for progress was lost’. However, had this truly
been the intention, the statement of objectives would
probably have been differently worded.

What was not clearly brought out in the statement of
objectives was the point of departure for the Symposium
which had been established by the September Workshop.
In that Workshop, Martin Forman's comments clearly
set out aview ol a historical process that needed nudging.
The existence of a nutrition problem was widely recog-
nized; concern had been generated; commitment to
action was developing; countries were becoming involved
in ‘*nutrition planning’. But what should they do now?
The Workshop had posed a series of questions: Was it
sufficient to plan to reduce poverty? Could this be done
with conventional development strategies? What were
the roles of the agriculture and health sectors in reducing
malnutrition? How should they approach planning for
this? How should micro analysis be integrated into
macro planning? Who plans for the reduction of mal-
nutrition? How should we conceive of ‘nutrition’ plan-
ning? Thus, the *shared perception’ to which the Sympo-
sium was to contribute was not to be sought in agreement
about, for example, intake requirement levels or the
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value of, or priority to be assigned to, vatious actions
such as the development of rural water supplies or child
feeding programs. It was, rather, to he sought in contri-
buting to the answer to the question: *What can be said
to governments concerned for the existence ol mal-
nutrition about what steps they should take to alleviate
the problem?”’

At least one participant felt that this was too wide i
brief and that *perhaps it would have been wiser 1o devote
more time to the discussion of ... political issues, which
are at the heart of the development problem. It would
also have been more productive to discuss the problem
of communication among scientists o! ditferent disci-
plines, and between those and the people for whom
development planning is formulated’. It seems reasonable
to comment on this that it is not clear (hat progress
would have been made by explicit identification of these
topics as agenda items rather than allowing them to arise
as part of the substance of discussions — as they certainly
did. Perhaps the several comments that “time was tow
short’ were also saying ‘we tried to do too much’, Cer-
tainly, many did believe that the time allotted for.the
meeting was too short. While some would have wished to
have had more time for plenary sessions (including, in
particular, for the discussion of study gioup reports)
most felt that it was the study group activity which
suffered most critically trom shortage of ume. Another
view, however, was that the Symposium had brought
together a great array of talent and that time was required
for everyone to say what he knew. Clearly, most partici-
pants valued the opportunity to meet individuals with
outstanding experience and expertise and some felt that
this opportunity had not been long enough.

Scope of agenda

A few respondents saw the failure to narrow the agenda
as « plus: *The ambitious breadth of the conlerence was
inteHectually stimulating but also represented a risk: the
conferees could not take home with them a neat package
of conclusions’. And, related to this, another’s comment
that: ‘... it never ceases to amaze me how many peaple
seek the answer’. This same person emphasized that the
Symposium should be seen as an event ina learming pro-
cess. the iumpact of which would not have been much -
proved by ‘duing something differently’ but that ‘to
have changed the outcome significantly would have re-
quired the Symposium (to be) one event among several
linked events’. (He envisaged individuals having work
assignments, reconvening, cte.)

Several people wrote about their reactions to parti-
cular parts of the program. The plenary papers evoked
little comment. Some found one or othes of them ‘uselul’,
stimulating”, ‘fruitful’, "thought provokling' Cinteresting’,
Both papers were described as ‘academic' and it was
reported that field people wanted discussion of practical
planning. There were complaints that these papers were
not sent out well before time and one respondent
maintained that it was unrealistic to suppose that people
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wauld take plenary and other material back to their
tooms to digest. Most comment was directed at the
study group actwvity, however, Some made a point of
positively expressing approval: ‘the study group device
iselt was an excellent one™. Othiers believed it inherently
unworkable

Study group activity

A magor isue was seen o he whether one could possibly
sumulate a planning experience *in a couple of sessions’.
‘Fven accepting that, at the country level, planners may
not have more information than we did, there are two
hasic difterences to note: (i) national planners have a
much hetter knowledge and understanding of their own
problems and situations no matter how deficient such
hnowledge aiy be than we are able to absorb in just
atew o (n) normally | a planning session, in a given
country, s nal subject to the strict time limitations we
Laced i ourinecting Fvery much doubt that “*planning”™
deaistons e taken without a minimum  debate at
varttous evernmental levels, involving people who., as
mdicated cahier, have a much better grasp of their
mation’s probdenis The whole idea, therefore, of attempt-
Mg sort ot Minstant™ or “erash™ planning, was totally
crroneous .. Without enough time the “shopping list™
approach was inevitable. [ believe that the cause of
planning wars not well seived by the Symposium.*

Many pecple. however, reported that it worked for
them o speciied what they felt they had learned.
Some ol thowe people had felt frustration i the simu-
Jated plannimg exeraise, but for them the trustration had
heen stiol-ting and had led them to ask whether the
caise of the - trustriatton was i the management ol the
studv group o whether 1t was something to do with
realistic fearares inherent in the planning process being
stmulated. However, sume ol those who were frustrated
lelt that the tudy groups had not worked.

Among 11 ose who felt that they had not worked were
some ol the e who had been involved in preparing the
case study ¢ocumentation for their own country. Their
experience ~cemed to be that the discussions did not
concentrate on the planning task, that people could not
absorb the waterial presented, and that the groups were
too (unrealistically?) heterogencous to be able to work
together. Yer others, similarly involved in preparing and
presenting their own country's material, felt that the
case study experience was a good representation of
actual plann'ng experience and felt that the reasons for
the failure ol planning were reflected in the simulation
exereise.

Overall, about half as many again were positive about
their expericnce in the study groups as those who were
negative. St me of the comments are especially worth
quoting. Fi'st, the negative ones: ‘The use of study
groups can be an effective device if all personnel partici-
pate with tl.e same agenda. In the work group to which
I was assigned it took one full day to establish a trust
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level and define leadership roles, The sporadic attend-
ance of some of the participants interrupted the maint-
enance of the established trust level. The mix ol partici-
pants. including planners and implementors, caused a
number of hidden agendas to emerge during discussions:
approval of the plan adopted by the country under
study: the autocratic enforcement by some individuals
that there was only one way to solve the nutrition
problem; a felt need that the work group had to produce
something In general | felt the work group ap-
proached the activity as an academic exercise. Through
the domination of a few individuals to complete the task
at hand, the discussion of experience, approaches, and
their relevance to the situation under consideration did
not materialize. Since no overall wrap-up was presented
by each group, the frustration developed over the two
days was not resolved ...

macroeconomic solution to malnutrition was
likely to be the most effective |but we were left] with
only micro issues to discuss .... " Also, ‘a shortage of
data to deal with specific malnutrition problems ....
[and] the failure of the Symposium to establish as a
datum a scientifically-based standard for *“*adequate
nutrition™ ... made the experience of the study groups
frustrating'.

‘... the presentation and background were weak. It
was immediately challenged ... from then on the study
section was ineffectual. Everyone retreated to their
established positions and voiced platitudes.’

And another which is especially worth quoting at
length. *Ourwork group tried the recommended approach
to nutrition planning, starting with the nature and magni-
tude of the problem itself and moving upward to more
macro levels of analysis: and we tailed. Data on the prob-
fem were, for the most part, tacking, We thesefore had
only the vaguest sense of what we were dealing with.
Moreover, we found that a malnutrition causality model
(a la Morinda) was not a guide to interventions since we
could infer multiple causality from the evidence but had
no way to distinguish relative significance. Accordingly,
the group fell back on a shopping list of so-called inter-
ventions which had little explicit reference to the case at
hand. Nor did we have cost data at our disposal, riot even
on existing programs. In haste, the group considered
only one “intervention™ and that arbitrarily and so
vaguely that the tocal problem of malnutrition became
something of a forgotten issue. In sum, the exercise por-
trayed nutrition planning at its worst, with a correspond-
ing sense that maybe that’s the way it always is. If this is
the reality of things, then one might infer that nutritjonal
planning, in its rational form, is not in fact a high-
probability undertaking, or one that is likely to produce
positive results. Several non-nutrition planners in the
group charged at the end that we had been too *“‘academ-
ic”. Words like “perfectionism™ and “pseudo-precision”
were also used, reflecting frustration at the fact that the
whole exercise crumbled into nothing.

Nutrition planning may be a process of conflict reso-
lution, as was said several times during the Symposium. |
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now believe it is a process of consensus generation as
well, Our group spent an incredible amount of time just
orienting itself, deciding what role to play, how to pro-
ceed, and what to do. By the time these matters were
resolved (some never were), we had little time left for
the substance of the exercise.

In an exercise of this sort the goals of planning and of
encouraging participation are likely to. conflict. Our
group leadei placed particular stress on the latter, and
the former suffered.

Planning is not done by discussion. Qur group did a
lot ot chatting which, however pertinent, had no real
focus. This rather open-ended approach probably served
as a disincentive to probing the data and information
given or made available to us. We flitted along on the
strength of generalities only o: on the strength of some
experience clsewhere, about which some slightly inco-
herent statement had been made. An individual would
have done better working by himself.

There are all sorts of reasons why exercises of the
type attempted are fraught with pitfalls, One reason is
that for nutrition planning to be meaningful, one really
has to know the territory for which the planning is being
done. Quick introductions and a dossier of materials are
hardly sufficient. Too many unresolved questions arise,
especially when one gets into the operational rami-
fications of a particular course of action. It does not
take long for the exercise itself to be discredited when
the group is wallowing in uncertainties on very basic
questions.

At a fundamental level, the exercise failed because
nobody really had time to go over the information pre-
sented in any depth. The Symposium was scheduled very
tightly, as is usually the case. My response was to work
in my room after dinner, but I suspect that few people
made the cffort. Should the same constraints apply in
the future, I suggest that the case materials be sent out
in advance. Participants should then read them in the
plane and then come into the exercise with some sense
of the situation being addressed.’

The noticeable thing about all these letters, however,
is that they each report a striking list of lessons that the
writers feel they learned in the process in spite of their
disappointments. As we shall see, these secem to include
some important insights.

One of those who was unhappy with the study group
exercise would have preferred a different agenda: ‘1 would
have felt much happier if the assemblage had first wit-
nessed a group of five or six people working over a
country case, critiquing it and then maybe going away in
small groups to do it their own way’. This ‘would have
flushed out the polarization referred to in your letter
and particularly the “‘everything is related to everything
else, and thus we must change everything” school of
nutrition planning’.

What is so interesting is that the same experiences
produced quite opposite reactions. But it is also clear
that ditferent study groups produced quite different ex-
periences. Some of the positive responses were:
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*....itis clear tousthat ... the group fait+l. However,
this does not mean ... that we wasted our time. On the
contrary, the two days of group work were  for me and
several other members of the group — extremely exciting
.... The biggest problem was that .. .. the divergent argu-
ments ... expressed on ways ol approaching nutrition
planning were so forceful that it proved unpossible to
move ahead along the lines propased in the guidelines ...
the extremely heterogencous backgrounds, academic
levels and professional experience of participants were
more obstacle than asset in reaching a shared view of the
various approaches to nutrition planning, u1 even agreeing
on the identification of key issues .... After a few hours
.... three subgroups could be identified: (i) **development
planners”; (ii) “‘nutritionists™; (iii) the “silent™ .... the
“developinent planners™ insisted that no realistic nutri-
tion planning could very well be done in the selected area
.....and that it was necessary, at that stage, to take macro-
economic considerations into account ..., Qur time was
not wasted .... this kind of discussion could very well
have taken place in an interministerial committee; the
inability of nutritionists to avercome the skepticism of
development planners is a very common fact of life! ...
this very stumbling and discord over such un argument
was probably morc productive and possibly more reper-
cussive in the long run than the answering ot a series of°
questions in a scholarly manner.’

Generally, those who felt positively about the study
group exercise felt that it did bring out eclements of
reality which were revealing. Not all were frustrated,
(‘I felt it went rather well.”) Of those who were, several
felt that their experience would have been hetter if the
guidelines had been followed. (Only one peison thought
the guidelines inadequate, although there were com-
plaints that they had not been referred to. Many ex-
pressed approval of the guidelines which were even
described as ‘excellent’.) Some, at least, o) those who
were unhappy were unhappy precisely because they felt
that revealing planning shortcomings without providing
solutions had risked giving nutrition planning ‘a black
cye’. The letters suggest that many people were prompted
to think about why planning was not more ellective and
thus they came up with many relevant ideas.

Improving the effectiveness of plar.ning

One observation seemed to be especially pertinent: ‘the
planning task is initially investigative. an inadequate
investigative phase results in generalities of s highly ab-
stract nature .... data are not a good substitute for an
understanding of the process and determinants of pro-
duction, ecological and nutntion problems .. Planning
must relate to local people, their initiatives and what is
sustainable by them .... Without the above, a general
list of project programs and investments s precisely
what (comes out of) planning ministries’. If this is a
valid observation, then the widely reported 1. tlure of the
study group to *define the problem’ could net have been
solved by the provision of more data as s \me people
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suggested: at least not by the provision of more of the
same sorl of data,

Several people felt that they had benefitted from an
improved appreciation of the complexity of the issues,
and an awareness of the present limitations of method-
ology to approach specific situations or to predict the
nutritional consequences of planning decisions.

The idea that nutrition objectives need to be incorp-
orated into planning generally - that they could not be
pursued adequately by nutrition projects alone — is
clearly one that has convinced many participants, Just
four quotations must suffice here.

First, ‘I am convinced that nutrition cannot be
treated separately from general planning .... So long as
undernutrition is seen simply as a medical or social
security problem, the prime cause of undernutrition in
many area. namely, processes generating landlessness or
unemployment, will remain untackled. On the other
hand, it planning were directed at reducing deprivation
the prablem of undernutrition will be tackled more
effectively. A national overview of nutritional problems
and objectives therefore requires the joint effort of a
number of ministries and governments and other depart.
ments, whose work is coordinated by a Nutrition Plan-
ning Unit at the highest national planning level’.

Second, a somewhat different version: ‘The use of
tine for discussing “interventions™ or “careful planning
before action™ was probably inevitable but I am becoming
increasingly convinced that the sooner we can reach
agreement that in fact there will be a two-track system
(as Alan Berg puts it) in almost all, if not all, countries
the better.

A third respondent found that the Symposium ‘con-
firmed my belief that nutrition is inseparably linked
with a much bigger effort, that is human development’,
He saw nutrition as a basic element of welfare, along
with equity and justice, by which the quality of devel-
opment should be measured. It was not enough to leave
malnutrition to charitable intervention and ad hoe re-
sponses to disasters. Concern for nutrition needed to be
*a conspicuous part of the wider planning strategies ....
Nutrition planning may have no holistic entity perse ...
Il we find ourselves incapable of doing all that much
about engineering the content and accelerating the pace
of development, we shall probably continue to find
peace at palliative doings and pious pronouncements. I
realize how frustrating it could be to put nutrition plan-
ning on a pedestal competing vainly with more funda-
mental needs and realities and ... recognize the need for
locating the pro-nutrition points inside the bigger game
of development without fabeling a tag to it

Finally, ‘As to the relationship between nutrition and
planning: it is clear that nutrition is not a separate aspect
of planning and policy making. Yet, in fact, one can
consider nutrition problems apart from wider planning
and policy making goals and then attempt to address
those issues in the context of the planning process.’

However, it is not clear that the following expression
is convergent with these views: ‘If planning is accepted
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as a way for rationalizing the decision making process ....
then the legitimate concern is how to secure for nutri-
tion the adequate high priority that it deserves, but not
to conceive the exercise as one that starts with nutrition
and which thereafter has to encompass the whole spec-
trum of socioeconomic policies and programs. The nu-
tritionists and nutrition-related professionals have a
very important role to play in the search for (a) raising
the priority for nutrition; (b) an adequate assessment of
the problem (diagnosis); (c) alternative solutions; (d)
methods for evaluation progress achieved. They are part
of a wider team, but not the least or most important
part of it’,

But not everyone responded by reaching a personal
conclusion. The following contribution tries to explain
the frustration so widely experienced and concludes that
it lies in disillusionment and rejection of the major es-
poused approaches: *.... the atmosphere was charged with
tensions arising not from cautious scientific skepticism
nor plain pessimism about the outcome of planning; it
was rather a clear case of existential Angst.

The anguish of decision is probably rooted in the
failure of the “developmental’ doctrine which promised
that food and nutrition benefits would trickle down
from increasing material income (disregarding the way it
is distributed). It is also rooted in the very large question
mark placed before each “‘intervention™ .... the inrer-
ventionist theory .... has not yet received a real test in
third world countries. And now, the lingering and often
concealed certainty in the success of the revolutionary
process, the Marxist doctrine, is beginning to crumble.
So, there is no hope ...."°

Is it any consolation to quote Philip Slater? *...
despair is the only cure for illusion. Without despair we
cannol transfer our allegiance to reality ....'*

Categorization of replies

What has emerged very clearly is that there is a broad
three-by-three categorization implicit in almost all com-
ments: three categories of ‘viewpoint’, and three of
‘response’. For ‘viewpoint' there are the categories:
‘holistic  planning’, ‘revolution’, and ‘intervention’.
Implementors generally favor intervention, but not
necessarily so. Planners may advocate holistic planning
to reduce malnutrition, but not necessarily so. It seems,
however, that the shared perception at present is that
the task is to resolve or reconcile the disputes — explicit
or implicit — between these categories, or perhaps, to
replace the categorics.

Some reconciliation is occurring in the recognition
by some of the need for both intervention and overall
planning to reduce malnutrition. There scems, however,
still to be a split between the revolutionaries (‘the social
system has to be fundamentally changed’) and the rest.
Even so, therc is a growing expression among ‘the rest’
that planning and intervention are ways of promoting
the necessary fundamental social changes. This seems to

*Philip Slater, Earthwalk, Anchor Books, 1974, p2.
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have been felt especially by some study group members
who were impressed with a local-level nutrition planning
approach using ‘outreach and upreach mechanisms ....
to put the planning process back in the household where
the building of a causative model [as a long range goal or
next step in the planning process] makes sense ....where
the planning process is not lost in statistical aggregation’,
Clearly there was faith that this could promote neces-
sary changes. It was also reflected, though less positively,
in the comment: ‘Surely the raising of their status [the
undeserved, undernourished] cannot be considered a
tactic designed to maintain starus quo".

There was a plea for tlexibility and for willingness to
relax insistence that the reduction of malnutrition needed
an appropriate total development strategy: * .... (we)
cannot accept an *‘all or none” sort of approach in plan-
ning for nutrition’.

There was a conspicuous absence of revolutionary
advocacy in the responses. It was as conspicuous as was
its presence during the Symposium. In part, this is
probably because some of the strongest revolutionary
advocates did not respond to the invitation for comments,
but also, perhaps, because many were more radical than
revolutionary and conceded the role of planning, if not
of ‘intervention’, in bringing about the fundamental
social changes they believe necessary.

Many commented on the radical intervention in the
Symposium. Even those who did not agree with the views
expressed welcomed it as a part of the reality to be con-
fronted. There were some, however, who felt that it
interfered with the discussion of their concerns and one
or two regarded it with anger as a deliberate attempt to
frustrate the purpose of the Symposium. Perhaps we
should accept the conclusion of several participants that
if, because the scope of the Symposium was so broad,
comnunication was incomplete, then at least there was
now awareness of the issues that had to be resolved and
of the context in which they had to be resolved.

There was also an awareness of current limitations
of analysis to answer practical questions: how to predict
the nutritional consequences of particular measures
(mentioned carlier), how to set about ‘problem defini-
tion' and the ‘understanding of process’ as a basis for
planning; how to incorporate nutrition criteria into
the wider planning process; how to appraise the nutri-
tional implications of development strategies and define
alternative strategies; how to do all these things in
a practical fashion in widely different circumstances.

One question which some people felt had not been
answered appeared to be, ‘Who is responsible for nu-
trition planning? Perhaps these people would not be
satisfied by the answer provided by one writer: that nu-
trition planning should be regarded as a transdisciplinary
problem-solving approach carried out within the wider
context of planning. Or by the view, already reported,
that it should be many peoples’ responsibility in differ-
ent branches of povernment (and comimunity?) but
that the totality of efforts should be regarded, assisted
and appraised by a high-level ‘Nutrition Planning Unit’.

The role of the nutritionist was mentioned by some
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people and the impression overall is that ‘nutrition is
too important to be left to the nutritioni-ts’ but that
nevertheless they have an important role, ‘specially in
screening populations and providing stati s indicators
and procedures for that purpose. However, a tention was
not devoted to considering this issue and the: o reflections
must, no doubt, be considered more a bypr «Juct of the
discussions than a rounded view.

What emerged to me was a broadening definition of
‘the nutrition problem’. Yes, there are malnourished
people, but the task is not simply to feed them. The task
is also to insure that people do not get into a state in
which they might expect to become malnourished. This
is a more demanding task. The first task cannot and
should not wait on the second. But preoccupation with
the first must not divert us from the second either.
Indeed, it may be a way into it. What everyone seems to
seek is a way of insuring that there is effective govern-
ment — social — concern for these aspects of the prob-
lem. This requires an awareness and a desire to act, but
it also requires competency in analysis to identify and
design action — programs, policies and strategies. One
lesson that we seem to be learning is that this requires
the understanding of process and the injection of this
understanding into government together with an experi-
ential awareness of the human problem and its social
context, Understanding of process and experiential
awareness were not commuiicated by the case studies.
This deficiency was seen by some as reflecting a similar
lack in much of government planning. How to repair
these deficiencies so that we might practically and
effectively incorporate nutrition objectives into planning
is among the tasks identified by the Symposium.

For many people, including myself, the immediate
experience of the Symposium was depressing Analysis
of reports of personal experiences and retlections on
these have resulted in a feeling of having faced a reality
and having learned from it in important ways. There is
also a feeling of common purpose among many sincere
and dedicated people. A rzview of participants’ reflec-
tions has therefore been uplifting and I am reminded of
West Churchman, who, on the first day of the Sympos-
ium, reported that he had cast the / Ching and that it
had spoken precisely of gloom and depression followed
by enlightenment. Perhaps our depression hus become a
necessary precursor and a true aupiry of enlightenment.

Appendix
STUDY GROUP GUIDELINES
Proposed Agenda for Discussions

1t is not assumed that this will be rigorously wdhered to.

The outline which follows is the general outline for all
groups. When case studies are available specilic questions
can be developed from those now posed in general terms.

Session 1: Introduction

Someone from the area under discussion, or closely fami-
liar with it, will present a view of the area which will be
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both facti al and qualitative, Maps and slides (or filin)
will be prosented where possible to give a feel of life in
the area .5 well as specifically to illustrate the nutri-
tion/healtl: status, (Though it is not presumed that this
latter will niecessarily be possible.)

Particip ints will already have received case-study
dossiers an 1 its contents will be reviewed and commented
on as apprepriate.

There will be a di-cussion in which participants raise
queries about the area and the information presented.

Session 2: Defining the Problem
Here the i is to exchange ideas and explore the possi-
bility of consensus on:

* How to go about defining and analyzing the extent

and nature of the nutiition problem, including the
variety of categories of problem, that may exist,

The value and interpretation of different indicators
and other, more descriptive, data.

How to proceed to improve understanding of the
problem. as it is and as it is developing, ideally and in
this spedific situation (do we need surveys? what sort?
how waould tie results be used?)

How to approach the formulation of objectives, goals
and prioritics with regard to nutrition.

For this purpose it might be useful to start by asking the
following questions (then returning later to review con-
sensus or disagreements):

(a)  What can we say from the evidence that we have
about the nature and «xtent of the nutrition prob-
lemis) of the arca?

(b)  What can we say, and what need we say, about the
futuie prospect?

(¢)  What would constitute a model statement about
the problem for planning purposes?

(d) How should we, ideally, proceed: to improve our
understanding? to apply our understanding to the
idenufication of new actions, or modification of
current action, to improve nutrition? to formulate
nutntion priorities, goals and objectives?

(e)  What qualifications to ideal procedures seem to be
called for in practice in this situation?

Session 3: ldentifying Relevant Action

Here the ain is to exchange ideas and explore the possi-
bility of consensus on how we might systematically ap-
proach the identification of action which might be taken
to pursue nutrition objectives. For this purpose it might
be useful t start by asking these questions:

(a) Can we list and appraise measures according to
their apparent relevance to achieving nutrition
objeciives?

(b) Are there current programs and policies which
seem fo be in need of appraisal with regard to their
impadt on nutrition?

(¢)  Arc there more systematic ways of generating ideas
of action which might be relevant to improving
nutiition?

(d  Woul these imply changes in planning procedures
in thy. situation? More generally?

Se sion 4: 1 ormulating Effective Action
The aim i "o exchange ideas and explore the possibility
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of consensus on how initial ideas of relevant action
should be appraised, worked up into programs and
integrated into overall plans and policies. It might be
useful to start by asking these questions:

(a) How do we assess whether a proposed measure is
likely to have significant impact on nutrition
status?

(b) How do we develop an idea into an effective
design for action?

(c) Would this require changes in planning proce-
dures (or in the responsibilities of particular
ministries, or others) in this situation? More
generally?

Session 5: Appraising Action Proposals

The aim is lo exchange ideas and explore the possi-
bility of consensus on how proposed measures should
be appraised for incorporation into overall plans. Useful
questions to focus on might include:

(a)  What is the value and practicality of cost-benefit
analysis for this purpose? What actions would it
not apply to?

(b) What is the value and practicality of cost-effect-
iveness measures for this purpose? What actions
would they nct apply to?

(c) s it sufficient to appraise cach proposal separ-
ately? If not, what should be done?

(d) How should proposals for a specific area of the
country be related to overall sector and national
plans?

(e) Is there any need to review the expected total
impact of all programs on nutrition trends? How
might this best be done?

(f)  What are the implications of this discussion for
current planning procedures?

Session 6: Review
This session has two aims:

I. To ask what, so far as we can judge, is required to
achieve a sustained reduction (elimination) of mal-
nutrition in this situation,

2. To ask what has emerged from the discussions.

The sccond aim calls for a review of the issues raised
under the statements of aims of the previous sections.
1t might conclude by addressing the following questions:

* How can the nutrition problem be assessed in this
specific situation?

What steps might in practice be advocated now to
improve qualitative and quantitative understanding
of the problem?

What would be necessary for a sustained reduction of
malnutrition in this situation?

Can actions be identified which would be likely to
have a significant impact on the problem?

How can the relevance and likely impact of these
specific planned actions be appraised?

As a result of discussion, can anything be said about
approaches to planning and policy making for:
governments concerned to improve their national
planning and programs to reduce nialnutrition?
international, UN, and bilateral agency roles and
interventions to assist such governments? researcher’s
and analyst’s contributions in this ficld?

*
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