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Summary

Food aid's effectiveness in promoting food security from international to household level is
reviewed as part of awider study of food aid policy. Evidence for the 1990s s provided by several
major evauations, complemented by a wider literature review and statistical analysis. The
international Food Aid Convention has not assured stable and predictable minimum levels of food
aid. In anational crisis, the value of import support provided by food aid is frequently reduced by
operational weakness, especially delayed responses. Programmeaid for sale shows modest positive
devel opment impactsthrough bal ance of paymentsand budgetary support and frequent, but typically
marginal disruptive and depressive effects on local markets. Project aid supporting direct food
distribution is often effective as a safety net for livelihoods in short-term food shortages and,
sometimes, asanincometransfer, especially where circumstancesfavour easy targeting. Thealleged
specia advantage of food aid in targeting the poorest, especially women, is not demonstrated.
Nutritional effects are hard to establish. Significant impacts on sustainable devel opment objectives
areunproven, often duetolack of integration of food ai ded activitieswith other devel opment action.
Relief food contributes to saving lives, but frequently reported under-nutrition, micro-nutrient
deficienciesand rel ated heal th problemsamongst assi sted popul ationsindi cate weaknesses planning
and operational performance and lack of complementary actions.

Monitoring of food aided activities, especially relief operations, continuesto beseriously
inadequate and constrains assessment and measures to improve performance. But the
inconclusive or ambiguousrecord isarecurrent finding that probably reflectsunderlying
realities. Thisispartly because of the marginal role of most food assistanceinterventions
and multicausality of food sector performance, livelihood and nutritional status.

The absence of any demonstrableinherent advantages of food aid combined with higher
transaction costs imply that financial aid is normally superior to food as commodity aid
in providing balance of payments or budgetary support, even when tied to specific
project use. Direct food assistance is likely to be effective only as part of awider set of
complementary actionsto providefood security and nutritional improvement for poor and
vulnerable groups.
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1. Issuesfor Analysis

The future of food aid, for long a magjor element of development co-operation and humanitarian
assistance, isin question. The sharp declinein physical levels of food aid and donor expenditurein
themid 1990s highlightsthisissue. Thefall infood aid has been considerably greater than thewider
decline in funding of development co-operation. A number of developments in the policy
environment also underlines the changing role and uncertainties concerning the future of food aid.
There has been alarge shift of resources from devel opment to humanitarian assistance, particularly
in situations of conflict. The GATT Uruguay Round involving liberalisation of international
agricultural markets raises questions on the supply side, because food aid has historically been
closely tied to the agricultural exports of the major donor. There have been cuts in donor
commitmentsto the Food Aid Convention (FAC) since 1995, and there-negotiation of thefollow-on
Convention, begun in early 1997, was still unresolved in September 1998. The halving in donor
commitments to the regular budget (developmental activities) of the UN World Food Programme
(WFP) during the 1990s, in particular, indicates doubts about the developmental role of food aid.

As a contribution to a constructive international debate on these issues, ODI undertook a policy
review of the future role of food aid, with the support of the UK’s Department for International
Development (DFID). In reporting on this policy review, two companion documents are being
published. The policy setting, main conclusions and recommendations of the study are published in
an ODI report ‘ The Future of Food Aid: A Policy Review’ (Clay, Pillai and Benson, 1998). This
Working Paper complements that report by presenting afuller version of the review undertaken as
part of the study of the evidence on the effectiveness of food aid as ahumanitarian and devel opment
policy instrument. This paper focuses particularly on therole of food aid in promoting food security
and especialy on recent evidence for the 1990s.

1.1 Food security issues

Thereisnow near consensusthat food aid should be considered primarily intermsof promoting food
security. Food aid is contributing less than four per cent of aid (Official Development Assistance
from OECD countries) and istherefore unable to make amajor separate contribution to the general
development of assisted countries. Instead, all maor donors during the 1990s have come to stress
food aid’ s special rolein supporting food security (AIDAB, 1997; CIDA, 1998; EC, 1996; USAID,
1995).

Thisapparent narrowing of focusisnot without problems. Food security isamulti-layered construct,
subject to many definitions (Maxwell, 1996). There are, however, a number of common elements
in international policy statements to which systematic assessment of performance can be related.
First, there is broad recognition of the difference between situations of crisis and acute food
insecurity and those of continuing chronic poverty and linked problems of under-nutrition and
malnutrition (World Bank, 1986). Focussing on public policy interventions, questions of food
insecurity arise at a hierarchy of levels. First, problems of food insecurity are those of individuals
and households unable to obtain assured access to adequate food consumption levels, or in Sen’s
alternative formulation, to assure their entitlements ( Dreze and Sen, 1989). There are overlapping
but distinct issues of assured access to food linked to incomes, livelihoods and entitlements.
Furthermore, food consumption is only one necessary factor contributing to nutritional status or
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assuring nutritional security and, following the practice of many analysts, it is useful to consider
nutritional issues separately. Thirdly, food security has sectoral and national dimensions:; assurance
of food supply, involving production, storage, marketing and trade. Fourthly, there is the
international dimension of food security where public action has been concerned with assured
resourcesfor food aidedinterventionsand mitigating the possibl e effectsof market variability. These
four dimensionsof food insecurity: international, national, household food and nutrition security are
considered separately in thisreview.

1. 2 Sources of evidence

First, thereview draws upon two substantial recent studies undertaken at ODI. The Joint Evaluation
of EU Programme Food Aid over three and half years involved bringing together evidence not just
on programmefood aid, but aso on the policies and programmesincluding evaluation literature for
the Commission, and the bilateral or national actions of the individual member states (Clay, Dhiri
and Benson, 1996). It also included case studies involving literature reviews and country visits
during 1995 for twelve of thetwenty largest recipients of food aid, that accounted for morethan 60%
of both EU and global commodity volume in the early 1990s. The second was a review of the
literature on household food security, which included published documentation sincethe mid-1980s
and was based on searches at two major bibliographical resources, the British Library of
Development Studiesat IDS Sussex and the Joint Bank-Fund Library in Washington (Clay, 1997).
In addition, there have been other recent mgjor evauations of food aid involving systematic re-
examination of documentation by four major donors, Canada (CIDA, 1998), European Commission
(ADE, 1994), Australia(AIDAB, 1997) and US Agency for International Development (McClelland,
1997), as well as the tripartite evaluation of WFP by Canada, the Netherlands and Norway (Chr.
Michelsen Institute, 1993a). This review synthesizes the evidence from these various studies.

The major international agreement for promoting food security is the Food Aid Convention. It
involvesacommitment on the part of agricultural exporting and other aid donorsto ensure minimum
annual levels of cereal food aid. The Agricultural Committee of the World Trade Organisation
(WTO), inseeking toimplement the so-called Marrakesh Accord, which recognisesapotential role
for food aid supporting developing countries affected by implementation of the Uruguay Round. It
has also specificaly drawn attention to the potential future role of the Food Aid Convention
(Konandreas, 1998). However, the Convention does not require systematic eval uation of individual
donor or overall performancein relation to commitments, and so assessing its past performance or
future potential is made difficult by lack of evidence. In the absence of analyses of the functioning
of the Food Aid Convention, aliterature survey was complemented in this case by afresh statistical
analysis of the performance of the Food Aid Convention in contributing to the 1974 World Food
Conference targets and ensuring stability of food aid supplies in the face of international cereal
market variability. Thisanalysis, whichisreported below, hasinvolved drawing upon and updating
a statistical model used to explore the determinants of global and major donor food aid supplies
(Benson and Clay, 1998).

1. 3 Definitions of food aid

In background documentation for the 1996 World Food Summit Conference, FAO proposed a
distinction between food assistance and international food aid. Food assistance involves public
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interventions by governments or NGOs directly providing food or subsidising acquisition of food
within a regional or national economy. International food aid involves the supply of food as
commodities or funds specifically tied to the purchase of food for direct distribution by a donor
international agency or non-governmental organisation (FAO 1996). This review, concerned with
the effectiveness of food aid as an aid instrument, focuses on the latter. Nevertheless, since the
greater part of food aid is used to support food assistance interventions of one form or another, the
analysisof househol d food security necessarily a so concernsfood assistance. Similarly, at anational
level, the use of food aid to support food assistance or provide budgetary or balance-of-payments
support as programme aid needs to be clearly distinguished. Intervention to promote food security
involves a permutation of possibilities. This is set out clearly by Dreze and Sen (1989) in their
analysisof socia responsesto famine: they distinguish food and cash asthe mediumfor intervention
and food injections or financial transfersasaway of resourcing intervention. At thedifferent levels,
micro-intervention in a local economy or sectorally or nationally, these aternative ways of
organising public action have profoundly different potential human and economic implications.

Programme food aid, which involves commodities provided directly to the recipient government
or itsagent for sales on local markets, does not provide food assistance, except insofar asthere may
belinksto subsidised sales. The extent of theinjection of additional food into the economy does not
depend on whether thefood aid istied to importsfrom donor market or acquired on the international
market or as atriangular transaction in a developing country. This choice of source may affect the
composition of imports and, or, costs or have domestic market implications. There are the
substitution and fungibility issues of whether public or private sector imports were lower than these
would have been without food aided imports, and whether there is any alteration in the level or
composition of expenditure.

Relief food aid is usually freely distributed and has potentialy different market implications
according to whether imported or locally purchased. Project food aid may involve food provided as
wages in food-for-work or supplementary rations in, for example, a mother and child health
programme. But it may also involve a cash medium where, for example, a commodity has been
monetized in acomparableway to programmefood aid and the proceeds used to financerural works.
Distinctions between programme, project and relief food aid are institutional or political and not
purely analytic.

There are broadly two generic types of question raised by food aid, asinstitutionally defined. First,
are actions involving food in a humanitarian relief or developmental context (which is commonly
one of poverty alleviation or human development), an effective form of intervention? Second, is
commaodity assistance tied by source or to acquiring food for direct use an efficient aid transfer
mechanism? The evidence considered in this paper is largely concerned with the first question of
effectiveness. Although some aspects of the second efficiency question are considered below, the
question of cost-effectiveness is examined in the Policy Review (Clay, Pillai and Benson, 1998:
31-36)

1.4 From international to household food security
Some researchers have suggested that, because the problem of food insecurity isfundamentally one

of people at an individual and household level, the analysis should begin with and focus on people
(e. 9. Maxwell, 1996). However, in undertaking a review ranging from household to international
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level issues, there are analytic and not merely conventional difficultiesin the way of organising an
examination of evidence from a bottom-up perspective. Specific interventions and their impact at
household level involve assumptions about the organisation of intervention and provision of
resources at a national and international level. For reasons of presentation and avoidance of
repetition the conventional approach of moving frominternational to national and then to household
and nutritional issues has been adopted.

The review of food aid and international food security in Chapter 2 focuses on the Food Aid
Convention. Theoverall picture of global food aid, as described morefully in the companion report
(Clay, Pillai and Benson, 1998: 1-8), is of arelatively complex set of actions resulting from the
decisions of major donors, in particular the US, Canada and the European Union (EU). For the EU,
the provision of food aid in parallel through both community action, organised by the European
Commission, and the national actions of each of the member states involves a further layer of
complexity. The international consequences of that complexity with regard to effectiveness are
considered in terms of the performance under the FAC, which represents the major institutional
arrangement through which donors jointly seek to meet commitments to provide minimum levels
of food aid. The key issue is that of assuring resources for different food aid uses in the face of
variability in the global food economy. That variability impacts on the supply of food aid through
international market prices and stock levels, especialy in major food exporting donor countries.

Assessment of food aid effectivenessat anational |evel isthe subject of Chapter 3. Thisreview takes
into account the role of food aid commodity systems, both directly as balance-of-payments support
and indirectly through the provision of local currency support to the budget, if the commodities are
sold. Even in the case of directly distributed aid, there may be balance-of-payment and budgetary
impacts because of fungibility. The effectiveness of food aid at thislevel is aso influenced by the
complexity of donor institutional arrangements that pose considerable problems of co-ordination
(Clay, Pillai and Benson, 1998:39-43).

The implications of policy on food insecurity at a household level involve both the effects of food
assistanceinterventions directly supported by food aid and al so, indirectly, effectsthrough markets.
These are considered in Chapter 4. Therole of food aid in improving nutrition and health statusin
aided countries and targeted food insecure groups is considered in Chapter 5. Findly, the
implications of the review of evidence on effectiveness in terms of the choice of performance
indicators are considered in Chapter 6. The wider policy implications of the whole study are
considered in the companion policy review.
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2. International Food Security: the Food Aid Convention

The effectiveness of the FAC in providing a floor or safety net for food aid is reviewed in this
chapter. The Convention does not require monitoring or assessment of donor performance beyond
the annual reporting of actual shipments in relation to the commitments of signatories. Perhaps
surprisingly, there have been no recent independent attempts to examine systematically the impact
of the Convention on donor behaviour and its consequences for food aid effectiveness.

2.1 Theoriginsand history of the FAC

Thefirst FACin 1967 originated as aform of international burden-sharing for supporting food aid
aspart of the Kennedy Round of GATT negotiations (Wallerstein, 1980). Therewere 18 signatories
to theinitial Convention, including all of the then major wheat exporting countries and some of the
most important grain importers (IWC, 1991). The signatories also included one grain-exporting
devel oping country member, Argentina. The European Community's obligation was undertaken as
ajoint and collective commitment which was then apportioned by the European Council between
the Commission and member states. Minimum commitments were based on complex cal culations
involving donor countries grain production and consumption and per capita GDP. Food aid
commitments could be met in the form of whesat, coarse grains or grain products fit for human
consumption and acceptable to recipients. Alternatively, cereal importing countries were allowed
to provide cash for the purchase of grains. The International Grains Council (IGC), formerly known
asthe International Wheat Council (IWC), isresponsible for the Convention.

Further FACsweresigned in 1971, 1980, 1986 and 1995 (Table 2. 1), although with certain changes
to membership, commodity coverage, eligible recipient countries and principles. Food aid
commitments of 4. 3 million tonneswere made under the First Convention, with amarginal decline
to 4. 2 million tonnes under the Second. Commitmentswereincreased significantly under the Third
Convention of 1980, rising to 7. 6 million tonnes. This increase reflected earlier international
commitmentsto provide 10 million tonnes of food aid made at the World Food Conferencein 1974,
itself held inthefood aid crisis of 1972—74.* A significant part of the increase was accounted for by
a2. 6 milliontonneincreasein US minimum commitments. Both global and national commitments
remained broadly unchanged under the subsequent Fourth Convention of 1986, standing a 7. 5
million tonnes, as only Australia reduced its commitment by 100,000 tonnes.

Commitments dropped sharply, to 5. 4 million tonnes, under the most recent Fifth Convention of
1995. Thisdeclineagain largely reflected changesin US minimum commitments, which fell by 44%
or 2. 0 million tonnes. Canada also reduced its minimum commitment by 33% or 200,000 tonnes.
Despitethisdecline, thelist of recipient countriesto which shipments could be counted against FAC
minimum commitments was also extended under the Fifth Convention to include those former
COMECOM countries which had been given developing country status by the DAC.

! A Resolution of the Conference had recommended that . . . al donor countries. . . make al efforts to provide commodities
and/or financial assistance that will ensurein physical termsat least 10 million tons of grainsasfood aid ayear’ (quote cited in
IWC, 1991).
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Table 2. 1. Minimum contributions of food aid under successive Food Aid Conventions,
196871 to 1995/6— 97/8 (* 000 tonnes)

1968-71 1971-2 1972/3 1973/4 1980/1 1986/7 1995/6
—1979/80 -1985/6 —1994/5 —1997/8

EU: @ 1287 1035 1161 1287 1670 1670 1750 ®
Community 207 331 418 580 920 920 920
Action
National 1080 704 743 707 750 750 835 ®
Actions
Canada 495 495 495 495 600 600 400
USA 1890 1890 1890 1890 4470 4470 2500
Global 4259 3974 4200 4326 7612 7517 5350

Notes: (@) Including contributions of member states which joined EU after 1967, except Austria, Finland
and Sweden (which joined in Jan 1996).
(b) Including Austria, Finland and Sweden.

Source: IGC and European Commission

With regard to commaodities covered, the Convention has become increasingly flexible in terms of
the way in which commodities are acquired and the recipient country actions which can be counted
against obligations of signatories. Commodity coverage was formally expanded to include rice as
well as wheat products and coarse grains under the 1980 Convention. Another notable change
concerned a switch in the system of evaluating cash equivalent contributions from a fixed rate to
‘prevailing market prices’ in order to reflect the price variability experienced in grain markets.
Further changes occurred under the 1986 Convention, which allowed cerealsfood aid purchased in
developing countries for emergency operations and food security reasons to be counted against
obligations. The coverage of commodities was aso extended in 1995 to include up to 10% of
contributions in pulses provided for emergency operations.

Asof 1995, there were 25 signatoriesto the FAC, including the European Union represented by the
Commission and itsnow 15 member states. Negotiations amongst the signatories began in 1997 for
the next convention, and as these were prolonged, the 1995 convention was extended to mid-1999.
During these negotiations, Australia unilaterally reduced its contribution for 1998/99 by 50,000
tonnes to 250,000 tonnes due to other aid commitments, thereby underlining downward pressures
on commitments.

Effectiveness of the FAC

In the context of the FAC renegotiation in 1997/98, the World Trade Organisation (WTO)
Agriculture Committee has asked the IGC to consider the role of food aid in meeting commitments
under the Marrakesh Decision and for these to be used to assist low-income and food-deficit
countriesduring agricultural tradeliberalisation (Konandreas, 1998). Thisproposal hasgivenfurther
prominence to questions about the future role of the FAC in contributing to international food
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security. These considerations provide the justification for a careful re-examination of the actual
performance of the FAC in providing afood-aid safety net.

Relatively early on in its existence, during the world food crisis of 19724, the FAC played an
important role in maintaining food aid flows. As the IWC (1991:6) notes, following a very poor
Soviet crop and the consequent depl etion of world grain stocks, "'non-FAC food aid and concessional
sales almost disappeared, falling to only 2 million tonnesin 1973/4 . . . (but) . . . aid under the FAC
remained steady at around 4 million tonnes as donors continued to honour their minimum tonnage
obligations. However, the extent to which the FAC has subsequently continued to provide an
effective safety-net during tighter world cereal market conditions is less clear-cui.

Aninitial comparison of FAC minimum commitments and flows of food aid indicates that, despite
the Convention, annual global flows have varied by up to 20-25% between years. The FAC has
apparently had littleimpact in eliminating such wide fluctuations, in part because actual flows have
often considerably exceeded minimum commitments. (Figure 2. 1). Only recently, in 1996/7, were
FAC commitments not met, despite substantial reductions and the inclusion of pulses (see below).
Unsurprisingly, thispattern also appearsto have been replicated at the level of individual donors (as
illustrated in Figures 2. 2, 2. 3and 2. 4). Thisisconfirmed by reviewing three-yearly average cereals
food aid shipments as a percentage of FAC minimum contributions (Table 2. 2).

FAC minimum commitments may have been set too low to provide an effective floor, preventing
downward fluctuationsin food aid shipmentsfollowing poorer harvestsin donor countries. But the
way market conditionsimpact on food aid shipments also depends on the specifics of each donor’s
budgetary process (Benson and Clay, 1998). This is reflected in different ‘best fit' lagged
relationships between international cereal prices and shipments (Figures 2. 2, 2. 3, 2. 4, and
discussed in Section 2. 2)

However, wideinter-annual fluctuations per se may not mean that the Convention has been entirely
unsuccessful in helping to promote national food security. Such a conclusion rests partly on the
nature of thefactorsunderlying that variability. Have thefluctuationsreflected changing needs, such
asdetermined by the scale of conflict, or theintermittent occurrence of severe drought? Or havethey
reflected changing world cereal market conditions and donor budgetary factors? The answer clearly
hasimportant implications. If fluctuations have been driven by changesin demand or need then they
may have reflected an efficient and effective use of aid resources. However, if they have reflected
supply factors then the FAC may, indeed, have failed to protect low income food deficit countries
from the vagaries of international cereal markets.
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Table2. 2. Three-yearly aver age cerealsfood aid shipmentsasa per centage of FAC minimum

commitments (%)

1976/7-8  1981/2-83/4 1986/7-88/9  1995/6-96/7 ©

1971/2-73/4

123.2

132.7

102. 1

94.9

79.8

EU: @

123. 2 145.1

107. 8 98.3

76. 8

Community

Action

99.2

106. 8 144. 4

84.3

85.5

National

Actions

192.9 101. 5

172.7 188. 2 125.5

341.3

Canada

102. 3

157.3

188. 7

322.6

USA

117.9

123.6 161. 2

218.9
Notes. (@) Excluding Austria, Finland and Sweden but including Spain (which joined in Jan 1986).

223.2

Global

(b) A two yearly averageis given for 1995/6 — 96/7

Source: IGC and FAO

Figure2.1. Trendsin global cerealsfood aid, wheat pricesand FAC

minimum commitments, 1970/1 to 1996/7
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Figure2.4. Trendsin Canadian cerealsfood aid and FAC
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cereals market conditions, as well asitsrole in determining the scale of annual flows of food aid.
Multiple regression technigues (in logarithmic form) were used to explore the impact of the FAC

on both international food security and annual flows of food aid more formally,
Member State national actions, Canada, the USA and global food aid. These donors together

provided 88% of global food aid between 1970/1 and 1996/7.
Saharan Africa. Two FAC dummieswereincluded: first, to capture the substantial upward revision

and two extraordinary relief programmesin 1984/5 and 1992/3, both in response to droughtsin sub-
in minimum commitments under the FAC in 1980/1 and, second

A widely accepted test of the effect of food aid on global food security is whether the volume of
commoditiesprovided ispositively or negatively correl ated with movementsin world market prices
(for example, see Taylor and Byerlee,

wheat price series” and dummy variables to take account of changing levels of FAC commitments

Theremainder of thischapter considerstheroleof supply factorsin moredetail, exploring the extent
to which the FAC has protected food importing devel oping countries against fluctuationsin world
period 1970/1-96/7. Separate regressionswere undertaken for the EU, EU Community Actions, EU

Sourcesfor figures 2.1, 2. 2, 2. 3and 2. 4: IGC, FAO and OECD
2.2 A quantitative analysis of FAC performance

2 The price series was based on that for US No. 2 Hard Winter (ordinary) wheat in US dollar terms, deflated using the US

GDP deflator. This price serieswas sel ected foll owing earlier discussionswith the International Grains Council. No account was
taken of movements in other currencies against the US dollar, although this could have had implications for levels of food aid
flowsfrom non-US donors. Sincewheat constitutesthe single most important commodity within total cerealsfood aid and, with
the notable exception of rice, movementsin the price of cerealsare generally highly correlated, this price serieswas considered

areasonable proxy for amore general cereals price series.



17

occurred in 1995/6.2 If the FAC had played asignificant rolein stabilising annual flows of food aid
by providing an effective floor, then food aid flows were expected to be positively correlated with
the first FAC dummy variable and negatively correlated with the second. Ex ante, it was aso
hypothesised that annual levelsof food aid shipmentswould be negatively correl ated with the wheat
price series—that is, the higher the wheat price then the lower the flow of food aid. In other words,
it washeld that fluctuationsin shipments of food aid accentuated theimpact of pricevariability, with
food aid flows declining and therefore necessitating increased commercia imports during periods
of higher prices. Finally, food aid flows were expected to be positively correlated with the
emergency dummy.

A number of regressions were also run to test a range of price lags in recognition of the varying
intervals between the programming and shipment of aid provided by different donors. In the US
case, for example, food aid islargely budgeted in value rather than volume terms; as aresult, inter-
yearly fluctuations in volume were expected to be highly correlated with real price movementsin
the same year. By contrast, over the period of anaysis the European Commission's food aid
programme has been subject to considerabl e del ays between programming and shipping of food aid
actions, as reflected in best-fit estimations for the whest price series lagged 24 months.

Theresults, including the best-fit lag for each donor, areindicated in Appendix A. Regressionswere
firstly undertaken on the wheat price al one; then on the wheat price and emergency dummy variable;
and finally on the wheat price, the emergency dummy and FAC dummy variables.

Thefindingsindicate astrongly significant positive correlation between food aid shipments and the
FAC dummy both for the EU overall and also for Community and member state actions’. This
suggeststhat the upward revisionsin minimum commitments under the FAC in 1980/81 resulted in
higher flows of food aid during the 1980s and early 1990s. However, except in the case of
Community Action, a strong negative correlation was also found with the wheat price series,
indicating that wheat prices have also played an important role in determining annual flows of food
aid. In other words, the FAC did not prevent large inter-yearly fluctuationsin EU national food aid
actionsin responseto changing world market conditions, essentially because minimum commitments
wereset too low to provide an effectivefloor. Thefact that annual levelsof Community Actionwere
not correlated with the wheat price series reflects the fact that the budget for thisfood aid is fixed
in volume, rather than value terms, with additional budgetary allocations in response to major
emergencies.

Results of the regression analysis for Canadian and US food aid were more surprising. They
suggested that although the wheat price series was typically strongly negatively correlated with the
volume of food aid flows, FAC minimum commitments had littleinfluence on levels of shipments.

3 The first FAC dummy variable assumed values of 0 in 1970/1-1979/80 and again in 1995/6-96/7 and of 1 in
1980/1-1994/5. The second assumed values of 0in 1970/1-94/95 and of 1 in 1995/6-96/7. For purposes of the analysis of EU
food aid (including separate analysis of Community Actions and member state national programmes) the first FAC dummy
variable was amended to assume values of 1 for the full period 1980/1-96/7, as EU minimum commitments were not revised
under the 1995 FAC.

“Additional regressions were also run taking actual food aid shipments expressed as a percentage of minimum food aid
commitments as the dependent variable and again using the same wheat price series and emergency and FAC dummy variables,
as before, astheindependent variables. The FAC dummieswereincluded to capture major shiftsin the base against which food
aid shipmentswere being measured. The results obtained were very similar to those reported above, including atypically strong
negative correlation between the dependent variable and both the wheat price series and aso, in the case of the USA, Canada
and globally, the first FAC dummy.
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Indeed, although coefficients for the first food aid dummy, which was intended to capture the
upward revision in thetwo donors minimum commitmentsunder the 1980/1 FAC, werestatistically
significant, they indicated a negative rather than positive correlation with food aid flows. In other
words, for any given wheat price, food aid flowswere lower over the period 1980/1-94/5 than over
the earlier period 1970/1—79/80, despite the two donors’ increase in minimum commitments.

Thisfinding appears partly to reflect the scale of Canadian and USfood aid flows during the 1970s
relative to subsequent FAC minimum commitments under the Third and Fourth FACs of 1980/1 to
1994/5. In the case of the USA, in eight out of the ten years between 1970/1 and 1979/80 annual
food aid shipmentswere higher than subsequent minimum commitmentsunder the Third and Fourth
Conventions of 1980/1-1994/5. Similarly, annual Canadian food aid shipments during the 1970s
exceeded subsequent minimum commitments under the Third and Fourth Conventions in every
single year between 1970/1 and 1979/80. Thus, the upward revision in minimum US and Canadian
FAC commitments from 1980 perhaps reflected less an undertaking to increase levels of food aid
than an increase in commitments to levels commensurate with actual food aid shipments over the
previous decade.

A second factor perhaps contributing to the negative correl ation between flows of US and Canadian
food aid shipments and the first FAC dummy has been a statistically significant change in the
relationship between food aid shipments and wheat prices between the 1970s and 1980/1-96/7.
Regressionsfor therespectivedonorsover thetwo periodsseparately indicate stati stically significant
lower coefficients of determination on wheat pricesin thelatter period®. In other words, for agiven
price of wheat, the resulting volume of food aid shipped by the USA and Canadawas higher in the
1970sthan inthelatter period (Appendix A). The apparently negative correlation between food aid
flows and the FAC dummy for 1980/1-94/5 could therefore partly reflect the fact that the FAC
dummy has acted as a proxy for factors contributing to this change in relationship.

Finally, in terms of global food aid, the regression results indicated that the substantial increase in
FAC commitmentsin 1980 had no significant impact on the volume of global food aid shipments.
Basicaly, the positive relationship between EU food aid shipments and FAC minimum
commitments was negated by the negative correl ation between the two respective variablesfor the
USA and Canada. Meanwhile, astrong, negative correlation continued to prevail between food aid
shipments and world cereals prices.

Implications for the future of the FAC

The results of the quantitative analysis indicate that the food aid commitments provided by donors
under the FAC havefailed to prevent astrong, statistically significant, negative correlation between
fluctuations in food aid flows and trends in international wheat prices. Had FAC minimum
commitments reached the target level of 10 million tonnes recommended by the 1974 World Food
Conference then the Convention might have been more effective in stabilising food aid levels.
Instead, it has partialy failed to meet its underlying objective, thus leaving cerea-importing
developing countries potentially vulnerable to simultaneous increases in the cost of commercial

SChow F tests were run to test the stability of the estimated relationships, comparing the results for 1970/1-79/80 and for
1980/1-96/7 with thosefor thefull period 1970/1-96/7. Thesereveal ed statistical ly significant changes between thetwo periods
which the first FAC dummy variable failed to explain sufficiently.
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cereal imports (assuming no downward adjustment in the volume of imports) and declinesin food
aid receipts.®

This pattern has been effectively institutionalised under the most recent FAC of 1995 as minimum
commitmentsunder the Convention have been reduced from 7. 6to 5. 3million tonnes. Thisallowed
substantial reductions in shipments in the immediate wake of an increase in international cereals
pricestolevelsnot seen sincetheearly 1980s. M oreover, even then, although donor obligationswere
met in 1995/6, provisional data for 1996/7 indicated a shortfall of almost 0. 3 m tonnes (in wheat
equivalent). If donors were not allowed to include food aid in the form of pulses as part of their
minimum obligation then the shortfall would have been even greater, standing at amost 0. 5 million
tonnes (in wheat equivalence) or 9% of minimum commitments. The FAC may have prevented an
even greater declineinfood aidin 1996/7. However, thefact that commitmentshad already been cut,
in part as a short-term response to tighter market conditions as well as budgetary difficulties of
certain major donors, effectively reduced the potential role that the FAC might have played. This
turn of events may berepeated in 1997/8 as uncertainties about the availability of food aid continue.

The apparent failure of the FAC to meet its objective raises questions about whether there is a
continuing rolefor minimum levelsof food aid under arenegotiated FA C. Althoughthecurrent level
provides some floor, much of it is effectively accounted for by programmed commitments of relief
and project aid and multi-year commitments to some recipients. This leaves little flexibility to
respond to any substantial new emergencies. Thus, might it be more appropriate to rethink
obligationsin terms of the two generally agreed areas of need for continuing food aid: the food aid
requirements of those affected by emergencies, refugees and displaced persons and the food
assistance required to prevent situations of highly food-insecure groups degenerating into crisis?
Thiswould requireadefinition of needsintermsof groupsrather than balance sheets, perhapslinked
to commitments to make the necessary funding available rather than to provide legaly binding
quantitative minimum obligations.

WFP has proposed a reformulation of the FAC towards a more people-centred approach,
concentrating a greater proportion of food aid towards the most vulnerable people in the poorest
regions of developing countries (WFP, 19974). It further suggests that a combination of incentives
and discounts might be incorporated within the FAC to encourage the best use of food aid. WFP
would aso like donor contributions to be accounted for in their totality, including the cash
expenditures that directly support food aid operations, in part because a more people-centred
approach to food aid inevitably involves a higher cost for food aid operations. At the moment,

¢ Two other analyses support the findings of a strong statistically significant correlation between food aid flows and world
cerea s prices. First, Shapouri and Missiaen (1990) conducted asimilar analysis of domestic factors determining total volumes
of food aid provided by each of the US, the European Community and Canada. In the case of the US, they differentiated between
food provided under PL480 Titlell, other PL480 programmefood aid and total food aid. Multipleregressionsusing an ordinary
least squares estimation in linear form were run, with grain stocks, grain price, government budget agricultura outlays and a
dummy variableto take account of extraordinary relief operationsin recipient countries as explanatory variables. In the case of
the US, adummy variable was also used to represent the political party of the incumbent President. Regressions were run for
1961-86 for the US and 1970-86 for the EC and Canada. Overall, strong relationships were found.

Second, Eggleston (1987) also undertook a statistical analysis of the factors determining levels of USfood aid over
the period 1955-79. He found a positive correl ation between the level of or changesin US agricultural surpluses and levels of
PL 480 aid, with an R? of 0. 67. The other two explanatory variables: per capita food agricultural production in recipient
countries and a dummy variable indicating the party of government in the US, were not found to be significant.

Related analysis was also undertaken by Benson and Clay (1998) to explore the extent to which food aid flows to
Eastern Europeand theformer Soviet republicswereadditional toflowsto traditional food aid recipients. Theanalysis presented
in this paper, which also models the determinants of fluctuationsin food aid flows, effectively draws on this earlier analysis.
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obligations are met in volume terms, leaving considerable scope for meeting obligations at very
different costs ranging from free-on-board supply to transport up to the point of distribution. As
such, costs may range from perhaps $150 to $800 per tonne (Clay et al, 1998).

Therefore, is a shift in emphasis of the FAC away from a minimum quantitative commitment
towards one related to need perhaps more appropriate in view of the decline in the use of food aid
asameansof agricultural surplusdisposal? Food aidincreasingly competesdirectly with other forms
of assistance for donor funding and, as such, needs to be justified as an effective use of resources.
This objective might not be met by securing higher minimum quantitative food aid commitments,
aswould be required to ensure that the FAC plays agreater rolein stabilising food prices, but could
be, through some form, of obligation linked to need.
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3. National Food Security and Economic Development

The effectiveness of food aid in contributing to national food security is considered from a number
of perspectives in this chapter. First, there is an examination of the consistency between donor
objectivesand national food security asan overall goal. Theprovision of crisissupport inthe context
of transitory food insecurity raises quite different issues from those of supporting development.
There are also a number of long standing issues concerning the national economic and sectoral
implicationsof food aid, including the actual additionality of food aided importsand direct impacts
onlocal agricultural markets and production. Programmefood aid isal so used to provide budgetary
support and monetization of project assistance is undertaken in support of food security. All these
issues are considered separately.

3.1 Donor objectives and allocations

Major national food security concerns are widely understood to be those of assuring the availability
of food inthe short term, by combatting problems of production variability and financing constraints
on supply. In the longer term, some combination of increasing production and financia ability to
import determines a country’ s capacity to assure food availability. In practice, assessment of food
aid's performance in contributing to national food security needs to take into account the fact that
historically food security has not been the sole objectivein providing food aid; in particular, bilateral
assistance has been influenced by foreign policy and agricultural trade goals. Thereisafurther need
to differentiate as far as possible the effectiveness of programme, project and relief food aid in
contributing to national food security. However, where sectoral impacts are concerned, it isdifficult
to isolate the impact of a particular component of food aid or the role of an individual donor.

The Joint Evaluation of EU Programme Food Aid (Clay et a., 1996) and a number of other recent
studies (for example, Herrman et a., 1990; Shapouri and Missiaen, 1990) show that therelationship
between the formal criteriaand indicators which donors have cited asinfluences, such as per capita
GDP, balance-of-payments problems and food availability in recipient countries, only partially
explain food aid allocations.’

There isan observable but relatively weak targeting of food aid on LIFDCs. For example, the FAO
in 1995 identified 31 excessively food-import-dependent * poor’ countries, and these accounted for
39% of global and 43% of EU food aid. Countries affected by humanitarian crises involving
substantial neighbouring refugee populations featureincreasingly in allocations (FAO, 1995). This
explains the substantial share of food aid in the early 1990s to Ethiopia and Mozambique, as well
asto Kenyafor Somalian refugees, to Malawi for Mozambican refugees and to Pakistan for Afghan
refugees.

" In the early 1990s EU food aid was concentrated on a few recipients, whilst relatively small amounts went to over 100
countries. The top five recipients (Ethiopia, Bangladesh, Mozambique, Egypt and Sudan) accounted for 45% of total EU food
aid to developing countries and 32% of that to all recipients including the economies in transition. The top 20 countries
accounted for some 70% of the total to all developing countries and over half the total to all recipients. This pattern suggests
the diverse factors influencing allocation decisions that result in a large number of countries receiving food aid directly as
bilateral aid or indirectly through NGOs and international agencies.
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A number of more particular regional and country-specific factors also influence allocations.
Conspicuous examples are the political and commercial considerations that made Egypt the largest
single recipient of food aid from the late 1970s to the early 1990s and also made Tunisia an
important recipient (Table 3. 1). Similarly, Nicaraguawas amajor recipient of EU support, and the
US provided substantial food aid to other conflict-affected Central American statesuntil the decline
inviolenceinthe early 1990s. The large number of small, often single-year allocations noted by the
EU Joint Evaluation can presumably al so be explained by the specificsof individual donor-recipient
relations.

Table 3. 1. Top ten recipients of global cereal food aid

1985/86 1990/91 1996(a)
Country 000t Country 000t Country 000t
Egypt 1799 Egypt 1864 Bangladesh 678
Bangladesh 1287 Bangladesh 1356 Ethiopia 477
Sudan 904 Ethiopia 894 Korea, DPR 476
Ethiopia 793 Poland 742 Rwanda 339
Pakistan 384 Jordan 481 India 296
Sri Lanka 366 Romania 480 Georgia 283
China 290 Mozambique 454 Fmr Yugo 227
El Salvador 278 Sudan 453 Armenia 215
India 257 Peru 371 Angola 207
Mozambique 252 Tunisia 348 China 170

Top 10asa% of
global volume: 61 60 51

Total number of
recipients. 96 97 111
Notes. (a) Caendar year deliveries
(b) Former Yugoslavia
Source: FAO; WFP Interfais

Therecognition of the need to give food security higher priority appearsto bereflected in the recent
re-allocation of much diminished levels of food aid since the mid 1990s, asreflected in the top 10
recipientsfor 1996 (Table 3. 1). Similarly the European Commission, inimplementing the new food
security-based policy, has explicitly attempted to reduce the number of recipients (EC, 1996). In
terms of programme food aid the WFP has also embarked on a rationalization of its programme,
phasing out activitiesinthemiddle-incomeand newly industrializing countriesof Latin Americaand
South-East Asia.

Transitory food insecurity

In acrisis situation donors have typically utilized different food aid instruments as necessary both
toassureavailability of food, and directly and indirectly to addressthe needs of affected populations.
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Consequently, humanitarian crises often involve programme food aid, the primary objective being
to finance additional food importsin acute, ie. crisis-deficit, situationswhere, in the absence of food
aid, there are judged to be risks of intensified problems of undernutrition among vulnerable groups
and associated problems of social deterioration and even famine. Recent evaluations find that such
aid hasfreguently made a positive contribution to combatting short-term food insecurity. However,
this positive impact is often vitiated by inefficienciesin programming and implementation.

Where there are already established food assistance projects, such as food-for-work and
supplementary feeding programmes for pre-school and school-aged children, these can provide
additional flexibility in coping with transitory food insecurity, and they have been expandedin crisis
situations, for instance in Bangladesh and Ethiopia. However, only when such operations involve
a significant part of the food supply and marketed surpluses can these be used as a vehicle for
affecting national food security. There are also potential conflicts of objectives between short-term
food security considerations and the viability of projects in contributing to longer-term human
development and the creation of assets. Finally, in countrieswherefood assistance aready involves
asubstantial proportion of the population, for examplein conflict-affected Mozambique, then relief
aid is an effective way of addressing intensified food insecurity (GTZ, 1993; Lega et a., 1995;
Tschirley et al., 1996).

Since the mid 1980s, the UK has accorded priority to relief assistance and countries affected by
current emergencies. Thus in 1992/93, in determining responses to the southern African drought,
food aid was targeted on Malawi because of institutional weaknesses, and in Mozambique, where
markets were barely functioning, direct import support for food assistance programmes was
considered appropriate. In contrast, financial support was given to Zambia and Zimbabwe as a
contribution to covering thewidening bal ance-of -payments gap resulting from thedrought, including
additional food imports.

The challenge for donors working with governments of affected countries, as well asNGOs, isto
ensure that food aid instruments are used in combination with other possible forms of support to
provide the most effective response to transitory food insecurity. The strong preference which
countriesinsouthern Africaare currently indicating for cash or finance-based responsesto apossible
major drought in 1997/98 indicates a recognition of the inflexibilities and inefficiencies associated
in practicewith food aid. These problemsareillustrated in Box 1 and Figure 3. 2 for Zimbabwe and
were aso documented for Zambia and Kenya in the Joint Evaluation of EU programme food aid
(Legal and Chisholm, 1996; Hannover et al., 1996). Where public institutional capacity and the
effectiveintegration of the marketing system permit, financial assistancefor additional food imports
islikely to be more appropriate than food aid. Where food assistance programmes are appropriate,
these should be resourced from local marketsif supplies are available so that excessive price spikes
can be avoided (Buckland et ., 1998).
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Box 1: Coping with Drought in Zimbabwe: Compar ative Advantages of Financial and
Food Aid

When Zimbabwe was affected by ‘ the drought of the century’ in 1991/92, the government embarked,
albeit after adelay, on aresponse strategy that i ncluded seeking both financial assistanceand food aid.
Thethreat to overall food availability and stability posed by amassive reduction in cereal s production
and low stock levelsled the government to organize commercia imports. Some donors, including the
UK, Germany and the World Bank, contributed to financing theseimportswith additional support and
reallocation of already committed funding. The government used commercial credits and also drew
on an aready negotiated IMF arrangement to cover the foreign-exchange gap. The mgjor food aid
donorsresponded with both programme and emergency relief commitments, thelatter to bechannelled
through WFP and international NGOs into rapidly expanded supplementary feeding programmes.
These imports were all part of a major logistical exercise covering the southern African region,
organized by WFP with donor support and the unprecedented involvement of South African and
parastatal rail and port authorities as well as SADC member countries.

The arrival of large-scale commercial imports averted a crisis of cereals availability, but only just.
Thesewerefollowed by shipments of programmeaid. Emergency relief organized through NGOsonly
began arriving ten months after the declaration of an emergency and when the drought had broken.
Food assistance programmes were resourced initially by borrowings and NGO local purchases from
the maize marketing board and the market. An additional programme of supplementary school feeding
was established to utilize the relief food aid that could not be reallocated for any other purpose.
Subsequent assessments indicated the value of supplementary feeding in terms of sustaining the
nutritional statusof potentially vulnerablegroupsand attendance and performancein schools. The UK
gave food aid as partial support to continue school feeding. This involved Christian Aid partners
purchasing food locally after the end of the drought. However, problems of sustaining such
interventions locally have not been resolved and this temporary assistance was terminated.

Food-for-work wasanother responsewhich provided employment andlivelihood support to househol ds
in drought-affected areas. There were, however, considerable problems of organization and these
programmes had a ‘make-work’ character (Webb and Moyo, 1992). Many interested recipients
received less than the official rations due to delays and poor targeting and depended on local market
purchases (Eldridge, 1997).

Subsequent drought-preparedness measuresindicatethelessonsdrawnin Zimbabwefromthe 1992/93
experience. Confronted with a potentially severe drought crisisin 1997/98, the government and the
NGO community have indicated a strong preference for cash-based rural works programmes.
Following the 1992/93 crisis afood security reserve has been reintroduced to minimize the need for
highly expensive crisis-related food imports. As an alternative mechanism for financing a drought
crisis programme, a drought levy on the agricultural sector has been proposed.

Source: WFP
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Figure 3.1. Monthly arrivals of cerealsfood aid and commercial importsto
Zimbabwe, 1992-1993 (a)
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(a) Shipments based on date of arrival at southern African ports, not on date of arrival in Zimbabwe.
After allowing for the problems of overland transport, the food was probably available for distribution
in Zimbawe some 4-6 weeks after its arrival in port.

3. 2 Economic development and sectoral impacts

If acrisishas often been theinitial rationale for food aid, the continued provision of commodity aid
has typically been based on a combination of more specific objectives, including promoting food
security and providing balance-of-payments support for wider economic development. In addition,
the provision of budgetary support from counterpart funds has been linked to both general economic
and sectoral goals. Historically, programme aid hasin most cases been provided asaform of import
support to the balance of payments and general budgetary support, depending on the envisaged
extent of the additionality of food supplies (Bruton and Hill, 1991). Whatever the formal position
under the Rules of Surplus Disposal, which requires that food aid is additional to normal imports
(FAO, 1980), programme aid has partly substituted for commercial imports and partly involved
additional imports.

Supporting food security has in practice encompassed a wide range of more specific objectives,
including general agricultural development or, more narrowly, extrafood production, and poverty
reduction objectives. The support in turn has two aspects. First, food aid is committed within the
framework of wider macroeconomic and sectoral policiesand isexpected to contributeto objectives
which are often presented as ‘ policy reforms’, to liberalize the economy. This has most obviously
been the case for the US, the major provider of food aid, from the Marshall Plan up to and including
itsprogrammefor major reci pientssuch as Bangl adesh, Egypt and Peru during the past decade (Clay,
1995). In contrast, the EU and the Member States have rarely been involved in linking food aid to
explicit macroeconomic or sectoral policy conditionalities. Thisis despite statements in favour of
using food aid to assi st signatoriesto the Lomé Convention in counteracting the social consequences
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of structural adjustment.® Again, the recently adopted EU food security policy implies that
commodity aid and finance from the food aid budget lines will be used to support national food
strategies (European Council, 1996). That statement is part of a continuing change in the balance of
policy objectives.

First, thereisadeclinein the use of programmefood aid for bal ance-of-payments support purposes
as reflected in reduced levels of aid to Bangladesh, Egypt, Nicaragua, Kenya and Mauritania, as
notedintheJoint Evaluation (Clay et d., 1996). Increased liberalization of foreign-exchangeregimes
and improved foreign-exchange positions in a number of low-income developing countries are
making balance-of-payments support a less appropriate way of supporting food security goals.
Secondly, some donorsare substituting assi stanceto financel ocal food pur chasesin economieswith
highly variable domestic food supply levels (eg. Ethiopia, Mali, Mozambique) and in other casesto
fund non-food or complementary food security investments. Finally, liberalization of food marketing
in anumber of economiesis changing the institutional framework within which food provided for
sale can be introduced into the domestic markets.

A marginal resource?

An assessment of the direct impacts of food aid needs to recognize the scale of the resource transfer
involved. Food aid is now concentrated on arelatively limited number of recipient countries (see
Table 3. 1) and is a major resource transfer in only afew of them.? In addition to the few major
recipients, many developing countries have been receiving small and variable levels of food aid,
often including NGO and WFP projects which are marginal in relation to the national economy and
food sector. As discussed below, such aid can be considered only in terms of micro-impacts of
projects and relief operations on specific groups. The marginal role of programme food aid in
relation to public expenditure also explains why donors have come to focus on ‘priority’ sectors
where counterpart funds may be more significant. The implication is that direct impacts will be
marginal, whether positive or negative.

Additionality to local production and commercial imports

There is a broad consensus among analysts that approximately 60% of total food aid, other than
relief, substitutesfor commercial imports(von Braun and Huddleston, 1988; Saran and Konandreas,
1991; ABC/IDS, 1982; USAID, 1989). The balance of evidence is that most programme food aid
typically provides balance-of -payments support substituting for other imports. Even in the case of
much emergency assistance, the intention is to avoid additional crisis-related imports that would
otherwise be a severe funding problem for the affected country.

8 Important exceptionsinclude the multi-donor agreement with Mali and support for poverty alleviation programmesin Cape
Verde.

® During the early 1990s in only six of the case-study countries covered by the Joint Evaluation, which included 11 of the
12 largest recipients of EU and other programme food aid, did total food aid represent a sufficiently large transfer to have
possible substantial implications for national food security. These included situations of conflict and immediate post-conflict
reconstruction (Ethiopia, M ozambique), economi eshighly dependent onfood imports(CapeV erdeand Mauritania), Bangladesh
wheretherearelarge socia safety netsresourced by food aid, and temporarily affected countries during adrought-related crisis,
such as Zambiain 1992/93.
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However, a second counterbal ancing factor highlighted by the Joint Evaluation of EU programme
food aid is the effects of delays, uncertainty about aid negotiations, timing of deliveries, poor
selection of commodities and general rigidities. Most donors have difficulty in postponing or
cancelling ashipment or substituting financial assistancefor already committed food aid. Frequently
thisresultsin higher levels of imports than the recipient government intended or the private sector
organized. Such a significant discrepancy between intended and actual outcomes has implications
both for local production and, because of problemsin disposing of commaodities, for the generation
of local currencies earmarked for devel opment purposes.

Agriculture and food sector impacts

There islong-standing concern about the potential direct impacts of food aid on agricultural prices
and, through interaction with domestic policy, on both the short- and long-term agricultural
devel opment of arecipient economy. Thedebate on the agricultural disincentiveissue has continued
since the beginning of large-scale food aid in the 1950s, and the consensus amongst analystsis that
it remains unresolved. That conclusion has important implications. First, there is a broad area of
agreement that direct impacts on agriculture, particularly of cereals as programme aid, are severely
curtailed because providing foreign-exchange savings effectively precludes direct price effects on
domestic markets. Except in a situation of severe short-term food insecurity, additionality is more
aninadvertent consequence of operational mismanagement by donor or importer. Secondly, thescale
of the resource transfer is, except for a few cases, relatively small, accounting for only a minor
proportion of total imports. Thirdly and Consequently, thefocus of the debate has shifted away from
generalized disincentive effects per seto therel ationship between domestic and international import
and export parity pricesfor individual commodities. For example, thelimited, largely urban market
for wheat and wheat productsis most sensitive to the effects of food-aided imports in a number of
recipient economies, including much of sub-Saharan Africa.

The selection of commodity type can have considerable implications for the short-term interaction
of food aid with other imports in relatively thin, highly segmented markets. The Joint Evaluation
(Clay et a., 1996) and the European Commission’s evaluation of food security (ADE, 1994) point
to the structural features of recipient country situations as determining to a considerable degree the
impacts of food aid on agriculture. Small island and micro economies often have high import
dependence. Nevertheless, thereis aneed for sensitivity to the micro commodity-specific elements
of food balances. Cereal imports may affect local production of roots, tubers and other vegetables
and the overlap through cross price effects in the markets for basic foodstuffs and animal feeds.

In the case of war- and disaster-affected economies, the short-term interaction of food aid in
relatively thin, poorly integrated markets may be large and potentially highly negative. However,
effects are likely to be more localized than in larger, more integrated food systems. Significantly,
many of the reported cases of disincentives over the last decade concern such war-affected
economies, including Ethiopia, Mozambigue and Nicaragua (GTZ, 1993; Tschirley et a., 1996;
Weersma-Haworth and Hopkins, 1996). In countries vulnerable to drought shocks, particularly in
sub-Saharan Africa, the provision of food aid involvestherisk of negativeimpactsonlocal markets.
Such concerns have been aforce behind the promotion of codes of conduct for food aid for the Sahel
and the Horn of Africa



28

The processes of urbanization and economic development also affect the technology of food
consumption. These changes have resulted in the growth in demand for processed foods and those
involving relatively simple preparation —wheat/bread, rice, pasta. The growth in demand for animal
protein also changes the structure of demand for cereals. These changes, which have often been
attributed to food aid, are occurring more generally across the developing world.

Finally, in those lower-and middle-income economies with continuing large-scal e structural import
deficits, acombination of factors, including political instability and the way liberalization of input
and output markets is managed, also affects outcomes. Experiences in, for example, countries as
different asBangladesh, Egypt and Peru, all relatively major food aid recipientsover thelast decade,
point to the importance of agricultural and wider economic policy, particularly on market
liberalization and investment incentives for agriculture and structural adjustment in the recipient
economy, as the major factor determining impacts.

The interaction of an economy’s structural characteristics and the short-term political economic
situation determinetheagricultural impactsof food aid. An overall assessment needsto take account
therefore of the change in geographical and immediate context of large-scale food aid operations
which could have significant market impacts. Maxwell and Singer (1979) found, in reviewing 20
case studies from the 1960s and 1970s, that disincentive effects were uncommon. However, most
of these recipientswerereceiving food aid on aregular basis as bal ance-of-payments and budgetary
support tolonger-term development. I n contrast, the Joint Eval uation (Clay and others, 1996) reports
margina negative impacts in 8 out of 12 case study countries, the large maority of which were
affected by an emergency or severe short-term economic crisis. A common aspect of the Southern
African drought response in 1992/93 was the late arrival of food aid, resulting in market
management difficulties. If large-scale food aid (relative to the recipient economy), is being
increasingly used asacrisisresponse to countrieswith thin or disrupted food markets, then therisks
of agricultural market disruption and disincentive problems may have increased.

Non-cereals food aid

Historically, theavailability of commaoditieshasbeen sensitivetointernal donor market management
and the search for opportunitiesfor surplus disposal. The now well documented experiences of EU
dairy food aid in countries as varied as China, Indiaand anumber of African economies, highlights
the risks of disincentives at a sub-sectoral level (Ahmed and Huang, 1996; EU Court of Auditors,
1987; Dangroup, 1992). Such aid was invariably intended to provide imports to the local dairy
processing industry, which were to be sold to finance the development of dairy farming, especially
by small-scale producers. Operation Flood in Indiaapart, dairy aid has hardly been associated with
any substantial development of local dairy farming, especially small-scale production. Thetensions
are severe between sustaining urban demand, including middle- and high- income consumers and
the service sector (hotels, public institutions, etc), supporting marketing and processing and also
promoting production. Therecord of poor performance and achanging policy environment, inwhich
public sector involvement in dairy pricing is considered less appropriate, therefore justifies the
progressive cutback in dairy aid over the past decade. However, the growth in EU vegetable oil aid
potentially raises the same issues for alocal economy in terms of tensions between consumer and
processing/producer interests.
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3. 3 Budgetary support and agricultural development

A characteristic of food aid policy debatesisthe contrast between possibilitiesfor constructive use
and the less impressive empirical evidence. A number of analysts have stressed the potential of
linking food aid to supporting policy reform affecting agriculture and thefood sector, moregenerally
and this has been echoed in policy documents. A few rare cases such as Mali apart, the balance of
the empirical evidence is to the contrary (Coelo, 1994). There is little evidence that donors,
individually or in co-ordination, have been successful in organizing food aid in support of
agricultural development policy. Rather, the widespread process of economic liberalization and
sectoral agricultural reform has been occurring within awider context of international support, and
the commitment of many governments to structural adjustment forces. Donors, governments and
parastatal agencies have been adapting in theway food aid ischannelled |eading to achanging, more
liberal, environment (Clay et a., 1996: 48-9).

There are two distinct but not unrelated debates concerning the provision of commodity aid for
budgetary support. First, import support is provided on a programme basis. Donors commonly see
this aid as also providing budgetary support from the local currency counterpart funds (CPFs)
generated by the sale of the commodities (Bruton and Hill, 1991). Thereis, however, an important
dissenting view, which has been the position of somedonors, including the UK and the Netherlands.
Inthe case of aid provided as balance-of -payments support, the budgetary effects concern thewhole
of publicexpenditureandit istherefore not appropriate to engagein attemptsto hypothecate specific
sources of revenue to specific donor-approved devel opment activities. In practice, suchtyingisaso
unlikely to be successful because of fungibility issues. Nevertheless, use of commodity aid for
budgetary support has been a continuing aspect of EU Community Action aid. It is part of the
financial accountability monitored by the European Court of Auditors. The European Commission
and some Member States have also focused on CPF management and use as a way of promoting
food security through the provision of food aid.

Regarding the use of CPFsfor budgetary support, the most recent review, the Joint Evaluation of EU
programmefood aid, hasreconfirmed methodol ogical problemsinherent in determining actual CPF
uses, given the problems of fungibility, and establishing their developmental effectiveness.
Performance in relation to donor objectivesin 12 countries, accounting for over two-thirds of EU
programme food aid, was patchy. In most cases information available on the use of CPFs, whether
on- or off-budget, failed to establish the genuine limit of additionality in terms of sectoral activities
that would not have been undertaken without the use of these funds, whether or not there were
bilateral agreements between government and donor specifically hypothecating CPFs for usein a
particul ar sector. Itisthereforeanal ytically more correct to describe CPFs asassociated with asector
or more specific set of activities. Evidence on the quality of activities associated with CPF use aso
suggested that performanceis often less than satisfactory. Thereisageneral lack of evidence on the
functional uses, e. g. construction, salary costsand imports, asdistinct from the sectoral allocations,
that would contribute to a better understanding of real impacts on, for example, poverty. Initiatives
to improve the effectiveness and efficiency of the management of food aid for budgetary support
have been attempted, but so far with l[imited evidence of success. A final, and perhaps most critical,
issue concerns the cost-effectiveness of using food aid as an instrument for providing budgetary
support (see below, section 3. 5).



30
3.4 Monetization: project and emergency aid

The use of food aid in development projects typically involves the direct distribution of food to
targeted beneficiaries, usually as someform of wage-in-kind, ration or food supplement. Theimpact
of such targeted interventions in terms of poverty eradication and combatting food insecurity and
malnutritionisconsideredinthefollowing chapter. However, awidespread feature of project support
is a'so monetization, or the sale of commodities, usually on the open market, to meet local project
costs. This most commonly involves partial monetization to meet the specified costs of logistics,
organization and complementary inputs such as tools or construction materials associated with a
direct distribution project. Secondly, thereis full or 100% monetization where food is provided to
generate budgetary support tied to a specific project, as in the case of dairy development, food
security reserves or price stabilization schemes. Some WFP projectsinvolve the sale of subsidized
rations to closed groups of beneficiaries outside of normal markets, and use of the sales proceeds
for project costs. The WFP estimates that 13% of the commoditiesit provided for development
projects have been monetized in recent years. Of this approximately 5% was for partia, 3% for
closed loop and 5% for full monetization (WFP, 1997b). In contrast, the proportion of US Title Il
development project food aid rose from 7% in FY 1989 to 21% in FY 1995 and almost 40% in FY
1997 (USAID, 1998). With the EU Regulation of June 1996 governing food aid policy and
management European NGOs have the alternative of cash in place of food, making monetization
unnecessary, unless there are specific local reasons.

Partial monetization isapragmatic responseto apractical reality. Financinglocal costsisacommon
problem of much project aid, and in providing only food aid WFP has had to find complementary
financial support through co-financing. Similarly, in receiving only food aid from some donors
NGOsfacethe samedifficulty. Monetization istherefore sometimes seen asthe easiest and quickest
way of ensuring availability of cashfor particular projects. Nevertheless, thefundamental efficiency
problems of using commodity aid as amechanism for providing local currency support, considered
below, suggest that better project planning to include both cash and food resources can make
monetization under normal circumstances unnecessary. The margina scale of most food-aided
projects also precludes significant effects of such monetization on agricultural markets and
production in recipient countries. Closed-loop arrangements may be appropriate where markets are
incomplete, as a context-specific arrangement, but careful assessments of potential leakages are
required.

Full monetization, or projectswith ahigh degree of monetization would appear to present problems.
The implication is that food assistance is not considered an appropriate form of intervention. The
food is being used as a mechanism for generating local currency support. The issues raised are
similar to programme aid. Direct impacts from the sale of food, typically on urban markets, are
unlikely to have significant positive direct impacts on food security. In-country co-ordination with
other food aid imports can be problematic where there is also substantial programme aid.

The additional managerial tasks that monetization imposes on the implementing agency and the
likelihood of very high transaction costs make this an unattractive way of providing aid in the case
of adonor that has alternative financial instruments at its disposal.

Are there circumstances in which full monetization is pragmatically justifiable as a second-best
option? From the viewpoint of an operational NGO, monetizing food aid may offer an additional
resource, but from awider perspective thismay be a misuse of aid resources. The large NGO socia
and nutritional programme in Peru targeted at vulnerable groups in poorer areas has been sustained
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by local currency support from several food aid donors(Hopkinsand Grenier, 1995). Itscontinuation
appears to be sensitive to that support continuing, as a reduction in Canadian aid has shown. In a
similar way, several US-based NGOs report how they have successfully used local currency support
from monetized food aid to support innovative initiativesin anumber of least developed countries.
Thiscan now eveninvolve*third-country monetization’ whereby food aid issold in one country and
the proceeds used in another country to support afood security initiative (Cekan et a., 1996). But
isfood infact an appropriateway to providelocal currency when thereare other instrumentsthat can
be used to support anti-poverty programmes? Are difficult sustainability issues being evaded? The
use of food aid to provide local currency support in thisway should be demonstrated as an efficient
use of aid and not justified as an opportunistic use of additional resources (Maxwell and Templer,
1994).

Monetizing emergency aid

As most donor regulations preclude the sale of emergency aid, thisis an apparently little exploited
possibility (Peppiat and Mitchell, 1997). However, Dreze and Sen (1989), drawing upon experience
inIndiawiththe M aharashtraEmpl oyment Guarantee Scheme, consider the possibility of combining
market intervention that involves sales of food (an injection of food into the local economy) with
use of the proceeds to fund a cash-based programme of entitlement support. In practice, something
similar was attempted in Southern Africain 1992/93 and again in 1994, when donors agreed that the
proceeds of the sale of programmefood aid as emergency support would be used to finance drought
relief programmes, for example in Zambia (Legal and Chisholm, 1996).

3.5 Superiority of financial aid

Finally, thereisthecritical issue of cost-effectiveness which is outside the scope of this paper. The
transaction costs associated with commodity aid plus the costs of time by commodity source and
method of acquisition suggeststhat ceteris paribusfinancia assistance for balance-of-payments or
budgetary support will be superior to food aid (Abbot and McCarthy, 1982). That theoretical
presumption is borne out wherever cost-effectivenessis analysed empirically in a systematic way,
asisdiscussed in the accompanying report (Clay, Pillai and Benson, 1998, chapter 6). Therationale
for food aid therefore needs to be made on a case-by-case basis in terms of the specifics of market
conditions and institutional capacity, or pragmatically because of genuine aid additionality.
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4. Alleviating Poverty and Securing Livelihoods

In the light of the increasing importance of poverty reduction and elimination at the heart of
international development efforts, epitomized by the UK Government’ snew approach to sustainable
growth in favour of the poor, a review of food aid’s contribution to this objective is timely. This
chapter will examine theimpact of food aid, initsthreeforms, asaresource for poverty alleviation
and livelihood security.

Programme food aid, as general support to economic development and growth is, obviously, able
to have an impact on poverty. But, in theory, it aso has the potential to make a developmental
impact, either through the direct provision of food assistance or via the generation of counterpart
funds (CPFs), channelled to developmental purposes, on- or off- budget.

Thejustification for project food aid as an appropriate devel opment tool rests on the assumption that
it can be used discriminatingly and so be effectively targeted at the neediest with sustainableresults.
Thearguableimprovementsthat project food aid can deliver includeinfrastructure development and
empl oyment generati on through food-for-work (FFW) programmes, improved nutritional and health
awareness mediated by mother and child health initiatives, and increased attendance and improved
educational performance through school feeding programmes. These sectoral uses of food aid will
be considered more fully in the following chapters.

Emergency food aid has a positive short-term impact upon recipients. But itslonger-term effectsare
less clear, particularly its effectiveness at linking in with development and rehabilitation effortsto
eradicate poverty and secure livelihoods.

4.1 Programme Food Aid (PFA)

Case-study evidence accumulated during the Joint Evaluation of EU PFA (Clay et al., 1996)
indicated that thisform of intervention isineffectivein enhancing the household food security of the
poorest through the support of direct food distribution programmes. Indeed, the eval uation found that
many public ration and subsidy systems discriminate against the poor, with the majority of benefits
accessible mainly to urban, public and formal sector employees, the military, the civil service and
similar groups. USAID PFA distributions were concluded to have reached only those consumers
with purchasing power, thus by their very nature not the poorest (McClelland, 1997).

On occasion, the use of so-called self-targeting commaodities — those disproportionately consumed
by the poor, eg, soft wheat in Bangladesh and wholemeal bread in Egypt — has had progressive
effects as an income transfer to poorer consumers. But the subsidized distribution of such
commoditiesislimited by evidence that they are sometimes purchased for use as animal feed. Self-
targeting commodities represent ablunt and inefficient way of achieving anincometransfer to food-
insecure households.

The directed use of CPFs has also been viewed as a way of targeting PFA to projects amed
specifically at increasing the food security of vulnerable households. Over the years donors have
sought to become increasingly specific about the targeting of CPFs, regardless of how they are
budgeted. It isdifficult, however, to ascertain the developmental impact of on-budget CPFs because
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of food aid’s fungibility. In cases where resources are provided off-budget, it is also not always
possible to conclude that there has been additionality, asthey may have triggered are-allocation of
budgetary resourcesaway from the sector to which the CPFswereall ocated. Also, in many instances,
agreements guiding the disbursement of CPFs have been too nebulous to ensure that donor
conditionalities are met. It was difficult, for example, to determine whether any CPF-associated
agricultural development projects funded by EU Community Action and the Member States had
actually succeeded in prioritizing food-insecure regions or groups. Problems in management and
accounting of CPFs also mean that improvementsin food security for the poorest are very difficult
to achieve.

Policy reform initiatives leveraged by PFA can theoretically benefit the poor if they effect change
on issues critical to food security and poverty. But only the US has seen itself as having sufficient
weight, in terms of food aid shipments, to engagein bilateral policy dialogue to influence recipient
countries sectoral and macroeconomic policy (USAID, 1989). Donorsworkingintandem have had
only limited success in dial ogue with recipient governments on policy issues. Historically PFA has
proved to be a blunt instrument for levering policy change and indeed can sometimes act as a
disincentive to sustainable development, by allowing governments to postpone implementation of
suitable policies.

There is no evidence to suggest that PFA is more pro-poor in its impacts than other forms of
programme aid. Such conclusions concerning PFA’s effectiveness as an instrument for poverty
alleviation haveled most donorsto shift their food aid all ocationsincreasingly to alternative methods
of distribution which can, in theory, focus upon particular beneficiary groups.

4.2 Project aid: labour-intensive works

The single greatest resource that most poor people have is their own labour and it has long been
argued that this resource can be utilized effectively to address the problems of poverty and hunger,
mediated by labour-intensive works (Burki et a., 1976). The nature of these labour-intensive works
canvary greatly, ranging from relief works offering temporary wage employment in crisissituations
to long-term employment programmes designed to provide secure livelihoods for the most
vulnerable (Clay, 1986). Payment has generally been made in the form of either cash or food.

Three questions must be asked with regard to the appropriateness of these labour-intensive works
in the context of thisWorking Paper. First, what impact have these activities had upon poverty and
food insecurity objectives? Second, how effective is food as awage for this type of activity? And
third, if food-for-work is an appropriate and effective developmental intervention, what role does
food aid have in supporting it?

Livelihood security

Theimpactsof theserural works programmeswith respect to food and livelihood security are highly
dependent upon the circumstances in which they are implemented. The State-run Employment
Generation Schemes (EGS) in Indiain which unskilled labourers are guaranteed employment on
rural infrastructure works (eg road and soil conservation, afforestation and irrigation), for a cash
wage have aso played an important role in combatting seasonal malnutrition and insecurity by



34

providing year-round employment (Dreze and Sen, 1989). Furthermore, the EGS has been found to
improve livelihood security by reducing the income variability of labourers by 50% in comparison
with those employed in non-EGS villages (Dev, 1995). The Bangladesh FFW programme has been
similarly successful in providing slack season employment for landless and marginal farmerswhen
demand for agricultural labour islow (Ahmed et al., 1995). It has been argued that the success of
labour-intensive public works in South Asia has limited relevance to the less densely populated
regions of Africa (Clay, 1986).

Others dispute this and contend that local population densities can reach very high levels, making
these works a viable strategy for poverty aleviation in this continent also (von Braun et al., 1991).
There are notable examples where FFW projects have been expanded during short-term food
shortages, allowing the distress migration, which would have otherwise occurred, to be avoided
(CIDA, 1998). A household food economy analysis of the Tezeke Lowlands in north-east Ethiopia
(SCF, 1997a) indicated that relief worksduring poor crop years have allowed the poorest househol ds
in this region to meet their food needs without resorting to migration to Gonder and incurring the
detrimental effectson community and family life, aswell asfuturelivelihoods, that thismovewould
inevitably have. Indeed, the relief distribution in this instance has enabled some of the poorest
households to increase their asset base by freeing them from the usual overriding preoccupation of
meeting their daily food needs. Others cite the experience of successful schemes in Niger and
Zimbabwe (Webb, 1995; Webb and Moyo, 1992). However, the apparent success of such schemes
isalso disputed, especialy in acrisis context (Devereux et a., 1995; Eldridge, 1997).

Problems regarding the effectiveness of these projects have largely been encountered where rura
works, with the short-term goal of providing food to the hungry, have also been intended to have
long-term sustainable impact (CIDA, 1998). Public works projects cannot effectively achieve both
goals ssmultaneously and should generally have one or other as their primary objective.

Asset creation and sustainability

A recurrent themeintheliteratureistheappropriatenessor quality of investment undertaken through
labour-intensive rural work where income generation through employment creation is the primary
objective. Thereis considerable controversy regarding the sustainability of assets created through
these works and thus the ability to have an impact on longer-term food security and poverty
reduction goals. A review of CIDA’s multi-year programme in Ethiopia (Rempel, 1997) found it
impossible to determine whether its goal of increasing long-term, sustainable household food
security had been achieved. Little attempt has been made by NGOs to measure the contribution of
the assets created to increased sustainable food production, nor indeed what contribution might be
made when the assets have matured.

Sometimes the assets are of questionable quality and have frequently been left to deteriorate. WFP-
funded agro-forestry projects in Ethiopia, for example, which created physical conservation
structures and tree plantations, have been lost because of lack of maintenance. Similar widespread
problems rai se the question of the degree to which the assets created reflect the needs and interests
of participants and the wider community, or the technical and administrative capacity of the
implementing agency. Theinvolvement of communitiesand beneficiariesin project planning stages
is all too rare, and risks a fegling of lack of ownership on the part of the community towards the
assets created being translated into lapses in maintenance and upkeep.
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The long-term success of all works projects ultimately depends on the rights of beneficiariesto the
use of the assetsthey have created and are expected to maintain. Clear tenure and usufructuary rights
arerarely established beforehand and, as the WFP evaluation elucidated (Chr. Michelsen Institute,
1993a), the long-term benefits of the infrastructure created have often been appropriated by the
better-off residents. Even theredistributivetaxation measuresimplemented inthe EGSin Indiahave
failed to redress thisimbalance (Hirway and Terhal, 1994).

Too often operational and technical problems have also hampered the developmental effectiveness
of FFW projects. For example, the small-scale CIDA-funded projects implemented in Malawi,
including construction of communal tree plantations, primary schools and seed gardens, were
frustrated by alack of critical non-food inputsand irregular food delivery (Vandenberg, 1997). The
tripartite evaluation of WFP development activities also noted that the mobilization of non-food
items was not always successful or timely, and was a key aspect of project failure.

Targeting the poorest

The performance of public works in successfully targeting the poorest is mixed for both cash and
food-based employment schemes. The EGSin Maharashtra State, India, has over 90% participation
by the poor, an increasing proportion of them women. The Rural Maintenance Programme (RMP)
in Bangladesh empl oys destitute women for a cash wage in farm-to-market rural road maintenance
and also has a 95% success rate according to the strict targeting criteria used (Guest, 1997).
Furthermore, the wider Bangladesh FFW programme which pays wages in wheat also reported
effective targeting of the project to the poor with alarge female participation rate (Ahmed et al.,
1995).

Recent assessments of targeting practicesin Ethiopian FFW interventions (Sharp, 1997) found that
for a number of projects, less vulnerable members of the community were benefiting
disproportionately. Thisis, in part, because these households are more likely to have surplus labour
and so be able to access FFW opportunities without sacrificing other sources of income. Often non-
competitive payment rates also preclude participation by the neediest as they provide inadequate
incometo support the poorest households. Once again, the unintentional effect of targeting practices
may actually be to discriminate against the very people the project is designed to reach. Evaluation
of WFP-supported projects also found that the benefits, in terms of food as a wage, very often
accrued to the less vulnerable. Government employees in Ghana were part-paid with food aid for
work on agro-forestry projects (Chr. Michelsen Ingtitute, 1993b), and landowners were
comparatively greater beneficiaries of rural development projects in Pakistan (Chr. Michelsen
Institute, 1993c).

Asfemal e-headed househol ds are typically morelabour-constrained and thusless ableto participate
in such projects without harming on-farm production and future livelihoods, these works may in
practice al so discriminate against them. Rural devel opment worksin North West Frontier Province
in Pakistan earmarked a proportion of workdays for women, none of which were utilized in thefirst
three years of the project. Training programmes in support of rural women in the same region
reached only 20% of thetarget, and it wasfelt that food aid was an insufficient incentive. Similarly,
agricultural projects in Malawi specifically aimed at increasing the household food security of
female-headed households were, in practice, supporting a number of male-headed households.
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Moreover, the leadership of village-level farmers groups assembled by the project was
predominantly male (Chr. Michelsen Institute, 1993c).

Cash or food wages?

Mode of payment should be governed largely by local conditionsincluding the market situation and
the specifics of likely household food consumption behaviour and indirect effects on non-
participating vulnerable groups. In circumstances of food scarcity, payment in kind has the obvious
advantage of providing food to the hungry whilst simultaneously augmenting local supplies. If food
supply is highly inelastic in the short term, then cash payments without a complementary injection
of food would raise prices for excluded groups (Basu, 1996). In circumstances of high inflation,
payment in food isalso probably the more appropriate means asit maintainsthe real value of wages
to the beneficiary. Thereis aso some evidence that the use of food as awage can lead to increased
calorie consumption at the household level, although in itself this does not constitute a sufficient
reason for payment in kind (the nutritional implications of this are discussed in Chapter 5).

A proclaimed strength of food, compared with cash-wage employment, isthat thisresource provides
an effective means of reaching specific beneficiary groups. This assertion is based on assumptions
about the self-targeting nature of food wages, which contend that only the poorest will work for self-
targeting commodities, at wages set below the market rate, or will engage in the strenuous labour
typically required in FFW activities. However, some highly vulnerable groups, such asthe elderly
and thedisabled, aswell asthoseliving in areas too distant to allow regular travel to worksites, may
be excluded. Some of the more successful continuing rural works programmes, from the vast scale
of provincia programmesin China(Zhuand Jiang, 1995) and State Employment Guaranteein India
(Hirway and Terhal, 1994) to small island programmes in Cape Verde (Ferreira Duarte and Metz,
1996), combine cash wageswith complementary marketing interventionsto ensurefood availability
and stable, often subsidised, prices for consumers.

Delaysintheprovision and distribution of food commodities havedisrupted works programmes, and
it was reported that in some Ethiopian FFW programmes, targeted beneficiaries chose not to
participate because of their inability to defer payment until commodities became available (Sharp,
1997). In circumstances where the timely provision of food commodities cannot be guaranteed,
payment in cash is likely to be preferable. Concern has aso been expressed about the possible
disincentive effectsupon beneficiary agricultural production of food wages. But it appearsthat there
is little empirical evidence of reduced involvement in farming by participants of major FFW
programmes in Ethiopia (Maxwell, 1991) or Bangladesh (Ahmed et a., 1996).

Cost-efficiency is obviously a crucial issue. A cash wage appears to be more efficient than food
payments where handling and transportation costs are high. In Bangladesh it is estimated that cash
rather than food wages could reduce public works programme costs by 25% by avoiding commodity-
related transaction costs (Ahmed et al ., 1995). Cash payment al so obviatesthe need for beneficiaries
to sell aportion of their food wage, when it constitutes a large proportion of household income, in
order to meet other needs. Thisinvolves further transaction costs which are often ignored in cost-
effectiveness calculations.

To sum up, the choice of mode of payment should be largely determined by market functioning,
especialy when a crisis event has occurred, and targeting considerations. When markets are
functioning relatively efficiently, cash payment may be a better option since it can be more easily
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monitored; it creates demand for local food production and iseasier to handle. Where markets are
poorly integrated and there are seriousimperfections or thereishigh inflation, payment in kind may
bethe best option inthe short term. A *‘mixed’ food and cash wage may sometimesbethe preferable
option asit provides greater flexibility for both implementing agencies and beneficiaries. A further
consideration is the indirect impact of intervention on those excluded from the programme. The
appropriate choice for payment in arural works programme should also take account of other
complementary interventions. The accumulated evidence about mode of payment underlines the
need for decisions to be made on the basis of a careful consideration of local conditions.

Therole of food aid

Food aid can support labour-intensive public works in three ways. through the provision of
commodities for payment in kind or for public distribution systems which can then be drawn upon
for wage payments, or through the generation of local currency to finance these works. The first
option has predominated, to the extent that food aid and FFW have become almost synonymousin
much of the literature.

Theissue of cost-efficiency, aready mentioned, isfundamental to the question of whether food aid
isthe most suitable way of supporting FFW projects. Transaction costs including international and
local transportation and storage and handling costs can be prohibitively high, rai sing questionsabout
the efficiency of the direct use of food aid commodities. Another factor isthe choice of commodity
with which to make payment. If the commodity selected is determined by the existence of
exportable surpluses and poses problems of acceptability to the consumer, there is little basis for
building public works programmes around food aid. These two problems are being addressed to a
certain extent by thetrend inincreased purchases of commoditiesin devel oping countries. However,
cost-efficiency remains an important consideration.

The sustainability of programmes supported by food aid is also a crucia issue. In the short-term,
fluctuationsinlocal food supply can make it sometimesinappropriate to import food. But switching
between food and cash and between imports and local acquisition to take into account these
fluctuationsistechnically difficult. In thelonger term there may be funding problems, especially for
relatively large rural works programmes, such asthe Bangladesh and Ethiopian FFW programmes.
They rely on the willingness of donors to sustain them, asit is unlikely that government will bein
a position to substitute the locally produced commodities owing to budgetary constraints. With
market liberalization, cash-wage-based rural works may also be more suitable, than FFW.
Monetization and the use of sales proceedsto fund cash for work could then have atransitional role
in assistance.

Insummary, theempirical evidence ontheroleof |abour-intensive public worksin achieving poverty
reduction and long-term livelihood security is mixed. The record of sustainable asset creation is
poor, but there have been many positive impacts on short-term food insecurity in situations of acute
food shortage and also in providing asafety net for the chronically poor. Thismixed record is partly
theresult of over-ambitiousproject designswhich combineincompatibleshort- and long-termgoals,
and partly because it reflects the implementation of worksin regions or countriesto which they are
not well-suited.
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Therole of food aid as a support for effective and efficient FFW programmes appearsto be limited
to situations of market dysfunction and food scarcity, conditions which are more likely to be found
in crisisand post-crisis rehabilitation situations. Under these circumstances, food aid distributed as
payment in kind can be crucial in maintaining household consumption at adequate levels, providing
that appropriate and effective targeting is undertaken to reach the poorest. Thereisalso achallenge
in ensuring a timely transition to cash-based schemes or other activities where thereis continuing
need for poverty-alleviating, safety-net programmes.

4. 3 Project aid: School Feeding Programmes (SFPs)

Thistype of intervention typically involves the distribution of afood supplement to primary school
children, athough programmes have been undertaken in secondary schools, universities and
colleges. Project objectives, besidesimproving nutritional status, are concerned with humanresource
development, and include improving enrolment and attendance, often of girl-children specificaly,
reducing drop-out rates and enhancing cognitive devel opment and academic performance.

During the 1980s, a series of negative evaluations led to a decrease in the importance accorded to
SFPsamong donor priorities. It appears, however, that some agenciesand governments haverecently
been returning to SFPs as a means of promoting sustai nable devel opment, largely for two reasons.
The immediate impact of structural adjustment programmes on the poor has been so regressivein
many instancesthat the role of SFPsin mitigating these negativeimpactsisbeing recognized. Also,
the greater emphasis on human development as characterized by the UNDP Human Devel opment
Index hasre-focussed attention on therolethat food aid hasto play in reaching the poorest and most
vulnerable, particularly children. It isfor these reasons worthwhile to re-assess therole of food aid-
supported SFPs.

Developmental impact

Recent evaluations of WFP-supported projects have noted how difficult it isto establish with any
degree of certainty how far school feeding goes in improving cognitive function and academic
performance (Chr. Michelsen Institute, 1993a). The only area where some positive effect could be
ascribed was in the concentration shown by those children who travelled long distances to school.
The review of similar USAID-supported interventions was more positive in its conclusions.
Programmesin Honduras, BurkinaFaso and Bangladeshwereall credited withimproving enrolment
and attendance rates and some anecdotal evidence was provided of better attention spans, learning
abilities and academic performance as a consequence of supplementation (McClelland, 1997). The
Honduran SFP, Bonos Mujer Jefe de Familia (BMFS), essentially acts as an income-transfer
programmerather than atraditional feedingintervention by providing couponsto childrenin primary
schoolsin areas of severe malnutrition and poverty which can then be used to buy food and other
goods or converted to cash. NGOs have also reported positive effects of more conventional
supplementary school feeding in post-drought Zimbabwe. They observed reduced levels of school
drop-out and also fainting during the SFP and reported an average weight gain of 20% for the
children participating (Christian Aid, 1997).
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Targeting the poorest

Targeting of these programmes to the poorest and most insecure families has proved problematic.
Past research has indicated that those attending primary school are more likely to come from less
vulnerable backgrounds, suggesting that SFPs may even discriminate against the neediest. Levels
of enrolment and attendance and whether SFPs can influence these appears crucial. The successful
‘Nutribun’ feeding programme implemented in Jamaica in 1986 which distributes daily milk and
fortified buns, effectively reached itstargeted beneficiaries asaconsequence of theamost universal
enrolment rates of primary school children in that country (World Bank, 1989).

The general assumption that SFPs increase the number of girls attending school also appearsto be
more amatter of belief than consistently established fact, although a successful pilot programmein
Bangladesh indicates that this can be achieved. This project targets vulnerable households which
have difficulty in sending children to school because of the high value placed on their work, by
compensating them with wheat for the loss of child earnings (McClelland, 1997). It has been
particularly effectivein reaching girl children, because of the requirement that all the children must
attend school in order for the household to be eligible for participation. These experiencesillustrate
the importance of considering the local socio-economic conditions when determining the most
appropriate form of intervention.

The use of food aid as an effective and cost-efficient way of supporting SFPs appears to be
debatable. Evidence of positive devel opmental impactsis limited, often to pilot schemeswhere the
constraints can be more easily addressed. SFPs appear to have had more success when they have
been implemented asincome-transfer programmes to the poorest familiesrather than direct feeding
interventions for poor children. Thelogistical and financia problemsin providing and maintaining
food suppliesand the complementary non-food inputsare clear and underminethe cost-effectiveness
of this form of intervention. Moreover, even if project objectives are successfully achieved their
long-term sustainability woul d still bein doubt because of the high proportion of recurrent costs. The
tripartite evaluation of WFP suggested that it was unlikely for most programmes that host
governments would continue funding to the same level, if at all, were aid to be withdrawn (Chr.
Michelson Ingtitute, 1993a).

In choosing how to allocate local funds, alternatives involving lower transaction costs such as
reducing or waiving school fees may be more effective in increasing enrolment of poor children
(Jackson, 1982). Only if thereis convincing evidence that SFPs also improve nutritional status and
performance might they be preferable as an incentive to attendance. Nevertheless, in areas with
existing high enrolment levelsof poor children, or where these can reasonably be achieved, food aid
distributions might indeed be asuitable means of makinganincome-transfer to the neediest families.
Where these conditions cannot be guaranteed, benefits arelikely to accrue disproportionately to the
better-off.

4.4 Project aid: supplementary feeding programmes

Thisterm is awide-ranging one and can be used to describe interventions including Mother and
Child Health programmes (MCH), Vulnerable Group Feeding (VGF) and Therapeutic Feeding
Programmes (TFPs). Besides improving the nutritional status of poor mothers and babies, MCH
programme objectives include improved health and nutritional knowledge and practices, and
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supplemental income generation through small enterprises and gardening. VGF programmes
encompass M CH-style interventions as well as the provision of food to hospitals, orphanages and
other institutions. They attempt to go beyond simply dealing with malnutrition to include health
education, functional literacy and other forms of training. TFPs target individuals, severely
malnourished as a result of some emergency event, be it drought, war or flood, and aim to
rehabilitate them and promote weight gain through the use of food rations in conjunction with
medical care and supervision.

Like SFPs, MCH and V GF-type interventions received less attention in the 1980s because of
inconclusive evidence asto their direct health and nutritional effects and sustainable devel opmental
impact. They are now being re-examined in the light of the increased prioritization of human
development and security, in particular of women and children. The poverty, nutritional and health
aspects of these interventions are complex and difficult to separate, both conceptually and
practically, and are discussed further in Chapter 5.

Effectiveness

Experiences of these projectsaslong-term devel opmental interventions have been mixed. Problems
have been encountered in linking the direct intervention - the provision of afood supplement - with
the overall objectives of the projects. A VGF project undertaken in the Y emen Arab Republic, for
example, failed to rel ate the feeding component to any complementary programme for nutritional
or health education.

In contrast, the large VGF programme in Bangladesh initiated in the wake of the famine in 1975,
which targets poor, distressed women, was concluded to have positively affected their status within
the community and increased their and their children’ sfood consumption and caloric intake, aswell
ashaving apositiveimpact on their economic position (Guest, 1997). Thecrucial differencebetween
this and less successful projects is the provision of an effective development support package
including literacy, numeracy, health and nutrition education and income-earning skills. In general,
as the WFP eva uation concludes, V GF programmes do not address the root causes of malnutrition
and food insecurity and as such are ill-equipped to act as more than simply food distribution
interventionsthat provide anincometransfer, rather than ameans of sustainable development (Chr.
Michelsen Institute, 1993a). The question remains as to whether afood intervention, supported by
food aid, isthe most cost-efficient and practical way of achieving objectives even for those projects
that did prove successful.

The educational components of some MCH projects funded by USAID were judged to have had
somebeneficial outcomes, with someevidence of improved breast-feeding, weaning and other health
practices but it is likely that comparable impacts could have been achieved without costly food
interventions. The positive non-nutritional impacts of these programmes may also only be attained
hand-in-hand with non-nutritional costs, for example the creation of dependence on short-term
unsustai nable handouts at the expense of self-reliance and sustainable development.

Many projects, however, have their originsin, or are considerably expanded as, crisis response
measures, assisting displaced and refugee populations or resident populations affected by conflict
and acute food insecurity. MCH and V GF interventions, under these circumstances, provide away
of simultaneously addressing a potentially acute nutritional situation and making atargeted income
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transfer to affected or vulnerable households. There is considerable evidence that such actions are
often the only project option available and are ‘supplementary to nothing' (Shoham, 1994).
Consequently there is an argument for sustaining them as part of a crisis management system,
especialy where food markets are thin and likely to break down in crisis and where aternative
institutional arrangements for intervention are not possible.

To sum up, under the crisis circumstancesin which these programmes are sometimesimplemented,
the combination of severely malnourished individual sand acute food shortages meansthat food aid,
mediated by MCH and VGF-style interventions, isacrucial input for saving lives and responding
to immediate nutritional needs. Therole of such interventionsin amore stable situation of endemic
poverty and chronic hunger is more contentious and raises the question of alternative ways of
providing safety nets, supporting heal th education and promoting devel opment in asustainableway.

4.5 Humanitarian relief

The range of responses to humanitarian emergenciesinvolvesal categories of food aid instrument,
as appropriate. Programme food aid is used to finance additional food imports as previously
discussed. Food assistance projects such as FFW, VGF and MCH may be expanded to provide the
necessary flexibility in dealingwith acute, transitory, food insecurity and Botswana, Bangladesh and
Ethiopia provide much studied examples of so-called ‘ concertina projects (Buchanan-Smith and
Tlogelang, 1994; Ahmed et al., 1996; IDS/IDR, 1996). Thirdly thereisrelief food aid provided for
direct, free, distribution to affected populations in times of crisis. This chapter does not deal with
the uses of project and programme instruments, except to note that the ‘relief aid’ of some donors
may be directed at the expansion of existing projects.

The exact structure of free food distribution programmes is highly situation-specific and varies
according to the nature of the emergency involved (Jaspars and Y oung, 1995). In acute rapid-onset
emergencies, emergency food aid is typically provided principally as a means of preventing
malnutrition and morbidity. But in other situations, especially more protracted crises, where
mortality ratesmay be closeto normal levels, it can act principally asan income-transfer and support
to livelihoods for affected populations. The lack of understanding of the dua role that emergency
distributions commonly play can seriously weaken the link between relief and development
activities.

This link between relief and development is increasingly recognised as crucia in supporting
livelihoodsand preserving assetsasfar as possible (Buchanan-Smith and Maxwell, 1994). Fromthe
devel opment perspective, thismeans el ucidating strategiesfor reducing thefrequency, intensity and
impact of shocks through disaster prevention, preparedness and mitigation programmes such that
the need for humanitarian relief is reduced.

From the perspective of emergency interventions, it is crucia that relief programmes do not
undermine developmental efforts, that they operate on the same basic principles as development
programmes and that they contribute to devel opment goalsasfar as possible. It has been recognised
that the ease with which these linkages can be achieved varies considerably according to the nature
of theemergency (Bortonand Macrae, 1997). Inpolitically stableand secure countries, withstanding
anatural disaster, the continuum islikely to be more straightforward than in insecure and unstable
countries suffering a complex emergency.
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Many evaluations confirm that relief food aid in humanitarian crises has played a critical rolein
saving lives and limiting long-term damage to human development. Recent examples include the
Rwandan emergency (Eriksson, 1996). Beyond that basic conclusion, there is a mixed record on
effectiveness.

One reason for this mixed record is ‘too little-too late’ syndrome in which the response sequence
from theidentification of acrisisto the commitment and supply of commodities often meansrelief
aidisprovided too | ate (Buchanan-Smith and Davies, 1996). Under these circumstancesthe limited
amounts of food aid available in the early stages only mitigates rather than prevents the negative
effects of the humanitarian crisis— excess morbidity and mortality and difficult to reverse losses of
livelihoods. When the aid finally does arrive there is often too much present asthe crisisis abating.
Thisisaparticular risk when therelief operation is characterised by alack of coordination amongst
donors, or the aid is sent in response to natural disasters from which there is often arapid recovery
This has led to the development of early warning systems focusing on regions and countries
vulnerableto famine. But their record in overcoming this problemis so far mixed (Buchanan-Smith
and Davies, 1996).

Evaluations of emergency aid programmes undertaken in response to the southern African drought
of 1991/92 noted that relief food distributions prevented mass migrations and the formation of
displaced person’ scamps. Thisinturnfacilitated arapid recovery oncethedrought had ceased (M S,
1994; Cdlihan et al., 1994). Relief food aid was targeted on countries M ozambique and Malawi,
where conflict and problems of governance resulted in market collapse and institutional weakness.
Elsewhere efforts were made to ensure that targeted relief complemented measures to assure food
supplies and avoid excessive price instability through market interventions asin Namibia, Zambia
and Zimbabwe. In some cases including Malawi and Zambia, excessive commitments of relief aid,
which could not be easily substituted for other assistance, or halted, exacerbated post-crisis market
management problems (Legal and Chisholm, 1996; World Bank, 1995). Indeed, school feeding
programmesin Zimbabweweredevised inlarge part asaway of absorbing excessivefood aid. It was
concluded that the prevention of severe food shortages maintained regional political stability.
Furthermore that the infrastructure developed through the importation and transportation of
additional cereal importsincluding relief commoditiesbrought * very significant’ long-term benefits
toregional trade and co-operation. Thereisevidencethat relief responsesto drought and other slow-
onset crises, isbecoming morerefined. Therolefor relief food aid isalso diminishing, as compared
with support for preparedness including food security stocks and BoP support.

Under circumstances where the formation of refugee or displaced person campsis inevitable, the
food distributed is to assure nutritionally adequate and balanced food consumption. The provision
of relief and of budget lines tied to donor’s FAC commitments, which are typically in cereals, can
be an obstacle to achieving this, asin Mozambique in 1992/93 (Clay et a., 1995).

Where arelief operation is protracted, it may also be appropriate to choose commodities according to
their economic as well as nutritiona value. Thisis particularly important as camp residents may be
totally dependent upon relief rations as their only economic resource and as such they may trade their
rations for additional foods not provided in the food basket or for other goods such as fuel, cooking
implementsand clothing. By considering such factors, therelief distribution supportsbeneficiary self-
reliance and empowerment and linksthe current crisisto future livelihoods. It has been suggested that
complementary cash and food distributions may be the most appropriate step in enabling households
to take control of their own lives and livelihoods (Peppiat and Mitchell, 1997).
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There is concern that in the longer-term, free-food distributions can impact negatively on
beneficiaries; by shifting tastes from locally available foods if inappropriate commodities are
distributed; by creating dependency if the transition to more empowering forms of intervention is
not undertaken; by creating disincentivestolocal production, particularly whenfood deliveriesarrive
late; and by sometimes perpetuati ng conflict when thefood aid isintercepted by combatants (Macrae
and Zwi, 1994).

Rehabilitation efforts often overlap considerably with devel opment activities, asthe needsof people
whose lives have been affected by conflict or natural disaster are often indistinguishable from those
living in absolute and chronic poverty (Duffield, 1994). Some believe that rehabilitation activities
should be linked with existing and related programmes and projects and incorporate devel opment
principles (Masefield et a., 1997), while others caution against the uncritical application of the
continuum concept to complex political emergencies (Macrae et al., 1997). In such situations, eg
Sudan, itisargued that the pursuit of devel opmental strategies may impact negatively upon conflict-
affected populations.

The phasing out of relief activitiesis acomplicated process. Although it is generally advisable that
an exit strategy isincorporated into any emergency operation, it needsto beflexibleand termination
of relief food distributions must be sensitive to the rate of recovery in domestic food production.
This means it is crucia that an investment is made in gathering information as the crisis is
progressing, aswell as at the onset, so that operations can be modified in amore timely manner and
phasing out activities can be undertaken at the appropriate moment.

Over time, the balance of relief operations has shifted from responsesto natural disastersto conflict-
related or complex humanitarian crises. Thisis partly because relief food aid has been recognised
as aless appropriate response to rapid-onset natural disasters. The emergency food operations are
usually temporary and are normally to do with ensuring that temporarily disrupted marketsbegin to
function again quickly and that affected groups have access. In slow-onset disasters, especially
droughts, asthe southern African experience demonstrated, relief food aid hasalimited role and that
may be much diminished except where markets are incomplete. Humanitarian crises and the
protracted relief problems that these leave behind constitute the main area where relief food aid
distribution has amajor role.

4.6 A developmental rolein doubt

The now considerable number of evaluations and analyses has narrowed, if not settled entirely, the
controversy surrounding the usefulness of food aid as an input for sustainable development. Asthe
1993 evaluation of WFP pointed out, food for development is a frequently cumbersome resource,
demanding specialist expertise and organization (Chr. Michelsen Institute, 1993a). There are also
inherent institutional and community-level problems. Itisfrequently argued that devel opmental food
aid projects merely act as a palliative, without addressing the root causes of poverty and food
insecurity. But supporters contend that food aid providesaunique means of targeting the poorest and
most vulnerable whilst assisting long-term devel opment.

PFA distributions have rarely focused on the poor and seldom had an impact on poverty alleviation
efforts. A sequence of evaluations has found that programme food aid is an ineffective method by
whichtoincreasetheincomeand consumption of the poorest and may even have negative short-term
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effectson thisgroup through its consequencesfor local production. Asaresult, donorshavereached
anear consensus that thisform of food aid hasaroleto play only in response to acute emergencies,
when there is atemporary food or foreign-exchange gap.

Project food aid takes many forms and there is awide body of literature to draw on when judging
its effectiveness. From this, the rationale for food aid-supported projects appears to be clear and
strong in only a limited set of circumstances, namely, situations of food scarcity and/or market
breakdown. Project food aid has proved effectivewhen acting asasafety net for livelihoodsand food
security in circumstances of short-term food shortage or high inflation; as an income transfer to
needier families through SFPs where enrolment levels of poorer children are high; as an input in
MCH programmes in crisis and rehabilitation situations. It has not been demonstrated to have
significant impacts on sustai nable developmental objectives either through the creation of assetsor
in linking with educational and health interventions.

The argument of its advocates, that its great advantage over other forms of aid liesin its ability to
target the poorest, especially women, is not consistently borne out by the evidence, although many
projects did indeed reach their intended beneficiaries. WFP-supported projects, for example, have
provided minimal information as to the way in which an impact is made on women through their
access to the food distributed, income generated, or assets created. Thislack of empirical evidence
after 30 years' experience seriously weakens claimsthat food isamore effective resource than cash
for supporting poorer women at the household level. It iscrucia that effective targeting criteriaand
practices are defined and implemented in developmental programmes. To paraphrase WFP
themselves, the use of food aid as a developmental input is difficult to justify in the absence of
effective targeting (Chr. Michelsen Institute, 1993a).

Relief food distributions play a clear and crucial role in saving lives, but their developmental
relevance is limited by a lack of clarity and understanding of the ways in which relief and
development activitiescan be better integrated to maximiseimpact. Gregter flexibility and timeliness
isrequired for better results in regions and countries where emergency food aid islikely to remain
important. Minimising the potential negative effects of free food distributions requires more
innovative programmes of support, particularly for refugees and displaced persons.
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5. Improving Nutritional and Health Status

Thereisawidespread belief that nutritional statusisdetermined solely by theamount and nutritional
value of food consumed (Shoham, 1994). Thus the nutritional impact of food aid intervention, on
the rare occasions it is even considered, is assumed to be a positive one. In fact, an individua’s
health status, itself affected by a host of environmental variables, is asimportant a determinant of
their nutritional status as accessto food. Thisis even more apparent in devel oping countries where
the health environment is often poor and adequate health facilities and services are lacking. For
children, adequate maternal and child health care are also recognised as complementary factors
(Haddad et al., 1996). Indeed, a study in Ethiopia found that differences in food availability and
access had alimited effect upon the differences observed in child nutritional status (Pelletier et al.,
1995).

Even mild and moderately malnourished individuals are at increased risk of disease because of the
debilitating effects on theimmune system. Diseasein turn can be asignificant cause of malnutrition
because of the reduction in intake and retention and/or absorption of nutrients. It was found that
increases in calories do not automatically transate into improved child health and nutrition unless
thehigh ratesof diarrhoeal disease are ssimultaneously addressed (Alderman and Garcia, 1993). The
cyclical nature of the relationship between health and nutrition is such that it is increasingly
recognized that adequate heath and environmental inputs must be provided alongside food
interventions for the latter to have any effect on nutritiona status. The disease burden of the
environment must be minimized through immunization, water, sanitation and health education
programmes, and the scale and quality of health services accessible to the vulnerable must be
improved, for any effects of the feeding intervention upon nutritional statusto be observed. Indeed,
systematic reviewsof food-based i nterventionsaloneindicatelittle measurableimpact on nutritional
status, morbidity or mortality levels except in crisis situations (Clay, 1997).

Increasing emphasis is aso placed on the role of micronutrients as well as overall calorie
consumption as a determinant of nutritional status. The interaction between micronutrient
deficienciesand morbidity and mortality, particularly in young children, isincreasingly recognized.
Vitamin A supplementation, for example, resultsin an average reduction of 23% in mortality rates
of children under fiveyearsof age. Theroleof food aid commoditiesin supporting programmeswith
more refined micronutrient objectives is unclear, athough it has been suggested that the proceeds
of food aid monetization could support such initiatives.

Evidence to evaluate the nutritional impact of food aid interventionsis limited, in part because of
the cost and complexity of obtaining accurate and reliable anthropometric data and al so because of
the difficulties in disentangling the effect of food from the host of other variables impacting upon
nutritional status. This chapter will review the available evidence of each form of food aid
intervention.

5.1 Programme Food Aid (PFA)

Recent evaluations by both the US (McClelland, 1997) and Canadian (CIDA, 1995) governments
of their food aid programmes noted that PFA has seldom made a significant contribution to the
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alleviation of hunger and food insecurity. PFA has often replaced commercial imports that would
otherwise have been brought in and so has generally not added to the food supply available. And
even if it had resulted in increased aggregate food availability, thisis still only a necessary but not
sufficient factor in improving access for the most vulnerable.

These findingslargely concur with those of the Joint Evaluation of EU Programme Food Aid (Clay
et a., 1996), which was basically positive in its conclusions on the relationship between food
imports, food aid and nutritional status, the only exception being circumstances of acute food
shortage, where large-scale food aid imports are additional and supplement local supplies, and thus
arecrucial in preventing widespread starvation. Thisreport al so highlighted theinadequacy of using
the bulk supply of food for sae as a means of supporting interventions concerned with the
micronutrient composition of beneficiaries diets.

5.2 Project food aid

The historical evidence on food-based nutritional interventions indicates little measurable impact
on nutritional status, morbidity or mortality levels evident among targeted groups. Beaton and
Ghassemi (1982) in their comprehensive and widely cited survey of supplementary feeding
programmesfound that anthropometricimprovementswere surprisingly small and that programmes
wereexpensivefor measured benefits. Theevidence of project food aid’ simpact on nutritional status
from the recent round of evaluations has been similarly equivocal.

Although the USAID review of food aid states (McClelland, 1997: 38), * American food aid hasits
greatest social and nutritional impacts through. . . . . direct food distribution programmes’, the
evidence presented is inconclusive and this tends to be true of the results of other evaluations
reviewed. Project food aid, where it has been successful, has typicaly acted as a safety net,
increasing consumptionintheshort term rather than effecting longer-term nutritional improvements.

Supplementary feeding programmes (MCH and VGF)

Theimproved nutritional status of poor mothers and babiesis generally only one objective of these
programmes. As mentioned in Chapter 4, nutrition and health education and small-scale income-
generation activities are al so aspects of thisform of intervention. The US has evaluated its support
to MCH interventions in five countries, finding mixed results. In al the programmes, food
supplementation alone showed little, if any, direct or sustainableimpact upon the nutrition of under-
fives suffering from moderate or mild malnutrition. One possible reason for this was widespread
evidence that the ration was shared amongst al family members. This gives rise to the question of
whether nutritional improvement isatruly appropriate objectivefor MCH programmes, or whether
it best servesasan incometransfer to poorer households (Moraet a., 1990). The USAID-supported
Honduran programme was judged to have had some successin raising nutritional status (Philips et
al., 1995). But simultaneous improvements in overall health conditions meant that it was difficult
to disentangle the effects of the food intervention from the other activities taking place, eg.
vaccinationsand improvement i n water/sanitation. Giventheevidenceof other programmes, it seems
safe to assume that the nutritional impact of the MCH programme alone was minimal.
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Thetripartite eval uation of WFP concluded that V GF programmes had negligible nutritional impact
(Chr. Michelsen Institute, 19934). These interventions were judged not to address the root causes
of malnutrition and food insecurity and so be ill-equipped to act as more than simply feeding
interventions. Too often, they acted in isolation from the other causal determinants of improved
nutritional status: nutrition education; income generation; supply of potable water, to name but a
few. Feeding projects must beintegrated within amore holistic response to malnutrition and rel ated
diseasesin order to maximize their nutritional impact. Theinability of these supplementary feeding
programmes to link maternal nutrition and health education, immunization and oral rehydration to
the food supplement, as well as the absence of complementary environmental interventions,
restricted the nutritional impact.

Labour-intensive works

The controversial use of food-for-work as a developmental tool has already been described in
Chapter 4. Assessment of itsrole as atool for raising the nutritional status of poor and vulnerable
individual s has proved equally inconclusive. It has been strongly argued that providing food rather
than cash asawageresultsinincreased household consumption, particularly if thewageiscontrolled
by women. But, as already mentioned, increased consumption does not automatically translate into
improved nutritional status.

A recent review of Employment Generation Scheme targeting practicesin Ethiopia (Sharp, 1997)
highlighted the phenomenon, by no means restricted to Ethiopia, of ‘thin-blanket syndrome’, in
which rations are distributed so widely that the neediest receive too little for there to be any
significant effect on their situation, nutritional or otherwise. Reasons for this over-distribution are,
in part, attributableto acultural aversion to the concept of selecting beneficiaries. Work entitlements
are often too thinly shared either by the rotation of beneficiaries or the severe limitation of the
number of work days allowed per household. Frequently beneficiaries are selected and food
distributed to them in accordance with project guidelines, only for the rations to be redistributed
later, sometimesinvoluntarily, amongst the whole community. Asthe author states, this problemis
adifficult oneto combat and limits the worth of labour-intensive works as a nutritional guarantee.
It has also been suggested that the heavy workload in some works projects may offset, in energy
terms, the effect of the food wage and so minimizes the impact on nutritional status. At this stage
thereislittle empirical evidence to support this hypothesis (Webb, 1995).

A recent assessment of FFW in Bangladesh shows some positive impacts on cal orie consumption
of participating households, but anthropometric impacts are not established (Ahmed et al., 1996).
Thisisaproblem common to many studies which focus on ‘food expenditure’ or apparent calorie
intake data from food expenditure and consumption surveys, but which do not provide sufficient
evidence to infer nutritional improvement.

Female-controlled income, as mentioned above, is usually associated with higher household food
expenditure and nutrient intake than income controlled by men. So, the argument goes, by targeting
FFW programmes at women, a valuable and empowering resource is placed in the hands of the
family member most responsible for household food security. In his study of intra household
resource allocation in Brazil, Thomas (1997) found that the share of the household budget devoted
to human capital, eg household services and health, increased when income was controlled by
women. Specifically hefound that nutrient intakes rose more quickly aswomen’ sincomeincreased
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and that maternal income had a significantly greater effect than paternal income on child
anthropometricindicators(wei ght-for-height and height-for-age). Evidencefrom anumber of studies
in different geographical locations supports this assertion (Hoddinot and Haddad, 1991; Engle,
1993). But the erratic success of FFW programmes in reaching women, as detailed in Chapter 4,
precludes there being a consistently positive impact on the nutritional status of the household.

Another important consideration is the impact of maternal work outside the home upon child care
and thus child nutrition. The available evidence is mixed (Engle et a., 1997). Some studies have
demonstrated significant negative effects between materna work and the nutritional status of
children. For example, an evaluation of 2000 rural mothers in India found that the children of
mothers engaged in agricultural labour were likely to be significantly malnourished (Abbi et a.,
1991). In contrast other studies havefound no negative effect (Wandel and Holmboe-Ottesen, 1992)
or indeed some positive effects (De Groote et al., 1994; Brown et al., 1994). Further research is
obviously requiredto clarify the effects of mother’ stimeavailability and workload upon child health
and nutritional status.

School Feeding Programmes (SFPs)

The available evidence does not provide compelling support for the use of SFPs as a means of
improving child nutritional status. There is no proof that this form of intervention consistently
reachestheneediest children. Furthermore, operational difficulties, includingirregular food delivery
and distribution and the lack of complementary financial and technical support, have continually
undermined project effectiveness, and thus nutritional impact.

WFP's distribution of food supplements to primary school children has seldom demonstrated
measurable improvements in nutritional status (Chr. Michelsen Institute, 1993a). Evaluation of
USAID-supported interventions produced mixed findings. An evaluation of the USAID programme
in Burkina Faso concluded that this 35-year school lunch project was responsible for reduced rates
of malnutrition amongst the beneficiaries (ISTI, 1981). But reviews of the Honduran and Ghanian
school feeding programmesreported that the averagedaily amount of cal oriesprovided wasprobably
not sufficient to effect ameasurableimprovement in child growth or nutritional status (Rogerset al.,
1995; McClelland, 1997).

5.3 Humanitarian relief

There is amost unanimity on the appropriateness of providing food aid in situations of acute food
insecurity. However, there is abundant evidence of the need for continuous effort to improve
operational performance. A recent review by Shoham and others (1998) clearly elucidates the
constraints on emergency food aid which affect its nutritional impact.

In many emergencies, the ration provision has fallen short of the recommended 1900 kcal/capita
(now revised to 2100 kcal/capita; WFP/UNHCR, 1997). In some instances this shortfall may bein
recognition of the fact that beneficiaries have access to other food sources. For example, accessto
local farm employment enabled Rwandan refugees in Goma to withstand ration levels of 800kcal
for several monthsin early 1995 (Borton et al., 1996). However, in closed or isolated camp situations
where beneficiaries may be entirely dependent upon rations, this shortfall combined with the
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hazardous health environment which often predominates in emergencies could be detrimental to
nutritional status.

Effective targeting can make a crucial difference. An evaluation of the humanitarian intervention
during the Great Lakes crisis (Borton et al., 1996) reported continued evidence of malnutrition in
refugee camps, generally well supplied with satisfactory levels of commodities, principaly as a
result of inequitable distribution rather than inadequate provision.

Provision of foods with the appropriate micronutrient composition has also proved problematic.
Standard emergency rations based on cereals, legumes and oil do not provide sufficient
micronutrients and there are difficulties in supplying micronutrient-rich fruit and vegetables. An
analysis of the household food economy in the Kakuma refugee camp in Kenya (SCF, 1997b)
highlighted the significant incidence of severe anaemia at least partly attributable to the poor
micronutrient content of thediet, in particular thelack of absorbableiron and vitamin C. There have
also been outbreaks of beri-beri, scurvy and pellagra amongst refugee populations provided with
deficient rations (Jaspars and Y oung, 1995). Cases such as these have led to an increased reliance
upon blended foods (WFP/UNHCR, 1997). Indeed WFP and UNHCR stipulate in their MOU the
provision of blended foodsfor beneficiaries dependent upon emergency rations. But thesefoodsare
not without their own problems. They are a very expensive means of providing micronutrients (at
least US$500/tonne) and their continued provision cannot always be guaranteed. Thismeansthat the
few grammes generally included in emergency rations are often insufficient to bring the
micronutrient density of the entire food basket to adequate levels. It has also been argued that
blended foods may be unacceptable and so not consumed by beneficiary populations although this
contention has been disputed (Oxfam, 1998). The situations in which micronutrient deficiency
diseases have not occurred reflect the ability of beneficiariesto diversify their diets through access
to other food or income sources.

Deficiency in type 2 nutrients such as magnesium, zinc and sodium, is thought to result in poor
growth, stunting and wasting (Golden, 1995). But their provision in emergency rations is often
overlooked. Thiscouldresult in asituation wherethereisan adequate general ration intermsof type
1 nutrients (protein, energy) but a continued incidence of severe malnutrition and stunting dueto a
deficiency in type 2 nutrients requiring the continuation of selective feeding.

A further obstacle to improvement in nutritional status in the recent past has been the provision of
commodities which are culturally unacceptable, unpalatable, difficult to prepare or spoiled. For
example, during the Great Lakes emergency, Rwandan refugees were provided with spoilt locally
purchased blended foods which then had to be discarded. The provision of a maize based ration
during the same emergency was also considered inappropriate for young children accustomed to
sorghum-based porridges.

Initiatives to increase the use of locally produced blended foods such as unimix and superunimix
have highlighted problems of quality control and the need to strengthen monitoring of local
production facilities. Concern has been expressed that poor quality blended foods areinefficient in
promoting weight gain because of high phytate and fibre content and the presence of anti-nutrients.
Problems of rodent and insect contamination have also been reported as well as inconsistencies
between the composition of the food provided and that on the labels of bags.
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5. 4 Not by food alone

Theevidence availableindicatesthat food aid interventions haverarely had ademonstrable positive
impact on the nutritional status of beneficiaries, except in circumstances of acute food shortage.
Under these conditions, food aid has been critical in ensuring adequate food availability to the
neediest. The health environment in which many emergency distributions are undertaken is
extremely hazardous, however, and this negatively affectsthe‘size’ of the nutritional improvement
that can be achieved through the supplementation. Indeed, the prevalence of diseases such as
diarrhoea, TB and measles in these situations can accelerate so rapidly that nutritional crises occur
despite the adequate provision of food.

Chronic malnutrition has clear socio-economic dimensionsintermsof poverty and social exclusion.
Unlesstheseaspects, whichincludeaccessto health services, water and sanitationimprovement, and
economic development, are simultaneously addressed, improved nutritional statusis unlikely to be
realized through food supplementation alone.



51

6. Monitoring and Performance Indicator s

The lack of conclusive evidence on performance noted in this paper pointsto the need for accurate
indicators by which to judge the effectiveness of programmes and projects and also international
institutional arrangements. In considering the future role of food aid the authors indicate two
contrasting strategies: of adaptation and radical reconstruction of food aid institution arrangements
(Clay, Pillai and Benson, 1998). Even an adaptive strategy should include improved monitoring and
evaluation, but acomprehensive system for monitoring and eval uating food aid’ s performance will
inevitably be a complex one, given the diversity of food aid programmes. It is therefore crucia to
be discriminating with regard to priorities in improved performance monitoring. The lack of
performance monitoring assessment at international level would appear to indicate one priority. At
the programme and project level, debates on the role of food aid increasingly focus on two areas of
concern: firstly, the appropriateness and efficiency of food aid as an instrument and secondly,
targeting and impacts. An areaof unresolved dispute concerns the appropriateness and efficiency of
food aid in supporting national food security. A second area of unsatisfactory monitoring concerns
the efficacy of food aid in targeting and impacting on the condition of poor, food insecure,
nutritionally vulnerable groups. Again it is crucial to be discriminating with regards to indicator
selection, in order to keep human resource and financial cost burdens at sustainablelevels. Different
typesof indicatorswould need to be sel ected according to the nature of theintervention, emergency,
project or programme food aid and the recipient country.

6. 1 Monitoring FAC performance

An obvious deficiency in the FAC is a lack of performance monitoring, or assessment, of the
consequences of the regime the Convention has established and sustained for food aid. When
questioned, many current and former food aid administratorsmadelight of the FAC. That may partly
be because in the past there was considerable over-fulfilment of commitments by many donors.
However, in the mid-1990s shipments and FAC contributions have come closer together. At least
threemajor donors, Australia, Canadaand the US, have reduced commitmentsto be more consistent
with the levels they intend to budget.

Many donorslink their FAC commitments and their budget pledgesto the WFP for both its normal
development programme and relief operations. Thismight haveimplicationsfor both thelevelsand
commodity composition of development project and relief food aid. That, in turn, has potential
implicationsfor the effectiveness of food aid , for example: the constrai nts within which emergency
operations are organised, the rations that are provided and the nutritional status of supported
populations. As Shoham and others (1998) suggest in a path-breaking exploration, institutional
arrangementsthat determinetheway emergency food aid isprovided may haveimportant nutritional
security implications. Meanwhile under al Conventions so far, contributions by donors, whether
provided on an FOB basis or including delivery costs up to point of distribution, have been treated
equally in terms of fulfilment of FAC obligations. But that is despite cost differences which could
range from under US$150 a tonne for an FOB shipment of wheat as programme aid to Egypt to
US$800 atonnefor airlifted food relief to neighbouring Sudan. The 1985 Convention allowed local
purchases for emergency aid to be counted towards contributions.
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Since 1995 donors have been ableto include pulsesfor relief distribution asup to 10% of fulfilment
of their overal obligation. The 1995 Convention also extended eligibility to many former
COMECON members including several former Soviet Republics. There has apparently been no
attempt to assess whether such specific provisions influence donor behaviour, including possible
diversion of aid (Benson and Clay, 1998), or food aid operations.

Donors have agreed on atimetable for ratifying anew Convention to begin in mid-1999. That new

Convention offers an opportunity for closer monitoring of this key international arrangement for
food aid.

6.2 Programme and Project Monitoring

Thefirst priority areafor strengthening programme and project performance relates to monitoring
the appropriateness and efficiency of food aid as an instrument:

. Appropriateness of commodities delivered (in relation to local diet and micronutrient
content);

. Timelinessof delivery (assessed against aseriesof benchmarksfrom thetimesof agreement,
procurement, shipping and distribution);

. Local market effects,

. Availability and timeliness of delivery of non-food inputs;

. Transaction costs for donors and recipients;

. PFA and monetization involving local currency generation, management and use.

Thoseareareas of performance for which management specialists and food economists can provide
both aqualitative assessment and suggest context specificindicatorsat acountry level to government
and donorsiif food aid is to be incorporated into afood security strategy.

These issues of appropriateness and efficiency ought to be considered as part of the ex ante
assessment made before a food aid action is approved by individual donors. There are aspects of
performance that need to be considered a so. For example, there are choices in terms of providing
finance or food, the source of food and the method of procurement. These choices which affect
efficiency should be made explicit in terms of their cost-effectivenessimplications. US legislation
for programme aid requires a ‘Bellmon determination’ to establish that there are no anticipated
negative effects on local agriculture. It might be useful to establish in advance if there are criteria
for deciding when to stop food imports, to switch to local sources of food and when to end food
distribution.

Food aid involves potential local market impacts that are difficult to monitor and assess in any
wholly conclusiveway at local or sectoral level. However, some analysts have suggested indicators.
For example, Maxwell (1991) concludesthat assessment is possible even with relatively poor data,
provided that there is market data for local and imported commodities. Again, thisimplies always
ensuring that price dataare being collected or made arequired component of programme or project
monitoring. The other constraint is human resource availability — economic skills. Monitors are
sometimes provided for humanitarian relief, and perhaps these should be required to have basic
economic-statistical skills or receive training. If local market impacts are potentialy severe where
there are incomplete markets, especialy in a disaster or humanitarian crisis, then any of the
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institutions involved need to ensure monitoring of local markets and a capacity to analyse the data
quickly. The data may provide important evidence on targeting, modifying and phasing out of
interventions.

Local budgetary support and monetization assessment is nearly always hampered by lack of data.
A few critical piecesof information make possible an assessment of efficiency: import parity prices,
prices at which commodities are sold; deductions for within-country ITSH and management; the
time delays before deposit of funds; whether deposits arein interest bearing or non-interest bearing
accounts and timing and rates of rates of disbursement. The composition and geographical
distribution of expenditure, not just sectoral uses, may also provide qualitative clues to the extent
which budgetary support is being targeted at poorer groups.

Targeting and impacts on household food security and nutritional status

Thesecond set of concernsabout programme and project performancerel ateto targeting and impacts
on poor, food insecure, vulnerable groups. Food aid interventions cover the whole gamut of social
development interventions and crisis-related humanitarian measures. For that reason, indicators of
performance will not be unique to food aid but concern these specific types of intervention.
Assessment of impacts should typically concern:

. Penetration of food assistance to the most vulnerable (in terms of effective targeting of
beneficiaries);

. Impact on livelihoods and well-being of targeted groups such as poor, female-headed
households;

. Nutritional and health status of target groups (commonly a more specific concern of MCH,

but arisesin relation to almost all food assistance interventions: few interventionsare solely
concerned with income-transfer effects);

. M easures of school performance and participation of targeted groupsin terms of enrolment:
attendance rates are a more obvious aspect of SFPs.

Assessments of impactsin terms of livelihoods require social surveysthat provide before and after,
with-without contrasts for more convincing evidence of impacts. But as the evaluation literature
reiterates, the design of food-aided interventions too often has not included any kind of formal
survey. That isaproblem not uniqueto food aid but seemsto be particularly extreme because of the
lack of complementary resources. The remedy liesin donors requiring that a monitoring moduleis
included in any substantial humanitarian operation or development project, and providing the
financial and human resources where these are needed.

Most of the evaluation literature is inconclusive on the effects of food-aided interventions on
nutritional statusexcept in situationsof severest food insecurity. Practically, only formal monitoring
that includes anthropometric indices such as weight-for-height and recording of morbidity and
mortality, will provide robust evidence. Such monitoring iscostly and difficult to sustain. Thismay
only be possible on a ‘sentinel research project’ basis or as part of an on-going therapeutic
programme. But in the absence of such data, nutritional effects will be uncertain.

It is also crucia to monitor the social impacts of interventions. Socia indicators should include
intended beneficiaries own perceptions and assessments. There is considerable scope for
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strengthening the WFP and NGOs project assessment in this respect. The objectives of emergency
aid areto savelives and livelihoods. When provided regionally or nationally on a significant scale,
the macroeconomic and sectoral implications of emergency aid should also be considered, as well
as the effects upon beneficiaries.

6. 3 Food aid as a special case

There are no simple, very low-cost strategies for improving performance monitoring. What is
surprising isthat, with notable exceptions, for so long so many food aid interventions have not been
effectively monitored. For that reason monitoring is potentially an important subject for the
development and adoption of guidelines for improving practice. An implication for guidelines on
programmeand project development of the evidence summarised in thispaper isthat food aid should
be regarded as one potential form of aid to be used in support of food security programmes and
projects. The decision on whether food aid should be aresourcetransfer instrument should consider
appropriatenessin relation to supporting interventions that have explicit targets and outcomes that
would be monitored.

Theevidence and areas of uncertainty in the evaluation and research record suggest that food aid has
amore widespread role in emergency situations, but even in crisis management, financial support
is often more appropriate. Decisions on where and when food aid has a role in supporting
programmes and projectsfor poverty alleviation, nutritional improvement and human devel opment
more generally should be based on a careful consideration of local conditions. A careful sifting of
the available evidence is inconclusive on effectiveness and impacts, commonly suggesting
marginally positive, but sometimes negativeresultsof food aided interventions. Takentogether with
the theoretical and strong body of evidencethat financial aid is more efficient, the provision of food
as commodity aid should be regarded as a specia case to be justified by specific circumstances.

Thereisan aternative, more optimistic narrative, as set out by Mellor (1988) and Singer and others
(1987). There have been some successes, and negative effects appear to be typically marginal. Poor
and incoherent policies and weaknesses in performance could be overcome, allowing food aid to
play awider, more prominent, rolein combatting food insecurity and poverty and promoting human
devel opment. The problem with this perspectiveisthe continuing, wide gap between possibility and
actual performance. The iterative nature of the problems has been repeatedly documented in
evaluations and research studies. Weaknesses in performance, resulting from lack of integration of
food aid with other development action, high transaction costs and a variety of operational
difficulties, noted in thisreview were also described by, for example, Schultz (1961), Maxwell and
Singer (1979) Wallerstein (1980) and Jackson and Eade (1982). There is awide spectrum of better
and worse practice reported intheliterature, but many of the problems appear to beinherent intying
international assistance to commodity aid and , especially, inthe‘double’ tying to donor exportable
food surpluses (Ruttan, 1993). In practice these constraints have necessitated a‘ second best’ policy
agenda - how to make the best use of aid budget lines that are tied to food as commodity aid.

There areal so other important gapsin the assessment record, which arethe consequence of arapidly
changing policy environment and which require special attention. The growing use of food for relief
in conflict related situations is only beginning to be evaluated (Eriksson,1996; Shoham and others,
1998). Theliberalisation of international and domestic marketsismakingit increasingly difficult to
provide food as commodity aid in conventional ways, for import or budgetary support. The
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examination of direct distribution of food to provide safety net income transfers, or for nutritional
improvement also needs to take account of market integration and, in the late 1990s, an apparently
increasingly uncertain economic environment. These developments and their possible policy
implicationsreceive some attention in the companion policy review (Clay, Pilla and Benson, 1998),
but are beyond the scope of this paper, which documents the recent historical record asit has been
evaluated.
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