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BACKGROUND TO THE DOCUMENT

During the last two decades, the production of food in Africa has not

kept pace with demand. The gap between production and demand has actually

been widening and per caput availability from domestic sources has fallen in

many countries. According to studies and projections of production and of

demand for food in Africa which have been carried out in recent years by

international organizations and bilateral donors, the future of the food

situation looks bleak and the situation needs to be reversed by drastic

actions which should immediately begin to be taken by African governments

with the assistance of the international community by tackling the root

tj causes of the declining per caput food production. This situation of past

and future food problems and needs of Africa as a whole applies equally to

the Niamey-based MULPOC group of countries.

The difficult food situation in Africa was considered by African Heads

of State and Government at the Twenty-first OAU Summit in July 1985, and its

solution was part of a strategy called "Africa's Priority Programme for

Economic Recovery, 1986-1990", APPER, as well as a declaration on the

critical economic situation in Africa. The declaration, inter alia, called

for the convening of a Special Session of the United Nations General

Assembly to address the critical situation. The focus of APPER was on food

and agriculture as well as related sectors, especially agro-based

industries, the drought and desertification problem, and the development of

human resources. APPER subsequently laid a basis for Resolution S-13/2

adopted on 1 June 1986 by the Thirteenth Special Session of the United

Nations General Assembly, on the report of its Ad Hoc Committee of the

Whole, entitled "United Nations Programme of Action for African Economic

Recovery and Development 1986-1990" (UN-PAAERD). UN-PAAERD identified the

same priority areas for immediate and long-term action based on mutual

commitments by African governments and the international community to

undertake measures to overcome the continent's economic crisis and to

achieve sustained growth and self-sufficiency. African governments

expressed their determination to pursue programmes of recovery and economic

policy reforms as outlined in APPER, while donor governments undertook to

provide assistance for these African efforts.
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One of the major factors which have recently been Identified by

African governments themselves and by several international organizations

and bilateral agencies as the root causes of the disappointing food

situation in Africa is the inappropriate, or lack of, policies and plans for

the development of the food sub-sector in the majority of countries in the

continent. In recognition of this serious problem, the ECA Conference of

Ministers In the past requested the Secretariat to assist countries in their

efforts to develop national food policies and plans and to attempt to

promote the harmonization of these policies and plans between countries in

the same sub-region. This request is contained in the ECA Programme of Work

and Priorities for the Biennlum 1988-89 which was approved by the 42nd

Session of the United Nations General Assembly.

The present work by the Secretariat on harmonization of national food

policies and plans is limited to the Niamey-based MULPOC. It is planned to

present the document for discussion and consideration of the recommendations

contained in it to the next meeting of the Council of Ministers of the

Niamey-based MULPOC which is scheduled for the first quarter of 1989.

SECTION I

INTRODUCTION

1.1 The Place of National Food Policies and Plans in National Economies

National food policies and plans may be regarded as a coherent set of

principles, objectives, priorities and plans adopted by a government and

applied by its institutions. The national food policies and plans,

consciously or otherwise, are made to form part of the agricultural and

overall economic policies and plans of a country. The Intention is to

ensure that there are consistencies in the measures designed for the food

sub-sector and those for the agricultural and national economy so that there

Is harmonious development.

The basic aim of national food policies and plans In the countries of

the Niamey-based MULPOC, as elsewhere In Africa, is to ensure that food is

available at all times to all strata of the national population by
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particularly the poor, in urban and rural areas. The successful development

of the food sub-sector has socio-economic benefits such as increases Ln

income for food producers, who are predominantly small farmers in

sub-Saharan Africa, employment and a saving on foreign exchange. On the

other hand, inadequate food production and supplies, as a result of poor

development of the food sub-sector, leads to malnutrition or under-nutrition

in addition to lower incomes, reduced employment for food producers and the

use of scarce foreign exchange earnings to import foodstuffs.

Food policy itself embraces several important and sensitive areas such

as supply and consumption, nutrition, reduction in food losses and more

importantly the establishment of a national food security system.

1.2 The Potential Benefits of Harmonization of National Food Policies and

Plans

Sub-regional cooperation in the formulation, execution, monitoring and

evaluation of national food policies and plans could have several potential

benefits. Firstly, policies and plans are brought more in line with each

other between countries. In this way, uncertainties normally facing

producers and consumers as well as traders are reduced, leading to the

promotion of domestic production and an increase in sub-regional

self-sufficiency in food. Secondly, harmonization of national food policies

and plans, especially those bearing on price-related incentives, has the

potential benefit of eliminating or modifying discrepancies in prices across

national boundaries by bringing subsidy and tax policies and other measures

in line with each other. Thirdly, sub-regional cooperation in policies and

plans, or their harrainizations, could lead to improvements in national food

securities and hence in sub-regional food security through:

(a) the reduction in the cost of individual countries achieving food

policy objectives, which is critical for countries wLth small populations

and less endowed with natural resources;

(b) the exploitation of external effects of specific projects across

national boundaries as well as economies of scale;
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(c) the integration of national food markets; and

(d) the improvement or promotion of trade in food products.

Section III of this report discusses the areas in which measures at

the sub-regional level in the Niamey-based MULPOC are potentially

beneficial.

There are of course, constraints inherent in efforts aimed at creating

uniform systems, such as sub-regionally harmonized food policies and plans.

There will be planning, execution and implementation problems arising from

national political and social aspirations. In addition, there is an

enormous range of diversity among countries, even if they are all African

and basically West African. The main diversities include geographical size,

population size and characteristics, climate and ecology, particularly

between the Saherlian and the coastal countries which are basically

Equatorial, national political and economic institutional arrangements or

organizations, social systems and customs as well as human and physical

resource endowments. _V

1.3 Methodology

This document is based on information obtained during a field mission

to West Africa which was undertaken end of 1987 by a member of the staff of

the Secretariat.

Due to resource constraints, only a few countries could be visited.

Efforts have nonetheless been made to obtain information on food policies

and plans and official intentions in this regard for several member

countries of the Niamey-based MULPOC. The document was prepared about one

year before this session of the Council of Ministers and it is therefore

recognized that several policies and plans may have changed.

j_/ The Sahelian countries: Senegal, Mali, Mauritania, Niger, Gambia,

Cape Verde and Burkina Faso.

The Equatorial countries: C6te d'lvoire, Nigeria, Benin, Liberia,

Guinea, Ghana, Gambia, Guinea Bissau and Togo.



During the mission, discussions were held with senior officials of

government Ministries and Parastatals concerned with the development of the

food and agricultural sector. Emphasis during the discussions was placed on

the food sub-sector, particularly policies and plans concerning production,

distribution and consumption, prices of inputs and food products, incentives

and other activities in the food sub-sector, or related to it.

In view of the limitations of the study mentioned-above, this document

may not be very exhaustive and up-to-date at the time it is discussed by the

Council of Ministers of the Niamey-based MULPOC. However, it is unlikely

that drastic changes in national policies and plans have taken place during

the past year and, therefore, the document helps to guide considerations of

che potential benefits of sub-regional harmonization of national food

policies and plans and the possible areas for such efforts to be taken by

member countries of the Niamey-based MULPOC.

SECTION II

CURRENT NATIONAL FOOD POLICIES AND PLANS IN THE NIAMEY-BASED MULPOC

In the Niamey-based MULPOC sub-region, several countries appear to

have developed sound agricultural development policies and plans. However,

with regard Co the food sub-sector, a rather smaller number of countries has

made attempts to develop consistent clear policies and plans.

The food sub-sector tends to benefit only because it Is part of the

agricultural sector which encompasses activities normally considered typical

of a country's food sub-sector such as crop, livestock and fisheries

development. On their own, therefore, food policies and plans are absent in

the majority of countries. In this latter group of countries, arrangement

are usually made to issue annual or periodic statements concerning food

which tent to be operational intentions rather than actual policies and

plans. The countries of this sub-region are, therefore, at different stages

of developing sound, consistent national policies and plans for their food

sub-sectors.

In the above situation, therefore, policies and plans In the food
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and plans of the countries which have them and ideas as well as intentions

of the others. The discussion has been divided into policies and plans for

production, consumption, incentives, support services and inter-country

trade.

2.1 Production

In the group of countries of the Niamey-based MULPOC, a rather large

part of the population is recognized by their authorities to have less food

to eat than the requirements established by international organizations such

as FAO and WHO.

The basic medium and long-term objective of the countries of the

Niamey-based MULPOC is self-sufficiency in food and improved nutrition for

all the people. However, the strategies for achieving this objective vary

from country to country. With only 55 per cent of arable land harvested

annually, the policy of most countries has been to expand food, particularly

cereal production, based on area expansion but yield increase for various

crops are now being emphasized. The tendency in the Sahel is to expand

production using more land area because of the inadequacy of services and

infrastructure. In the sub-region as a whole, particularly yield is being

increasingly emphasized although countries with lower population densities

a re still leaning towards area expansion to achieve increases in food

production. Emphasis on yield increases is particularly strong in the

coastal countries.

Millet and sorghum are the main cereals of the sub-region, so they

make a large contribution to the intake of calories and protein although

roots and tubers, pulses, plantain and bananas also have useful

contributions to make. The main constraints to cereal production are

drought, rapid population growth, the competition between the production of

food in general and non-food crops especially in relation to pricing. In

order to try and ameliorate the effects of drought on food production,

several countries have irrigation plans but the main difficulty is to

generate the huge sums of money which are required in both foreign exchange

and domestic currencies. The policy which is now being emphasized more

strongly In the Niamey-based MULPOC is the increase of food production

through the small-scale farmer using small-scale irrigation schemes.
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The small-scale farmer has been neglected for several decades in the

countries of the sub-region. Thus, there are plans to provide him with

production inputs which he needs, the kind of technology which he can put to

productive use without heavy expense on his part and complicated

understanding and the necessary delivery system and institutional support

such as marketing which would make him participate more effectively in the

market economy. In addition, the needs of women, who produce the bulk of

food in Africa, are being increasingly recognized and special policy

emphasis concerning production is directed towards them in many countries.

Governments of the countries of the sub-region have also reduced

direct participation in food production, although some state farms still

exist particularly for the production of irrigated rice. J_/ These, too, are

being phased out due to the heavy financial losses which the state farms

incur. The tendency in the sub-region is, therefore, towards complete

privatisation of the production (and marketing, which is discussed later in

this section) of food. The private sector is being encouraged to increase

participation in the food sub-sector through guaranted prices which take

into consideration the total cost of production and marketing expenses as

well as guaranteed market and other supporting services. While government

policies are emphasizing the small-scale producer as the future source of

food production expansion, large commercial farmers are not discouraged. In

fact, in most countries of the sub-region, official credit systems and other

financial and non-financial support are being extended to commercial

farmers. In addition, they benefit from the extension and other

(. J
^^ agricultural support services normally made available by the governments to

farmers.

In the Niamey-based MULPOC sub-region, policies and plans are being

evolved aimed at considerable reduction in post-harvest food losses. These

policies and plans cover crops, livestock and fisheries although it appears

U Rice and wheat are commodities in which the Niamey-based MULPOC

sub-region is under-sufficient. They make up 90 per cent of cereal Imports

in the sub-region. Although rice production is likely to increase, the

production of wheat is grossly inhibited by agro-ecological characteristics

of the sub-region.
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that in most countries emphasis is being laid on crops. The intention is to

achieve a reduction of some 50 per cent within the next five to ten years.

In the livestock sector, producer policies are aimed at integrating

the traditional livestock owner in the market economy as well as at

achieving greater degree of intensification of production. These efforts

are particularly emphasized in stated objectives of the Sahelian countries

where livestock production is predominantly a nomadic and semi-nomadic

activity.

In the fisheries sector, production policies are increasingly

emphasizing the potentially large role which the artisanal fisherman could

play in the plans which are being put into place to increase fish production

from off-shore and inland waters. Several countries have designed plans

aimed at assisting artisanal fishermen in the acquisition of better fishing

facilities, storage, distribution and marketing in general. There are also

special programmes in many countries designed to assist women who actually

carry out the bulk of fish marketing in the sub-region.

2.2 Consumption

There are several developments in policies and plans in the Niamey-

based MULPOC sub-region concerning food consumption.

Calorie intake In the sub-region is generally low compared to

recommended requirements. In the Sahel, the estimated calorie intake is

1970, while for the whole sub-region it is 2135. These estimates are

against requirements of 2512. Therefore, policies of governments of the

sub-region regarding consumption are aimed at increasing food intake in

their countries and improving the general level of nutrition. As national

averages do not reveal the actual situation regarding food intake and

nutrition of the poorest section of national populations, policy efforts,

plans and programmes are also formulated to ensure that the requirements of

the poorest sections of the population are met. In this connection,

governments In the sub-region have instituted policies which are intended to

guarantee access to food by the poorest. The most popular measure is

normally the setting of maximum consumer prices for basic foodstuffs, either

at the time of fixing minmum producer prices or on an ad hoc basis.
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Government policies to keep consumer prices low in order to increase

access to food by the poorest section of the population have sometimes held

down minimum consumer prices and discouraged farmers from responding to

other incentives. In several countries, this contradiction is being

resolved through complete liberalization of the food, particularly cereal,

markets and instead catering for the needs of the poorest consumers through

food distribution and related schemes and programmes.

Traditional diet in some countries or groups of the population

provides adequate energy intake but may be lacking in certain nutrients,

such as protein. This is particularly so in the root-based diets prevalent

in the forest zones of the sub-region. The policies of many countries of

the sub-region are, therefore, beginning to emphasize the increase in the

production of and widespread access to protein-rich foods, especially

pulses, meat and fish.

A difficult policy issue concerning food consumption in the

Niamey-based MULPOC with which governments have to deal results from the

changes in consumption habits and tastes which are taking place in virtually

all countries. The most serious policy dilemna is what should be done about

the strong shift in both the urban and rural areas towards rice and wheat in

which the sub-region is grossly under-sufficient. Some countries have tried

to ban particularly the importation of rice from time to time. Government

efforts to encourage the use of millet and sorghum as good mixtures with

wheat for making bread and similar products have not been very successful.

Other countries have tried to set high producer prices and give other

production incentives, coupled with the banning of imports, to encourage

farmers to increase the production of rice.

Several governments have also formulated policies and instituted

measures concerning the stocking of food. The stocking arrangements are

intended to provide price stabilization and support by maintaining regular

flows of basic foodstuffs to the consumer markets and by meeting

requirements of food distribution programmes of governments. In addition,

stocking arrangements are provided by governments for strategic

considerations and to meet export requirements under established contracts.
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2.3 Incentives

(a) Pricing

Prices are central to the working of agricultural markets in the

sub-region. They affect production and consumption both directly and

indirectly. Direct ways in which prices affect production include the choice

between food and non-food investment of the farmer's time, labour and other

resources, allocation of land area between different crops and determination

of types and quantities of key inputs to be used. Indirectly, prices affect

food production because they are used by farmers to decide whether to adopt

new and better methods of production and proven technological packages.

Governments in the sub-region, therefore, have special interests in :the

level of prices prevailing in their countries in order to ensure that the

production of staple foods does not decline and encouragement is given to

farmers to raise self-sufficiency. The recent trend in the sub-region is

towards liberalization of producer and input prices but with some form of

government supervision.

Several countries practice pan-territorial pricing for key imports and

products. Public institutions are the main machinery used to implement such

practices through the extension of subsidies to cover their costs.

Recently, out of pressure from International Orgnizations such as the IMF,

some of these countries have evolved policies aimed at substantial cost

recovery instead of extending subsidies, accompanied by considerable

liberalization of the production, consumer and input markets.

In addition to direct control of food prices, governments in the

sub-region influence price levels through taxation or actual transfer of

resources to the intended beneficiaries. Stocking arrangments, trade

embargoes and restrictions, prohibitions of internal movements of food

products and the influencing of demand are also measures used to influence

price levels. In general, prices of staple food crops are influenced by

governments but free prices prevail for other food crops.

The institutional arrangements used in almost all the countries of the

sub-region to support producer and consumer prices are the parastatals.
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They are normally buyers of last resort for farmers to turn to at the time

of abundance or remoteness from markets in which private traders are not

interested. Parastatals also are used to serve consumer needs by being

called on to establish adequate buffer or reserve stocks for objectives of

food security and price stabilization. In many countries, parastatals have

incurred huge financial losses, which have to be passed over to the

government, due to the requirements that they buy and sell at administered

prices.

The complaint advanced in some countries about minimum guaranteed

producer prices is that traders regard them as maximum prices for their

benefit when buying foodstuffs in the rural areas. This is particularly so

in areas which parastatals themselves have difficulties serving for various

operational reasons.

(b) Credit

Credit is widely used in the countries of the Niamey-based MULPOC for

improving the agricultural sector in general. Government policies

concerning institutional credit are intended to assist both commercial and

small-scale farmers in their search for cerdit. In practice, however,

commercial and small-scale farmers do not have equal access to institutional

credit.

f

w
Commercial farmers have greater access to credit because they provide

collateral in the form of registered land or houses to guarantee loans.

They are also charged lower Interest rates on loans compared to the general

commercial or market rates. In some countries, they do not number more than

20 per cent of farmers but get virtually all the available instititional

credit for food and agriculture in general.

On the contrary, small-scale farmers areunable individually to provide

the collateral required by big credit institutions. they generally have to

rely on informal credit sources such as friends and relatives working in the

cities, traders and money lenders in their vicinity. Governments have

recognized these difficulties, particularly with regard to the expressed

policy in the sub-region of depending on the small-scale farmer for
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achieving future increases in food production. Several institutional

arrangements are being made to help the small farmer, such as rural banks

owned and operated by the surrounding communities under the supervision of

Central Banks. In several countries, banks dealing with farmers and rural

development are theoretically required to channel about two-thirds of their

loanable funds to the food sub-sector. In other countries, there are group

credit schemes which are closely linked to marketing arrangements to ensure

recovery of credit. These institutional arrangements are also serving

farmers to place their savings.

(c) Fiscal and monetary incentives

Several countries in the Niamey-based MULPOC sub-region are trying to

implement structural adjustment and economic stabilization programmes.

While very few of these programmes are initiated by the countries

themselves, the majority of them are within the framework of agreements with

either the IMF or the World Bank.

The agreement with the IMF are the most debatable in the sub-region.

They seek, inter alia, to redress the economic ills of these countries by

emphasizing budgetary disciplines, devaluating national currencies because

they are said to be grossly overvalued, increasing producer prices of crops

which earn foreign exchange - hence the emphasis on the export sector - and

liberalizing the import regime.

There have been mixed feelings about the success of these IMF-backed

programmes. Incentives to farmers in the sub-sector have been affected in

several ways. In exchange for assistance in balance-of-payments under the

programmes, governments have been forced to curtail their spending either

across the board or in specific programmes. It appears that the

agricultural and food sector normally suffers most In such cuts in

government spending which have to be made to meet requirements of budgetary

discipline under IMF-support programmes.

In many countries there have been mixed feelings about the benefits of

the devaluation of the national currencies as required by the structural

adjustment and economic stabilization programmes. There are sometimes




























