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FOREWORD

S

ome 90,000 of our fellow human beings die every day from starvation
or malnutrition. Behind that obscene statistic lies infinite human suffering and tragedy. Together with many other agencies, OXFAM has a
long record of helping thousands of the people who face this frightening prospect. This time-honoured work represents part of our contribution to
the relief of human suffering, which remains the centrepiece of our terms of
reference. OXFAM will continue to make that kind of response wherever we can.
It is clear, however, that in certain areas of work the indiscriminate or uncontrolled distribution of food aid can do far more harm than good.
This book tries to identify more clearly the issues at the centre of the dilemma.
We draw on experiences from OXFAM's own field programme, together with
those of other agencies, both governmental and non-governmental. Our purpose
is to stimulate debate and discussion, leading we hope, to better planning and
closer cooperation between agencies. Ultimately we all seek to help to create
conditions in which no one on this planet need die of starvation or malnutrition.
Our analysis does not focus on government-to-government bulk supplies of
food aid at concessionary rates. We have limited ourselves to food aid for disaster relief, and especially for development programmes such as food-for-work,
mother and child health, and school feeding programmes. The conclusions we
reach are disturbing. They pose a challenge to all of us.
The principle author of our study, and the person mainly responsible for
the analysis, is Tony Jackson, whom I invited to make an investigation of project
food aid and the problems we had encountered first in Guatemala after the 1976
earthquake and then further afield. This included time spent in the USA, researching the subject, working in consultation with relevant offices of the US
Government, exchanging information with American-based agencies and then,
later, repeating a similar pattern of investigation in Europe.
Throughout his investigation Tony Jackson has had direct access to details
of the whole of OXFAM's overseas programme covering over 80 countries in the
Third World. He has also received substantial and willing cooperation from many
sister voluntary agencies in North America, Europe and the Third World.
He has been ably assisted, in particular, by Deborah Eade, Ken Westgate and
Suzanne Blumhardt, all OXFAM staff members.
The views expressed in this analysis do not necessarily represent the final position of OXFAM in respect of every issue discussed, but may be taken as stating
the broad thrust of our considered judgement in this difficult, but vitally important, field of human endeavour. Our intention is to stimulate debate leading to
dynamic action in favour of the hungry and distressed.
Brian W. Walker
Director General

in

PREFACE
M
Jk y interest in food aid began after the earthquake in Guatemala in
M% M% 1976. On joining OXFAM there, my first job was to buy items of
M ^M I immediate necessity: some medical goods, then salt and sugar,
J
W
I coffee and cal (lime used for making tortillas). After ten days or
so OXFAM stopped this type of first-aid assistance and, in common with most
other agencies, began planning how to help people rebuild their houses.
At the time of the disaster there had just been a record harvest in Guatemala.
Despite it, vast quantities of food aid were brought in from the United States,
causing a variety of negative effects. I became interested in trying to find out
why this happened and I talked with many of those involved in the decision to
import the food aid. One day a field worker from one of the food agencies told
me that what I had learnt up till then about food aid was 'just the tip of the
iceberg' and claimed that the Guatemala experience was no mere anomaly. I
decided to look further into the matter and since 1976 have visited food aid projects in the Caribbean and Peru, read hundreds of reports and interviewed or
been in correspondence with scores of people dealing with food aid in countries
all over the world.
One point quickly became clear. While much had been written on the large
bulk deliveries of food aid provided on a government-to-government basis, little
was commonly known about food aid used in programmes such as food-for-work,
mother-child health and school feeding, called collectively 'project food aid'.
Indeed it seemed to be assumed by policy makers that this approach was working well and that more food aid should be used to support it. Given that there
were in fact many reports calling this assumption into question, I felt that a
book looking at the last 25 years of experience with project food aid might fill
an important gap.
The result is clearly a polemic. This proved inevitable after my own experiences with food aid and after reading so many reports and letters and listening
to the accounts of field workers, all full of woeful descriptions about the impact
of the food upon poor communities.
I have incorporated into the text as many comments from the specialists as
possible in order to let readers see what helped bring me to my own conclusions.
I have tried to use the quotations to illustrate the point under discussion or
to summarise the reports from which they are taken. I have also tried to select
quotations without taking them out of context and believe that they fairly reflect
the views of those quoted.
In summary,I have come to conclude that food aid is best used for refugees
and in emergencies when food itself is short. Most large scale programmes to use
project food aid for development have proved ineffective either because they
simply do not work or because more locally suitable and often cheaper methods
exist. What follows therefore is not just a description of bureaucratic inefficency
that could easily be put right, nor a suggestion that OXFAM or I could use food
aid on this scale any better in non-disaster times. Nor is the report an attempt to
IV

underestimate the administrative difficulties posed by food aid. Just making the
necessary arrangements to get the food to the right place at the right time is a
major challenge; to use it for development after that adds another complex set
of difficulties rarely overcome.
The report tries to describe what happens to food aid when it arrives in the
recipient country. As such it does not aim to assess donor motivations, such as
surplus disposal or the political reasons for food aid. These aspects have been
thoroughly examined in other works referred to in the bibliography and, after all,
if food aid did improve the lives of the poor, it would be churlish to criticise it
for impurity of motive.
OXFAM's experience over the years with food aid is instructive. When it was
founded in 1942, it was in order to send food and medical supplies to children
in war-torn Greece. Even in the 1950s providing food, or supporting other agencies
that did so, was one of its primary tasks. By the early sixties, however, Oxfam
realised that the need for this type of programme had greatly diminished and
that a longer-term development approach, not food distribution, was required if
the condition of the poor was to be improved.Over the last few years OXFAM
has received many expressions of concern from its own field staff and others
about the negative effects caused by food programmes.
It is against this personal and institutional background that Against the
Grain has been written. It examines reports and evaluations about food aid —
many of them from food agencies themselves — and provides a forum for field
workers, whose views have up to now gone largely unheeded. The report does
not pretend to be the last word on the subject but aims to open up a debate
long stifled as to when and how project food aid can best be used and when it
may do more harm than good.
Tony Jackson
April 1982

Note: Throughout this study $ = United States dollars.

The Third World's problems are often not due to lack of food. Even in disasters
there may be food available locally. When an earthquake struck Guatemala
farmers were enjoying a bumper harvest.
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PROJECT FOOD AID: AN IRREPLACEABLE TOOL FOR DEVELOPMENT?

E

very year well over £1,000,000,000 worth of food aid is sent to developing
countries, mainly from the United States (US), the European Economic
Community (EEC), Australia, Canada and Japan. (i) Approximately 70% of this
is given or sold on concessional terms to Third World governments. (2) They
usually sell it and use the proceeds from the sales to supplement their budgets:
strictly speaking this is not food aid, but a form of government budgetary support. These government-to-government transactions have given rise to frequent,
sometimes bitter, criticism, but they are not the subject of this report. By contrast, the remaining 30% of the food is designed to be distributed free of charge
to the poor, either through long-term development projects or in relief operations
after disasters and for refugee feeding. This is called project food aid, the effects
of which will be examined in this report.
The kinds of projects which might be supported by this use of food aid range
from those aimed at increasing local food production —such as land improvement
schemes where food is used as a form of wages for paying the workers — to nutrition programmes involving mothers and their children where food supplements
are distributed. In 1979 there were over 60,000,000 people receiving project food
aid from the US alone. (3) Most project food aid is channelled through the World
Food Programme (WFP) and the two major US voluntary agencies, CARE (Cooperative for American Relief Everywhere) and Catholic Relief Services (CRS).
(See Appendix for thumbnail sketches of the donors.)
Whatever the obvious limitations of government-to-government aid, project
food aid has generally been assumed to be working well and in the direct interests of the poor. Its overtly humanitarian functions have allowed it to go uncriticised and the fact that it is largely disbursed through the United Nations
(UN) and voluntary agencies for 'development' purposes has served almost as a
talisman against public criticism. Of course, it is admitted, project food aid has
had its problems — some of it inevitably goes astray; it requires a considerable
degree of logistic support and administrative control, and it is not easy to ensure
that it arrives on time and in the right quantities. But such problems are usually
dismissed as incidental to the food itself, administrative difficulties that will
disappear once the project is properly under way.
Official confidence in project food aid is expressed in various ways. In 1975
the US Congress enacted a requirement that a certain minimum amount of food
aid had to go each year under Title II of Public Law (PL) 480, that part of the
law covering project food aid. (See Appendix for more details on PL 480.)
By 1982, 1,700,000 metric tons must by law be distributed this way. (4) Fre-

quent appeals by the Director-General of the Food and Agriculture Organization
(FAO) have been made to ask the international community to donate more food
through WFP, described on one occasion as follows:
"Fully experienced and efficiently managed, WFP is the instrument par excellence for shipping food aid; in addition, it is an
irreplaceable tool for development because 80 percent of its
resources is allocated to development projects." (5)
likewise the Brandt Commission report wholly endorses the idea of food aid for
development:
"Food aid should be increased and linked to employment promotion and agricultural programmes and projects without
weakening incentives to food production." (6)
The concept of using food as a tool for development is superficially attractive,
and receives widespread public support. Yet over the years there have been many
criticisms made of it. Reports from numerous countries and projects have questioned the efficacy of project food aid. These disquieting reports have been noted,
but general principles have largely not been drawn from them. In this book it is
argued that the cumulative evidence points to the irresistible conclusion that
large scale project food aid is an inherently inappropriate means of promoting
development. In the 25 or so years it has been used, project food aid has in fact
fallen disappointingly short of the development goals it has been set. Year after
year, independent and commissioned evaluations have failed to find evidence of
an improvement proportional to the vast amounts of food, money and human
effort which have been expended.
In 1979, after field evaluations in six countries (Ghana, Tanzania, India, Sri
Lanka, the Dominican Republic and Peru), the General Accounting Office of the
Government of the US submitted a report to Congress stating that "fundamental
changes are needed in the way title II [project food aid] is planned, programed,
and administered at the country level", so calling for a complete overhaul of the
policies governing project food aid. (?)
In 1980 a report to the Nordic Ministerial Council stated that "the whole issue
of food aid remains an area of controversy, ambiguity and disorder". (8) hi the
same year, a working document prepared for the Committee on Development and
Cooperation of the European Parliament, stated that the EEC food aid policy was
"an inefficient way of distributing European surplus production
to the poor countries, associated with high costs, countless
mishaps, delays, wrangling over responsibility and bureaucratic
obstacles; there is scarcely any control over how it works and
what effects it achieves. . . Any attempt to hold it up to
scrutiny leads to a radically different suggestion: confine food
aid to emergency aid and otherwise replace it with financial
assistance." (9)
A few weeks later, the Court of Auditors of the EEC echoed that assessment in
its Special Report on Community Food Aid, finding that "programming and
management of Community food aid needs to be completely recast". (io)

In a debate on development aid policy in June 1981, Lord Trefgarne, the
Under-Secretary of State for Trade, told the House of Lords that the British
Government had "reservations about the developmental benefits of food aid"
and that it had consistently opposed increases in EEC dairy food aid. 0 0
As far as voluntary agencies are concerned, in 1981 the World Council of
Churches published a study critical of project food aid. (12) In the US, Church
World Service (CWS), in partnership with Lutheran World Relief, have engaged a
consultant to investigate the issue, while in 1980, in testimony to its parliament,
the Canadian Council for International Co-operation, an umbrella group for 75
voluntary agencies, recommended that "except in cases of emergencies, food aid
be abolished." 03)
Outside the development agencies there has been in recent years an unprecedented spate of unfavourable comment about project food aid in the world press,
as well as television and radio coverage on both sides of the Atlantic.
This report seeks to investigate the impact of food aid as a tool for development. It does not therefore focus primary attention on arguments that have
occasionally been made in its favour — for example that, even if it does go astray,
at least it supplements the total amount of food available in the country. Clearly,
agricultural disincentives aside, even misplaced food must make such a contribution. But the founding premise of project food aid is that it can be used discriminatingly, that it can be 'targeted' at 'needy individuals' in development
programmes and that it can be a long-term development tool. These are the terms
in which it is justified and, after 25 years, these are the criteria against which it
should be judged.
This book is based largely on the published findings of the food aid institutions themselves and on independent evaluations carried out on behalf of the
governments for whom the agencies act as custodians. It draws also upon academic and official surveys of the published material. Most importantly, it gives
a platform to field workers, many of whom have had direct experience of handling food aid, as well as those who have been well placed to observe its effects
both on the recipient communities as a whole, and on development projects in
particular.
The book is divided into two sections. Chapters 2-5 examine the major mechanisms by which project food aid is distributed —disaster relief (including refugee
feeding), food-for-work (FFW), mother-child-health (MCH) and school and other
institutional feeding. These chapters draw upon case studies which show that
what is happening in the field is often at odds with head office theory.
In disasters (Chapter 2), food aid is often sent and distributed in a haphazard
and ill-planned way. Many calls for help are answered late or inappropriately;
often there is no need to hand out the food free of charge and, sometimes, food
may not be what is needed at all. To overcome such difficulties, the question of
food aid in disasters needs to be much more closely examined.
Food-for-work programmes (Chapter 3) generally have a notoriously low
productivity rate and are widely associated with shoddy workmanship, so that
although they create short-term employment, their claim to provide long-term
benefits to the community is often proved wrong. On occasions, the benefits

which are created accrue to the relatively well-off, some of whom get free labour
provided under the FFW scheme. In such cases, there is more than a little truth
in the aphorism that the rich get richer and the poor get food aid.
Mother and child health programmes distributing food (Chapter 4) have usually failed to improve nutritional levels and have also failed to reach those who
are most in need of supervised supplementary feeding. In most cases attempts to
provide nutrition education are no more than token. There is even some evidence
that children who do not receive food aid do better nutritionally than those who
do.
School feeding (Chapter 5) discriminates against the poor and the nutritionally
most vulnerable; it is also subject to all the risks of unsupervised 'supplementary'
feeding. Evaluations have not found that it has brought about lasting improvements in attendance rates.
In short, the evidence is that although the food may be feeding people, the
beneficiaries are usually not those who are most in need. These chapters also
challenge the commonly-held belief that food aid is a matter of life and death
and that the poor are dependent on it. Most of the programmes provide a welfare service at best while the long-term development benefits have been slight.
The remaining chapters discuss the problems intrinsic and peculiar to food aid
and the difficulties faced by development projects which are based on, or incorporate, distribution of free foreign food. The most obvious disadvantage, to both
donors and recipients alike, is the high cost associated with food aid as it is currently administered (Chapter 6). This financial burden usually increases each year
and causes the cost-benefit ratio to worsen. It is likely that many of the aims of
project food aid could be achieved by cheaper means and without the risk of a
programme's continued dependence on foreign food.
More crucial still is the unwieldiness of large-scale consignments of free food,
which makes it extremely difficult to handle as an efficient development tool
(Chapter 7). Losses through damage or misappropriation are rife and the lack of
proper records, an affliction common to many food aid projects, means that often
no one knows what has happened to the food at all, other than that someone has
taken it away. Despite that, routine administration of the food still absorbs a
disproportionate amount of field workers' time and attention, distracting them
from the development component of the programme.
The effect of project food aid on local food production also needs to be considered. Most of the literature on this subject looks at government-to-government
transactions as project food aid was assumed to be too small to have any serious
disruptive effect. However, it is clear that free food can compete with local food
in the market place and for storage and transport facilities. This aspect is examined in Chapter 8.
On the other hand, there is sometimes a need for controlled nutrition interventions using supplementary feeding, which may or may not require imported
food, according to local circumstances. Strict monitoring and close observation
would be an absolute pre-condition of such programmes, to ensure that the food
supplements go only to those in real need and do not become substitutes for the
normal diet. These provisos would disqualify the great majority of beneficiaries

of supplementary and school feeding programmes as they are currently administered.
Even more urgent is the need to give a much higher priority to food aid for
relief after natural and man-made disasters. In 1980 food aid arrived late in both
Uganda and Somalia with obvious human consequences, while thousands of tons
were shipped elsewhere for less urgent programmes.
The overall conclusion is that long-term project food aid does not overcome
the problems it sets out to solve, and can even exacerbate them. While some programmes have successfully integrated food handouts with development work,
these are very much the exception to the rule. In most cases the commodity dictates the programmes and the food aid tail wags the development dog. What food
aid proponents fail to acknowledge is that in most cases project food aid applies
a first-aid measure to a long-term disease. It ignores the fundamental problem
which is poverty, and attempts to address the symptom, which is hunger. Poverty
is an economic problem. The poor, by definition, lack money. It is the argument
of this book that food aid is not an appropriate substitute.
Some of the food aid agencies have in the past been intensely hostile to criticism, yet the last 25 years also bear witness to the enormous fund of goodwill
and humanitarian concern which these agencies have at their disposal. It is to be
hoped that these strengths will be redirected to more fruitful ends.

When people seek refuge in a neighbouring country they can seriously strain
the resources of their hosts. When they arrive in large numbers they may risk
hunger or even death if food aid is not available.
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f any images spring to mind at the mention of food aid, they are those of
emaciated children, the forlorn victims of natural disaster, or of refugees
pathetically seeking asylum in countries which lack the resources to provide for
them. In such cases, what could be more appropriate than countries with food
surpluses offering humanitarian assistance in the form of donations of free food?
Yet of the £1,000,000,000 of food aid disbursed throughout the world each
year, only about 10% is allocated to disaster relief. 0) Consequently, when food
aid is desperately needed, it is often not readily available. When it does arrive,
it may be inappropriate to people's needs, there may be too much or too little
of it, there may be no adequate means of transporting it within the stricken
country, or, more tragically, it may simply be too late. On many occasions, wellintentioned efforts have caused more problems than they have solved.
The first part of this chapter will examine individual case-studies of disaster
relief programmes under three main headings:
When is food aid needed?
How should it be distributed?
When should the food aid stop?

The second part will look at some of the policies of the food aid donors governing emergency supplies and at the suggestions that have been made to improve
them.
When is Food Aid Needed?
Some disasters affect food availability; these include drought and flooding, both
of which may disrupt local and regional food production for a time. Subsistence
farming communities may be seriously affected by such environmental vagaries
and forced to compete in local markets for food, if they have the resources to do
so. Landless labourers and small farmers working in the cash crop sector of the
economy require the food market for their survival. However, when food production falls, prices rise and access to the market becomes difficult for the poor.
Seeds are often eaten instead of being planted. So, in these food-related disasters
food aid, both in the short-term and the medium-term, may be required.
Other disasters, such as hurricanes or earthquakes, may bring about a temporary shortage of local foods if crops are damaged or roads are destroyed. A recovery can usually be made soon afterwards. Thus food aid will be needed, if at all,
for a limited period only.
In the case of 'man-made' disasters (such as wars and civil disturbances), which

involve refugees, a large influx of people who are not producing food may
seriously stretch the local market. At these times, food will have to be imported
by the host country; in many cases, food aid will be required.
It is relatively easy to see what damage has been done in a sudden-impact
disaster, such as an earthquake or flood, and what the needs for food or other
assistance might be. Interventions in cases of drought and consequent famine are
harder to judge. In addition, the governments of affected countries may be reluctant to release details of the catastrophe to the international community —
aid agencies are obliged to wait for their host government's approval before they
publicise the need for action.
The results of such a policy are best illustrated by the case of Ethiopia in the
early 1970s where the relief operation only began in earnest long after the famine
had started. For political reasons the international community felt obliged to
refrain from making public statements about its extent as long as the Government
itself did not do so and made no appeal for help. Starvation followed. (2)
In other cases official inertia appears to have caused a lack of response. The
Sahelian drought of the late 1960s and early 70s caused thousands of deaths;
the number is unknown but the usual estimate is about 100,000. (3) It was not
until 1973, six years after the famine began, however, that large-scale relief efforts started. The facts were known to the international community but little
action was taken before the worst effects of the drought had been felt and tens
of thousands had died. A report from the Carnegie Endowment for International
Peace comments:
"The catastrophe of the drought did not happen suddenly.
For at least four years, scores of officials from the U.S. and
the U.N. were in the region, observing that the states of the
Sahel were essentially helpless to deal with the drought, reporting the gathering disaster, and dispensing some relief. Yet
neither the U.S. nor the U.N. had contingency plans to deal
with the tragedy as it reached overwhelming proportions by
the fall of 1972." (4)
It would be a mistake, however, to assume that simply to send supplies of
food to the stricken country will solve the problem. Unless care is taken, the
logistical problems associated with freight, storage and distribution of perishable commodities can create an administrative burden that is too great for the
local infrastructure to sustain. This can cause difficulties for the recipient country.
"Following a drought in 1972/3, Britain offered Lesotho
emergency food aid. The Lesotho response was that it could
absorb 1,000 tons of wheat. However, when a firm offer came
from the UK it was for 6,000 tons of wheat. The Lesotho
Government accepted the increased amount even though adequate storage facilities did not exist, and at the same time received as emergency food aid over 1,000 tons of Belgian wheat
flour instead of the 662 tons originally requested, as well as its
normal development food aid deliveries. In addition, and con8

trary to expectation, the 1973/4 harvest was particularly large.
The result was the diversion of Lesotho government personnel
away from the management of routine food aid into the task
of finding ways of storing and disposing of the surplus wheat,
the construction of 6 new storage sheds at a cost of R45,000
[about £27,500], and the loss through rotting of many bags of
wheat." (5)
At the more local level, careful planning and supervision are essential if incidents such as the following are to be avoided. The first is from a study of food
distribution in Uganda.
"Respondents complained that the food aid had only been distributed from one to four times since mid-1980, in most but
not all communities. Nothing was distributed anywhere in
North Teso during November and December, 1980, and most
respondents were doubtful that distributions would be resumed.
The quantities handed out were usually so small and the distributions so chaotic (one local porter was killed and six injured during one distribution at Katakwi after they were allegedly
thrown off a truck by CARE employees escaping from a dissatisfied crowd), that many residents considered the whole
operation totally ineffective." (6)
A correspondent who worked in Haiti in the mid-1970s described the difficulties
of drought-relief food aid as follows:
"In Haiti we had much more of a problem of theft and mishandling. In [a] town. . . fairly near to us and very badly hit
by drought, the magistrate (appointed mayor) was known to
sell PL480 food for $7.00 a 50 lb. bag. At other times the
CARE food distributers were so desperate that they would
just throw bags of food off the truck and drive on so that the
food would go to the strong and the swift." O)
In other cases, imported food may not be necessary at all, despite a major disaster, and its arrival may do more harm than good. The classic example of this
comes from Guatemala where the earthquake in 1976 killed an estimated 23,000
people, injured over three times as many and left a million and a quarter homeless. The earthquake occurred in the middle of a record harvest. Local grain was
plentiful and the crops were not destroyed but left standing in the fields or
buried under the rubble but easy to recover.
During the first few weeks, small consumer items — salt, sugar, cal, soap
etc. — were in short supply and temporarily unavailable in the shops. Some of
these small items, such as salt, were lost when the houses collapsed. People
expressed a need for these food items in the short period before commercial
supplies were resumed. However, during that year, about 25,400 tons of basic
grains and blends were brought in as food aid from the US. A further 5,000 tons
of US food aid already stored in Guatemala were released and supplies were also
sent in from elsewhere in the region. (8)

CRS and CARE both received reports from their field staff saying food aid
was not needed. The Director of CARE's housing reconstruction programme
visited the disaster area soon after the earthquake. In a US Government report
he stated:
"Another thing I was really concerned with was whether there
was any need to import food or seed. But I saw no indication
of that whatsoever. First of all, the earth was not damaged,
and there was no reason why the crops couldn't be harvested
on time, and I believe it was a good crop that year. Also, in a
few places I visited, I asked people if they could pull the food
they had in their houses out of the rubble, and they said they
certainly could." (9)
CRS field staff objected to the importing of food aid but they were overruled
by their headquarters in New York. (10) Two weeks after the disaster, the League
of Red Cross Societies asked national Red Cross Societies to stop sending food.
As early as February (the same month as the earthquake), the Co-ordinator of
the National Emergency Committee of the Government of Guatemala asked voluntary agencies to stop imports of food aid. 01) On 4 March, the Assistant
Administrator for the Latin America Bureau of the United States Agency for
International Development (AID), the Hon. Herman Kleine, testified before a
House of Representatives Sub-Committee.
"I should like to add here, Mr. Chairman, that the Guatemalan
Government has requested officially to all donors that further
inkind contributions not be of food and medicine but roofing
and building materials." (12)
Finally, the Government of Guatemala invoked a presidential decree to prohibit imports of basic grains from May 1976 onwards. 03) Yet after this decree,
quantities of food aid were still imported in the form of blended foodstuffs. One
article refers to these blends as "basic grains in disguise". 04)
Field staff and local leaders identified three negative results. Firstly, they considered that food aid contributed to a drop in the price of local grain that occurred
soon after the earthquake and continued throughout 1976. As to the need for
basic grains, a peasant farmer explained:
"There was no shortage. There was no need to bring food from
outside. On the contrary, our problem was to sell what we
had." 05)
After an extensive survey of towns and villages in the worst-hit area six weeks
after the earthquake, an OXFAM-World Neighbors official reported:
"Virtually everyone in the area is selling more grain this year
than he does normally. Furthermore, emergency food shipments have drastically curtailed demand for grains. Thus the
prices of the farmers' produce have plummeted." 06)
Later, the then Director of CRS in Guatemala was to tell the New York Times:
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"The general effect was that we knocked the bottom out of
the grain market in the country for nine to twelve months."
0?)

This last view may be overstated as other factors, such as the excellent grain harvest, would usually have led to a fall in prices anyway. Nonetheless, the basic
fact remains: $8 million of food aid was sent into a country with plentiful foodstocks of its own. Any food that it was necessary to distribute to earthquake
victims could have been bought in Guatemala (as WFP did).
The second negative effect of the continuing supply of free food was to
encourage the survivors to queue for rations instead of engaging in reconstruction or normal agricultural work. (18)
Thirdly, it brought about a change in the quality and motivation of local
leadership. The OXFAM-World Neighbors official, quoted above, noted:
"Immediately after the earthquake, we tended to see the same
leaders whom we'd seen before the earthquake — people . . .
[with] a high degree of honesty and personal commitment to
the villages. But gradually . . . . I began seeing fellas who I
knew were totally dishonest. They'd go into the different
agencies and . . . . say that theirs was the most affected village
in the Highlands, and they'd get more food. So largely because
of the give-aways, the villages started to turn more to leaders
who could produce free things like this, whether they were
honest or dishonest, rather than to the leaders they'd been
putting their trust in for years.
With larger and larger quantities of free food coming in, there
are increased incentives to corruption. . . . Groups that had
worked together previously became enemies over the question
of recipients for free food." 09)
If at times food aid has been distributed when the need for it did not exist, at
others it has been sent in too late to be of use and has therefore been wasted. In
Haiti, much of the food aid for the drought in 1977 failed to arrive until 1978
and was distributed during and after a very good harvest in the drought area. A
UN official in Haiti stated that the reason food aid was given out when it was no
longer needed was that it was "not economically feasible" to send it back again.
(20) What happened in Haiti has since been dismissed as an anomaly. (21) Yet
similar events have taken place elsewhere.
— A WFP relief programme aimed at vulnerable groups in Bangladesh,
such as small children and pregnant and nursing mothers, began in
January 1976, more than a year after the outbreak of famine. (22)
— EEC skimmed milk powder requested by Grenada after flooding in
1976 arrived in 1979, in time for another emergency. (23)
- US food aid for the famine of 1977-78 in Bas Zaire arrived in the
latter part of July 1979, many months after the crisis had passed. (24)
- In April 1980, the EEC sent over 500 tons of rice and 100 of butter11

oil to Dominica, although the need for food aid caused by the 1979
hurricanes had long passed. (25)
It must be recognised that after a certain delay has occurred, the food commitments cannot provide effective emergency relief and that a large influx of
free food after that point may serve to cause problems by interrupting the local
economy and interfering with recovery efforts. Such belated consignments of
food should, therefore, be cancelled.
Thus, when food aid is needed, it is important to ensure that it arrives on
time and in the right quantities. When food crops have been damaged or destroyed by adverse weather, the likely shortfall can often be predicted some time
in advance of any hardship. Similarly, in the case of refugee communities, food
needs can often be forecast. Although the timing of interventions may be difficult to judge, donors could make greater efforts to anticipate food aid requirements and to negotiate with potential recipient governments. This would reduce
the crucial delays which occur between the decision to intervene and the eventual
delivery of food consignments. In the case of food aid for sudden-impact disasters, speed is important.
A well-organised and equitable relief programme is possible. In the devastated south-west of the Dominican Republic following Hurricanes David and
Frederick in 1979, food-stocks were largely destroyed. An appeal was relayed
to Caritas of Holland and food aid, paid for by the Dutch, was immediately
sent in by sea from other Caribbean islands and 8 weeks later from Holland
itself. WFP also transferred stocks from Haiti. The swift international response
enabled food to meet the needs of 300,000 people over a five-month period.
From the beginning, recipients were told that the food would be provided only
for these five months; thus, the false expectations of continued food assistance
were not created and no institutionalisation of the programme followed. The
programme was designed and run locally and its success was largely due to these
factors. (26)
What Kind of Food?
Once the vulnerable groups have been identified, actual requirements must be
determined to ensure that the rations suit individual needs and that the total
donations do not upset local marketing arrangements. It is doubtful whether
potato crisps, slimming foods, 'Ribena' or spaghetti sauce (seen as food aid in
Chad, Guatemala, Kampuchea and the Dominican Republic) could ever be a
suitable form of assistance.
The consequences of sending inappropriate food can be serious. During the
Biafran War of 1968, large quantities of Emmenthaler cheese were sent from
Switzerland.
"As it happened, the population drank extremely little milk in
normal times and cheese was virtually unknown. The adults
would not even taste it, whilst children dutifully swallowed a
few mouthfuls and then vomited. The relief workers themselves discovered that they had limited appetites for the stuff,
and when storage of the sweating cheese became too difficult
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it had to be buried." (27)
Where there is a need for medically supervised nutrition interventions, proteinfortified foods may be especially useful; but for general supplementary feeding
programmes, the chief need is for a high calorie intake. Yet vast amounts of dried
skimmed milk (which has a low calorie content) have been donated for disaster
relief programmes even in countries where people have a lactose intolerance
and where the "extensive infrastructure of health services" needed to ensure its
safe use, cannot be provided. (28)
One way of ensuring the suitability of food aid is to purchase it locally or
regionally wherever possible. This is an approach to disaster relief which is increasingly favoured by both the EEC and the WFP. The EEC refers to this method
as 'triangular operations' because it makes money available to buy food in a
country near to the afflicted area rather than sending out food of its own. (29)
In fact, food is usually locally or regionally available, as one experienced field
worker has reported.
"We found in all the major disasters that there was always
enough food in the surrounding area to take care of the needs.
There was never a need to import foods from the industrialized
countries. The surrounding area can be broadly defined.
But let's say that in Managua there was enough food in Nicaragua. In Guatemala, if there had really been a need for it,
there would have been enough food in Central America. For
Biafra, there was enough food in the neighboring countries.
After the war, there was enough in Nigeria to meet the Biafrans' needs. There was also enough food in the area around
Bangladesh. Very rarely after a disaster do you need to import
foods at all." (30)
It is important to make an accurate assessment of food requirements before
food aid, from wherever it comes, is dispatched. (3i) These requirements are
determined by various factors, such as whether the food aid is intended as a
supplement (because of local crop failure, perhaps) or whether it will be the
only food supply. A report by a former FAO Food and Nutrition Adviser shows
how vitally important this assessment can be.
"During April 1978 and the following months some 200,000
refugees from Burma streamed into Bangladesh and a massive
relief programme with international assistance was started. In
spite of the fact that the help which was offered exceeded the
needs, as many as 10,000 people (7,000 of them children)
died by the end of the year . . . . Of the 10,000 people who
died in this case, some 7,000-8,000 should under normal
circumstances have survived." (32)
Though the required food was available, "an artificial famine-like situation
developed with massive malnutrition and excessive mortality". (33) The ration
had been determined incorrectly by calculating what the Government gave its own
people in times of disaster; this was not a full ration but a supplementary one, as
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settled communities are very rarely entirely without food of their own. Unfortunately, after the first few weeks, the refugees had to exist entirely on food aid.
Thus, the food provided was too little. The author of the report concludes by
deploring the lack of systematic guidelines for calculating food needs, saying
that,
"It is well known that similar relief disasters have happened
before and that they may happen again. . . One of the most
striking features [of the present system] is the lack of agreed
norms and recommendations related to food provision and
established human nutritional needs. . . Lack of clarity on this
basic point leaves room for indecision and fumbling which can
have disastrous consequences." (34)
The food requirements of a stricken community should, as far as possible, be
established before commitments are made from overseas. Systematic checks of
regionally available supplies would, in many cases, indicate that needs could be
partially or entirely satisfied from within the area. This approach is recommended since it not only helps to ensure that donations are compatible with the normal diet but also reduces transport costs and is quicker, as well as being of economic benefit to the country in which the purchases are made.
How Should Food Aid Be Distributed?
In emergencies, the most pressing need is to distribute the food speedily and
equitably. Sometimes, this can be done through institutions (such as schools or
hospitals) or development programmes already in existence. It may be, however,
that there is no infrastructure adequate to cope with the food, that existing projects refuse to handle it, or that the stricken area is unfamiliar territory to the
food aid agencies. Any of these factors can make it difficult to distribute the food
fairly, and can increase the likelihood of its being given to all-comers, regardless
of individual need.
All of the above factors were reflected in the Karamoja relief operation of
1980-81. The Karamoja district had long been regarded as a Ugandan backwater;
for a variety of reasons, development agencies had little knowledge of either the
region or its society.
When the news of the famine came to the attention of the outside world, much
of the damage had already been done and the relief work which ensued was
something of a salvage operation. Nonetheless, insecurity in the area, combined
with confusion, mismanagement and bureaucratic obstacles on the part of the
various agencies of the UN meant that there were even more delays in delivering
and distributing adequate food supplies. (35) In addition, accurate population
figures were not available.
Food was meant to be supplied to families through FFW projects and supplementary feeding centres for mothers and children. Some effective relief work was
done and undoubtedly lives were saved. However, many OXFAM field workers
commented on the fact that irregular and unreliable supplies strained their working relationship to the utmost, particularly since food had at first been distribut14

ed indiscriminately. An OXFAM official, who had lived in Uganda for some time
before the relief programmes started, reported as follows:
"[The Karamojong] are quite capable of killing you if they
think you're ripping them off and that's why the food's got to
get here on time." (36)
An OXFAM official working in another part of Uganda reported:
"Food for work has never taken off the ground here and it is
difficult to see how that could change now — people are used
to their ration for nothing and they get very upset if it is
fiddled about. But [there is] no famine now — population
figures to which we are working are probably up to twice the
actual size." (37)
There was the additional problem about conflicting, if not contradictory,
approaches to food distribution. For example, a UNICEF nutrition officer
certified that the children in one feeding centre were not suffering from malnutrition; the OXFAM field worker, therefore, closed it down. In spite of this,
another agency then organised feeding centres in the same area which, it was
observed, continued to undermine family structures that had already been severely
weakened. (38)
There were also managerial problems. The difficulty of ascertaining accurate
population figures has already been mentioned. This, together with the urgency
associated with relief operations, meant that officials who went to take over the
programme found that records were inadequate and that unaccounted losses
were rife.
"I started to sort out the mess of the stores and the accounting
system which was non-existent, in that the figures that were
produced bore no relation to the actual stock. . . . One of the
weakest links in the supply chain from Tororo to Moroto was
that | the lorries left Tororo without an escort, so that a fanpercentage of the loads never actually arrived, the load was
sold in Mbale, then the lorry went to Soroti to the CARE
warehouse and reloaded before going on to Moroto." (39)
Many of these problems are frequent in long-term projects using food aid but
the consequences can be particularly grave in relief work. While it is impossible
to generalise about distribution methods as circumstances vary considerably,
the Karamoja experience does serve to highlight some of the pitfalls common to
relief operations.
The most important is that feeding centres run the risk of becoming permanent settlements which draw people away from the rural areas, where they might
resume food production. (40) This tacitly condones the idea that help has to
come from outside. An agency has to balance these risks against its ability to
handle the distribution of food aid efficiently and effectively.
As noted earlier, a famine does not always mean that there is no local food
available. The case of the 1974 famine in Bangladesh is a most telling example of
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the distinction between food availability and distribution. The common view is
that floods were responsible for food shortages and, therefore, famine. 1974,
however, was a peak year, both for total rice production and output per head in
Bangladesh. (4i)) Employment opportunities, on the other hand, were curtailed
by the floods, as the following article describes:
"Taking wheat production and imports into account, there
was no decline in the availability of food grains. Employment
opportunities, however, did diminish as a result of the floods
and this decline in the demand for labour was accompanied
by a fall in the wage rate relative to the price of rice. In one
district the 'rice entitlement of wages' fell by up to 70 percent. Once again, the incidence of famine was highest among
labourers." (42)
hi fact it may not always be necessary to provide very much additional food
to prevent starvation. An AID official, who was working in Bangladesh in 1974,
later wrote that,
"The early allocation of food for people affected by the flood
could have been accomplished with relatively small amounts of
grain. If 2,000 tons of grain had been promptly allocated to
the northwest, starvation could have been prevented." (43)
Field workers have also commented on the changes in local attitudes to rehabilitation work or to development projects which can follow in the wake of
prolonged distribution of free food.
"Food distribution programs make future development work
which does not involve free goods much more difficult. . . .
People with long-term development programs in Honduras
have complained that, since Hurricane Fifi and the emergency
effort which followed it, long-term nutrition and agricultural
programs have been practically impossible because the people
are only interested in what those from the outside are willing
to give them." («)
The OXFAM Field Director for South India noticed a similar trend after a
cyclone in Andhra Pradesh.
"Even in Divi, where relief was needed, continued distribution
of free food and supplies became counter-productive. Villagers
came to find it more attractive to sit by the roadside waiting
for distribution than to go back to work." (45)
One alternative would be to sell the food aid. When food is sold, even at subsidised prices, the onus for selection lies with the purchasers; they decide whether
or not they wish to take advantage of the scheme.
Sales would not have been possible in Kampuchea, in 1979/80 where money
had been destroyed by the Khmer Rouge and food was used to pay city-workers.
In many other cases, however, there is no need to give the food away in this
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manner; a shortage of food does not necessarily mean that people have no money.
In Karamoja, for example, food aid could have been sold in the same way as
seeds and other agricultural inputs were under an OXFAM project. (46)
In Guatemala, the OXFAM/World Neighbours project sold food aid (salt,
sugar, etc.) and reconstruction materials to the stricken villagers. The money
thus generated enabled more relief supplies to be bought - a system which the
recipients regarded as equitable. (47) Sales of subsidised relief supplies have also
been sponsored by AID in similar circumstances. (48) The EEC sent emergency
food aid to Cape Verde which was sold in order to create more cash-paid employment; people were thus enabled to buy food and other needs as they required. (49) In the Dominican Republic in 1979, the food aid supplied through
a locally-organised relief group was sold at subsidised prices, the proceeds being
used to pay for the cost of the programme. (50) Sales of food do, of course,
need to be carefully controlled to avoid abuses, such as bulk-buying by individuals. This was done in all the above examples.
The sales approach does not preclude the setting up of medically controlled
nutrition rehabilitation units for those people who might otherwise be missed
but who are in need of special treatment; these clinics would act as a useful
indicator of the food needs of the local community.
Finally, one of the greatest advantages of the organised selling of relief supplies, apart from the increased level of accountability this introduces, is that the
food aid does not compromise the future relationship between the aid worker
and the local people, or set up false expectations of subsequent development
projects.
When Should Relief Food Aid Stop?
In general, development agencies and field workers are agreed that it is undesirable as well as unnecessary to prolong the distribution of free food after a
disaster. This is illustrated by a series of reports made by the local Caritas office
following the drought in Haiti in 1977.
"It is the wish of all conscientious leaders that we should stop
receiving food from outside. . . More or less everywhere in the
diocese there are complaints that food aid is harming community spirit." (si)
Three months later, the office stated:
"In our opinion, food aid, although necessary for the survival
of the population, does not cease to pose serious problems.
Community spirit is diminishing and corruption installing itself in the hearts of those immediately in charge." (52)
Three months later still, when production was coming in after the rains, they
reported:
"At last we hope to rid ourselves of the yoke of imported
food which has no other effect than of diminishing community
spirit, while encouraging passivity in people." (53)
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Donors, however, are very anxious to integrate emergency food relief with
long-term development work. As the former Executive-Director of WFP wrote
in his Annual Report for 1980:
"First, emergency food aid should be provided speedily but
for a relatively short period of time, sufficient, however, to
attend to the most urgent and basic needs. Secondly, emergency
assistance should be phased out as quickly as possible and a
programme of reconstruction and rehabilitation supported as a
bridge to fully-fledged developmental action." (54)
Since the WFP uses food aid in all its "developmental actions" it is not easy
to see what exactly the practical distinction between these and the projects which
involve "emergency food aid" is — except that the work planned in FFW programmes may be more permanent.
Development work often originates as disaster relief. However, the problem
with projects which have their roots in relief food hand-outs is, as already noted,
that it can prove difficult to move towards a more self-reliant form of development. There are several factors which contribute to this institutionalisation of
food-aid projects.
Firstly, food aid both for emergency relief and development work is, in most
cases, distributed by the same groups and through the same channels. It is, therefore, extremely easy to drift from one to the other.
For example, since the earthquake of 1976, Guatemala has continued to
receive much larger amounts of non-disaster food aid than it had ever received
before. (55) This is not uncommon.
— Food aid was first sent to Haiti in 1954 after Hurricane Hazel. As
one priest commented, "It simply never stopped coming". (56)
— Food aid to Lesotho began in 1962 for emergency relief and, by
1978, 10% of the nation's food was being imported and distributed
by CRS and WFP. By 1979, about half the population was a recipient of US project food aid. (57)
— Food aid from West Germany to the People's Republic of Yemen began in 1972 as emergency aid. Afterwards, it continued at the same
level — as project food aid. (58)
Secondly, the accurate targeting and distribution of free food requires a
colossal amount of administrative work and effort. Once the food aid juggernaut
has been set on the road, it is tempting to let it proceed under its own momentum rather than make it change direction, or call it to a complete halt. For
example, FFW schemes in Bangladesh began in 1975, just after the worst of the
famine was over. Some 45,000 tonnes were sent in. By 1979, over 220,000 tonnes were still being distributed through FFW projects. As an AID report states,
this five-fold increase took place in spite of the fact that food conditions had
changed considerably between 1975 and 1979.
"Since [1975] there have been 4 consecutive years of good
domestic food grain crops and an improvement in most ec18

onomic indices. There is no famine and no massive starvation.
The government has built up a food reserve of over 600,000
metric tons which can cover three to four months ration
system offtakes." (59)
Nevertheless, the evaluator reported that the role of the FFW programme remained unchanged.
" [FFW] is still primarily a relief operation which is evaluated
in terms of the amount of wheat distributed and the employment generated. Its longer term effect on rural poverty and development is paid little or no attention." (6°)
And thirdly, as the case of Guatemala illustrates, there can be a great deal of
pressure to continue distributing food, even in the face of local opposition. The
reasons for this insistence are complicated — nervousness, inadequate communication with the field, a reluctance to believe that food aid could be doing
any positive damage, etc. — together with the less honourable motives of convenient surplus disposal, competition with other donor governments or agencies
or a chance to win public approbation by being seen to be giving assistance.
Sometimes, there seems to be a kind of managerial inertia in which decisions are
not taken. For example, the United Nations Relief and Works Agency for Palestine Refugees in the Near East (UNRWA) continues to provide the Palestinian
refugees with regular rations of food aid. These began as a relief measure in 1948
and were resumed in 1967. A former UNRWA official states,
". . . . as a regular feature of refugee life food aid is a prime
agent of the dependence relationship and the state of mind
which it generates. In 1980, the number of refugees entitled to
a regular ration issue was over 830,000. Although UNRWA
recognises that the general distribution of food aid is no longer necessary, it has not terminated the programme." (6')
The onus must be on the donors to make clear from the start that foreign
food aid is not to become a central component of subsequent projects, and to
make a schedule for the steady reduction of rations, leading to their withdrawal
as soon as possible.
How is Food Aid Released for Disaster Relief and Refugee Feeding?

Food aid for disaster relief from the US is released under PL 480 Title II and
is handled principally by CARE, CRS and WFP. Much of the Title II food aid
which goes straight to governments is also intended for this purpose. (62)
The EEC has a notorious record for the late arrival of relief food aid. The
Court of Auditors of the EEC states, in its 1980 report, that it is "not acceptable that, on average, emergency aid should take three or four months to reach
the port of unloading". (fi3) The Court further reported that it saw "emergency
food aid (which took three months between the decision to grant aid and the
arrival of the ship) still lying in store at the port of unloading two months later
for lack, apparently, of available transport to the place of distribution". W
It is hoped that 'triangular operations' will alleviate this problem; in 1979, food
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aid for Nicaragua, bought regionally, reached the country within a few days.
(65)

In emergencies, the WFP can send food shipments at the discretion of the
Director-General of FAO, on the recommendation of the Executive Director of
WFP.
In spite of some streamlining of procedures for emergency food aid, the
inadequate response of the donors to disasters has been the cause of some
anxiety within the FAO and elsewhere. (fi6) In the first three months of 1981,
there were appeals for over 4.8 million tons of emergency food aid. (67)
Whether they are launched by the stricken country or are initiated on its behalf
by the FAO, appeals may well be based on exaggerated estimates. Nonetheless,
there is due cause for concern, since food has frequently failed to reach those
needing it, in time and in sufficient quantities.
In 1975, in order to improve this state of affairs, the FAO set up the International Emergency Food Reserve (IEFR). This was to be made up of contributions of cash and commodities and placed at the disposal of WFP. But, in
spite of frequent appeals to donor governments, the Director-General of the
FAO told the European Parliament Development and Cooperation Group in
1980 that the Reserve "has never reached its target of 500,000 tons of grain"
and that "in 1979, it barely exceeded 300,000 tons". (68)' Moreover, of the
contributions made in 1980, 13% was channelled bilaterally and over half of the
donations were earmarked for specific emergencies, thereby reducing "the
amount of the IEFR that is freely available for emergencies which may arise in
any other country". (69) Thus, a WFP report states,
"On the whole, only little more than a quarter (26 percent)
of IEFR contributions in 1980 formally channelled through
WFP could in fact be committed to emergencies in 1980... in
a manner consistent with the envisaged concept of the Reserve. Even for those contributions, in most cases WFP had
some delay in committing IEFR resources until donors confirmed the availability of the specific commodities required as
well as their willingness to release their contributions for the
emergency concerned." (70)
The report goes on to say that, as a result of these factors, "the actual modalities of the IEFR operations have departed from the original concept of a standby international arrangement to be used when and where necessary". (71)
However, food is donated through alternative mechanisms. The report also notes
that "in 1979 bilateral emergency food aid directly given by donors (other than
through the IEFR) was about three and a half times all contributions to the
Reserve". (72)
The problem is not, therefore, entirely one of availability; it is one of political choice. During 1979-80, political considerations about aid to Kampuchea
meant that there were great delays in the commitment of food. The NonGovernmental Organisations (NGO) Consortium, led by OXFAM, felt that it was
appropriate and necessary to make shipments of food and, being free from political constraints, was able to respond more quickly. Similarly, the recent
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official exclusion of Vietnam from access even to emergency relief for humanitarian purposes has meant that small agencies have again felt obliged to offer
assistance in the form of food aid. (73)
There are proposals to make the contributions legally binding on the donors
and freely at the disposal of WFP. (74) However, at the moment, the DirectorGeneral of the FAO has remarkable personal control over the IEFR (and other
WFP emergency aid), allowing him in 1980 "at his own discretion — to dispose
of emergency food aid amounting to a total value of US $200 million". (75)
This has led to concern among some donors to WFP about the appropriateness
of present decision-making and may partly explain why certain countries, the US
and EEC in particular, have been unwilling to donate more than they do to the
IEFR, or to have contributions to it made legally binding. (76)
However, the reasons for WFP's recommendations that donors should increase their cash rather than their commodity contributions to the IEFR, should
be noted.
"Moreover, experience has shown that it would be highly
desirable to have a greater proportion of IEFR contributions
in the form of cash for the purchase of commodities in the
same regions as those affected by emergencies, thereby reducing costs and the time lag before the arrival of relief supplies." (77)
This echoes the EEC's policy on 'triangular operations' and certainly begs the
question — if food can be purchased locally or regionally during emergencies,
then it must also be available after the emergency is over and medium-term
rehabilitation work has taken its place.
Conclusions

Food aid is often needed for emergency relief and this will often entail
imports, especially for refugees.
It would be unrealistic to expect a fool-proof prescription for integrating
food aid with disaster relief. However quickly assistance arrives, in certain types
of disaster it is almost bound to be too late to avert suffering for some individuals.
Not all of the misfortunes associated with emergency food aid reflect badly
on the donors. It is often difficult to determine the needs of the afflicted population or to judge the best time to make an intervention from outside. Potential
recipient governments bear the major responsibility for making such decisions or
for appealing for help when it is needed.
Nonetheless, in many respects, procedures for emergency food aid could be
improved by the donors. Food requirements need to be assessed carefully and
consignments of food made only if the commodities available answer these
needs. At present, there are too few routine checks on donations to ensure that
inappropriate foods are not sent. Also, potential donors should investigate within
the stricken region or a neighbouring country to ensure that food needs could
not be satisfied more swiftly and cheaply from local sources.
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Food aid, if it is needed at all, must arrive at the right time. Donors need to
find speedier ways of releasing food commodities once the need for them has
been established. Conversely, they must recognise that prolonged donations may
upset local recovery efforts and should, therefore, make firm plans to suspend
supplies as soon as possible.
For the same reason, belated donations are, in most cases, unnecessary. Handling agencies need to be more flexible in their approach to distributing relief
supplies, including food. Often, there is no need to give the food away and to do
so may undermine the efforts of local farmers to market their own food, or of
the local community to return to normality. Wherever possible, local people
should select and participate in the distribution of food aid.
Donors should not use emergencies as a way of beginning long-term food aid
projects. Once an emergency is over, food aid should be stopped.
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f the different means of distributing food aid, food-for-work (FFW) is the
most varied. It encompasses a number of approaches and methodologies,
ranging from multi-million pound efforts to construct irrigation schemes and
boost agricultural production to modest projects to stimulate local community
development.
Of all the uses of project food aid, FFW is the only one which has the potential to increase local food production directly. However, the primary benefits of
such programmes tend to go mainly to those who possess land.
TABLE I
LARGEST RECIPIENTS OF US FOOD AID THROUGHOUT FFW PROGRAMMES 1978 - 79. (1)
Total World Recipients 14,152,050

Recipients
Asia (total recipients
-9,717,800)
Bangladesh
India
Indonesia

As Percentage of
Population

As Percentage of
Total Recipients

7,168,500
2,023,600
234,500

8.1%
3.1%
0.2%

50.6%
14.3%
1.6%

257,500
204,000
137,000

19.8%
1.8%
3.6%

1.8%
1.1%
1.0%

239,700
215,700
154,000
130,000
123,100
100,000

3.9%
9.9%
5.7%
0.6%
0.3%
16.0%

1.7%
1.5%
1.1%
1.0%
0.9%
0.7%

701,000
347,400
120,000
119,500
93,700

13.0%
2.0%
1.1%
2.4%
1.8%

4.9%
2.4%
0.8%
0.8%
0.6%

Sub Sahara Africa (total

recipients- 1,292,800)
Lesotho
Tanzania
Somalia
Near East (total recipients
-1,195,900)
Tunisia
Lebanon
Syria
Morocco
Egypt
Cyprus
Latin America (total

recipients-1,945,550)
Bolivia
Peru
Chile
Haiti
Dominican Republic
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This chapter will examine the impact on development of the three major
types of FFW programmes:
Public Works,
Community Development and
Resettlement Projects.
Public Woiks

The principal aim in using food aid for public works is to provide labour intensive schemes in areas where there are high levels of underemployment and/or
unemployment. A secondary objective is to improve rural infrastructure by
building farm-to-market roads, introducing soil conservation measures, constructing irrigation canals and so on. It is hoped that such work might contribute to an
increase in agricultural production. Public works projects have also included
slum clearance, squatter settlement improvement, the erection of community
buildings and even the salvaging of the Philae temples in Egypt. (2) In general,
these programmes are run in conjunction with local governments' own development plans; in the case of WFP projects, local governments invariably make
financial contributions to the work, often three or four times as much as the
value of the food input. (3)
In accordance with the Protection of Wages Convention of the International
Labour Office, WFP (with CARE the major sponsor of FFW/public works
programmes) usually insists that workers receive at least half their wages in
cash at the prevailing local rate and the remainder in food. (4) There are exceptions to this. In Bangladesh, where there are millions of people employed on
FFW schemes, workers are paid entirely in food. (5)
The scale and physical achievements of FFW can be striking. The former
Executive Director of WFP described his programme in Bangladesh as follows:
"A four-year food-for-work programme which the Government has been able to undertake since 1975 with the help of
480,000 tons of wheat supplied by the Programme has already
resulted in the clearing of nearly 2,000 miles of silted-up
canals and the rehabilitation of about 3,000 miles of embankments. At times, more than two million men and women have
been employed on this project, which is expected to increase
the country's rice yield by 200,000 tons annually." (6)
The shifting of large quantities of earth to enable canals and flood embankments to be constructed makes up a large proportion of the work performed
under FFW schemes (particularly in Bangladesh). Workers on this WFP project
earned just over six pounds of wheat for every ton of earth moved. As a WFP
booklet says, "on the larger sites hundreds, and sometimes thousands, of workers equipped with only hand digging tools and baskets large enough to carry 45 kg
of earth at a time laboured from six o'clock in the morning to five in the afternoon, with a rest period at noon. It was calculated that with the use of these
humble implements, more earth was moved by May 1976 than the total amount
moved in digging the Panama Canal". (7)
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Food-for-work projects may provide employment for women and the old who
would otherwise have difficulty getting jobs. The work is often hard, productivity
is low and long-term benefits elusive.
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When described in quantitative terms, such achievements are impressive.
However, if public works are to be judged by the criterion of development, it is
essential to consider long-term benefits. For unless the poor — those who work
on the scheme — gain more than temporary employment, then the benefits in
development terms are open to question.
Concern about FFW/public works focuses on three major points.
How good are the levels of productivity and maintenance?
How much real or lasting employment is actually created?
Do the projects serve the interests of the poor in the long term?
Maxwell, who conducted research for the survey of studies of food aid commissioned by the WFP, finds that there are "broadly two views" on the question
of the distribution of benefits (assets).
". . . the first is that the assets are distributed in accordance
with the existing pattern of ownership; the second, the majority view, is that public works actually tend to worsen the distribution of asset ownership. No study suggests that public
works redistribute assets to the poor and this may be an
important limitation of the approach, particularly since it
is so often emphasised that workers must derive immediate
benefit for public works to succeed." (8)>
He finds also that the choice of many public works projects has "reflected
inequitable land ownership" and thus worked in favour of the better-off.
"There are cases where small farmers and landless labourers do
benefit from the asset creation of public works, but the weight
of evidence seems to suggest that more often they do not
benefit in proportion to their numbers." (9)
There is evidence from a number of countries that the long-term benefits go to
those whom the projects are not designed to help rather than to those they are
intended to support. The problem for the project planners is well defined in an
FAO report on Tunisia.
". . . the WFP project cannot at present refuse any request for
assistance even when this request comes from wealthy farmers
who ask for the planting and maintenance of several dozen
hectares: this amounts to a payment by the State, with WFP
rations, of the wages of workers employed by the large proprietors and gives them the benefits of credits and subsidies
intended in principle for the disadvantaged." (10)
In addition, land ownership patterns were made even more unjust by the
establishment of plantations on what were collective lands; in Tunisia the planting of trees establishes a private claim to property and thus the project was likely
to lead to the dispossession of the people who were working under the scheme.
By March, 1974, the programme had affected 60,000 families in 600 cooperatives. It had cost WFP $18 million and the Tunisian Government a further
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$30 million. Fifty-five thousand hectares of trees and 90,000 hectares of forage
crops had been planted. In 1979, an FAO expert engaged on the project wrote,
"[This project] is a good example of the way in which aid, in
principle intended to satisfy basic needs of poor rural people,
in fact ends by increasing the economic power and control of
land by the large growers." ( n )
The Tunisian Government was not itself unaware of this fact, noting in a
1974 report,
"At present, the food rations of the WFP project are given in
proportion to the area planted, as are the payments for workdays on the irrigated area of Sbiba for vegetable and forage
crops. This favours the people owning the largest farms, those
for which subsidies are least justified." (12) (emphasis added)
Stevens reports that in Botswana, the main beneficiaries in a "food for
fallow" scheme also seemed to be the "larger more prosperous farmers". (13)
And the World Bank reports a case in Ethiopia where workers on a reforestation
project became disillusioned by the fact that the benefits were going to large
landowners and so sabotaged it by planting all the trees upside down! (14)
By far the biggest FFW/public works programmes in the world are in Bangladesh. They began modestly as drought relief measurers in 1975 and since then
have grown enormously and become virtually institutionalised. In 1979 there
were 7.2 million participants (including dependents) enrolled on the US-sponsored programme alone (see Table I). There is growing concern about the whole
effort and in particular the long-term benefits deriving from it. In 1979, a field
worker living in Bangladesh was asked by an OXFAM-America official how
FFW benefited the participants in the programme apart from by giving them
food.
"A. I don't think the work benefits them very much unless you think
it's spiritually virtuous. The products of their work don't benefit
them at all. The people who do the work are landless. They carry
out improvements to land. . . . but the landless people don't own
the land so they don't get any of the benefits. Now, theoretically,
if you drain a piece of land, it becomes more productive and
there might be a greater demand for labor, but it often doesn't
work in practice.
Q.

If I were a landholder and the Food For Work program decided
to improve my land by draining or leveling, do I then get free
labor?

A.

You're absolutely right; that's how it works. That's a very important point which I think is generally missed.... What happens
with Food For Work is that Union Councils... organise the distribution for Food For Work. . . So not only do they get the
benefit of improving their land and their friends' land, but also
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there's tremendous scope for using the power of patronage that
it gives them. And also, of course, there's the possibility of diverting some of the resources without doing any work at all, which
also happens to a large extent." (15)
Similar findings have come from AID and the Swedish International Development Authority (SIDA), among others. 06) In 1979, AID called for an evaluation of the secondary effects of FFW projects in Bangladesh, with reference
mainly to the CARE programme. So many difficulties were encountered by the
evaluator, especially with regard to the misappropriation of the food and to
assessing just how much employment was created, that only a preliminary report
was produced. Its conclusions are, therefore, tentative. It was found that where
secondary benefits did exist they "unambiguously are biased in favor on the
non-poor". 0 7 ) This leads to what is, perhaps, the report's major finding.
"FFW results in increased inequity:- Since the secondary
benefits of FFW mostly are related to the utilization of land
few benefits will accrue to the landless. In addition to that
the landless are losing a substantial part of the primary benefits. Seen over time it seems clear that FFW not only strengthens 'the exploitative semi-feudal system which now controls
most aspects of the village life' (Akbar, 'Evaluation of Early
Implementation Projects') but also speeds up the polarisation
process in rural areas." 0 8 )
The study gives several illustrations of how this happens. For example, a
project to re-excavate a water tank (an artificial pond) ended in disqualifying
those who had previously been entitled to use it. Earnings from the tank went
to a single family and the general public was no longer allowed to use it even for
washing or bathing.
"It is difficult to identify any secondary effects of this tank
project that are beneficial to the people in Sariakandi. Nothing
has been produced from the tank during the two years since
re-excavation. On the contrary there is a loss of production
since some fish was caught prior to the re-excavation. Moreover
the tank could previously be used by all local people, for
bathing and washing whilst it now is a private tank. For the
family in possession of the lease, it represents a potential extra
income of 8 - 10,000 taka per year [approximately £250 £300 at 1979 rates]." (19)
The report continues, "Comparing this tank with other tanks in Ishurdi it seems
normal rather than unique". (20) Another tank had identical characteristics to
the one already described. "[It] was poorly executed and left incomplete, is
leased to a private person and no fish has [sic] been produced." (21) The largest
tank in Sariakandi, re-excavated under a WFP-sponsored project, was much better constructed although no fish had been caught by the time this evaluation was
carried out. It was expected to yield 4,000 pounds of fish per year starting in
1980. It was estimated that it would take 15 fishermen one week to harvest the
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fish, thereby creating 75 man-days of labour. A watchman was posted by the
tank and the people who had restored it were prevented from fishing there. (22)
An embankment project involving some 35,000 man-days of labour was benefiting people owning land in the area, including the chairman and several other
Parishad (village committee) members. Extra income would be used to buy more
land. However, landless people who depend on "agricultural labor and fishing for
their living will probably have to face at least a temporary set back since they
lose on fishing from the beginning and only in the future can benefit from increased employment in crop production." (23) Landless people who live entirely
on fishing would from then on have to concentrate on river fishing, which is
harder work and requires more equipment. Again, a road project led to an increase in land value of over 50% but "the largest beneficiaries are without doubt
the farmers owning land in the flood protected area." (24)
There are even cases in Bangladesh of people losing their land through FFW
projects, leaving them worse off than before. At times embankments and other
works have to be constructed across land belonging to villagers. No compensation
was given for the land used in the following case:
"One of the villagers who owns a very small plot of land is
very poor and the project passes through his land. Since the
land utilized for FFW projects is contributed to the project
on [a] voluntary basis, the poor villager received no compensation from the BDG [Bangladesh Government]. However,
the PIC [Project Implementation Committee] gave this villager
a few maunds [1 maund = 80 lbs] of wheat from the allotment
on humanitarian grounds but the actual amount given is never
recorded." (25)
This is not an isolated case in Bangladesh and reverses the proverb 'give a man
a fish and you feed him for a day, teach him to fish and you'll feed him for life".
Here the man has his land taken away from him for ever and he is given some
food to eat for a while.
It can thus be argued that in many cases the long-term benefits, where they
exist, accrue to a relatively privileged group rather than to the poor and that at
times, the poor are left worse off than they were before the project started.
Other factors further complicate the FFW/public works issue. Labour productivity and maintenance are generally poor, so that the projects deteriorate
rapidly. Their contribution to development is therefore minimal. According to
Stevens, a survey of the literature on FFW concludes that "productivity on most
public works is abysmally low" and notes that "maintenance of completed assets
is often so poor that very little benefit is derived." (26) He gives an example of
FFW productivity in Lesotho which ranges from about four to eight times lower
than cash-paid workers are expected to achieve.
"What is particularly significant about these Lesotho figures is
not so much that they are poor as that they may be considerably better than those in some other countries. Data on pro29

ductivity in Upper Volta are very rudimentary. However, the
indications are that it is lower than in Lesotho, and may be
only one-third as great . . . Even in Tunisia, where the government has considerably greater resources than exist in the other
three countries, productivity . . . was very low." (27)
Furthermore,
"The experience of these four countries [Botswana, Lesotho,
Tunisia and Upper Volta] is by no means untypical of labour
intensive public works, whether or not they are food aided.
Although a World Bank survey of 24 public works projects in
14 countries found that 'Tunisia appeared to have more than
most (tasks) that could be classified as make-work . . .', it
also reported many other instances of low productivity on low
priority projects." (28)
The reasons for low productivity on FFW/public works range from the
'tokenism' of much of the work, the consequently low morale of the employees
and the high proportion of workers who would otherwise be considered unemployable (ie, the old or disabled), to the fact that administration and supervision are often slacker than in conventional employment. Supervision of projects
which involve the distribution of free gifts is itself difficult and since people are
being paid in food (or a combination of food aid and cash), it is hard to insist on
high standards of work. A supervisor can scarcely criticise someone for slow work
when that person is being paid in free food aid. A WFP report comments:
"Although established in the Plan of Operations, no work
norms are used in the conservation activities, and labour supervision is not always adequate in quantity and quality. The prevailing attitude appears to be that food-aid gangs work at no
cost to anybody and therefore supervision is quite loose." (29)
The remarkably low standard of maintenance is sometimes due to the uncertain allocation of responsibilities. For example, in his evaluation of a ten year,
$3,000,000, wells improvement project managed by CARE in Tunisia, a medical
doctor found that after six years "more than 80 per cent of wells have pump
failure. . . . with consequent pollution no different from that in unimproved
wells." He continued: "CARE recognised from its own past experience and from
that of others that maintenance was the key to providing continued potable
water. Consequently, it formed and trained several mobile teams in the course of
the projects, each team having been assigned to cover well and spring sites in
specified areas." (30) However, an inspection of the wells in a defined area revealed
that many of them were out of operation and that more than half the sample
contained "highly polluted water as evidenced by the presence of large numbers
of faecal coliform and/or faecal streptococci in the micro-biological analyses
done." (31) In his concluding discussion, Dr. Wolfe observes,
"Poor countries never have enough funds for all their needs
and well maintenance must be low on their list of priorities.
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In much of the third world, it seems the attitudes towards
wells is 'if the rich foreigners built them, it is their responsibility
to maintain'." (32)
Another more basic reason for the lack of interest in maintenance is that it
might actually be detrimental to sharecroppers' interests to improve land too
much. For example, in 1979, the Inter-American Foundation reported a case in
Haiti where peasant farmers participated in a FFW irrigation scheme, only to
find that the landowners then increased the rent. (33)
Even if food aid were available to 'finance' long-term maintenance - a solution
which challenges those who see it as an interim measure only — this crucial problem of land tenure would still remain unsolved, while the poor quality of much
of the basic work would in many cases make maintenance impracticable.
The amount and type of employment generated by these public works depends on the individual project. Projects such as roads appear to provide more
employment during the construction stage, in the short-term, while directly
productive projects such as irrigation create more once they are in operation.
Thus, some projects offer little long-term employment; even projects intended
to increase food production may not provide much more. An AID evaluation
report on Bangladesh gives one example.
"Generally it is assumed that increased agricultural production
leads to increased employment. The evaluation team has
learned that this is not always the case. In some parts of
Bangladesh a new irrigation canal will allow farmers to plant a
boro crop which is high yielding and lower risk than the aman
and aus crops he may have previously planted . . . He may
experience some increase in production but the labor requirements of the boro crop are less than the combined aman and
aus crops." (34)
Another AID report found that the amount of employment generated by
FFW in Bangladesh was "systematically over estimated" (35) , with one method
of estimating the total of work days giving a figure of 10.5 million, against
CARE's own estimate of 22.7 million. (36)
Thus, the employment actually created may fall short of the claims that are
made. In addition, the kind of work done can only be carried out in the dry
season. In the case of Bangladesh, this climatic limitation means that FFW may
overlap with periods when alternative employment opportunities are most
likely to be available. (37)
There are, of course, more positive aspects of FFW/public works. A great
many old, poor and unemployed people are enabled to take part in the schemes
(38) and women are sometimes given the chance to participate in work usually
reserved for men. At one time this was reported to be happening to a relatively
high degree in Bangladesh, although the numbers were never very large and by
1979 were dwindling rather than increasing. (39) Some of the projects are of
value to the community at large and employment is created in the short-term.
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In spite of these 'welfare' aspects, however, the claims made for the FFW/
public works contribution to development usually fail to stand up to scrutiny.
All too frequently people gain short-term benefits by participating in badlydesigned schemes which certainly will not provide any long-term advantage and
may even serve to undermine their position.
Community Development
In an article entitled "More calories, more protein, more progress", an AID
magazine described this aspect of FFW as follows:
"Many people lack food and many communities need work
done on projects. This combination makes possible the Food
for Work program. Under this program, Food for Peace
Commodities are used as payment for services rendered on
Community self-help projects." (40)
There is a certain overlap between public works and some community development projects - both include road building, for example — but in general the
latter are small and are run at a more local level.
There are a few examples of excellent FFW-promoted community development work but there is concern about the motivation of groups which, with the
offer of food aid as an incentive, form themselves to carry out projects.
In Haiti, community development is carried out mainly by 'conseils comtnunautaires' — community councils — which sound the ideal type of group to support. Unfortunately, as an AID report says, "Councils are often formed with a
view to qualifying for food aid through work projects . . . Councils whose identity is linked to food aid tend to disappear when food aid is withdrawn." (41)
They are known in Haiti as konseys manjes, or food councils. This somewhat
'cart-before-the-horse' pattern applies also to the work performed to justify the
food aid. In 1978, a Caritas official described how the councils operate.
"They construct roads in order to receive food . . . Where
there is no more food, there can be no work. Goodbye food,
goodbye road! If they got [sic] food in order to finish a road,
they regret it as soon as they have finished the road. They
only then wish for the deterioration of the road so that they
can re-do it." (42)
This type of 'make-work' is found elsewhere and a similar analysis has been
made by an AID official in the Dominican Republic. There, FFW has been much
used for making roads. One agency supported the construction and repair of
almost 7,800 miles of access roads in the six years between 1972 and 1978. (43)
The official in an interview with the author commented that the voluntary
agencies had rebuilt every secondary road in the country at least twice and every
year had to rebuild them. He said it was "just an excuse to give out the food."
(44);

This is by no means an isolated case. In Guatemala, after the 1976 earthquake,
FFW caused problems, as a Mayan farmer explained. He needed help to harvest
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his crops but found difficulty getting it, partly because it was easier to do FFW
work instead.
". . . they didn't have to do much in the 'Food-for-Work'
program, just move around a little and they knew they would
get their food in the afternoon. On the other hand, if you go
to work in someone's fields, you have to work and it's hard
work. While with 'Food-for-Work' it's mostly just a question
of the person being there even if he doesn't do anything; but
in the afternoon he gets his ration... If they did work [on the
FFW project] they might be told to move some debris into
piles or something like that. The main thing was to get through
the day." (45)
In Lesotho a major programme of dam building to control erosion, road and
airstrip construction and tree-planting was undertaken from the late 1960s in
response to an emergency caused by drought. The author of a book on development in Lesotho found that,
". . . the vast majority of the trees planted were cut down by
the Basuto or trampled by livestock long before they matured
. . . almost none of the dams were built in the areas hardest hit
by the drought, and . . . those that were built were scattered
through the country without rhyme or reason." (46)
Few of the dams, he says, were used for any of the purposes for which they
were intended. In one evaluation he read,
"[The] CARE chief in Lesotho . . . noted that people tended
to draw out the work to prolong their food wages, that most
of the dams were used for watering livestock, if at all, and that
they would have been ultimately cheaper to build with paid
labor. However, [he] also felt that the program was justified
because without food-for-work they would not have been
built at all, and that part of the purpose of the program was
to distribute food 'without the onus of charity'." (47)
This justification of inventing work to disguise the hand-out of food aid leads
all too easily to the disappearance of the project. While this might avoid "the onus
of charity", in the long run it might have two negative effects. The first is that
communities are left with monuments to their own incapacity to help themselves.
The second concerns a change in attitude and motivation on the part of the
communities and individuals involved which can seriously undermine alternative
approaches to development. The writer of the book on Lesotho goes on to describe the opinions of two Peace Crops volunteers about the dams.
". . . not only did the Basuto not know what the dams were
for but the arrival of food-for-work dam projects had negative
effects on nonwage community projects already in progress.
One of them said, 'People would be working on a project for
free, out of pride - gardens, water-supply systems and the like
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— then the government would come in offering food to build
a road or a dam, and everybody would abandon the community
development project.' Both these men said that there was
nothing self-help about the food-for-work projects because
people only thought about the wages, and because they
would abandon genuine self-help projects for the food." (48)
Similar problems were encountered by a team of field workers who visited
the north west of Haiti in March 1978. A doctor reported to them what happened when a FFW project to help build contour canals was started. "All the center's
work with motivation was destroyed, and now that community will do nothing
without FFW." In another town the local development coordinator told the team
that FFW was an integral part of the programme "although agents said that FFW
ruins people." (49) The report ends by noting that "Everyone realised the detrimental effect that FFW has had on community action in the NW. . ." (50) A
1975 FAO report on the community development aspect of FFW in Haiti says
that,
". . . attempts to involve some of the surplus labor in FFW aid
projects have extremely deleterious effects on the peasant
communities and cause great erosion of the reservoir of mutual
service relationships of the traditional peasantry." (5i)
A person who had worked for a number of years with two agencies which use
food aid in Haiti described how the very mention of food aid can cause dissension within community groups.
"In the Central Plateau, an agricultural agent even had to make
representations to a CARE official to get him not to intervene
in the region. People were accustomed to meeting and discussing their problems. Just one meeting with this person, who
promised food aid, was enough to bring out differences in the
group. Each person wanted to be in charge of distribution, and
to achieve that, began to criticise his neighbour." (52)
The problems caused by food aid and the fact that good results are obtainable
without it are illustrated in this extract from a 1980 OXFAM report on a forestry
and agriculture project in West Africa:
"The project director observed that the use of food aid as an
incentive to farmers to participate in community development
work has distorted their conception of the value, long and
short term, of the work, and has concomitantly undermined
the interest that a farmer usually has in the future of his
community. Often, among farmers who have received food aid
in the past for participation in community development projects, the overriding concern is with food a i d . . . .
No food aid was offered to farmers participating in the project
and as a result, instead of revolving around food aid and its
distribution, the project spent its energy and time working
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with farmers interested in the immediate and future wellbeing of their community. To a small project these two interests — food aid and rural community development — are
mutually exclusive. Interest in one precludes a genuine interest
in the other." (53)
The project director found that the solution was
"to work with farmers whose interest is not in receiving food
for their work, but rather in improving their farms and their
village with their work. Farmers with this latter interest, in
their community rather than in food aid, pursued their work
on run-off systems and are already having productive results
from their labors." (54)
The AID report on Haiti mentioned previously also comments on this aspect
of FFW — its tendency to focus attention on the food itself rather than on
independent progress that might otherwise be made.
". . . the food for work focus of many councils tends to divert
attention away from the serious business of grass roots peasant
organisation and economic alternatives." (55)
A corollary of the motivation issue is the lack of maintenance which is as
much a problem with community development projects here as with FFW/public
works. In Haiti there is a phrase to describe what happens when the food aid
stops, 'Food [sic] suspendu, travailsuspendu' — 'no more food, no more work'.
(56) Stevens likewise reports that one criticism made about the FFW road
building and improvement scheme in Lesotho "is that villagers now refuse to
maintain their roads without further food aid". (57)
As with public works, the choice of project is crucial and may affect the
quality of work performed. In Haiti, the emphasis on road-building has more
to do with the desire to distribute food aid than with the pursuit of well-planned
development aims; as in Lesotho, the onus of charity is avoided but at the
cost of 'make-work, or worse. The AID study on Haiti describes how, according
to food agency staff, on the island of La Gonave, "roadwork constitutes a
convenient method for readily assembling large numbers of workers and distributing considerable quantities of food". (58) This aspect of FFW, the report
says, "has generally had the effect of fostering long term work projects which
drag on and are somehow never completed. Roads, for example, include false
starts or traces which are later determined to be inadequate and recharted
along other paths, effectively extending the work project". (59) Thus on the
island, 300 km of jeep roads have been constructed although "there is no commercial vehicular traffic of any kind". Local people tend to go on foot, and
goods are transported by boats or beasts of burden. Almost the only vehicles to
use the FFW road system were those of the food agency staff, Protestant pastors
and the occasional private motorcycle. (60)
All the above signs suggest that the projects are determined more by the
pressure to distribute food aid than by an objective appraisal of the needs and
priorities of the local community.
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It is possible that community-based FFW may actually worsen the lot of the
peasant farmer. A group of US volunteers surveyed one area of Haiti to discover
who had worked on a scheme to introduce soil conservation techniques. There
were 129 households which reported members who had been involved in the
work. The survey reported that FFW workers had been obliged to work on
community leaders' land for one day a week during the harvest and for four
other days on other projects. Workers were left little time to tend their own
gardens and "were relying on the food received from CARE or more honestly,
on the money obtained when that food was sold". (61) The report concludes,
"It is the opinion of volunteers working in the area that the
soil conservation project has been a detriment to the development of the area. . . FFW has hurt the initiative of local
farmers. The project was also used by local community leaders to oppress the rural peasants." (62)
Alternatively, there are examples of FFW stimulating or strengthening community development programmes. This has sometimes been the case in the
Dominican Republic (63) and in certain Indian projects, where an AID report
cites cases in which "the food served as a starting point for a process of developing a sense that people could exercise control over their own lives." (64)
One of the most striking of these cases is the Kottar Social Service Society in
Southern India, where food aid from CRS is used. Exceptionally good project
management has built on favourable local conditions - such as a high level of
formal education amongst the population as well as more equitable land-holding
patterns.
"The Kottar experience illustrates a beneficial use of food aid.
The food is targeted to nutritionally 'vulnerable' groups... It
is also linked to community organization and mobilization
behind an impressive range of self-help efforts." (65)
The author of the report concludes by explaining why this is an "isolated
success story".
"Alas, if the 'ingredients of success' are easy to identify, they
are very difficult to replicate. Simply to list them is to reveal
how rare they are individually, much less all together . . . The
Kottar Social Service Society and what it represents are more
the exception than the rule. If Kottar impresses us, we may
have to accept the fact that, as a model for emulation, it is
not transferable. The overall effect of considering the Kottar
experience is sobering rather than exhilarating." (66)
Whilst it may be that community development projects generally have to
settle for less than these standards of excellence, there are factors mentioned in
an AID/India report which are important for any responsible development project. In contrasting the "best projects" with those FFW schemes which "appeared
to generate an attitude of utter reliance on help given from outside the community", the evaluators identified three crucial characteristics; the "involvement of
[the] recipients at an early stage, the requirement that recipients contribute
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their own resources and labor, and the provision for continuation of the project
after the termination of food donations". (6?)
An OXFAM field officer involved in a FFW scheme in India in 1981 identified local control and organisation of the programme as the one indispensable
characteristic of a valid food-aided project.
". . . this is so far the best and most beneficial programme for
the poor and the poorest in the rural areas provided the planning and execution is exclusively left to the organisation of the
poor . . . The FFW programme can also [sic] impoverish
people rather than helping them if proper safe-guards are not
taken up." (emphasis added)
Resettlement Projects
The arguments in favour of FFW can be most persuasively made in the case
of resettlement projects. People who are being resettled on unused or reclaimed
land may face food shortages in the first few years, before their crops have been
established. Food aid is provided to tide them over this period and to support
the construction of irrigation canals, schools and health clinics. The kind of work
undertaken is, therefore, similar to both public works and community development.
The 1978 Food For Peace Annual Report describes a project in Morocco,
where considerable land improvement is being undertaken.
"The government is providing the materials, equipment, and
engineering skills. AID is providing Title II commodities and
a grant of $100,000; CRS is managing the program. The
people of Figuig are providing the volunteer manpower. These
community volunteers will receive Title II food on a self-help
basis during construction, and will share in the use of the reclaimed land that will be divided among the farmers and herders living in the project area. Some 13,000 people inhabiting
these marginal areas on a subsistence economy will directly
benefit from the project." (68)
The WFP goes further and argues that the benefits of resettlement projects
are not merely physical.
"In the course of the development work, these new settlers
will have been inculcated with ideas of service to the community and are therefore all the more ready to cooperate with
others in ensuring the success of the new settlement." (69)
Since settlers should soon be able to fend for themselves, society at large will
also benefit.
"These people will therefore cease to be a burden on the
national economy as underemployed and undernourished
workers and can look forward — provided they are willing to
work and to learn — to a better future for themselves and
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their families." (70)
However, there are problems associated with resettlement projects which cannot be addressed by food aid as such - principally who makes the decisions
governing resettlement and whether the people want to be moved. It is not unknown for governments to move people against their will.
The other major problem is encouraging self-sufficiency at the earliest possible date in order to ensure that food distribution is not institutionalised. This
can be difficult, as this case from a Somali project illustrates:
"They [the WFP mission] felt that it should, however, be
made clear to the Government that, after eight years of WFP
aid, there would be little possibility of further WFP aid after
1983, even if the project objectives of self-sufficiency in
income/food production had not been achieved by that time." (71)
Conclusions

Obviously, food aid can never hope to be very much more than a social
palliative, since it cannot itself address the causes of poverty or unemployment.
However, there is much evidence that food aid has been used with inadequate
awareness of the detrimental consequences that FFW projects can have on the
people who participate in them. Truly successful FFW schemes — those in
which the participants benefit after the actual work is over - are the exception
rather than the rule; in the majority of cases, there is little or no improvement in
the living and working conditions of the poor.
Too frequently, people on FFW/public works projects are exploited as free
labour for those who are already relatively well-off. In many cases, the extremely
low levels of productivity indicate that the projects are providing 'make-work'
rather than furthering long-term development.
Whilst the provision of undemanding employment for those who might
otherwise by considered unemployable — the old and disabled, for example —
may be commendable in itself, it should not be confused with development.
It is welfare.
The products of FFW schemes frequently deteriorate and the development
benefits — whether in practical or less tangible terms — are therefore questionable. Where lasting benefits are produced, they are often irrelevant and sometimes harmful to the poor who helped to create them.
As far as FFW/community development is concerned, the fact that local
people are by definition more likely to be involved in the planning is to some
extent a safeguard against the kind of misdirection of benefits associated with
FFW/public works. Nonetheless, there are two areas of caution:
1) it needs to be openly recognised that the very offer of food aid may
determine the motivation of the community leaders or otherwise
compromise the direction of projects, and
2) the risk of creating or encouraging projects which are dependent on
foreign food aid is a real one, to be avoided at all costs.
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In some cases, FFW projects have been initiated more to satisfy the desire to
distribute food than in response to a clear idea of how the work performed will
contribute to development. The AID report on India puts this explicitly.
"Repeatedly in interviews with project holders, we were told
that requests for projects were never refused except in the
cases of deliberate malfeasance. The US AID Food for Peace
Officer acknowledged that projects were often allocated
without adherence to a criterion of economic need, and
justified this by the difficulty of finding viable projects . . ." (72)
This chapter has not claimed that FFW cannot succeed under any circumstances. Rather, it has argued that the necessary conditions exist only rarely,
and that to intoduce food aid into projects which are not viable or cannot
handle it properly has been shown to be positively detrimental to the poor and
to development work in general.
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Child health clinics which concentrate on the distribution of food aid foster the
idea that foreign food is more desirable than local products. Food handouts
detract from nutrition education.
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he biggest international effort to combat malnutrition in children is foodaided supplementary feeding for pregnant women, nursing mothers and
children in the vulnerable under-five age group (hereafter referred to as MCH*).
In 1978-79 there were over 16 million participants, using US food aid alone. 0)
MCH programmes are conducted principally by voluntary agencies and WFP,
often in conjunction with local governments. MCH programmes accounted for
33% of US project food aid in financial terms in 1978-79 but for only 24% of
recipients. (2)Thus, MCH programmes are relatively expensive to operate.
MCH programmes — through feeding centres and health clinics - distribute
food aid either in a ready-prepared form to be consumed at the centre, or as
rations to be taken home. Nutrition education is meant to constitute an important part of these programmes. In theory, the children receive additional food
while their mothers learn how to feed their families better; the children's nutritional condition improves and mothers are taught how to guard against subsequent relapse. Thus, MCH programmes are supposed to combine short-term
relief feeding with long-term development through preventive education.
However, according to evaluations of the impact of MCH, practical results do
not follow so smoothly. Far from ensuring nutritional improvement and acting as
a means to promote health education over a longer period of time, this use of
food aid is unable to guarantee the former and tends to encourage the very
attitudes that run counter to long-term self-reliance.
Supplementary Feeding and Nutritional Improvement

The assumption that supplementary feeding will make a significant impact on
malnutrition is challenged by the findings of project evaluators and field workers. In 1980, the CRS Medical Director for Sub-Sahara Africa reviewed his fifteen years' experience with food-aid nutrition programmes and noted:
"The question is: Does supplementary feeding, added to education and the development process, provide the answer to the
[nutrition] problem? One would like to say Yes, but experience, and extensive literature on the subject, tells us that the
answer is No." (?)
A 1977 CARE report on its feeding programme in five countries - Colombia,
Costa Rica, Dominican Republic, India (Tamil Nadu) and Pakistan - compared
weight for height, height for age and weight for age of children participating for
less than five months, more than nine months and a control of non-participants.
*Other health programmes, not using food aid, are often also called MCH. In this chapter
MCH refers only to programmes using food aid.
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"Few differences", says the report, "in nutritional status among the various
groups within each country are large enough to be significant on any of the
measures . . ." (4) The AID doctor in the Dominican Republic commented that
the findings "suggest that the CARE program is having little effect on the prevalence of malnutrition among children being fed". (5) An AID-funded evaluation of MCH in Honduras found no particular difference between those children
who were and those who were not receiving the supplement. (6) Caritas in
Guatemala was unable to find any significant differences between children who
had been receiving food aid there for over 18 months and those who had not. (7)
A nutritionist surveyed two villages in Ghana: in one, a 'modernised' village,
food aid was given to pre-school children, while in the other, a remote and more
traditional village, there was no such programme. The levels of malnutrition in
children were found to be similar in both places, with 50% of them suffering
from mild malnutrition. (8) These findings were confirmed when the nutritionist
began a family health programme in twelve villages. Again she found as much
malnutrition in villages that had received supplementary food for three and a
half years as in those that had never received any. (9) The biggest MCH programme in the world is in India. In 1978-79 it had over 8 million participants.
(10) A 1980 evaluation of it for the US Government, referring to MCH as "massive supplementation programs", states:
"Nutritional status does not seem to have improved, not even
for those who have received the Title II MCH ration more or
less regularly. The assumption that food aid could be 'targeted'
like a rifle shot at nutritionally vulnerable groups around the
world and therefore would improve their nutritional status
has not been supported in spite of the transfer of millions of
tons of food and herculean efforts by the volags [voluntary
agencies] to ensure its proper use." (n)
The report concludes that,
". . . the major objectives of Title II food in MCH programs,
that of improving health and nutritional status of the target
group are largely not achieved... This finding is confirmed by
much of the research done by Indian institutions, which failed
in most cases to find any but marginal nutritional impact of
MCH programs." 02)
A study of MCH in Morocco, conducted in 1979 for AID, drew the following
conclusion:
"In the context of the group of children who are intended
beneficiaries of the MCH Centres Sociaux Educatifs project,
MCH rations probably help children in normal nutritional
status and good general health to maintain that state, but do
little to improve the nutritional status of children suffering
from moderate malnutrition, and have no effect on severely
malnourished children." 03)
Thus, the major beneficiaries were those children already in relatively good
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health; and since they were well nourished before the programme began, it does
not follow that they needed food aid. A subsequent AID report on the CRSsponsored MCH programme in Morocco did find significant nutritional improvement due to the large size of the ration and effective nutrition education. However, 68% of the children were not malnourished to begin with. (14)
MCH programmes have sometimes had detrimental effects on participants.
A survey in the Dominican Republic, found that food aid was encouraging
malnutrition. Pre-school children were weighed monthly for two years. All
were malnourished and ate a ration at an MCH centre. The children did not
noticeably gain weight except during the mango and avocado seasons and whenever food aid stopped. After questioning the mothers, the nutritionist concluded
that when children received food aid, mothers tended to over estimate the value
of this foreign 'wonder food' and so fed them less local food. Whenever the food
aid failed to arrive, mothers would, as a matter of course, ensure that their
children had food, since they would never leave them unfed. This resulted in a
weight gain. The experiment was repeated elsewhere and the findings were confirmed — with food aid there was no weight gain; without food aid weight
increased. (15)
Even where nutritional improvement has been noted, it may not last long and
children may simply regress to their former state of malnutrition once they leave
the programme. In the Philippines, where some improvement was found, AID
found that the "small amount of data gathered to assess [the long-term effect on
nutritional s t a t u s ] . . . do not suggest that program graduates continue to progress nutritionally, or even hold their own, once graduated from the program".
(16) In addition, many children in the vulnerable 6-11 month age group became
worse off during the feeding programme and the evaluators recommended that,
"CRS should mount a special investigative effort to determine
why such a large proportion of their 6-11 month olds regressed
in nutrition status (59%). CRS discovered this problem in the
course of one of its own evaluations and has indicated to the
team that they do intend to investigate. This should be done
fairly soon, since the basic objective of bringing normal and
mild 6-11 month olds into the program is to prevent malnutrition." (17)
Displacement or 'leakage' of the ration is one of the major reasons why supplementary feeding has not produced significant nutritional improvement.
Though the child's intake of food is meant to be increased by the amount of the
supplement, in practice this is impossible to guarantee. If the ration is eaten at
the centre, then the child may be given less to eat at home. If the food is taken
home, there is nothing to stop its being shared with other members of the family.
Either way, the ration becomes, in part, a substitute for local food and not a
supplement to it. The implications for local agriculture will be examined in
Chapter 8 but substitution itself defeats the object of supplementary feeding
programmes. A former UNRWA official has reported:
"Even that part of the food aid programme that UNRWA has
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traditionally believed to be particularly valuable, the EECfunded supplementary feeding programme. . . is of doubtful value. Experience elsewhere in the world suggests that supplementary feeding quickly turns into substitutional feeding,
the recipients of programmes simply getting less food at home.
In fact, evidence is growing that groups which do not receive
supplementary feeding usually enjoy the same nutritional
status as those of the same community who do; and UNRWA's
experience seems, at first glance, to be consistent with this
evidence. In 1978, a WHO report on the health needs of
Palestinian refugee children concluded that 'the growth and
development of the refugee children in east Jordan can be
taken to be not different from that of the general population
in that country and consequently the marked improvement in
the refugee children (since a previous study in 1963) is also
seen among non-refugee children' (i.e. children who do not
receive supplementary feeding)." 08)
An AID health sector assessment for the Dominican Republic calls attention to
the gap between the theory and the practice.
"Supplementary feeding programs are justified as being an
intervention that can provide immediate but temporary food
supplements to 'at risk' recipients until such a time that they
are no longer considered malnourished. It is the hope that by
providing food while offering some nutrition education, the
recipients will not be permanently dependent on the supplementary feeding programs. However, the operation of the PL
480 Title II program in the Dominican Republic has in practice
become centered around food replacement rather than food
supplement." 09)
Since substitution is an important factor determining the high failure rate of
MCH in nutritional terms, some evaluators have suggested that increasing the
rations may be a way of overcoming the problem. The five-country CARE report
states:
"The primary explanation of why many children hadn't eaten
the ration in take-home feeding was that the mothers had run
out of food ahead of schedule due to sharing the child's
ration with the entire family . . . Rations need to be increased
in take-home feeding to assure that the supplies are not exhausted ahead of schedule, and that the intended child gets fed
an adequate quantity." (20);
However, there are arguments which challenge the validity of this solution. In
1980, the Medical Director for CRS in the Sub-Sahara recognised the social
consequences of increasing food aid.
"In fact, there are limits to the amount of food aid you can
give a family for the child. These limits are set primarily by
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the administrative costs and by other considerations such as
sale and exchange of food commodities and disincentives to
local production." (21)
To increase rations of food aid may also have little impact. An evaluation of
the PL 480 feeding programme in Honduras states:
"Gain in weight (or weight loss) of 93 children was obtained at
one day care centre covering a period of 8 months. Even
though they were being fed three meals and snacks, only 51%
of the children met the standard increase in weight.... On the
other hand, 43% of the children lost weight during the 8-month
period." '(22) (emphasis added)
The lack of positive results may also be due to the foods used in MCH programmes. "Most of the PL 480 foods available for distribution are soy-fortified,
high protein foods." (23) Although suitable for medical interventions in cases of
severe malnutrition or protein-deficiency, these foods are no longer recommended in cases of slight malnutrition, where the immediate need is for a high calorie
intake. ". . . . where basic calories are deficient, many of the artificial proteinenriched foods that are distributed are simply an expensive means of providing
calories." (24)
Targeting Food Aid Through MCH

Ensuring that food aid is precisely 'targeted' to those mothers and children
most in need is, as noted above, extremely difficult. In fact in many projects
little effort is made to do so. Criteria for selecting candidates for feeding programmes are frequently lax or even non-existent. An AID draft report on the
Dominican Republic comments:
"At present, in all three agencies, a needy person is one who
goes to a distribution center and expresses the need to be
included in a program (MCH or FFW)." (25)
In 1979, US Government evaluators in Tanzania noted:
"Weight, height, and age criteria for determining eligibility for
MCH food were often not followed in Tanzania. Frequently,
any child brought to the center was fed." (26)
The five-country CARE report emphasised this same point:
". . . the feeding programs enrol many children who are not
malnourished. This is primarily because no criteria are used to
target any of the programs to only the malnourished." (27)
In Upper Volta, Stevens observed that the majority of a sample population
surveyed had an acceptable weight on their first visit to the MCH centre, while
in Lesotho, "except among present attenders in the mountains, the number of
new entrants with an unacceptable body weight never exceeds 27 per cent of
those attending". (28) In other words, almost 3,000 of the 4,000 children need
not have been attending the centre. Stevens concludes that "the findings of the
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CARE report are confirmed: many beneficiaries of supplementary feeding are
not malnourished at all". (29)
The AID-funded evaluation of the programme in India draws the same conclusions.
"We also observed that in many cases children were given food
supplementation on a first come first served basis rather than
being screened for participation on the basis of nutritional
need." (30)
The 1979 evaluation for AID of the programme in Morocco underlines the
point.
"No attempt to examine nutrition status enters into the selection of individual project participants, for example, or into the
general allocation of Title II commodities among provinces."
(31)

The question of the best age at which to enrol children on the programme
was noted in the five-country CARE report which observed that on-site feeding
programmes "are less likely to reach the most vulnerable younger preschooler
because of the difficulty of transporting the young toddler to the center daily".
(32) In 1972, an assessment for the US Government found that,
"A major problem of nutritional impact remains, which is
whether the MCH activities
are really reaching the weaning child between the ages of six and 36 months. . . Helfenbein, in his nine-country study for CARE, expresses similar
doubts. David Call of Cornell Graduate School of Nutrition,
who has extensively studied nutrition intervention. . . . feels
that this most vulnerable sector of the most vulnerable group
is not being reached to any significant degree in current
Title II MCH efforts." (33)
One of the main recommendations made in this study was that,
"The age range of child beneficiaries under the maternal/
child health guidelines should be lowered to six months
through three years, rather than the 0-5 year guideline. . .
This measure should assure improved nutritional impact on
those truly most vulnerable." (34)
Seven years later, in 1979, the evaluation conducted for the US Government
in India concluded that "it should be recognised that few children under three
years are being reached by the program". (35) This is especially significant when
it is realized that in 1979 MCH projects in India being run by CARE and CRS
(those projects under review) accounted for over 6.5 million recipients, i.e.,
40% of all MCH participants receiving US food aid. (36)
However, the main criticisms directed at the value of supplementary feeding
do not concern the age group of the recipients or whether or not there is a consequent improvement in health. The real discussion about the validity of MCH
should centre on whether it is a suitable solution to the problem of malnutrition
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in the long term. Even if MCH had a positive effect on health, other factors
should be taken into account which still make it a highly questionable approach.
These include the cost in cash and staff time (see Chapter 6) and the fact that
the distribution of free foreign food is an inherent contradiction to the nutrition
education part of the programme.
Nutrition Education
Nutrition education is the principal means by which MCH programmes are
intended to contribute to development and to ensure that recipients do not
become dependent upon the supplements of donated food. The 1978 Annual
Report from the Food for Peace Office of the US Government states:
"In the developing countries food assistance provided through
Title I I . . . . in many instances has been the difference between
death or mere existence and improved nutrition and health.
However, feeding programs alone are insufficient as needy
peoples must also be helped. . . . to become self-sustaining
through increased food production and nutritional knowledge
necessary to put the food to its best uses. Title I I . . . . is dedicated to alleviating the problem of chronic hunger . . . .
through supplementary feeding programs while providing
nutritional education...." (37)
Similarly, an AID statement on food aid to the Dominican Republic says:
"Where feasible, gardens are attached to the [MCH] centers
and maintained by the mothers who share the produce. Where
gardens are not practicable the nutrition lessons — an integral
part of the feeding programs — include information on nutritious foods which can be grown at home." (38)
In practice, the education component has usually been found wanting. A
CWS/Dominican Republic report states that the MCH centres are "merely feeding
centers". (39) Other field reports tell a similar story. For example, the fivecountry CARE report says:
"Nearly all the centers visited in the present survey claim to
be providing nutrition education to the mothers. However,
little evidence of nutrition education was observed except in
Colombia where nutrition education is an integral component
of the feeding program. . . Almost none of the centers visited
were measuring children. Therefore growth charts were not
being used to monitor the progress of beneficiaries nor to
educate mothers regarding the nutritional status of their
children." (40)
The evaluation done for AID of MCH in Honduras reported that,
"Educational activities are supposed to be required for each of
these centers. However, no education activity was observed in
the visits made by the field team to different centers." (41)
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The 1975 Annual Report from the Food for Peace Office relates how, in
India, the US voluntary agencies, together with the Government, were collaborating in "mass nutrition education" (42) , yet in 1979, it was estimated that over
60% of the MCH programme under review in India amounted simply to food
distribution, with no other services being supplied, while of the remaining 40%,
less than one-quarter provided "some educational activities". (43) (emphasis
added) Therefore, only a small percentage of the total programme was giving
more than "occasional health and nutritional classes". (44)
The common response to such findings is that nutrition education should be
incorporated into MCH programmes. The evaluation on India recommends that
"programs which provide food alone should be upgraded to provide other health
and educational services". (45) This solution pays no attention either to the
reasons for the general lack of educational services, or to the difficulties in providing them. For example, the additional expense that such "up-grading" would
entail — both financially and administratively — might well be prohibitive. To
provide real health services for the 4,000,000 people registered on the India
programme and who are not currently receiving them is a colossal challenge.
However, there is evidence to suggest that to hand out free foreign food as
an incentive for health or nutrition education runs counter to long-term development goals. It has been observed, in a number of countries, that mothers tend to
go to health centres for the food rather than for the related services. Thus,
motivation to attend may not necessarily outlive the provision of food.
— An evaluation undertaken in Ethiopia found that " . . . women
coming to the distribution centers are paramountly concerned about
the food they are going to receive and take nutrition education as
one of the administrative constraints they have to go through to
get food". (46)
— An AID survey in Guatemala reports that "at many Health Posts,
people will come in for treatment of a preventive kind only when
there is food available". (47)
— In the Gambia, attendance of mothers at a CRS clinic dropped from
40 to 10 when it stopped distributing oil and gave away only rice.
(48)

— A WFP report from Pakistan states that "Provision of food appears
to attract beneficiaries as could be seen from statistics available in
some centres showing a drop in attendance when the project was
interrupted". (49)
Just as on large programmes it is impossible to prevent food supplements
being used as substitutes, so the idea of using food aid as an incentive to attract
women to listen to nutrition classes is hard to put into practice. The donors'
desire to provide classes is a stronger motive than the recipients' wish to attend
them. It is not always clear what the education component is intended to achieve
or how it is of practical relevance to the beneficiaries. As a means of encouraging changes in food habits it has not met with marked success. For example,
CARE has conducted research to find acceptable and effective ways of promot48

ing nutrition information and communicating the need for modest changes in
local feeding habits.
"Messages included were (1) introduction of solid foods into
the infant's diet after 6 months, and (2) introduction and/or
increased consumption of green leafy vegetables by pregnant
women. Two approaches were used: a positive, persuasive
approach was used in half the test area, while the other half
was exposed to a negative, shocking, fear-related approach...
After the campaign, a survey was conducted to evaluate the
message's impact. The shock approach was more successful
than the positive one and had better retention
The
campaign increased awareness, but it did not change people's
food habits — this was especially true in the case of introducing solid foods by 6 months." (50)
The five-country CARE report also found that "more mothers knew the
cause of malnutrition than what they could do to treat it". (51) Likewise, a
report submitted to the UN states that "sufficient documentation does exist
to conclude that often little behaviour change occurs even in the face of high
awareness." (52)
In the course of preparing a United Nations International Children's Emergency Fund (UNICEF) document on MCH, its authors reviewed over 200 reports
on such programmes throughout the world. They found that where education
did exist, it was "usually directed toward appropriate usage and targeting of the
distributed foods". (53) For example, a WFP evaluation of the MCH programme
in Bangladesh states that, "mother's receptivity of the nutrition message and of
the advice given for the proper utilisation of the WFP ration appears to be very
good". (54) This is instruction for short-term needs rather than nutrition education
for long-term development. The advice does not equip the recipients for the day
when food aid stops. This exemplifies the contradiction implicit in the aim to
encourage independence by means of imported food aid. The AID health sector
assessment for the Dominican Republic noted,
"First, the foodstuffs used in the PL 480 Title II program are
not available in the local market. Therefore, educating mothers
in their use tends to create a permanent dependence upon
these imported items." (55).
Three experienced field workers in Guatemala likewise question the message
inherent in the use of imported food.
"Nutrition programs based on free foreign food convince
many mothers that their children can only be healthy if they
consume the foods given away in the program. Often these
foods are not available or would be prohibitively expensive if
the family were to try to buy the same thing locally." (56)
Well-documented cases of the use of baby foods in countries where conditions are far from ideal, reveal the effects of attitudes like these. Not only are
these foods expensive, but it is impossible to ensure that women (many of whom
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are illiterate) understand or follow the instructions on the packet, or that they
can guarantee the necessary sanitary conditions for the safe use of these artificial
foodstuffs. (57) A nurse who worked for two years in the OXFAM-funded Lake
Kenyatta Settlement Scheme in Kenya made the following observations:
"The distribution of dried milk runs into . . . problems. By
distributing milk in the CRS program, whatever we say in
talks about the dangers of not breast feeding we are unwittingly condoning bottle feeding . . . [The mother] would be
better off to supplement the child's diet with eggs, locally
grown pulses and vegetables — which would be greater in
quantity, and cheaper. However, to bottle feed is becoming a
status symbol..." (58)
An OXFAM field worker in North Yemen has described how a long-term
medical programme was undermined by food handouts.
"Two days a week this particular centre became a food distribution point rather than a health centre. It was completely
disrupted . . . there is no education associated with food distribution. Handouts quickly degenerate into a farce and
physical chaos, with hordes of women muling around trying
to get the food. And entirely the wrong ideas on nutrition are
encouraged. For four days a week, mothers are told not to
waste their money on infant formula and are encouraged to
breast-feed instead. You want this advice to be credible, and
then you spend the days handing out imported food. It just
doesn't make sense. Also, food aid promotes the belief that
development comes from the outside, and that foreign foods
are nutritionally preferable . . . in fact, they're often not even
appropriate, and certainly less so than foods locally available,
of which there is no shortage..." (59)
A major problem is that health centres frequently serve as food aid dispensaries. An evaluation of a nutrition education programme in Ethiopia attributed
its weakness in part to "the fact that it is mainly given at food distribution
centers". (60) This point was amplified:
"The general population seems to look [at] the activity of the
NFW (Nutrition Field Workers) [as] restricted to distribution
of relief foods only. Regarding nutrition education, the
understanding of the people is that NFW's presence is to give
instructions on ways of getting relief foods and no more." (61)
Sometimes, the availability of food aid undermines work already in progress.
A doctor working in Indonesia has written that an extensive nutrition project
in East Java, which started in 1979 had, after a year, been "generally recognised" as a failure. This was attributed to "the presence of the food supplement
. . . . unfortunately the addition of PL 480 and other foods have totally diverted
the educational component, the basic purpose of the project, to one where village
people line up to receive free food". (62) Comparable problems are demonstrated
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in a report from a field worker in Togo.
"We had a good group of women in Togo studying nutrition in
one village, but they heard that in another village about 10-15
kms away, a group of women receiving similar classes were also
receiving free milk powder. They suspected they were supposed to receive the same stuff, so a lot of women quit coming
to the classes because they thought they'd been cheated." (63)
An OXFAM Field Director in Africa experienced similar difficulties. Relief
food aid was distributed in clinics where educational and vaccination programmes
had been working satisfactorily.
"Enormous damage can be done to on-going MCH programmes
by the sudden requirement to distribute free food. Clinic
attendances soared for the wrong reasons, some clinics turned
into virtual battle-grounds, and the benefits of steady educational and vaccination programmes were lost." (64)
The original field report on which this conclusion was based illustrates
another problem with free distribution programmes in general — the risk of
encouraging self-centred behaviour rather than community-minded attitudes.
"(The health team) have an average presence of 300+ at the
clinics at present and are having trouble coping because they
are dishing out free food from the WFP/EEC etc. They are fed
up with the whole hand-out scene. Not only is it wrecking
their clinics, but it's changing the attitude of people towards
the Mission. Anyone who thinks the population are standing
gratefully in line to receive their rations is sadly mistaken.
'Give it to us - it's ours' is rather the cry and not a helping
hand is offered to load or unload the trucks. It's pretty souldestroying for everybody!" (65)
Such changes in attitude have been noted by field workers elsewhere. A
Caritas report written in 1979 for a parish in Guatemala suggested that "given
the difficulties and quarrels that food distribution generates, dependency it
creates and resignation it produces. . .", it should be discontinued at MCH
centres. (66) One of the reasons for the decision to stop food distribution at
some centres in the Philippines was that it was "often a cause of quarrels and
disunity". (67)
In fact, alternative measures for improving health care are frequently devised
when the distribution of food is suspended or decreased.
— MCH centres in one area of the Dominican Republic stopped distributing food aid because, according to a survey, it was encouraging
malnutrition. Instead, emphasis was placed on teaching mothers how
to grow their own vegetables, improve hygiene and prepare better
balanced meals. This was a practical way of promoting nutrition and
a direct approach to education. A survey conducted in 1978 showed
that in a sample of over 5,000 children, an additional 22% had
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reached 'normal' nutritional status during the four years following
the cessation of food aid distribution. There had also been a drop of
5% in the number of children with mild malnutrition (from 49 to
44%); of 10% in those with moderate malnutrition (from 22 to 12%);
and of 3.25% in those with severe malnutrition (from 4 to 0.75%).
The positive trend in nutritional terms was significant. Haemoglobin levels also showed a marked improvement. Special recuperation
centres were set up for the treatment of severely malnourished
children. A key feature of these was teaching mothers how to keep
their children in good health after leaving the centre. In about 95%
of the cases, this was achieved. More important in development
terms, brothers and sisters also showed some improvement without
their receiving special care or food aid. This indicates that the
education had been effective in the short-term and had been retained
and applied over a long period of time. Not only was this done without food distribution but the closing of the feeding centres was the
first and possibly essential step towards achieving such results. (68)
— A project in Nepal stopped the distribution of powdered milk and
CSM (Corn-Soy Milk) and began to make more use of locally available food in its work. The clinic staff found that, once relieved of
food distribution duties, they were able to spend more time with
mothers in their homes and could thus learn from them about their
problems and devote more time to encouraging them how best to
use the food they already had. (69)
— Malnutrition rates in one area of Ghana are reported to have dropped substantially through an organised health programme involving
only local foods. (70)
— In Jamaica, where Government policy in the early 1970s promoted
self-reliance in food, a nutritionist found that when food prices in
St. James' Parish almost doubled and food aid was cut back by
two-thirds, malnutrition levels in rural areas decreased as people
were encouraged to grow and eat more of their own food. "What
did in fact happen from 1973 to 1975 was not an increase in malnutrition in St. James, but a decrease. In the rural areas the nutritional status of children improved significantly. Serious forms of
malnutrition . . . . decreased by 50 percent from 9.5 percent to
4.5 percent . . . Urban rates remained about 4 percent with no
significant deterioration." (71)
These examples demonstrate that it is possible to improve the effectiveness of
MCH centres without relying on food aid and suggest that free food distribution
may inhibit local initiatives to devise more suitable approaches to the problems.
Nevertheless, according to the authors of the UNICEF report on supplementary feeding, there may be advantages enjoyed by the participants in MCH
which are not adequately measured at present.
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"We remain unconvinced that either the true effects or the full
benefits of food distribution programs have really been measured in the reported studies. Unless our current concepts of
physiology, our current estimates of energy requirements, or
our current approaches to the estimation of need in the individual and the population are seriously in error, the existing
programs must be having effects that are not measured in
terms of such parameters as body size and morbidity/mortality changes. We have argued in our report that another outcome, measured in only one of the studies we reviewed, may
be voluntary activity (including play in children) and that
this may affect psycho-social development and family/community interactions." (72).
However, the unintended disadvantages of MCH programmes must be included
in evaluating their effectiveness. It would be perverse to insist that such indefinable benefits as 'voluntary activity' and 'play in children' should in themselves
justify the continuation of programmes which fail to achieve their primary and
tangible objectives.
Apart from calls for increasing the quantities of the food, better monitoring
of programmes and wide-ranging evaluations of their impact, the only new suggestion to date for improving MCH comes from the CRS Medical Director for
Sub-Sahara Africa who puts forward the idea of a "contractual food assistance
program".
"A contractual food assistance program works like this: The
parents of the child are made aware that the increased family
revenue represented by the foods entails certain added reponsibilities and obligations which are satisfied by submitting
themselves to an educational program and by upgrading the
feeding and the general care of the child." (73)
The major difference between this and existing approaches to supplementary
feeding is that here it is proposed that,
"When failure [to demonstrate satisfactory growth in the
child] is due to a default in utilizing the increased revenue for
the betterment of the child, as it happens when the foods are
sold, exchanged or used as a sheer substitution of the traditional diet, you apply suitable and acceptable measures aimed
at re-inforcing the agreed on obligations." (74)
Whether this would prove any more practicable than the current methods is
a matter for speculation.
The purpose of channelling large inputs of food aid through the MCH system
is to improve the nutritional status of the recipients. At present, emphasis is still
placed on why MCH has failed to guarantee these improvements and on ways in
which the programme can be made more effective in short-term nutritional
respects.
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Comments from three different reports help to highlight the inherent problems of MCH programmes which call their usefulness into question whether or
not there is an improvement in nutrition levels. The first is from a letter written
by a priest in the Philippines, explaining why, after almost six years, it had been
decided to discontinue food distribution through MCH.
"It cannot be denied, that from the beginning the TMCHP
[Targeted Maternal and Child Health Program] could not
really be seen as the most ideal approach to development. The
distribution of food commodities, aside of being not too
effective in the fight against malnutrition, has been experienced in these past few years as a factor that creates dependency
rather than self-reliance. It may be functional as a temporary
emergency help, but in the long run it becomes rather an
obstacle than a stimulance to development." (75)
Secondly, an AID paper states:
"To attack the nutrition problem piecemeal and ad hoc is to
tinker with the machinery without making any really significant improvement in nutrition and in health. To have programs
that 'do good' does not necessarily achieve significant and
lasting results. Impact can be beneficial in some respects without really coming to grips with the problem, providing thereby
only an illusion of progress." (76)
Thirdly, Maxwell, in his study of the nutritional impact of food aid, partly based
on research carried out for WFP, concludes:
"First, existing supplementary feeding reaches only a very
small proportion of the priority target group. Second, supplementary feeding has in practice proved largely ineffective in
nutritional terms. Third, even where it has been nutritionally
effective supplementary feeding has not proved to be costeffective. Fourth, small non-nutritional benefits may be balanced by non-nutritional costs. It would seem that a more
frontal attack on poverty is needed. But what if such an attack
is not forthcoming? Can supplementary feeding then be a way
for international agencies to provide a palliative? [The evidence
suggests] that the answer to this question is 'no'." (77)
In conclusion, MCH should be considered as a feeding rather than a nutrition
activity. A summary of findings from a variety of reports emphasises that,
— MCH has generally had little effect on malnutrition.
— Many children in the programme are not malnourished to begin
with.
— Significantly, the most vulnerable 1-3 age group is not being reached.
— Millions of recipients, especially in India, are merely getting food
handouts. To classify them as MCH participants is to describe them
incorrectly.
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— Very often there is no nutrition education given.
— Education linked to food distribution is usually instruction in how
to use the food aid — it is not nutrition education.
— Where nutrition education is taking place, the distribution of food
aid tends to work against the nutrition message — food distribution
and nutrition education are generally incompatible.
— The continued emphasis on protein-fortified foods has not kept pace
with nutritional findings over the last 20 years. Protein-fortified
supplementary feeding is largely irrelevant except in cases of severe
malnutrition.
— The costs in cash and staff time are high, higher than those of alternative strategies which have proved successful.
The case might yet be made for a carefully targeted and monitored programme
to treat severely malnourished children. This might be carried out in Nutrition
Recuperation Centres (NRCs).
"It appears that NRCs are very effective in accelerating growth
rates and recuperating third-degree malnourished children . . . .
NRCs . . . . are specially geared and distinctively equipped to
meet the particular needs of the severely malnourished, who
must be attended to. Furthermore, the percentage of thirddegree malnourished children in the population is relatively
small; thus the higher per-child costs still can be managed
within total government budgetary constraints." (78)
This chapter has aimed to show that there is much misunderstanding about
the objectives and achievements of MCH feeding. By trying to feed the millions,
programmes fail to reach many severely malnourished children. As a 1980
UNICEF report says,
"Undoubtedly .. . many segments of the population which are
in real need of additional food are not being reached by existing programmes, and perhaps could not be reached by programmes structured as they are." (79)
Nothing could more clearly underline the need for programmes such as these to
be revised and redirected.
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In developing countries it is the better off families that can afford the luxury of
sending their children to school. Very poor children, who would benefit most
from additional food, must work to help support their families.
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SCHOOL AND OTHER
INSTITUTIONAL
FEEDING
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nstitutional feeding, principally through schools, is a major means by
which food aid is distributed. In 1978-79, 18.4 million children were
receiving US food aid in the form of school lunches. 0) Thus, school feeding
reaches more people than the US-sponsored MCH programme, that is, 28% of all
recipients of US project food aid. (2) In many countries, such as Egypt, Upper
Volta, India, the Philippines, Sri Lanka and Haiti, school feeding is the largest
project food aid programme sponsored by the US. (3) Supplementary feeding is
meant to improve the nutritional status of the beneficiaries and to act as an incentive to children to attend school. Most of it is distributed through primary
schools although WFP has expanded its work to include secondary schools,
universities and colleges.
"Food aid to schools, universities and training institutions
helps to improve proficiency and regularity of attendance,
reduces the dropout rate and increases the range of candidates
for entry. Simultaneously, it improves their state of nutrition
and helps to promote good dietary habits. Furthermore, as a
result of WFP assistance, funds previously used for food can be
released for investment in the expansion of existing education
and training facilities or the creation of new ones." (4)
Donor agencies also provide food aid to other institutions such as day-care
centres, orphanages, old people's homes and hospitals. In a study of US voluntary aid, John Sommer says of these institutional programmes:
"They are concerned with long-term relief (more properly
described as welfare) in the sense that people confined to such
institutions would not have the necessary sustenance of life
without such aid, and that in most cases the institutions are
unlikely to ever become self-supporting." (5)
According to figures for 1978-79, recipients in such institutions accounted
for only 2% of the total number of recipients of US project food aid. (6)
School feeding appears to be a convenient way of operating a food aid
programme - the distribution network and the target group already exist. However, it is important to consider the nature of the target group - the children
who go to school. In many countries, compulsory education is purely nominal;
there is usually a large discrepancy between the attendance rates of children
from urban and of those from rural areas, and girls' education is frequently taken
less seriously than that of their male contemporaries.
Stevens reports that of the four countries he studied (Tunisia, Lesotho,
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Botswana and Upper Volta), the highest rate of enrolment was achieved by
Tunisia, with 70-75% of the primary school age population attending school.
In Upper Volta, only 10% attended. But these figures conceal important regional variations, which mirror differences in relative affluence. The richer coastal
governorates of Tunisia had an attendance rate of about 75%, whereas the poorer interior had a figure of 57%. "Similarly, in Upper Volta the low national
figure conceals an even lower 4 per cent for the Sahel department in the extreme north of the country." (7) In Botswana, pupils tended to come from
richer households. Stevens concludes that,
". . . . even if all schools were covered, the lunch programme
would still miss substantial sections of the population, and
there is every reason to believe that those children who do not
attend school are more vulnerable than those who do . . . .
This would not necessarily be a major criticism if at least the
school population contained a substantial proportion of poorer people even if it excluded the poorest.... However, there is
some evidence that the lunch programme does not simply miss
the poorest groups, but positively discriminates against them
because primary school children come from essentially nonvulnerable backgrounds." (8),
Reports from other countries verify Stevens' conclusion. The biggest US
school feeding programme is in India, where there are over 9,000,000 recipients.
(9) Nevertheless, a 1979 US Government investigation states that in India,
"AID has often noted that children from the lowest strata often do not attend
school". (10) The same report adds that in Sri Lanka "the school feeding program has become overextended and is feeding a lot of children who really are
not that needy. . ." (H) Thus, school feeding contains, in many countries, what
Stevens calls a "built-in bias" against the poor. (12)
If children receiving food aid are often not the financially vulnerable, it is
important to ask whether they are the most nutritionally vulnerable. At the
start of its 1981 Food Crusade, the Executive Director of CARE stated:
"As little as $5 provides 600 nutritious biscuits to school
children. Only $15 supplies a nourishing bowl of porridge for
300 school children for a week, and often this supplemental
food makes a significant difference in a child's health and
survival as well as learning ability." (13).
However, children of pre-school age are the most nutritionally vulnerable. A
WFP report on a school feeding programme in Brazil involving 229,000 recipients, notes this aspect. "It is said that those at the age of school entry suffer in
their studies from their poor nutritional status on entry. This suggests that greater emphasis should be placed on pre-school feeding for younger children." (H)
Moreover, school feeding does not provide children with food throughout the
year; most feeding takes place only when classes are in progress — usually for no
more than five days a week and only during those months when school is in session. Indeed, in Brazil, meals are provided for only 144 days a year.
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"
the nutritional improvement brought about by the
WFP supplement was found by the mission to be minimal.
This is due to the rather small fraction of the year (much less
than half) in which the children are receiving the food, and to
the small quantities of food on average reaching each child on
those days when there is feeding (less than 200 calories per
day, or less that 10 percent of daily requirements)." (15)
The nutritional impact of supplementary feeding has been examined in the
discussion of MCH programmes in Chapter 4. The same conclusion — that any
actual impact is generally slight - may be made for school feeding. Indeed,
supplementary feeding in schools may so interfere with the children's normal
diet that they do better during school vacation when the supplement is unavailable. An AID draft report on food aid in the Philippines, for the period 1970-80,
concludes its analysis of the nutritional impact of school feeding as follows:
"Analysis of the data from nine schools in Ilocos Sur, the
Bicol and Manila revealed that during the 1st year of program
participation no statistically significant change occurred in the
nutrition status of Grade I — Grade IV beneficiaries. Of the
nine schools, two revealed a statistically significant increase in
nutritional status (Pin Yahan (CRS) and B.P. Ragasa (CARE)),
two other schools showed a statistically significant decline,
and five schools revealed no change...
The analysis revealed no consistent trends in nutritional status
during the months of school vacation that would suggest that
the program is having a maintenance effect... beneficiaries of
three of the schools in the Bicol were better off during the
school vacation when program participation came to an end
What were the nutritional trends of the children when
they returned to school during the following year? The analysis revealed no statistically significant change in nutrition status
of beneficiaries during the second year of program participation . . . For one school, it was possible to obtain longitudinal
data for a four year period. . . The analysis revealed no statistically significant change in nutrition status of beneficaries
participating in the program over a four year time period..."
(16) (original emphasis)
Of all the schools studied, only one showed a statistically significant nutritional improvement over a two year period and this was one in the control group
where no food aid was distributed. 0?)
One writer notes that in India, ". . . . all too often the target groups do not
benefit much; children fed at school often receive correspondingly less to eat
at home, or take the food home where it is divided among the family". 08) An
analyst who studied food aid projects for the FAO in nine countries, made a
similar observation in Senegal, calling it a "fact of apparently world-wide validity". (19)
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The argument for school feeding, however, does not rest solely on its nutritional impact but on the incentive it is assumed to provide for pupils to attend
school and the education benefits this will bring. There is some evidence of a
positive impact on school attendance as a result of supplementary feeding.
Maxwell reports that,
"The evidence on this question is largely qualitative but two
studies in India by Prodipto Roy have found evidence of a
5-10% increase in attendance, especially in the lower classes of
primary schools and among tribal children. The studies were
not able to find any impact on performance, though one
study at a school with a well organized programme, in Coimbatore, India, did find significant improvements in mental
ability and behavioural characteristics." (20)
According to WFP, primary school enrolment in Mauritania in the years from
1967 to 1979 (while school feeding was in progress) increased in a "spectacular"
manner from 10.3% to an estimated 23%. (20.
The 1979 evaluation done for AID in India also found that the impact of
school feeding on attendance was satisfactory.
"From numerous visits and inquiries the team has concluded
that the main objective and the main benefit of the MDM
[mid-day meal] program is the role of the food as an incentive
to the child himself and to his parents for his attendance at
school. Everyone — GOI [Government of India] and local
officials, CARE personnel, teachers and parents — was unanimous on this point."(22)
However, the 1980 AID assessment of the educational impact of school feeding
in India questioned the extent of these improvements. For example, in the
State of Madhya Pradesh, ". . . . it took approximately seven months of participation in the program to increase school attendance by a single day". (23) The
investigation concluded,
"
the evidence
lends little support for a strong
relationship between increasing school attendance and the
presence of the school feeding program. Thus, while the program appears to have increased attendance rates, reduced
absentee rates, and stabilized the month-to-month variation in
attendance and enrolment, particularly among the lower
primary grades, these impacts, even though significant, are
extremely small." (24)
Other reports do not identify a significant increase in school attendance during the provision of the food supplement. The WFP/Brazil report found that "It
does not seem that the provision of food had a very strong influence in increasing school attendance".(25) There are a number of contributory factors. First,
there is the rate of absenteeism, ". . . one cause being the calls upon older
children to help their poor parents either at home or by going out to earn". (26)
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Second, there is the problem of pupils repeating a year, " . . . . about half of the
children have to remain in the same grade for a repeated year, particularly in the
lower grades". C27) Third, absenteeism and repeating can lead to pupils dropping
out entirely from the school system. These problems are common to many
countries, despite the fact that school feeding is widespread.
- "In Africa between 10 and 46 per cent of pupils repeat their first
year in primary school, in Latin America between 18 and 35 per
cent. The final year of primary school... is the favourite for repetition. Between 20 and 54 per cent of African pupils repeat primary
grade 6 . . . " (28)
- In 1971, AID reported that in the Dominican Republic, of 800,000
children enrolled in primary school nearly 70% v/ere in the first
three classes. It was estimated that only 17% of them would complete their primary education, while in rural areas the figure would
be 7%. (29)
- In Haiti in 1977, only four out of every 100 who started primary
school completed it successfully. (30)
- In Guatemala only 4% of rural children and 50% of urban children
complete their primary education. (31)
- In four Latin American countries studied by the United Nations
Educational Scientific and Cultural Organisation (UNESCO) the
average success rate for completing primary school was 50% for
urban and 20% for rural children. (32)
- In Egypt where a high proportion of children attend school, only
53% of primary school age children in 1973 reached the final year.
(33)

- The AID/India report quotes the primary school drop-out rate as
60%. (34)
Given the above figures, the aim of using school feeding as a means to improve
attendance and performance in those children who go to school seems more
ambitious than might at first appear.
Practical difficulties arise if the school feeding system is not stable enough to
act as a reliable distribution mechanism. The smooth running of the programme
depends upon a host of imponderables, any one of which can seriously disrupt
the project. The 1981 WFP/Brazil report illustrates just how intractible such problems can be.
"Within the average [amount of food eaten] there are considerable variations, far in excess of what is an acceptable deviation, due to practical difficulties, in the amount and in the
type of the food commodities reaching each child.
In some schools, second helpings were not permitted. The
main reason was that the kitchen facilities, including the size
of cooking utensils, were inadequate to permit cooking of
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greater quantities, or even to provide each child with a full
plate at the first helping. In quite a number of schools the
children have to bring their own plate or receptacle, so that
the amount they eat, in the absence of a second helping, depends on the size of their receptacle." (35)
In the Central African Republic, a school feeding project was hampered by
the "dire lack of communication between the central project office and the
provinces which, compounded with the irregular supplies of commodities, [led]
to gross deviations from project modalities and misinterpretations of project
objectives". (36) At the macro-level, these problems included irregular supplies,
"deficient operating accounts" and "substantial losses" due to the combined
effects of pilfering, damage, insect infestation and unauthorised sales. (37) iAt
the micro-level, the problems were also severe, although the project had been
in existence for 5 years.
"The mission observed in most canteens visited that the limited food available was distributed to all or a majority of children and students on a rotating basis by dividing them in five
groups, each receiving a meal once a week. This of course is
not only contrary to the principle of selection, with a result
that the needy students are deprived of daily meals, but it provides no basis for achieving the project objectives, whether
educational or nutritional. . . . It is hardly necessary to add
that, when in operation, the canteens usually serve only WFP
commodities without supplementary local food, and there is
no attempt to observe the WFP-prescribed rations." (38).
A school feeding programme of 14 years' standing in Botswana also experienced operational difficulties.
"School kitchens could be better designed so that they cause
less smoke; many cooks, even in schools with new kitchens,
still prefer to prepare the food outside, unless it is raining. The
few schools that are without kitchens do not have food on wet
days. Cooks should be taught to conserve wood, brought by
the pupils, by not cooking blended food for a long time, as is
the custom with traditional porridges." (39)
In an account of a WFP programme in Senegal, the author states that,
"Although the school year started in October, none of the
canteens was yet functioning at the beginning of November.
Theoretically, the number of meals served was to be five per
week, but we found that three out of six canteens provided
only four meals a week. On a surprise visit, we found that five
out of six of the schools in our sample served no lunch at all,
although there was no serious reason why the canteens were
not functioning." (to)
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Conclusions

Children who receive regular meals at school in addition to those they normally get at home clearly benefit from this form of supplementary feeding.
However, it should be recognised that in many developing countries, this particular method of distribution tends to be biased against the poor, who are less
likely to attend school and who are more likely to leave prematurely. In addition,
operational difficulties mean that often there is no satisfactorily-organised
school feeding in progress.
Possibly, the provision of school meals does act as an incentive to start
school. However, any success is undercut by the high drop-out rates that still
occur. (The figures given in this chapter refer only to primary schools; the secondary school population is even smaller.) In addition, management of this food
has proved difficult, especially in Africa. (41) If the aim is to encourage poor children to study, it might make better sense to pay for their school fees rather than
to provide food aid to those who are already able to attend.
Unlike school feeding, welfare feeding through other institutions is uncomplicated. It does not attempt to turn food aid into development but to do what
only food can do — feed people in need. Yet, this uncomplicated welfare feeding
accounts for only an insignificant proportion of total project food aid.
The problems described in this chapter illustrate the fact that in practice,
school feeding programmes are unable to transcend the limitations of the system
through which they operate. The ready-made distribution mechanism that is
assumed to be an advantage in fact is structurally incapable of reaching the poor.
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The practicalities of distributing food aid rations can take up time development
workers could use better. Community workers and health personnel are expected
to take responsibility for measuring out rations and keeping records, when
they should be concentrating on the jobs they were trained for.
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A pproximately £500,000,000 is spent each year on project food aid. Al# 1 though the food is donated, it has to be bought by donor governments at
commercial prices. In 1979, the cost — including processing — to the US Government of Title II food aid was $393,000,000. (i) An additional cost is sea-freight,
which, in 1979, came to over $209,000,000, or 53% of the value of the food. (2)
Once it has been delivered to the recipient country, there are further costs,
including warehousing and internal transport, and the food requires considerable
administration at every stage. In 1976, the total running costs of the US food aid
programme in Guatemala were conservatively estimated at 89% of the cost of
the food itself (Table II).
Not all of these costs are borne by the donors. Once US food aid is in the
recipient country, US handling agencies usually take over transport and distribution. In many cases, recipient governments will offset the agencies' administrative costs, both in the country and the US. For example, CARE-India is reported to have 'repatriated' to the US over $1,100,000 from the Indian Government for the period 1979-80. (3) In 1979 the combined contribution to one
agency alone from the Indian Government and States was $41,000,000 (Table III).
WFP pays for the food to be transported to the port of unloading and sometimes makes a contribution towards internal transport costs, particularly in the
least developed countries. However, the recipient government is always expected
to share financial responsibility for projects; often its contribution outweighs by
several times the value of the food input. (4) The EEC in the majority of cases
contributes to transport and distribution costs. (5)
The associated costs of project food aid are, therefore, high in relation to the
amount of food donated. Costs are also subject to annual increases, largely due
to inflation. Thus in 1978, it cost the US Government $328,000,000 to buy
1.67 million tonnes of Title II commoditiies and in the following year it cost
$393,000,000 to buy only 1.46 million tonnes; this represents an increase per
tonne of 37%. (6) Costs for sea-freight increased even more. In 1978, they represented 40% of the value of the food; the following year this had gone up to
53%. (7) This trend has been reported by WFP, which announced that "ocean
transport costs increased by 13% during 1980" and that administrative costs
went up by 15%. (8) In presenting these figures the Executive Director of WFP
commented:
"In the light of strong inflationary trends, it seems evident
that expenditure on these items will continue to rise in 1981
and subsequent years." (9)
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INLAND
TRANSPORT
FOOD MANAGEMENT

LOSSES

2.

3.

4.

Shipment from USA to Guatemalan ports paid by Government of the United
States.
Guatemalan ports to inland, regional distribution points;
minimum $350,000 cash paid by Guatemalan Government.
Warehousing, distribution, management and other costs
(reported by CARE and CRS as having combined value of $3.2
million per year in cash and in-kind contributions).
(a) Marine (during ocean transport). Exact costs are unknown;
this % is an estimate only of normal marine insurance rates.
(b) Commodity Condemnation (based on the 1,000/tons of maize
declared unfit for human consumption by Guatemalan Government
in 1976, taken as a percentage of the overall 1976 programme).
(c) During customs and inland transport.
(d) Spoilage at inland points**
OVERHEADS of US Dept. of Agriculture, of Dept. of State, through AID,
Washington and Guatemala, and of CRS and CARE New York, cannot be
estimated but probably represent a substantial amount of additional investment.

Note: Based on 1977 figures; cash costs are converted to percentages of food costs.
These figures are estimates.
** AID advises this may go as high as 25%; thus, the total percentage - 89% - is probably
too conservative.
FROM: Jo Froman et al., General Review: PL480 Food Assistance in Guatemala,
Antigua, Guatemala, June 1977, p. 17.

*

SEA FREIGHT

1.

0.4%
0.3%

4.0%

0.3%

45.0%

4.0%

35.0%

89.0%
in addition
to the cost
of the food

TABLE O: ESTIMATED NON-FOOD COSTS ASSOCIATED WITH PL480/GUATEMALA PROGRAMME*

Recipient countries do not remain immune from the consequences of inflation in donor countries. For example, the Dominican Republic received over
$94,000,000 of US project food aid between 1962 and 1978. (io) The Government of the Dominican Republic provided free warehousing for the food and
also contributed over $13,000,000 to the distributing agencies, principally to
support supplementary feeding programmes. 0 0 Also, to offset freight and distribution costs, beneficiaries of projects made contributions of money officially
estimated, for 1973-74, at $550,000. 02) Substantial costs accumulated over the
period, owing to the use of trained personnel, such as health workers and teachers, to distribute food aid. By 1977, as a result of inflation, the Governments
both of the US and the Dominican Republic were paying considerably more for
much less food aid.
"In 1969/70, 30,000 tons of food aid cost $7.5m, and the
Dominican Republic Government contributed an estimated
$868,000.
In 1976/77, 23,000 tons cost $9.65m, and the Dominican
Republic Government contributed $1.2m." (13)
The high costs of the food aid approach to development might be justifiable
if the projects achieved their objectives. However, as has been shown,very often
projects are unsuccessful and even when they do achieve their aims, the approach
is very expensive.
Maxwell quotes a report which found that in India it cost half as much again
to prevent a child's death through supplementary feeding as it would by providing basic medical services, and that "for children aged 1-3 years, nutrition
supplementation was up to 11 times more expensive in terms of lives saved than
medical services". 04);Maxwell concludes that "even where it has been nutritionally effective supplementary feeding has not proved to be cost-effective", (is)
Since supplementary feeding programmes involve so many people who are not
malnourished, costs are much higher than they would be if projects were effectively targeted. When factors inhibiting the efficiency of the programme were
taken into account, it was calculated that the recuperation of one child in an
MCH nutrition centre in Guatemala would cost S2,671. 06) The five-country
CARE report referred to in Chapter 4 estimated that the costs of non-targeted
MCH programmes may be up to ten times greater than those of projects which
concentrate on feeding malnourished people. 0?) It concluded:
"Unless ways are found to target programs to more malnourished children, to reduce the number of family members sharing the ration, to reduce substitution, and to increase the
number of children eating the ration daily, it is doubtful that
feeding programs can be a cost effective means of reducing the
rates of malnutrition amongst preschoolers in developing
countries." 08)
The report quotes the cost per head of supplementary feeding for malnourished children in the Dominican Republic as $66-$74 a year. 09) As noted in
Chapter 4 this programme has little nutritional impact. Thus costs recur as
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children return year after year to the programme and other members of their
families are also enrolled. The emphasis on distributing food rather than on prevention evidently provides no solution here.
By comparison a smaller nutrition project in the same country has had good
results. This treats carefully identified malnourished children at recuperation
centres. It costs $100 a child for the three-month recuperation period, on the
surface a relatively high figure. However, no food aid is used in this project
(except for a little Dutch milk powder), and the emphasis is on intensive health
education concentrating on locally available foods. In this case about 95% of
the children remain well-nourished after leaving the centre and their brothers
and sisters also improve. (20)
School feeding programmes are also badly targeted for combating malnutrition in the very poor or the nutritionally vulnerable. The school feeding programme in India accounts for over half the world total of participants in such
projects. (2i) However, a recent AID evaluation states:
"The evidence on the feeding program's impacts on measures
of school efficiency such as improved attendance, reduced
attrition, and better academic performance is, at worst, meager
and inconclusive. At best, it suggests that the program has had a
minimal impact on its principal objectives, which, if compared
to the costs of the program, represents an extremely ineffective and inefficient use of scarce resources." (22)
The evaluator points out that in India "the average state government in
1978/79 spent Rs.164 per student to educate a child in primary school. Compared to this, an expenditure of Rs.60 per year to feed a child in the Mid Day
Meal Program was sizeable, equivalent to over one-third the amount of educational resources expended on that child". (23) He concludes:
"While it may be argued that the food or commodity component would not be converted into funds to increase expenditures on primary education, this food is not a free good. It does
have other uses.. ." (24)
In FFW projects, cost-effectiveness in development terms will ultimately
depend on whether they provide long-term benefits to the people who helped to
build them. One of the conclusions of an AID report of FFW in Bangladesh is
that the marketing effects of FFW road projects were "negligible and hardly
feasible to measure" because the roads deteriorated too quickly to permit any
changes in marketing practices. (25) In the absence of proper maintenance, many
of the works constructed through FFW lost their effectiveness after two to
three years. (26)
In such cases, the cost of implementing a programme may exceed the value
of the benefits it produces. Stevens reports a large-scale FFW project in Botswana where "the value of the public works created did not offset the cost of the
project; indeed, it would have been cheaper for the government to have handed
out the food aid free of charge than it was to make people work for it". (27)
Even excluding the costs of the food aid, transport and government personnel,
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the project cost about $30,000 more than it was worth " . . . in terms of the
value of works produced". (2*)
The opportunity cost of food aid is also high. The food alone requires considerable administration in both donor and recipient countries. Often, recipient
governments have to provide personnel as well as cash to support the distribution.
The potential waste is especially high with skilled people such as nurses, doctors
and teachers, obliged to devote attention to routine distribution of food. For
example, a general review of nutrition rehabilitation centres found that "much
more attention by staff is given to feeding and caring for centre children than to
education of their mothers. . ." (29) A WFP report on a $19,000,000 feeding
programme in • the Pakistan notes that distribution "appears to be rather time
consuming for lady health visitors (nurses) and other staff. (3°) A WFP evaluation of a large school feeding programme in the Philippines found that food
distribution had "substantially increased the workload of the teachers. . . In
order to implement the project activities satisfactorily, some sacrifices have to
be made in regard to curricular activities of the school (e.g. home economics
teachers being obliged to curtail their teaching hours in the subject)". (3i)
WFP reported similar shortcomings in its health programme in Afghanistan —
between 1972 and 1979, there was an average of 57,600 recipients a year in a
programme costing WFP alone a total of $10.5 million.
"The distribution of rations by the medical and paramedical
staff of the institutions takes a considerable portion of their
time, often at the expense of carrying out their other duties...
As a result of the administrative burden faced by medical and
paramedical staff most institutions failed to keep proper records of cases of malnourishment, and food stuffs were therefore often distributed without regard to malnourishment." (32)
Maxwell indicates that this problem is shared by all personnel associated with
food distribution, ranging from "planners, administrators and nutritionists at the
central government level . . . to school teachers and workers in health clinics,
who are expected to service supplementary feeding programmes in addition to
their normal duties". (33) He quotes a report which relates
". . . the misery of the teachers responsible for the school
lunch programme in Orissa, with no government grant for a
cook and no assistance with the administrative burdens of food
collection or storage; the general impression is that there is
little time for actual teaching. Similar effects may be found in
health clinics, which leaves the net effect of supplementary
feeding very much in question." (34)
In this way, development projects lose the benefit of the skills of many of the
field workers they employ. Engaging extra staff for the purpose of distributing
food aid might be an acceptable option but only when projects show a distinct
likelihood of achieving their targets, since it would increase overheads substantially.
Recipient governments also make large financial contributions to projects.
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For example, the Mauritanian Government is spending $690,000 a year to support a WFP school feeding programme. To transport, store and deliver $1.2 million of food aid over a period of two years and nine months cost a total of
$2.4 million, $1.9 million of which was met by the Government. (35) Yet, the
WFP report notes, "purchases of local foods [to be included in the schoollunch] are very limited because of shortage of funds". (36)
Government money spent on food aid projects is not necessarily unavailable
for alternative development work. Choices have to be made on the basis of
relative benefits. The following example from India illustrates this point.
"People work out feeding programs at a cost of $x per recipient per year, with y recipients; they then tell us that for only
$xy we can solve a large share of the country's nutritional
problems. But $xy in India usually comes to a figure of hundreds of millions. An important question is whether India can
afford simply to give away $200 million or $400 million in a
feeding program; whether, if such sums are available, they
should not be used as the wages of useful employment that
creates durable assets." (37)
The AID evaluation on school feeding in India also argues that "it is very
important that the benefits from the feeding program be weighed against alternative uses for these resources". (38) In some cases, a fraction of the money spent
by donors on buying and transporting the food could be better invested in development projects which are likely to become independent of foreign assistance.
(39) Some supplementary feeding programmes could be run more cheaply if
they used locally available foods. Stevens illustrates for Botswana the economic
feasibility of using such foods in place of WFP commodities:
"In Botswana, the primary school lunch ration is 150 grammes
CSM/CSB (corn soya blend) and 15 grammes of vegetable oil
per child per day. It has been calculated that the corn soya
milk could be replaced by a mixture of maize (65 per cent)
and cow peas (35 per cent) which would have almost identical
nutritional properties. The notional WFP value of this ration
is some R11.38 per year; the local replacement cost of the
proxy ration is only R5.58. Although maize is an acceptable
nutritional substitute, it requires more processing that CSM,
and the cost of this has to be taken into account." (40)
It has also been calculated that it costs twice as much to provide Indian school
children with milk through food aid as it would through making local purchases.
"The American farmer receives approximately 25 cents US for
a litre of milk. It costs 8 cents for processing, another 7 cents
for transportation including trucking and various shipping
charges to India. Another 6 cents is added to the cost when
you consider CARE's administration, the reimbursement for
that from the government of West Bengal and the various
American bureaucrats who also 'nurse' the milk along the way.
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Finally, CARE pays 13 cents per litre . . . . to Mother Milk
Dairy. This adds up to a total cost of 60 cents per litre. . .
just under twice as much that Mother Milk Dairy charges for
its own processed milk in the Calcutta market place." (41)
To make use of local foods whenever possible would keep costs down as well
as positively promoting long-term development initiatives. It would also reduce
the danger of a project's becoming dependent on supplies of exotic blended
foods which, as Stevens says, "are not available outside the realm of food aid".
(42)

Conclusions
The poor performance of supplementary feeding programmes in nutritional
and educational terms means that they have proved highly expensive and inefficient. At present, a vast amount of money is spent each year on transporting and
distributing food aid to people who are not malnourished. The efficiency of such
programmes might be improved if they were effectively targeted and supervised,
as was discussed in Chapter 4. This would entail an increase in administrative
overheads, at least in the initial stages, but such projects would be judged by the
quality of their performance as nutrition intervention measures rather than by
the number of people they claimed to feed.
FFW projects are often deficient in the planning and securing of long-term
benefits. In some cases, money is needed more urgently than food and would
make a more appropriate contribution to development. Food commodities can
be most effectively invested as relief items in disasters, when they directly answer
a need.
The associated costs of project food aid, particularly transport and administration, have been subject to sharp increases in recent years. Transport costs
would be reduced if donors made local or regional purchases of food whenever
possible. Often, foods suitable for supplementary feeding can be produced from
within the recipient country. In view of current inflationary trends, it would
seem prudent to make long-term investments in such schemes to avoid dependence on supplies of foreign foods.
The distribution of food aid to individual recipients makes extensive and mundane demands on the time of skilled personnel. The opportunity cost of project food aid is, then, high.
As a tool for development, therefore, project food aid has proved to be
expensive and inefficient.
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A A anagement problems in food aid programmes are many and various. They
/ ¥ I range from breakdowns, such as the failure to supply spare parts for transport vehicles, to the issue of whether a project is ultimately of benefit to the
poor. This chapter concentrates on three major problems:
— First, the practical difficulty of ensuring that large consignments of
food from Europe and North America arrive on time in the villages
for which they are destined. Given the complexities of handling and
moving huge quantities of food across the world, food aid can be
a logistical nightmare for everyone involved.
— Second, the need to ensure that targeting is accurate and that distribution is efficiently monitored.
— Third, the fundamental conceptual problem. Food distribution must
be integrated with both short-term relief and long-term development
objectives. It is only when these aims are clearly defined and understood that the validity of a food-aided project in development terms
can be evaluated.
Logistical Problems

It is easy to sympathise with officials faced with organising the transport and
distribution of bulky, perishable and easily misappropriated commodities which
need careful supervision and comprehensive infrastructural support such as warehousing, vehicles and security. For example, a WFP-funded supplementary feeding programme in Pakistan, which began in July 1976 at a cost of $19 million
over a four year period, had, as its broad objectives, a reduction in the high
incidence of malnutrition amongst preschool children and expectant and nursing
mothers, the promotion of better feeding practices through nutrition education
and an increase in attendances at health centres with a consequent improvement
in the health of the beneficiaries. Three schemes were to be launched to reach a
total of 550,000 people. In 1980 WFP reported:
"For several reasons the original commitment [of food aid],
which was expected to be utilized in one year, could not be
consumed in even three years, viz:
a) Scheme A faced major difficulties in implementation and could
therefore absorb only a fraction of the envisaged quantities of commodities. In the beginning there were shortages of counterpart funds
for transport and personnel. WFP shipments arrived too early, thus
allowing the project authorities too little time to prepare for imple•73

mentation and to make adequate budgetary allocations. Also, since
the project was planned for one year only, the project authorities
hesitated to make financial allocations for the following year. Until
recently, Kashmir could not provide funds for the transport of wheat
and distributed only dried skim milk and butter oil. Food allocations to provinces and centres were not always made proportionately to the stipulated ration scale leading to an early exhaustion of
under-allocated foodstuffs. Also, whenever only one commodity was
available at the centres distribution was stopped. The slow start of
the project necessitated loans and transfers of dried skim milk and
butter oil to other WFP-assisted projects in Pakistan in order to
avoid losses. However, when the project gained pace and Scheme A
was ready to absorb more quantities, timely repayments could not
be made and new shipments were not yet forthcoming . . .
b) Scheme B did not fully materialize. When WFP-supplied wheat
reached the centres, CARE was already terminating the distribution
of WSDM [whey-soy drink mix] and vegetable oil. In Baluchistan
there was hardly any centre where wheat was distributed together
with food from CARE for more than two months, and in Sind WFP
wheat arrived when CARE food was no longer available. For these
and other reasons, the quantities of wheat distributed were very
limited.
c) Scheme C has never been implemented. Responsibility for its implementation changed during the planning stage. Finally, when a firm
had been identified for the manufacture of 'PROTOLAC [a lowcost, protein-rich food mixture] its capacity was found to be inadequate for the quantities envisaged." 0)
Although most other food projects will not experience as many problems as
this one, the example illustrates what can go wrong with the ambitious goal of
turning food aid into development; the problems for this project occurred
before the development aspect had begun.
These logistical difficulties are not confined either to country, agency or
project-type. For example, a WFP FFW scheme to construct mule trails and a
jeep track in the hills of Nepal was planned to last five years and cost WFP $3.7
million with the local government contributing over $960,000 more.
The progress report submitted after two years and two months made the
following comment:
"Another problem faced by the project insofar as WFP operations are concerned has been the late arrival of WFP commodities. Since commencement of the project only one shipment
from a donor country has been received at the time requested.
Shipments have not only arrived many months after required,
but also different commodities have arrived at widely different
times." (2)
US Government auditors were told by officials in Kerala, India, that,
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Large consignments of food aid can place heavy demands on local transport and
storage facilities. In the extreme case of Kampuchea in 1979-80, urgent emergency
relief food could not be delivered until fleets of trucks were provided.
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". . . because the State Government is very poor, it will only
authorize shipments of full truck-loads of grain or oil from the
depot to district or sub district level. Moreover, once the grain
or oil reaches the district or subdistrict level, it is not redistributed, for the same reasons of economy. We were told that
this situation tends to result in the grains being shipped to one
end of the State and oil to another. As a result, both CARE
and CRS were experiencing a widespread lack of o i l . . .
We noted that some district and subdistrict storage areas had
no oil in stock. Other areas had large stocks of oil which had
not been distributed because of inadequate grain supplies to
distribute. Still other locations had almost no grain or oil.
[One] CARE warehouse contained 76 cartons of oil . . . but
only 75 bags of title II blended foods . . . Similarly, a CRS
warehouse . . . had 3000 bags of grain, but had been out of
oil for three months. Yet, other CARE and CRS warehouses
that we visited in Kerala had large stocks of grain or oil, or
both." (3)
That there is too much food aid is also one of the managerial problems to be
faced. The US must, by congressional mandate, deliver a minimum mandated
tonnage of project food aid each year, whether it is needed or not. By 1982,1.7
million tons must be distributed. In 1979, the US Government auditors described
the difficulties the mandate had caused:
"The minimum tonnage distribution requirement is also putting
pressure on AID and the volags to distribute more commodities.
For example, India officials recently told the volags that they
would assume responsibility for much of the volag food-forwork programs. This decision was apparently designed to use
up some of India's existing wheat surpluses, which are becoming huge. As soon as this decision had been made, however,
AID and the volags programed substantial increases for MCH
and school feeding in India which essentially made up for the
shortage. This indicated that the desire to maintain existing
worldwide program levels because of the minimum tonnage
requirement was a strong motivating force in reprograming.
AID officials acknowledged that without the India reprogramings, they could not have met the legislated minimum." (4)
The EEC does not manage its own projects but hands over the food aid to
governments and other agencies such as the WFP. In their Special Report on
Community Food Aid, the EEC auditors noted that:
"750 tonnes of milk powder sent as emergency aid were still
not used two months after arrival as the recipient country did
not have the necessary means of transport.
The same delivery suffered seriously in unloading because the
port had no handling equipment.
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In one country 100 out of 500 tonnes of milk powder were
dumped into the sea for lack of means of transport...
250 out of 500 tonnes of vitaminized milk delivered to an
organization were still in store in insecure conditions five
months later. The Commission delegate wrote that a large
proportion of the sacks were torn and milk was being thrown
away by the t o n n e . . . .
In many cases use of the aid is put at risk because neither the
local authorities nor the Commission delegate are informed
beforehand when ships are to arrive." (5)
Quite apart from failing to attain its immediate objectives, food aid which
goes astray in this way is expensive in time, manpower and administrative costs
and makes no direct contribution to development.
Targeting and Monitoring

Concern about the lack of accurate and adequate reporting and monitoring
pervades a great many project food aid documents. Stevens reports that in both
Upper Volta and Tunisia, systematic records of deliveries of food aid to individual institutions are not kept. (6) In Upper Volta, "it is difficult to obtain any
useful data on the distribution of food for nutrition" and no records are available on participants in FFW schemes. (?) Work records are not collated for FFW
in Lesotho. (8) On MCH programmes, " . . . in none of the four countries studied
are records kept to indicate supply and demand . . . " (9)
A lack of reporting means that serious divergences may exist between the
theory and the practice of a given project. This is illustrated by an account of a
WFP project in Brazil intended to provide nutrition education and supplementary
feeding to primary school children.
"Record keeping, accounting, data retrieval and analysis, and
information generally available to enable management to control proper distribution of food and planning for the replenishment of stock centrally and in schools are all seriously inadequate. There even seemed to be a lack of full understanding at
certain levels that the rate of utilization of WFP commodities
is much lower than planned." (io)
Lack of adequate planning on FFW projects may mean that work-norms have
not been established or that rations are not standardised. A progress report on a
WFP project in Sri Lanka illustrates the former.
"In the formative stage of the schemes, estimates were made
of the man-days required to carry them out in conformity
with standard work norms. As rations are distributed for days
worked, food is allocated on the basis of these estimates. Not
infrequently, they have been far off the mark, resulting in over
or under-allocations of food. Where the estimates were too
high, it appears that in many cases the entire excessive alloca-
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tion was nevertheless distributed. The mission has the impression that the estimates were often made 'from the desk', without field survey." (ii)
An interim evaluation of a WFP project in Senegal exemplifies the operational
difficulties of standardising rations.
" . . . the mission found that the ration scale was quite often
not adhered to, the reasons being either a wrong interpretation
of the instructions, or the feeling that the established ration
was insufficient, or because the exact calculation for the number of man-days worked appeared to be too time-consuming.
The ration actually distributed varied between one fourth and
10 times the stipulated family ration. While these are extreme
cases, there was a general tendency to distribute an increased
ration." 02) •
An evaluation team in Honduras was unable to find sufficient data on file
and, in order to begin work, had to develop original information in or from the
feeding centres. Its report to AID noted that:
"While there are occasional supervisory visits on the part of
CARE, a review of the supervisory reports which had been
made on the centers visited by the team indicate that every
report stated that conditions were satisfactory. However, the
team found that the conditions in many centers were far
below the standards which were required and should have been
reported as such in the supervisory report." (13)
Similarly, field workers in the Caribbean checked the application lists for
MCH food aid and found that "not one single list was correct, names of nonexistent people, 'pregnant mothers' sixty years old, etc., etc.".,(i4)
Describing a field trip to MCH centres in the Dominican Republic, an AID
official noted in his report:
"Many regular recipients were interviewed, and the survey
discloses that: (l)They do not know where the food comes
from. (2)They do not know why they are receiving it. (3)They
have not received visit [s] from the social workers' group. (4)
They do not receive enough food." I(15)
In Bangladesh, the author of an AID report described what happened when
he went to evaluate a water tank project in Pabna. "A visit to that embankment
revealed that although it was reported completed it was not." 06) Another tank
was, therefore, chosen for the evaluation. "The project was reported completed,
but in fact very little earthwork was done." 07)
One reason for the inadequacy of much of the reporting is that, at times,
field workers are simply unable to account for the food.
"Even CARE's field representative for emergency relief in
Uganda admitted, 'there are no controls. We don't know what
happens to the food after it is distributed to the local leaders'." (18)
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Occasionally, large amounts of food are lost through rotting, bad storage, etc.
More often, the losses arise through 'misappropriation'. In some countries, this
reaches alarming proportions. In Bangladesh, estimates of the percentage of
misappropriated food aid vary from 30% to 75%. The 1979 AID report on FFW
in Bangladesh found that, unless there was some basic error in the data, there
was "a very strong indication that less than 70% of the wheat withdrawn for
FFW finds its way to the laborers". (19) Thus of the 240,000 tons of wheat used
in the 1979 dry-season for FFW, at least 72,000 might have gone astray.
Labourers on a FFW project in Bangladesh were asked if they had benefited
from the work. "No, they said, their lives hadn't improved [now there was a new
road]; all they knew was that they were supposed to be paid six pounds of wheat
a day and they'd only got three. No one saw any accounts. No one knew what
had happened to the rest of the food." (20) The AID/Bangladesh report mentioned above urged the case more strongly.
"It's been concluded that the project records at present cannot
be expected to reflect the actual facts regarding a project and
therefore cannot be used as a basis for supervision. On the
contrary the inherently false recording works more as a loophole for misappropriation." (21)
The former principal WFP officer for 23 African countries echoed this conclusion.
"A great number of annual audited accounts (possibly most if not all) about utilisation of our main resources — food - are
presented from the field with the inclusion of manipulated
figures." (22)
Losses, he stated, including diversions and unauthorised distribution and sales,
were often many times greater than were reported and accounts were "fiction".
(23) Moreover, the easy misappropriation actually encouraged dishonesty. Another
food aid official described how this could happen:
"In almost every country that I have been in, the tendency is
for the Project Manager, once he is appointed, to bring in all
his closest relatives. The whole set-up becomes a family affair.
Even if store keepers and field inspectors were not basically
corrupt, they would soon be, for the manager quickly finds
many lucrative ways of utilising WFP commodities and his
storekeepers are obliged to obey all his orders (for the illegal
disposal of WFP commodities) or go." (24)
In Ghana, the large-scale misappropriation of food aid sent after a drought in
1977, eventually led to its discontinuation there. (25)
In Haiti, misappropriation takes place at all levels. In late 1978, an OXFAM
staff member commented:
"I was watching an American brother overseeing the distribution of food aid to a group of workers on an FFW project. Oil
and three types of food were being handed out by the foreman,
who organised the work party. The brother had a clip board
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and conscientiously ticked off each allocation against each
worker's name.
He said he tried to do the job carefully because the food had
been given by American taxpayers. I asked how he set about
estimating whether the work done was a full day's work and
he said that he trusted the foreman to do that. I noticed that
as a particular group of workers came round for each food
item someone would distract the brother's attention while the
foreman whipped extra portions into their bags. I asked the
brother if every worker was supposed to get the same ration
and he said 'yes'. 'In that case you're being cheated by your
foreman', I replied. He admitted that this was possible and
added that he always took the precaution of paying out less
than the proper daily rate to the workers to make up for it. In
other words, both sides, the brother and the workers, were on
the fiddle!" (26)
Elsewhere in Haiti, food aid has often disappeared before it reached its destination. In 1978, food aid workers in Port-au-Prince spoke of a certain street corner
where lorries slow down allowing people waiting for them to remove entire sacks
of food aid. (27) This was apparently quite common practice. In Haiti, only food
from Germany is apparently delivered in reasonable quantities to the correct
recipients. Losses are between 20% and 30%, and are considered to be much
lower than those suffered by other agencies. (28)
It is impossible to eradicate misappropriation. As Stevens comments, "nothing
falls off the back of a lorry more easily than a sack of food aid!" (29) Lack of
reporting makes misappropriation even easier. However, the fact that the food is
free encourages what the donors call corruption. Free gifts cannot be stolen.
When the food arrives in large amounts without careful attention to need or the
level of local production, it is not surprising that it is treated casually. When the
need is greater, the temptation to divert supplies for profit is natural, and only
the most stringent monitoring will ensure that all the food reaches those for whom
it is intended. Losses are frequently high. The EEC auditors noted that,
" . . . during a visit by the Court, the local authorities agreed
that out of 1,000 tonnes of cereals provided free by the Community 44% disappeared en route or rotted in store..." (30)
The problem might be alleviated if the food were sold rather than given away
as this would encourage proper accounting. However, the size of the programmes
— involving millions of people - tends to diminish the chances of effective monitoring and supervision.
The Conceptual Problem: Programme Objectives and Evaluation

Project food aid is an attempt to turn a relief item into a tool for long-term
development. It is commodity-oriented, an indirect approach to the problems of
poverty and malnutrition. The food could be seen as an advantage, since it can
be used as a flexible component in projects as varied as providing food supple80

merits to school children or as payment to workers on land-improvement schemes.
However, this flexibility may act as a double disadvantage; firstly, it encourages
people to think that the food can do more than merely feed people, and secondly, it encourages the thought that food-aided projects can simultaneously fulfil
several quite different objectives. Vagueness with regard to goals compounds the
practical difficulty of ensuring effective monitoring, and in turn the possibility
of qualitative and decisive evaluations is further delayed. As a result, projects
may drift on without ever proving their claims and without being challenged.
For example, the US Mid Day Meal programme in India has been in existence
for 20 years and at its peak, in 1978, was reaching over 11 million children.
However, as an AID report noted in 1980:
"One of the most frequently cited reasons for supporting the
Mid Day Meal Program is its impact on the enrolment of disadvantaged children in school. It is astonishing that this
relationship has never been analyzed." (31)
It is a responsibility of the donors to guarantee that food aid is used properly.
To do this, projects need regular evaluation not only of their objectives but also
of their social and economic impact. However,
"WFP does not have the capacity to monitor closely the economic and social aspects of the projects it assists. Furthermore,
government ministries and agencies responsible for project
implementation and monitoring in the poorest countries to
which most WFP aid is directed may not have the financial and
human resources for frequent assessment of a project's progress,
especially social assessment, beyond the minimum required for
their six-monthly or yearly reports to WFP headquarters." (32)
And the EEC auditors stress the urgent need to check "that aid does effectively
meet the needs that it is intended to meet". (33) However, they add that,
" . . . in view of the inadequacy of local administrations and of
the reports provided by recipients, attainment of this latter
objective will remain illusory unless there is to be an army of
Community auditors." (34)
On available evidence, the performance of the Indian school feeding programme would not justify the cost of a thorough evaluation, were it possible to make
one. The AID report cited above says:
"First, the data to adequately identify the impacts are simply,
for the most part, unavailable. The feeding program started in
India nearly two decades ago. How it has affected attendance
rates, health status, and academic performance will remain
shrouded in darkness in the absence of baseline and longitudinal data.
Second, the feeding program is expensive relative to India's
per student investment in primary education. The program
would have to have had a fairly substantial impact on objectives
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such as enrolment and attendance to be cost-effective. The
evaluation work to date does not make one sanguine about
finding such evidence." (35)
When records do exist, they may not provide the information that is required
to chart the success of a project. As a WFP general review states:
"A simple count of the number of food recipients in a supplementary feeding project may show that targets have been met,
when the actual objective of the project — to improve the
nutritional status of the poorest sector — has not." (36)
Definition of objectives can often prove to be over-ambitious or confused.
The UNICEF survey on supplementary feeding programmes noted:
"We would argue that a serious failing of many programs now
operating is that the real objectives have not been clearly identified and probably have not been sufficiently considered in
program design." (37)
In some cases, the short-term and long-term goals of programmes are of doubtful practical and conceptual compatibility — for example, the integration of education about improved dietary habits and gifts of food. A WFP paper expresses
this problem.
"Given that most supplementary feeding projects designed for
nutritional crisis intervention have difficulty, for a number of
valid reasons, even delivering the basic health and nutrition services they are assumed to provide, the expectation that they
can also be linked to major educational, training, or incomegenerating activities is probably unrealistic. It may be better to
keep the two types of activities conceptually (and programmatically) distinct." (38)
These contradictions highlight the differences between relief feeding and
development work and suggest that the donors have difficulty in reconciling the
two aspects. Evaluations, particularly those made on behalf of the US Government, often comment on the lack of clear objectives and a failure to put these in
order of priority. In the case of US food aid, this is attributed in part to the conflicting purposes of the whole programme, as defined by Title II of PL 480. (39)
Inevitably, such conflict underlies the selection and management of individual
projects.
In 1979, US Government auditors made the following observations on the
basis of field work in six countries:
"Our review shows that the title II program is not adequately
reaching poorer countries or the needier people in the six
countries we visited, particularly rural areas and the high
priority MCH category. Nor is this food assistance being
planned or programed in a way to contribute to the overall development process in these countries. Instead, the program
is today being driven more by infrastructure availability or
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limitations, and, to an extent, commodity availability, than by
real needs." (40)
Conclusions
There are a great many links in the food aid chain, the failure of any one of
which can seriously upset the performance of a given project. Whereas international food traders may have similar logistical problems to those facing the
managers of food aid, their job is much simpler because they have only to transport the food to the country in question. Project food aid tries to go two steps
further; firstly, it is destined for individual recipients, and secondly, it is intended
to act as a stimulus to or instrument of development.
In addition, commercial distributors are governed at each stage by the legalities relating to their transactions. Commodities may go astray but someone will
be answerable for them. Food aid, by contrast, is a free gift which makes it far
less accountable.
There have been calls by some major donors for improvements in handling
food aid. The EEC auditors conclude their section on the purchasing, loading,
transport and distribution of food aid with the recommendation that "programming and management of Community food aid need to be completely recast".
(41)fThe US Government auditors made a similar recommendation in saying that
"fundamental changes are needing in the way title II [project food aid] is programed and administered at the country level". (42) However, the question
remains whether it is always economically practicable to follow the complex and
exhaustive administrative procedures necessary to ensure the food reaches the
people for whom it is intended, and has the results intended. Where the food is
really needed — as in the case of refugee relief — the effort must be made, but
where the end results are in question, the expense would seem scarcely justifiable.
Inadequate reporting means that food aid continues to be given without
knowledge of what it does or even what it is meant to do. Misappropriation and
illegal sales are widespread; evaluations have often failed to confirm the assumptions on which the projects actually rest and have even shown them to be doing
more harm than good. At other times what effects the food may have had are
simply not known. An evaluator who spent nearly five months reviewing CRS
food aid projects in Central America and the Caribbean made the following
comment:
"The food goes out and doubtless, the majority of it is consumed. But the overall impression one obtains from visits in
the region and from talking to CRS field staff, is that the whole
thing is such a gigantic operation that no-one can really know
what is happening at the end of the line." (43)
In similar fashion, the 1979 AID-funded evaluation of project food aid in
India — then involving over 19,000,000 recipients — noted that it "started with
the means, food, some 25 years ago and has been seeking an end ever since". (44)
Such shortcomings will be hard to avoid. Often programmes are so vast that
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to monitor and adequately to evaluate them would require a disproportionate
expenditure of money. It is unlikely that either donor or recipient governments
would find the resources to undertake such supervision.
Finally, project food aid has been in existence for over 25 years. So far, no
way has been found to solve the inherent serious and perennial management problems outlined in this chapter. At the very least, they call into question the usefulness of project food aid as a tool for development.
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PROJECT FOOD A\D AS
COMPETITION WITH
ff
LOC/1L FOOD PRODUCTION^

O

ne of the American PL 480 programme's professed principal aims is the
expansion of markets for US agricultural products. Another is encouraging
development in countries determined to improve their own agricultural production. It is doubtful whether these two aims can ever be compatible. More attention has been focussed on the potential disincentive effects of food aid on local
agriculture than on any other aspect of food aid. 0) The availability of large
quantities of free or concessionally priced imported food may depress the price
of local food. This, it is argued, will lead to reduced production. To date, this
concern has related to the bulk donation and concessional sales programmes carried out on a government-to-government basis. It has generally been assumed
that the smaller, more targeted project food aid could have little effect on the
local market and therefore on production.
The present methods of assessing the potential effects of food aid on local
production are imprecise; a comparison is made between the total tonnage of
food aid and the gross food production of a country. (2) This does not give an
accurate reflection of the extent to which local markets are affected. It has been
argued that a better comparison is between the volume of food aid and the proportion of local produce that enters the domestic market.
"The displacement of local produce and the disincentive effect
occurs solely in the markets, and for a majority of these countries it is true to say that there is a relatively close relationship
between the percentage of non-agricultural population on the
one hand and the proportion of market production as a percentage of overall output on the other. Percentages are more
or less evenly matched, so if 10 to 15 per cent of a country's
population are not engaged in agriculture then only about 10
to 15 per cent of overall food output will be channelled via the
market. 3 per cent [of food aid imports] in relation to this
much smaller marketed percentage naturally presents an altogether different picture. In the 10 to 15 per cent instance food
aid would correspond to between 20 and 30 per cent of local
market production. This comparison alone is relevant in assessing possible negative influences." (3)
In making this calculation, it is also essential to consider the total food aid entering an area, not merely the amount donated by an individual agency.
There are two major distinctions between government-to-government and
project food aid. Firstly, the latter is provided in small quantities relative to
national production and other imports. Secondly, project food aid is not meant
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to enter the market; its distribution through development projects is intended to
ensure that food is either reaching people who could not otherwise earn the
money to buy it (FFW) or that it is supplementing the normal diets of people
who need more to eat than they can afford (MCH and school feeding). The late
Executive Director of the WFP argued that, "WFP. . . avoids the risk of reducing farm incomes by concentrating exclusively on food aid projects in which the
commodities are distributed at the very point where they are earned and consumed, usually far from urban centres, and in circumstances where the additional food results only in additional local consumption, without depressing the markets that guide agricultural producers". (4)
Nevertheless there is some evidence to suggest that project food aid competes
with local production in three ways:
1) It causes lower consumption of local food, thereby taking buyers
out of the local market.
2) It draws people away from agricultural work.
3) It requires the same resources as local agriculture (storage, transport
etc.). It is the direct competition with local production, rather than
the vaguer concept of "disincentive" that should be examined in
relation to project food aid.
Taking Buyers Out of the Market

In supplementary feeding, the substitution of food aid for local food is common (see Chapters 4 and 5). The 1977 five-country CARE report estimated that
substitution rates in three of the countries ranged from 39%—69%. (5) People
therefore spent less money on buying local food. The same report found that:
"In all five countries mothers stated that they were able to
spend less on foods for their families since being enrolled in
the CARE feeding program. . . The high rates of substitution
of the ration for the home diet which were found also serve as
proof of the savings resulting from participation in the program!' (6)
A nutritional survey in Northern Ghana examined the relationship between consumption of local foods and 'supplementary' feeding.
". . .there was a reduction in the consumption of various foods
in Toma the week following the clinic in comparison to the
week before the clinic. Among the pre-school children there
was a reduction in the consumption of dried fish, cow's milk,
groundnuts, acha porridge, boiled yams, roasted yam and fufu
after the clinic food was received. Among the lactating women
there was a reduction in the amount of dried fish, acha porridge,
okra, tomatoes, onions, yam slices, roasted yam and fufu consumed. Among the pregnant women there was a reduction in
the amount of dried fish, groundnuts, acha tuon saffi, dawadawa, neri and hibiscus leaves consumed." 0)
At least some of those foods would have been bought in the market.
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An evaluation carried out in 1977 by CRS in Guatemala examined the savings
that workers on a FFW scheme had been able to make.
"Everyone who replied [to the questionnaire] stated that they
had saved on food purchases by using Title II foodstuffs. . .
Substantial savings were made in regard to purchases of corn,
beans and lard." (8)
Another way in which project food aid competes with local production is by
entering the market. Sales are reported to be particularly prevalent in two of the
'hungriest' nations in the world - Haiti and Bangladesh. In Haiti in 1978 officials
estimated that between 50 percent and 80 percent of project food aid was sold.
(9) A team of American and Haitian development workers surveyed 3 markets
in the North-west of the country and estimated that one market contained 25
percent US project food aid, another 40 percent and the third a "large percentage". (io)\A UN official described these sales as "rampant".' CO
In 1979, WFP estimated that of its annual commitment of 100,000 tonnes to
Bangladesh "roughly 30,000 metric tons are being sold by workers, plus an unknown amount of misappropriated wheat". (12) While most aid workers would
agree that individual recipients should be free to use a proportion of their rations
to obtain other necessities, the effect of substantial sales on the local economy is
a serious concern. When it occurs on a large scale it calls into question the real
need for aid in the form of food.
Drawing People Away from Agricultural Work

As a consequence of this market competition, producers may be discouraged
from growing more than their immediate needs. Workers on a FFW project in
Haiti claimed that they relied on the money raised by selling their food aid and
so did not plant as much in their gardens the following year. 03) in addition,
there was a shortage of agricultural labour because so many people were occupied
with the FFW scheme. (14) Farmers in the Highlands of Guatemala made similar
complaints about the relief efforts following the earthquake of 1976. 0 5 )
Over a longer period of time, the availability of food aid can discourage husbandry of existing crops and the planting of new ones. For example, the former
head of WFP's West Africa programme stated that in 1976 a government field
officer from one African country reported to his Department of Agriculture:
"The sorghums and especially millets have yielded poorly because of the priority given by farmers to groundnuts. Cereals
were generally weeded very late and in many cases not at all.
This problem of priority for groundnuts is the result of past
food aid programmes. They create and foster a dependency in
farmers' minds on food aid being provided year after year."
(16)

A missionary in Ghana reports the unintended effects on local farmers of a consignment of food aid which a colleague had arranged to be delivered.
"The following year he discovered that the people he had
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Large consignments of food aid can compete with food grown locally. When
local food prices fall farmers (and the landless labourers they usually employ)
are both affected.
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'helped', expecting the same help the following year, had
sown less grain in time for the rains. This was to be his first
and last attempt." 0?)
Stevens provides data showing that between 1960 and 1970, the amount of
fallow land in Lesotho increased by 26 per cent; the proportion of small-holdings
(less than 2 acres) lying fallow also increased. 0 8 ) A worker with a 1.2 acre holding would need to participate in a FFW project for only 5 months a year to equal
his possible farm income. 0 9 ) If more than one member of his family is a food
aid recipient — and according to 1979 figures, at least half the population are
recipients of US food aid — then it would take even less time to acquire the same
amount of food as they could produce themselves. (20) Although it cannot be
concluded that food aid has encouraged the trend towards increasing fallow land
in Lesotho, a 1980 evaluation from WFP lends weight to the contention.
"However, in spite of efforts not to employ an excessive number of people in any given village at peak periods, a strong risk
of market displacement still exists, since people seem to prefer
to receive food aid rather than produce their own food in their
own fields with the considerable risks inherent in Lesotho
agriculture." (21)
It is worth noting that food aid to Lesotho has increased considerably in
recent years. Between 1975 and 1979, the number of FFW recipients of US food
aid went up by 30 per cent and now represents about 20 per cent of the population. (22)
Competition for Resources
Food aid requires the same infrastructure as local produce, particularly for
storage and transport. This brings it into competition for scarce resources. For
example, in Haiti a substantial proportion of the local crop is reported to be lost
each year through inadequate storage. (23) This is one of the reasons why peasant
farmers are forced to sell their produce immediately after the harvest, when
prices are at their lowest. An annual report from one of the major food aid agencies there states:
"The availability of grain storage for farmers in rural Haiti is of
vital importance because of the large annual fluctuations in
grain prices caused by speculation and drought and because of
the incredible damage done by rodents to grain that is improperly stored." (24)
The urgent need for improved decentralised storage was the subject of a meeting of peasant farmers attended by the author in 1978. Despite this, in the same
year, 14 large centralised warehouses for food aid imported by CARE and WFP
were being built or planned at a cost of $1,271,000. (25) Once equipped with
better storage, donors require improved transport facilities, as the 1978 CARE —
Haiti Annual Report explained:
"As CARE's food programs expand, there is also a greater need
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for additional carrying capacity and additional personnel to
oversee field performance. The additional field personnel, in
turn, require additional vehicles to ensure adequate field coverage. As the number of the vehicles increase, so does the need
for professional fleet management and maintenance." (26)
To meet those expanding needs, four additional trucks were bought and thirteen
new staff taken on at a cost of $159,000. (27);WFP's programme called for
$556,000 to be spent over several years on transporting its food within Haiti.
(28);in addition, the Haitian Government was required to provide two 12-ton
lorries. (29) ;Thus, in this case, it seems clear that food aid is in direct competition with local produce for storage and transport all the way from the field to
the market. As such problems affect farmers in many parts of the world —
particularly in Africa — the accumulated results of such competition should not
be ignored. Moreover, peasant farmers are most affected by this, since large
companies usually produce export crops. Peasant farmers also take on seasonal
labour so that if production was- reduced in response to an influx of food aid, it
is this poorer section of the population which would be most affected.
Conclusions
Since project food aid aims to reach individual recipients, it is at the local
level that disruptions in the domestic economy will be felt first. For local farmers, therefore, the principal side effects of such projects are likely to be market
competition with sales of food aid and a reduction in consumer demand as a
result of the substitution of imports for local foods. Farmers may also be at a
disadvantage because of the resources required by imported food aid: it may be
simpler for governments to accept food aid than to assist local producers.
While it is difficult to prove conclusively that food aid is necessarily a disincentive to local production, it is clear that there are several ways in which it
does affect it. Indeed, as it becomes institutionalised, so it requires an infrastructure of its own and thus competes with local farmers for facilities essential to
both.
Finally, with the possible exception of resettlement programmes, it is hard to
see where food aid has provided a positive incentive to local small farmer production.
In conclusion, then, there is evidence to dispute the generally accepted belief that the risk of disincentive to domestic food production is avoided when
food aid is targeted at particular groups or specific projects. This belief is in fact
no more than an assumption.
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CONCLUSIONS #####

T

he problems associated with project food aid outlined in this book are not
new. They have been identified by many different groups over a large
number of years. Not only have field workers and on-the-spot evaluates found
much to question, but staff of aid agencies and the governments that give them
the food have made many of the most telling criticisms.
Despite these frequent expressions of concern, food aid administrators still
defend the principle of project food aid. In the main they have not yet accepted
our finding that food is, by its nature, an inappropriate form of development
assistance. Attention is paid to questions of how to improve its delivery, while
we argue that, except for a limited range of relief needs, large-scale food aid
should be substantially reduced.
As evidence is presented against the efficacy of food aid in one form of
development assistance after another, new rationales for its continued use are
produced. Some commentators have claimed benefits other than the now questionable ones of nutrition or development. Stevens, for example, concludes his
study by arguing the "the real impact of food aid can be quite different from its
apparent effects", and by stating that project food aid "is best thought of as
income-in-kind". 0) This argument minimises the importance of competition with
local production inherent in providing food aid in non-disaster times. Food aid's
tendency to create dependence on imported commodities, to devalue local products in the eyes of the recipients and thus to work against development also
diminishes the strength of this argument. The fact that projects are often not targeted satisfactorily in economic terms - as with millions of schoolchildren, for
example — further weakens the case. Finally, the cost in staff and cash terms
needs to be considered. Time, manpower and money would be much better
spent on helping the really needy and in devising sound development efforts.
The income-in-kind argument is an apology for food aid, rather than a point in its
favour.
It has been argued that the case against food aid is no different from the case
against development assistance generally. It is not our concern here to argue for
or against aid as such. It is our view, however, that there are inherent problems
associated with food aid which are peculiar to it and make it a particularly cumbersome and inappropriate means of providing assistance. On the surface project
food aid seem to provide a morally and politically acceptable way of sharing the
fruits of over-production in the North with those in need in the South. Because
of its appeal at this simple level, and because of governments' interests in supporting their own rural economies, food aid's inherent weaknesses have been
largely overlooked. But donors must recognise its ineffectiveness and the damage
it can cause.
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Why has this not been acknowledged already? Food aid is the prime example
of an available commodity determining aid policy. As we noted earlier, the food
aid tail wags the development dog. It is a commodity-oriented programme which
starts with the food and then has to devise projects through which to distribute
it. Given the difficulties of administering large-scale commodity aid, it is not surprising, on a practical level, that so few food-aided projects can demonstrate longterm success. Distribution not development becomes the overriding factor. The
donor countries have food to dispose of. They seek acceptable ways of doing so.
Development assistance seems an eminently acceptable solution. Frequently the
details of the projects' development aims are seen as of secondary importance.
The dilemma is well summed up in the AID-funded evaluation of the huge food
aid programme in India:
"The CARE program in India is almost exclusively concerned
with food distribution and its other projects are primarily in
support of its food program. Its cash expenditures are well
integrated into food programs, as they go primarily for construction of balwadis [creches] and payment for support
services for maternal-child feeding, food processing facilities, and godowns [warehouses] for storage of Title II food.
A heavy focus of the CARE program is on moving the food,
which entails considerable logistical effort, and which they
do quite well. Unfortunately, this may distract attention
from the broader development questions and limit activities
in non-food programs." (2)
While a major donor such as the US has its food aid policies dictated by
the requirements of a minimum mandated tonnage, it will be difficult to resolve
this dilemma.
The major food aid agencies are vocal in their advocacy of the role of this form
of aid. Given their substantial involvement in the business of distributing foods
their arguments may not always be entirely disinterested.
Proponents of food aid often justify it as a short-term expedient. This has
been its justification for over 25 years, long enough to turn rhetoric into reality,
yet the tendency has been to institutionalise food aid-dependent projects. It is
now time to begin closing them down. Since the really malnourished are not
being reached by existing programmes in any significant way, closure will have
no negative effects on them. Indeed it may have a positive benefit by enabling
people to concentrate on more effective means of development.
Priorities for the use of food aid should then be revised. It should be used
where it is genuinely irreplaceable, for refugees, for emergencies where food itself is in short supply and for the institutional feeding of the old, the sick and
other welfare cases. In such circumstances, every effort must be made to ensure
that food arrives on time and reaches the people who need it. To this end, procurement, delivery and distribution procedures need to be radically improved.
When, and only when, such needs have been satisfied should food aid be used
for development, and then according to strict criteria. As with all forms of de92

velopment assistance, project design should start with felt development needs
that those it is intended to help can identify with. If food aid can then be used
to facilitate such projects, it will be making a useful contribution. Food aid may
be used to genuine nutritional advantage in a child health project which has
identified a specific food need for the demonstrably malnourished that cannot
be met locally. A resettlement project where preparation of a new site can only
be done if outside food is available, a small-scale irrigation project where marginal
farmers need support while they work together to build ditches — these are
possible candidates for the effective use of food aid. Each project must have tangible and achievable objectives and not just broad conceptual 'development' ends.
This will mean reducing drastically the number of people reached, but it is likely to mean that those reached are the people most genuinely in need, and that
the help given will have a lasting effect. It can only be done if the prime aim is
development assistance and not counting heads and bags of food.
Finite limits should be placed on the amount of food to be distributed and on
the timing of the project to avoid institutionalisation of the food aid component.
The discontinuation of food aid should be written into the project design. Finally, independent evaluations, with the power to affect future policy, are the
only way of ensuring that food aid programmes are achieving the targets that
have been set.
The inevitable outcome of this prescription would be that much less food aid
would be needed. Welfare projects will only ever make relatively small demands,
and more tightly controlled development projects will need less food inputs than
the large-scale projects so prevalent at present. Pressures to increase the scale of
food distribution beyond this should be resisted, regardless of the domestic political pressures on donor countries.
It has been assumed up to now that food aid is needed because there is a
shortage of food in the Third World. The Third World is thus seen as a vast
refugee camp with hungry people lining up for food from the global food aid
soup kitchen. This view is false. Some disasters aside (and these are important
areas for food aid), the basic problem is not one of food, but poverty. Free handouts of food do not address this problem, they aggravate it.
It may be going against the grain to call for a substantial reduction in nonemergency project food aid. However, analysis of the experience of the last 25
years suggests that it is time we did.
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APPENDIX
The following is a brief description of some of the countries and institutions
that provide food aid. For much fuller accounts, see the books by Stevens and
Wallerstein, listed in the bibliography. Individual agencies also provide annual
reports etc.
UNITED STATES FOOD AID
The US is the biggest donor of food aid, accounting for about 50% of western
donors' disbursements in cash terms in 1980. The US food aid programme comes
under Public Law 480, the Agricultural Trade Development and Assistance Act,
popularly known as "Food for Peace". The law was passed by Congress in 1954
and has since been amended on various occasions.
Broadly, the objectives of PL 480 are:
— to expand international trade;
— to develop and expand overseas markets for American farm products;
— to prevent or alleviate malnutrition and hunger throughout the world;
— to encourage economic development and improve food production in less
developed countries, and
— to advance the objectives of US foreign policy.
In 1978-79 the total cost of the PL 480 programme to the US Government was
$1,375,000,000. The food supplied accounted for 4% of US agricultural exports.
There are three "Titles" or sections of the PL 480 Law which govern the distribution of food aid:
Title I
Title I of PL 480 provides for the concessional sales of agricultural commodities
to "friendly countries". Agreements may be signed either for dollar credit with
up to 20 years to repay, or for convertible local currency credit with up to 40
years to repay. There is a grace period of up to 2 years for dollar credit agreements and up to 10 years for local currency agreements. Down payments in dollars may be required. The interest rates are set by law at a minimum of 2% for
the grace period and 3% thereafter. For the majority of Title I agreements the
minimum rates have been used. Most of the foods provided are basic grains
(wheat and rice). Edible oil, cotton and tobacco are also included.
In 1978-79 Egypt was the largest Title I recipient, accounting for almost 30% of
the total in dollar terms, followed by Indonesia, Bangladesh, Korea, Pakistan and
Portugal. Governments often sell Title I food through normal, commercial
channels, gaining use of the cash resulting from the sales. However they are expected to undertake various self-help measures using these funds in order to
qualify for participation in the programme.
Title II
This Title covers donations of food "to meet famine or other urgent relief requirements, to combat malnutrition (especially in children), and to promote
economic and community development". In 1978-79 73% of Title II food in cash
terms was distributed by US voluntary agencies, principally by CARE and CRS,
19% by WFP, and the remainder went to recipient governments under bilateral
arrangements. 1,460,000 metric tons of food were provided for projects assisting
66,000,000 people in 80 countries. Wheat and wheat products were the major
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Food for Peace, 1979 Annual Report on Public Law 480, US Government
Printing Office, Washington D.C., 1981, Table 16.
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commodities donated, followed by corn-soya-milk and vegetable oil. Many of
the food-stuffs provided under Title II are blended, usually soy-fortified, reflecting the emphasis on improving the nutritional status of the recipients.
India was the programme's biggest client in 1978-79, with over 29,000,000
recipients, of whom 9,400,000 were enrolled in school feeding and 8,156,000 in
MCH. Bangladesh had the next largest number of recipients, almost 8,700,000,
the great majority on FFW. The Philippines had almost 3,000,000 and Egypt over
2,000,000. Bolivia, Chile, Peru, Sri Lanka, Tunisia and Zambia all had over
1,000,000 recipients. CARE distributed food to over 30,000,000 people, WFP
to almost 15,000,000 and CRS to 10,000,000.
In cash terms, Title II accounted for 40% of the PL 480 programme in 1978-79,
including shipping costs.
A 1977 Congressional mandate established that a certain amount of food must
be distributed each year under Title II. This is known as the minimum mandated
tonnage and for 1981-82 stood at 1,700,000 tons.
Title III
In 1977 a new section, Title III, was written into the law. Under it, payments for
Title I commodities may be waived if the money is used for development projects
mutually agreed upon by the US and the recipient government. It is envisaged
that this will become an increasingly favoured form of aid. It is known as the
"Food for Development Program".
Cargo Preference Act
This Act requires that 50% of the PL 480 food should be carried by US vessels.
FOOD AID FROM THE EEC
The EEC as an entity is the second largest food aid donor after the US. In 1980
the value of its food aid amounted to $437,000,000, compared to the US total
of $1,307,000,000. However, the EEC only gives grants and has no concessional
sales programme. Its food consists mostly of cereals, skimmed milk powder and
butteroil, and goes directly to governments or via international agencies, principally the WFP. UNRWA, UNICEF and non-governmental organizations also
receive significant tonnages.
Food aid donated to governments is considered as a means of helping ease their
balance of payments difficulties. Governments may sell the food and use the
money from the sales as budgetary support. Among the major recipients of EEC
food aid from 1977-79 were Bangladesh, Egypt, India and Vietnam. However, at
the time of going to press it is EEC policy not to give aid to Vietnam. Operation
Flood in India receives large quantities of milk powder and butteroil.
In addition to the above, some EEC member states donate food on an individual
basis. In 1980 this came to about $280,000,000 in value and consisted mainly
of cereals or of money to fund food aid programmes. All the aid is given as
grants either directly to governments or via international agencies, particularly
the WFP.
CANADA
In 1980 Canada provided $165,000,000 of food aid, both bilaterally and through
international organizations, mainly the WFP. Almost all of it was on a grant basis.
JAPAN
In 1980 Japan provided $271,000,000 of food aid, of which $206,000,000 was
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Of the food aid provided[ by EEC member states, the EEC as an entity disbursed $275,500,000
on a bilateral grant basis and $161,400,000 on a multilateral grant basis, for a total of $436,900,000.
Source: 1981 Review: Development Co-operation, OECD, Paris, 1981, Table A.10.
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on concessional terms similar to PL 480 Title I.
THE WORLD FOOD PROGRAMME
WFP was set up in 1962 by the UN and FAO. It is supervised by a 30-nation
body, the Committee on Food Aid Policies and Programmes (CFA), which meets
twice yearly in Rome to approve projects and to "evolve and coordinate shortterm and longer-term food aid policies . . . " WFP's main aim is to stimulate
economic and social progress by using food aid in development projects. Up to
1981, less than 20% of its resources had been distributed as relief.
WFP resources come from over 100 countries in the form of food, cash or
services such as shipping. The US is the largest contributor of food, and the EEC
and Canada are also important donors. Saudi Arabia is now a major cash donor.
By October 1981, pledges to WFP of food etc. for the 1981-82 period totalled
$759,000,000. For 1983-84 WFP hopes to raise $1,200,000,000 in food, cash
and services.
WFP pays for the food to be transported to the borders of the recipient country
(sometimes inland also). The local government is responsible for distributing the
food and carrying out the projects. WFP has about 150 field officers living in the
countries where it works.
CATHOLIC RELIEF SERVICES
CRS is the official overseas relief and development agency of the US Catholic
community. Organized in 1943, it now works in about 80 countries in the developing world. CRS is supported by both government and private contributions.
In 1979-80 $250,000,000 of its income came from the US Government and the
EEC in the form of food and other commodities or to pay shipping costs.
CRS generally channels its assistance through local Catholic agencies such as
local branches of Caritas.
CARE (Cooperative for American Relief Everywhere)
Founded in 1945 in the US, CARE is a private voluntary agency working in
about 40 Third World countries. In 1980-81 it delivered PL 480 food to the
value of $199,000,000, including shipping costs. 84% of its programme activities
involved food distribution. CARE receives private as well as government donations and has information and fundraising offices not only in the US and Canada
but also in some European countries.
CARE primarily disburses its food aid through local government institutions
such as schools.
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LIST OF THE MAJOR AGENCIES INVOLVED WITH PROJECT FOOD AID
Canadian International Development Agency

200 rue Principale
Hull, Quebec
Canada Kl A 0G4
CARE

660 First Avenue
New York, New York 10016, USA
Catholic Relief Services (CRS)
1011 First Avenue
New York, New York 10022, USA
European Economic Community (EEC)
Food Aid Division
Commission of the European Communities
200 rue de la Loi
1049, Brussels, Belgium
US Government
Office of Food for Peace
Room 402 5A-8
Agency for International Development
Washington DC, 20523, USA
World Food Programme (WFP)

Via delle Terme di Caracalla
00100 Rome, Italy
Other UN agencies, particularly UNHCR (UN High Commissioner for Refugees),
UNRWA and UNICEF also use food aid.
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Facts and figures on US food aid are to be found in the annual Food for
Peace reports on Public Law 480, published by the U.S. Government
Printing Office. Information on the legislation of US food aid may be
found in:
Agricultural Trade Development and Assistance Act of 1964 and
Amendments, Gilman G. Udell, Superintendent, Document Room,
House of Representatives, 1976, 66 pp.
American Foreign Food Assistance - Public Law 480 and Related
Materials, Committee on Agriculture and Forestry, United States
Senate, 13 August 1976, 43 pp.
Food for Peace, 1954-1978 - Major Changes in Legislation, Congressional Research Service, the Library of Congress, 26 April 1979, 59 pp.
Official analyses on US food aid are produced periodically by the General
Accounting Office (GAO), Washington DC. Among them are:
Comptroller General of the United States, Disincentives to Agricultural
Production in Developing Countries, Report to the Congress, GAO,
26 November 1975, 117 pp.
Comptroller General of the United States, Impact of U.S. Development
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and Food Aid in Selected Developing Countries, GAO, 22 April 1976,
42 pp.
Comptroller General of the United States, Search for Options in the
Troubled Food-for-Peace Program in Zaire, Report to the Subcommittee
on Africa, House Committee on Foreign Affairs, GAO, 22 February
1980,35 pp.
Comptroller General of the United States, Food for Development
Program: Constrained by Unresolved Management and Policy Questions,
Report to the Congress, GAO, 23 June 1981, 55 pp.
Other Material
James E. Austin and Mitchel B. Wallerstein, "Reformulating US Food Aid
Policy for Development", World Development, Vol. 7, 1979, pp. 635-646.
Leonard Dudley and Roger J. Sandilands, "The Side Effects of Foreign
Aid: The Case of Public Law 480 Wheat in Colombia", Economic Development and Cultural Change, Jan 1975, pp. 325-336.
Betsy Hartmann and James Boyce, Needless Hunger: Voices from a
Bangladesh Village, Institute for Food and Development Policy, San
Francisco, 1979, 72 pp.
Donald F. McHenry and Kai Bird, "Food Bungle in Bangladesh", Foreign
Policy, Summer 1977, pp. 72-88.
James Morrell, "The Big Stick: The Use and Abuse of Food Aid", Food
Monitor, December 1977.
Emma Rothschild, "Is it time to end Food for Peace?" The New York
Times Magazine, 13 March 1977, pp. 43-48.
Theodore W. Schultz, "Value of U.S. Farm Surpluses to Underdeveloped
Countries"', Journal of Farm Economics, Dec 1960, pp. 1019-1030.
6.

Dairy Aid
The EEC is by far the largest donor of dairy aid, both as skimmed milk
powder and butteroil, much of it distributed through the WFP. "Operation
Flood" in India is often quoted as a model for the use of milk powder
but is not dealt with in this report as the milk powder is not used as
project food aid. The following documents look at dairy aid, some at
"Operation Flood" in particular. For reference to books discussing the
use of milk powder in general in the Third World, see footnote 58 to
Chapter 4.
John Clark, "Dairy aid: from Europe with love?", Earthscan, London,
29 August 1980,6 pp.
John Clark, Milking Whom? A Study of Europe's Leading Agricultural
Sector, and Its Effects on European and Third World Food Systems,
International Coalition for Development Action, London 1979, 71 pp.
John Clark, "Concern About EEC Dairy Aid", OXFAM, Oxford, 1980,
7 pp. plus Appendices (mimeo).
Raymond Crotty, "How Europe's milk is becoming India's poison", The
Times, 6 May 1977.
Raymond Crotty, Cattle, Economics and Development, Commonwealth
Agricultural Bureaux, Slough, England, 1980, 253 pp.
Bharat Dogra, The Milk Muddle: Are national interests in dairying being
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sabotaged? C-l/51 Janakpuri, New Delhi, 110058, April 1980, 48 pp.
Bernard Kervyn, From Dairy Aid to Milk Powder Business: The Dairy
Sector in Bangladesh, Community Development Library, GPO Box 235,
Dacca 2, 1981, 50 pp.
Handle with Care: Skim Milk Aid to Developing Countries, The NorthSouth Institute, Ottawa, 1979, 80 pp.
John Torode, "Operation Flood", WFP News, Oct-Dec 81, pp. 2-4, (first
of a series).
WFP/CFA: 12/7 Add. C6, Summary Terminal Evaluation Report, India
618: "Milk marketing and dairy development, Operation Flood 1",
September 1981, 30 pp.
The National Dairy Development Board ("Operation Flood") publishes
an Annual Report, available from P.O. Box 40, Anand 388011, India.
7.

Radio and Television Coverage of Food Aid

"The Politics of Hunger", BBC TV, Panorama, 2 February 1981, produced
by Jonathan Holmes, looks at food aid in Mali.
"Food Aid: What's in it for U.S.?" PBS TV, 21 October 1981, produced
by William Cran and Stephanie Tepper, (WORLD/WGBH TV, Boston).
"The Food Aid Fraud", BBC radio File on 4, 20 August 1980, produced
by Gerry Northam, reports on food aid to Bangladesh.
(Films, tape and transcripts available from relevant office).
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